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Table 2a: Filling in the Framework
Where Did Russia Go?

High Participation/Inclusiveness

, .High Accountability
(strong state)I

I
I
I
I
I
I

• Anglo-Saxon World (18305)

• Anglo-Saxon World (19905)..
Low Accountability

(weak state)

,
Non-Participation/Inclusiveness

~--------------------------

1- - - - - - - - - - - - - - - - - - - - - - - - - -.

: • Germany/Japan (19405) :

Soviet Union (1991)
"toothless" totalitarianism

• ~------------f--------.
Soviet Union (1940s)
strong totalitarianism
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Table 2b
Post-Communist Russia Since 1991
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Table 2c
Contemporary Russia: The Dilemmas

• Unaccountable and ineffective public institutions

» legislatures, courts, police, military, executive

• High electoral participation/low party development

• Weakly functioning civil society and NGO mechanisms

• Corrupt and unregulated private sectors

A~u,,,pG(J\

~ How does a weak state move from Quadrant I to IV without re
centralizing (and quite possibly, "re-authoritarianizing") and
moving into Quadrant II?

& Does technical assistance have some/any/considerable
influence in this process? What combination of strategies
makes the most/least sense?

, ;
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honcstliving without relying in some respect or other upon public administra
tion" (Mosca, 1896/1939, p. 143). While it may not be literally true that thc
state absorbs and distributes more wealth in less developed countries than in
industrialized ones. it is certainly the case that at low levels of development,
swollen states control a vastly greater share of the most valued economic \
opportunities (jobs. contracts. licenses. scholarships. and development largess) I'

than they do at higher levels of development. As Mosca (1896/1939) presciently ;
foresaw, this is yet another reason democracy requires "a large [middle] class /
of people whose economic position is virtually independent of those who hold
supreme power" (I'. 144).

In the post-World War II era, the pressures and prevailing models in the world
system, and the insecurities of peripheral status in that system, have induced
undcrdeveloped new nations to build centralized, resource-intensive states
(Meyer, 1980). As a result of this state expansion in the quest for rapid I

development, control of the state itself has become the principal means of
personal accumulation and hence the principal determinant of class formation I
(Diamond, 1987; Sklar, 1979). Both through legitimate state employment and
contracting nnd through all manner of Illegitimate diversion of public funds,
manipulation of statc resources bccame the easiest, most common, and least
risky means of accumulating personal wealth. Throughout Africa and in muclil f
of Asia, Latin America. and the Middle East. this process gave rise to what '
Sklar (1965) termed, following Mosca, a "political class." in the sense that \,'
"political power is the primary force that creates economic opportunity and !
determines the pattern of social stratification" (pp. 203-204). --

This distorted relatjonship between state and society has been one of the most
fundamental causes ol'democflltic breakdown in Africa and Asia following decol
onization because it has generated many of the other factors superficially identified
wilh democratic mnlfunctioning. It entrenched political cormption as the chief\
instmment of upward class mobility, draining democratic states of economic I

resources and political legitimacy. Both through the perverting effects of system- I

atic rent seeking and through the pervasive impediments to productive enterprise
generated by gross excesses in state ownership. regulation, taxation, and staffing,
statism depressed and obstructed economic growth. By crowding economic com
petition out of the private sector, it prevented the emergence of an autonomous.
productive (rather than parasitic) bourgeoisie. By subjecting virtuaIly all develop- '\
mcntal activity to stale mediation and control. it made community as weIl as ..
individual advancement dependent on control of the state, heightening inequality
and political tensions among ethnic and regional groups. Because of the latter
inducement to group conflict. and because of the enormous premium for individ-
uals on control of the state, it induced pervasive fraud and violence in the electoral
stmggle for power. Indeed, Powell's (1982) finding that deadly political violence
is strongly negatively associated with economic development teIls us a good deal
more about the effects of statism in this context than about intrinsic features of the
political cultures, as I have argued elsewhere for the case of Nigeria (Diamond.
1988a, 1988c).

CoIlectively, t1.l.ese con~~!l~ces of statism-cormption, abuse of power, eco- '(
nomic stagnation and crisis, ethnlcconflict, electoral fraud, and political violence- rL II/I '

heavily explain the failures of democracy thrice in Ghana. twice in Nigeria and ")
Uganda, and more generaIly throughout the African continent (Chazan, 1988; I

Diamond. 1988b; Kokole &Mazrui. 1988). Outside ofAfrica as weIl, these perverse
consequences of statism have contributed to the three breakdowns or intermptions
of democracy in Turkey (Ozbudun, 1989), the ethnic polarization and consequent
democratic deterioration in Sri Lanka (Phadnis, 1989), and the broad decline in
democratic perfonnance (including rising levels of cormption, party decay, group
conflict and political violence) in India (Brass, 1990; Kohli, 1990). Certainly,
swollen states conducive to rent seeking are not inevitably a consequence of low
levels of economic development; Singapore and Taiwan have developed rapidly
while managing largely to avoid this syndrome, and Botswana has even done so
within a democratic framework. Nor is statism absent at higher levels of develop-
ment. However, statism is uniquely toxic to democracy at low levels of development
precisely because it pfaces such 'a high premium on control of the state. As Upset
(1960) argued: "If loss of office means serious losses for major power groups, they "\
will seek to retain or secure office by any means available" (p. 51). ' /,/

Civil Society

There is abundant historical evidence to support the hypothesized linkage ••
between a vigorous associationa1life and a stable democracy. One could begin,
of course, by citing Tocqueville's (184011945) seminal study Democracy ill
America, as Upset did. Tocqueville was perhaps the first to note the symbiotic,
mutually reinforcing relationship between participation in civil society and
participation in political life. depicting associations as "large free schools"
where political interests were stimulated and political and organizational skills
enhanced (p. 124). This effect has been particularly apparent in less developed
countries such as India and Costa Rica, where both organizational activity and
partisan political participation have been more vigorous than would be ex-
pected from their levels of development (Booth, 1989; Das Gupta, 1989).
Increasingly, civic organizations in the developing world are devoted to the
political mobilization and empowerment of groups, such as women, young
people, and the poor. traditionally excluded from power (Diamond, 1992b).

Second, as Upset and other pluralists have argued, a vibrant associational
life-and, more generaIly. a robust and pluralistic civil society3s-<:hecks and
balances the power of the state. Related to this. a vibrant associational life
makes for a pluralistic competition of interests, and provides poor and disad
vantaged groups the capacity to relieve or redress the injustices they face.
With the deterioration in the party system and the quality of political leader- '>
ship, India's vigorous civil society has become an increasingly crucial (if
turbulent) instrument of democratic accountability, interest articulation, social /
reform, and political renewal (Shah, 1988). .
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economic growth," who were connected through family and social ties to the
emergent bourgeoisie, and whose training abroad in law and the social sciences
heavily disposed them to "Western democratic ideals" (Cheng, 1989, p. 483).

Taiwan is unique in many senses, and theoreticallY it stands out here for having
achieved rapid economic growth while at the same time significantly improving
the distribution of income and thus accelerating the democratic impact of devel
opment by diffusing it more rapidly to the lower strata. Typically, income inequality
is aggravated during the early phase ofindustrialization. However, where this effect
docs not become too severe and where the material conditions of all class groups
improve at least in ab~olute terms, economic development is eventually likely to
have political conscq~nces similar to those Cheng identifies for Taiwan. Even at
a much lower stage of economic development, brisk economic growth (averaging
6.4% annually in GOP during the 1980s) generated pressure for democratization
in Pakistan. Particularly important were the emergence (as in northern India) of
rural and small-town entrepreneurs, the general improvement ofthe lUral economy,
the diminishing power of the traditional rural landed elite, rapid urbanization. and
a better-organized and more active trade union movement. Moreover, development
may be expected to deepen and invigorate democracy over time in Pakistan by
propelling into politics a new, better-educated generation from rural elite families,
thus broadening the base ofpolitical parties long dominated by urban elite families.
most of whom fled India at the time of partition (Rose, 1989).

Of course, whatever impact economic development has on democracy will be
more decisive to the extent that it thrusts a country into higher levels of develop
ment. and to the extent that it occurs rapidly. because "rapid economic growth
creates rapidly the economic base for democracy" nnd may also generate "stresses
lind stmi ns" that wear thin the fabric of authoritarian rule (Huntington, 1991, p.
69). This was a critical underlying factor. Huntington (1991) argues, in the
democratic transitiqns in Portugal. Spain, and Greece in the mid-1970s. whose (per
capita) economic growth rates in the quarter century before their transitions
averaged 5-6% annually (p. 68). Such vigorous and sustained development rapidly
expanded the middle classes while at the same time raising expectations, height
ening inequality in SOme cases (especially Brazil). and generating frustration,
discontent, and political mobilization (for democracy).

I As Huntington recognizes in an important, if subtle. qualification of Lipset's
/ thesis. the burgeoning middle classes are not always prodemocratic and may

even actively support authoritarian rule under conditions of social polarization

\
and threat such as those prevailing in Brazil and the Southern Cone of South

. America during the late 1960s and early 1970s. However. one irony of the
combination of effective authoritarian rule and rapid economic development is '.
that it eliminates (albeit often at tragic human cost) these conditions of class j\
polarization and insurgency. rendering the authoritarian regime "dispensable."
in the language of O'Donnell and Schmitter (1986. p. 27). Thus what has been
considered for some years now a critical factor in elite-centered theories of
democratic transition (very much opposed in spirit to Upset's structural ap
proach)-change in the strategic interests and behavior of crucial middle-class

groups-often springs from the very structural factor emphasized by Upset:
economic development.

These changes in both the alignment of the bourgeoisie and the culture and
structure of society more generally have had a powerful impact in motivating
democratic transition in South Korea. Rapid economic growth-averaging 7%
annually in per capita GNP since 1965-had democratizing consequences
similarto those in Taiwan. even though industrialization proceeded with greater
concentration of capital and repression of labor. Indeed, in both countries, an
important incentive for democratization was not only the increasing contact of
urban middle classes with Western democratic values. but the realization
quite powerful for a country where industrialization is so heavily led by
exports-that "democratization is the necessary ticket for membership in the
club of advanced nations" (Han. 1989, p. 294).

These indirect effects of economic development in "internationalizing" a.)
country's elite and its values have probably always been present, but they arc
more intensive today than ever before. In an era of satellite communications,
jet travel. and increasing global interdependence. "economic development in
the 1960s and 1970s both required and promoted the opening of societies to
foreign trade. investment. technology, tourism, and communications.... Au
tarchy and development were an impossible combination" (Huntington. 199 I,
p. 66). Further contributing to this internationalizing impact of development
has been the increasing salience of formal and informal supranational struc
tures. such as the European Community, that regard democracy (explicitly in
the case of the European Community) as a prerequisite of membership (Dia
mond. 1992a; Huntington. 1991). This growing interconnectedness adds an
additional dimension to the impact of socioeconomic development. So does the
rapid improvement in the technology of communication. transportation, and
information storage and retrieval, which has had two very strong prodemocratic
effects: ~~Y decentralj;fi.ng a~d 'p11!~al.iz!.~g _~.C?\'/~. of .infor_I!I~.t!9.!l• ...!!!1d
producing more powerful. immediate. and pervasive diffusion effects than ever
bef6reJ'§iiching weU beyond the elite sector. Where the dominant themes and
images conveyed are democratic, as they have been in world culture for more
than a decade. so will be the political consequences.

State and Society

Upset argued that economic development alters the relationship between
state and society to favor the emergence and maintenance of democracy. One
way it does so, he suggested. is by reducing nepotism and bureaucratic corrup
tion and. more generally. by altering the zero-sum' nature of the electoral
struggle. Reformulating Upset slightly. a major reason democracy is less viable
in less developed societies is because the "proportion ... of wealth that the \
government or local elective bodies absorb and distribute is greater. and I
[tperefore it becomes] harder ..• to secure an independent position and an

..
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of discrete clements of democratic political culture, even when socioeconomic
status was to some extent controlled. Surveying a large number of comparative
studies, they computed, in each case, a rank order correlation between the average
scores of country samples (within socioeconomic or occupational groups) on
certain types of attitudes and values and the per capita GNPs of their countries.
The median rank order correlations were .76 for measures of antiauthoritarianism
(or tolerance)•.85 for trust, .55 for efficacy, and .60 for personal satisfaction (which
has strong potential implications for political legitimacy). Recently, Inglehart
(1990) has shown (with comparative survey data from more than 20 mainly
European countries) that life satisfaction and interpersonal trust are highly corre
lated not only with economic development but with stable democracy.JI

A very different type of quantitative evidence derives from Powell's (1982)
comparative study of 29 countries that had democratic regimes for at least five
years during the period 1958-1976. Grouping his sample into four levels of
modcrnization in 1965, he found a modest association between participation
(voting turnout) and development level, increasing sharply from the lowest
development groups to the second highest but leveling off after that. Ilis truly
stunning behavioral evidence, however, concerned political violence; (fhe
median annual death rate from political violence was dramatically higher
among the six least developed countries-India, Sri Lanka, the Philippines,
Turkey, Costa Rica, and Jamaica-than among any of the other groups.J2)Not
coincidentally, these six countries together experienced the greatest democratic
instability of any of the four development levels, and in every caSe (except
stable Costa Rica) political violence played a major role. In that deadly political
violence is an obvious-indeed. the ultimate-behavioral manifestation of
intolerance and lack of moderation, it is certainly consistent with Lipset's
theory that it is the poorest nations that experience the greatest amount of it.
Powell states that "insofar as containment of violence is a measure of demo
cratic performance, the poorer nations seem to be much more difficult to govern
as democracies" (p. 41).JJ

There is also (less precise) historical evidence that attitudes and values may
change in response to socioeconomic development. Booth and Seligson (1992)
were "startled to discover" that despite the long experience of authoritarian rule
in Mexico and the general assumptions about the authoritarian character of
Mexican political culture, their sample of urban working-class and middle
class Mexicans "manifested high levels of support" for civil liberties and
extensive rights of participation and dissent. These democratic inclinations
were broadly distributed, despite their also being modestly correlated with
education and class standing. Booth and Seligson speculate that a number of
factors-diffusion from the United States, long experience with the rhetoric
and forms of constitutionalism, and disillusionment with the ruling party-may
account for this. However, an equally jfnot more compelling explanation would
look to the cultural impact of a quarter century of relatively rapid growth in per
capita GNP, averaging 3.0% annually between 1965 and 1989, and probably
affecting the urban working and middle classes most intensively.J4

"..-."
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Elsewhere in Latin America. case studies discern evidence of socioeconomic
development's producing democratic value change, at least among important
class groups. Just as highly undemocratic attitudes and values in Peru and the
Dominican Republic were fostered by poverty and inequality, rapid socioeco
nomic change in these two countries helped to breed, among new business and
professional elites and other educated middle-class groups, a stronger value on
democratic participation and a more acute appreciation of the need for social
and political accommodation (Diamond & Linz. 1989; McClintock, 1989;
Wiarda, 1989). As a result of the socioeconomic reforms under the Velasco
military regime in Peru (1968-1975), which reduced inequality and oligarchic I
power. and als,o as a result of dramatically increased access to television and \
secondary and university education, lower- and middle-class groups in Peru
became more politically active, informed, and sophisticated, and manifested,
in a number of surveys during the 1980s. historically high levels of democratic I
attitudes (McClintock, 1989).

Class Structure and International Diffusion

The Peruvian case also indicates that the effects of socioeconomic develop
ment on political culture are heavily mediated through changes in the class
structure. In fact, these change's:'-thegrowth of the middle class and more
specifically of a commercial and industrial bourgeoisie; the enlargement.
unionization, and improved incomes of the working class; and the migration
of the rural poor to cities and consequent disruption of clientelistic and feudal
istic relations in the countryside-are heavily interrelated in time and logic.
Their interactive effect in stimulating democratization in Taiwan is depicted
succinctly by Cheng (1989):

Rapid growth ... had liberalizing consequences that the KMT had not fully
anticipated. With the economy taking off, Taiwan displayed the features
common to all growing capitalist societies: The literacy rate increased; mass
communication intensifiedi per capita income rosei and a differentiated
urban sector-including labor, a professional middle class, and a business
entrepreneurial class-came into being. The business class was remarkable
for its independence. Although individual enterprises were small and unor
ganized, they were beyond the capture of the party-state. To prevent the
formation of big capital, the KMT had avoided organizing business or
picking out "national champions." As a result, small and medium enterprises
dominated industrial production and exports. As major employers and for
eign exchange earners, these small and medium businesses were quite inde
pendent of the KMT. (p. 481)

Democratization in Taiwan was particularly advanced by "the newly emerging
middle-class intellectuals who had come of age during the period of rapid

"....,...,•
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communication and universal franchise it is no longer open to emerging
. democracies (Dahl. 1971). Thus new democracies emerge in less developed

J

countries with increasingly high levels of social and political mobilization. in
which social and economic demands are liable easily to overwhelm the capacity
of poor states to meet them and in which nascent participatory institutions may
be ill equipped to incorporate and respond to historically marginalized groups
(Huntington. 1968).

More to the point is Rustow's (1970) concern with taking a genetic or
historical approach. In doing so. we inevitably find that history is not moved
by some hidden economic hand. but by people and the variety of interests,
values, and unique historical factors that motivate them. Yet changing social
and economic conditions-including economic development and its conse
quences-powerfully frame those interests and values and conjunctures. Be
hind the contending elite values and interests, strategies and calculations,
divisions and pacts that take the lead in elite-centered theories of democratic
transition (Burton & Higley. 1987: Higley & Burton. 1989: O'Donnell &
Schmitter, 1986; Rustow, 1970). one may frequently discern the facilitating
effects of long periods of social and economic development,

Socioeconomic Development as a "Cause" of Democracy

In his original essay, Upset (1960) hypothesized a number of historical and
sociological processes by which economic development generated a greater
likelihood of democracy. First, economic development gives rise to a more
democratic political culture, due in part to increased education. Citizens come
to value democracy more and to manifest a more tolerant, moderate, restrained,
and rational style with respect to politics and political opposition (pp. 39-40).
This moderation of political connict is also advanced by several interrelated
changes in the class structure that accompany economic development. Higher
levels of income and economic security at the mass level temper the intensity
of the "class struggle. by permitting those in the lower strata to develop longer
time perspectives and more complex and gradualist views of politics" (p. 45).
Among the upper strata as well, attitudes change; with rising national income.
the upper classes are less likely to regard the lower classes as "vulgar. innately
inferior" and hence utterly unworthy of political rights and the opportunity to
share power (p. 51). More generally, Upset argued that increased wealth
reduces the overall level of objective inequality, weakening status distinctions.
and. most important. increasing the size of the middle class (pp. 47-51).
Economic development also tempers the tendency of the lower classes to
political extremism by exposing them to cross-pressures in a more complex
society (p. 50). Finally, with respect to class. Upset suggested that economic

I
development would reduce the premium on political power by reducing the
costs of socioeconomic redistribution and by generating attractive income and
career alternatives to positions in the state (pp. 51·52). Independent of these

"

changes in class structure. Upset maintained, in a Tocquevillean vein, that
economic development would also contribute to democracy by giving rise to a
large number of voluntary. intermediary organizations that collectively in
crease political participation. enhance political skills. generate and diffuse new
opinions, and inhibit the state or other domineering forces from monopolizing
political resources.

It is beyond the scope of this essay to consider systematically the historical
and comparative evidence for each of these processes. Hence what follows is
a more illustrative sketch of the very substantial and compelling accumulation
of empirical data since Upset first articulated these arguments.

Political Culture

Upset (1960) cited a number ofstudies suggesting a strong relationship between
education. socioeconomic status. and modernization on one hand and democratic
values and tendencies on the other. Subsequent survey evidence has added further
support to Upset's argument that educated individuals tend to be more tolerant of
opposition and ofminorities. and more committed to democracy and participation.
In their study of five national political cultures. Almond and Verba (1963) found
that educational attainment had "the most important demographic effect on polit
ical attitudes." Within each of the five nations. more educated people were found
to be better informed politically and more broadly opinionated, more likely to
follow politics. and more likely to engage in political discussion and to join and
become active in organizations (with obvious implications for the development of
civil society), more confident of their capacities to influence government. and more
likely to manifest trust in other people. Inkeles (1969) found in his six-country
comparative study of modernization that education in particular. and mass media
exposure as well. contributed significantly to a syndrome of "active citizenship,"

,with attitudinal, informational. and behavioral consequences similar to those found
by Almond and Verba.

Of course, as Almond and Verba concede, the fact that educated people are
much more inclined to participate tells us nothing in itself about the content of
that participation. and Huntington (1968) warns that such social mobilization,
in the absence of adequate political institutionalization. can actually lead to
political instability and praetorianism. However, Inkeles's syndrome of indi·
vidual modernity. of which active citizenship is one dimension, also includes
such other democratic orientations as efficacy. respect for minority rights, and
"freedom from absolute submission to received authority" (lnkeles & Smith.
1974. p. 109), and this larger syndrome is also advanced by education and
contact with other modernizing institutions. suc~ as the factory and mass
media. Inkeles (1978) subsequently established that the level of economic
development of the nation has a substantial independent effect on individual
modernity. More to the point for Upset's thesis, Inkeles and Diamond (1980)
showed that this effect of the national context held quite strongly for a number

..
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dependent for the answers to these questions on the evidence from case study
and comparative historical analysis.

HISTORICAL CASE
AND COMPARATIVE EVIDENCE

I will not attempt here to present in any systematic fashion the many critiques
of the Upset thesis that have derived from (qualitative) historical and comparative
analysis. However, it will be useful to summarize a few of the principal challenges
so as to examine their durability IS years into the progress of the "third wave" of
global democratization. I will then examine each of the causal mechanisms asserted
by Upset to undergird the democracy-development relationship.

Challenges to Lipset

Probably the most forceful challenge to the Upset hypothesis-and to the
entire "rnodernizntion" school with which it was a880ciated-came from the
dependency school that emerged In the late 1960s and 19708 and the affiliated
perspective of world-system theory. Much dependency thinking posited a
negative relationship of economic dependency to democracy. These theorists
argued that the dependent capitalist developing states were captured by elites
in alliance with and serving the interests of dominant countries and corpora
tions abroad. This exclusionary alliance required political repression of popular
mobilization to maintain low wage levels and high profit lev~s·(Evans, 1979;
Fernnndes, 1975). In an enormously innuential analysis, q:Donnell (973)
nrgtled thntnt n certain stnge of economic development in coni"empoi'ary Latin
America, further development produced not democracy but "bureaucratic-au
thoritarian" dictatorship. This stage came roughly when the opportunities for
"easy" import-substituting industrialization through production of light con
sumer goods became more or less exhausted and countries needed to "deepen"
their industrialization to produce capital goods. This deepening necessitated
reducing popular consumption to generate higher domestic investment and
attract foreign investment. This in turn required demobilization (typically with
brutal repression, at least initially) of militant trade union movements and
populist parties and politicians. To pursue this strategy of dependent capitalist
development, military coups brought to power coalitions of civilian and mili
tary technocrats, supported by large-scale domestic and international capital.

This perspective also had its proponents outside the radical dependency
school. In explicit criticism of Lipset and other modernization theorists who
argued, in effect, that "all good things go together," Huntington and Nelson
(1976) asserted that there were basic trade-offs at different stages of develop
ment among three key goals: growth, equity, and (democratic) participation. At
low levels of industrialization, or what they called Phase I, equity and partici-

,~
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pation conflict. A key requirement for reducing inequality in these more
agrarian societies-land reform-in turn requires (though is not assured by) an
authoritarian regime. If democracy is chosen, democratic participation will be
dominated by rural and urban elites; their rule might produce economic growth,
but not greater equity. When countries begin to industrialize and develop strong
trade unions and other popular sector movements (roughly akin to the approach
of the capital goods era in the O'Donnell thesis), a different conflict emerges,
one between participation and economic growth. A participatory (democratic)
regime in this phase would be dominated by populist parties and movements
making so many demands for distribution that they would choke off economic
growth. The choice in this phase is therefore between a "populist" democracy
and a "technocratic" (read bureaucratic-authoritarian) dictatorship.

In urging a historical, "genetic" approach to the study of democracy, ~l!§.!9w
(1970) issued one of the earlier and more innuential challenges to the Upset \
thesis. Democracies, he suggested, had existed at low levels of economic .
development historically (e.g., the United States in 1820, France in 1870, and \
Sweden in 1890). The only true prerequisites of democracy, he argued. were a
sense of national unity and some kind of elite commitment to a democratic
transition, often arising not out of any intrinsic valuing of democracy but out,
of a stalemated conflict for which democracy seems to offer the best chance of ",
resolution (p. 352).

As I will argue in conclusion, Rustow was right that no partiCUlar level of
economic development is a prerequisite of democracy (it would be difficult,
for that matter, to specify any level of national unity as an absolute prerequisite
of democracy). But the analogy to nineteenth-century low-income democracies
is inappropriate for several reasons. In his own reassessment of his famous
thesis, Upset (1981) observes:

These and other early democracies had ... the historical advantage of having
formed their political institutions prior to the emergence of a worldwide
communications system which might make it apparent that other countries
were much wealthier than they, and before the appearance of electorally
significant popular movements that demanded more equal distribution of
worldly goods. (p. 475)

Thus they had the advantage of gradual development. They did not have to meet \
the simultaneous or overlapping crises of integration, legitimation, penetration,
participation, and distribution that have confronted developing countries in the I
post-World War II era (Binder, 1971; Diamond, 1980; LaPalombara & Weiner, I

1966). In particular, they benefited from a favorable historical sequence inl
which the institutions of competition developed first among a limited stratum I;:. :--.
of political participants and gradually incorporated a wider and wider range of!
citizens. Historically, this has been the path most likely to produce a "system

l

of mutual security" and trust between contending elites, but in an age of instant
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Table 6.3 Continued

Per capita (Log) Pet capita Energy
GNP. energy GNP, energy consumption
consumption, consumption; pcr capita
and othen labor divenity

Economic
development
measure

Cut,ight

(1963)

Olsen

(1968)

CUlright
and Wiley

(1969)

"

Bollen Tlwnuzs, Upse~

and Rom/,el. Hannan Ditlmond Seong,
Jackman Bolkn Jaciman Meyer; and and Carroll etaL and Tarres
( /973) (1979, /983) (/985) Gobakt (/979) (/98/) (1987) (/99/)

(Log) energy (Log) enugy (Log) pcr (Log) pet' (Loglpcr (Log) per (Log) per
consumption consumption capita GNP capilaGNP capita GNP capita GNP capita GNP
pcrcapita per capita andPQU

Effects

Economic
development + (, = .68) + (1),= .62 +

(2),= .68
Education +(,=.74) +(1),=.61 + (literacy)

(2),= .69
Urbaniution + (,= .69) +(1),=.59

(2),= .60

Commulli· +(,= .81) + (1),=.60
calion (2),= .68
Transponation + (1),=.71

(2),= .70

+ + + +

o

o

+

o

o

+1+

o

o

o

+

Cultural
pluralism

Protestant ('l& of
population)
Ttmingof

development

Economic
dependence

Military
expenditure
(%GNP)

Combined
correlation
of all socio
economic
development
variables

+ (,= .82) + (1),= .83
(2),= .84

0

+ +

0 '0

-(world - (export o(export 0 0/- (trade

system paltncr parlnet dependence)

position) concentration concclltration

and and

investment investment

dependencc) dependence)

-10

NOTE: Plus sign indicates II statistically significant ~sitive effect on dem~cy (or negativ~ ~lfect o!' a~thoritarianism); minus sign indicates a significant
negative effect on democracy; 0 indicates that the vanable was tested and dId not show a sttllutlcolIy slgnijicQru effect. ,.
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Rueschemeyer is nevertheless left unsatisfied, as are many readers, with the
insights that these many studies generate, for although they show that there is
clearly a positive relationship between development and democracy, and even

, enable us to infer causality, most of them tell us little about why development
\ tends to generate democracy, how it does so, and under what circumstances it

fails to do so, or docs the reverse. While some of the more recent quantitative
studies. especially those using panel regression, dynamic, and path-analytic

, methods, have begun to generate insights of this kind, we remain heavily

As is indicated by the summary of their principal fcatures in Table 6.3, this
common finding of a strong positive relationship between economic develop
ment and democracy is virtually the only one these various studies have in
common. Given the considerable variation in quantitative methods, in countries
and years tested, in the measures of democracy employed, and in the vast array
of different regression equations (testing more than 20 different independent
variables), this must rank as one of the most powerful and robust relationships
in the study of comparative national development. Further, there arc strong
methodological and theoretical grounds for inferring that this relationship is
indeed causal (withouf.precluding the very real possibility of reciprocal causa.
tion). Several of the studies employ panel or dynamic designs, and, as will be
shown below, there is considerable evidence (especially historical) to support
Upset's arguments about the specific mechanisms by which economic devel
opment favors democracy.

In a survey of some of these same quantitative studies and the comparative
historical critiques of the Upset thesis, Rueschemeyer (1991) arrives at a
si'milar conclusion:

, '

A
~

11
",r;
1;

d

"~ ~ ~ v:;-
0"'0;,...,'-0
~ C = C7\

• C';l -

t-
tl "!! :;;
E ,!ll

~ ~

• on ~
~-5 ">'
~ ,g i! C ] ~
'" ::= Q,.g g i
.s&.e!!Ccn

."

c ~
JI II 0 ~

o.,,~:£
~ .5 :=. ~

.. ...
'B E ~
'6 ~ ~ ~
~ " fl ::: S' 6a~ B! 1'~

..
ij -g
'S ';; '[
i·! ~
u a::!.

.. ,~
" .c"" uc c

iJl
·CO ~ ~:; .= "0
U ~ .5

~ :g
o _ ::l
~ C .- .-. ~
~ ~ 5 ~.~ ~
~8."8'g:;-g
....... :1 8 ~ U ....

VI." ." DO
" ~ ~ g ~

..!! .. S! ;no'" :l '"
-~a;~llg~c8 ,S ::::=. _ It :I: ::::=.

, on

,g on ,~ ~
~ Sa'2:e
.!2t1e~s.g.g

"*]~~~.g~

."

~ II 11g. ~ ij
~ a '0

-;§'t2t::
"8";'~'!Oi'?
a~~ga

o:8~Etl'
q>";' ... .gc.
~<l:!~~

'M l:l§ ;g ,g

~ r!

... "g ~ ';'
" 0 u

;::- 'Oct :E... a «

~ Ii ,~
- E 0:g,s '8

c 'U;'

8. "o .g
]. :1
"" E::: -8

'"o
~...

~
I 'c

! ~
$ 8

~

~

~
d:
~

$
~

~..
$""
~~

$
'"
~

..
~~tA - l~ e ~-- - ~ - 8 n 0 'E ~ 0 " 0 3 5
tAJ.a-V\~--U c:;f"""R lh u';:j"O
\Or"o"'dOO Oo"d > ~M;S 6!i~ H
~~ ~~6e:i~ 8~U::x: 11) a.~

:g ~ 0

..o~-&75;'
~~~t;;.t~
~ ;Z ;r ~ .5 e~

~e:e]~~~

v1'o"'DO.,.,
"''''DO--",
~g;- - ~

"" .,.,'" ...
~ ~

~~~... " '"- .. -

I
~

~
t!

~

~ i:'
3 s
~ :.a

.-., III

e

g
';;

u i!
~ ..
~ a

.~

'2 R
~ ~

ug"U8",
c. ,- S. ';; ~

~~1~~~

".!! .2c. on
:= ~

~ ~

.!! .§
:a-u
~ ~

"~ -.. ~ .2

II ~ '" '"'., on

~ ... :; tb
.... ~ ::l: a

"3 on

~~-
».g

'S ~ ~
'.!3

a~~ ~ ~
"

"0..,
~ ~ 11
~ u

"0
.l! .... ':::J..
'S~ 1!
rj::' 8

~
"'8

05
"::l:

" -..
~l~~
~ ~ ~....

l~~
E " co
.S ~ 2:
~ ~

"'l
~ e -..
~ .. ;0
"a ~
:l;~~

"

.§~~
~~2:

~
~ ~ ~ 0-
lE .~ ~ ::=.
" E " \l... " t'

too ro: ~ .g
t3

..
tJoO~"'"a ~ ~ 8:
::lr>J~~

"

ij'

~
4)

Cl....
o
~

~
'§

~
"Clc

'"
~
]
o
U
4)

oS....
o
~
:aa
tI)

~
'::J

'".~
::l

CI

l'j

'".!
oJ:J

~

e
.---

COMPARATIVE PERSPECTIVESno

There is a stable positive association between social and economic develop
ment and political democracy. This cannot be explained away by problems
of operationalization. A whole array of different measures of development
and democracy were used in the studies under review, and this did not
substantially affect the results.

This result cannot be invalidated either by arguing that it may not apply to
certain regions of the world, Nor can it be explained by diffusion from a single
center of democratic creativity, though some associations of democracy with
former British colonial status as well liS the proportion of Protestants were
found by Bollen (1979). It also cannot be explained by a particularly close
correlation between development and democracy at the highest levels of
development, because samples consisting only of less developed countries
exhibited substantially the same pallerns. Finally, the close concatenation of
level of development and democracy cannot be accounted for by a special
association between early modernization and democracy since the explicit
inclusion of measurCfs of the timing of development did not significantly affect
the relationship betw~n level of development and democracy. (pp, 25-26)
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Figure 6.1. Causal Model of Determinants of Democracy
NOTE: Figures nrc Ihe s13ndardized regression coefficients for the paths indicated: " =88; r2 =.62. •p < .00 I.

Weighing the Evidence

Reviewing this accumulation of quantitative evidence over three decades of
social science research, what are we able to conclude? The following general
izations appear warranted:

0." There is a strong positive relationship between democracy and socioeconomic
'''/development (as indicated by both percapita income and measures ofphysical

well-being).

r2.This relationship is causal in at least one direction: Higher levels of socioeco
\.::.,60mic development generate a significantly higher probability of democratic

. government.

( 3: lIt also appears to be the case that high levels of socioeconomic development
J are associated with not only the presence but the stability of democracy,29

\ 4. ,The relationship between socioeconomic development and democracy is not
~-' unilinear but in recent decades has more closely resembled an "N-curve"

increasing the chances for democracy among poor and perhaps lower-middle
income countries, neutralizing or even inverting to a negative effect at some
middle range of development and industrialization, and then increasing again
to the point where democracy becomes extremely likely above a certain high
level of economic development (roughly represented by a per capita income
of $6,000 in current U.S. dollars).

5. The causal relationship between development and democracy may not be stable
across time but may itself vary across periods or waves in world history. The
current wave ofglobal democratic expansion may be weakening oreroding Dahl's

/ (1971) hypothesized "lower threshold" of per capita GNP below which the
v chances for democracy are "slight"-although democracy would stilI be less

likely at this income level than at any other above it. Even more so. the current
wave may be moderating or eliminating the reverse relationship between democ
racy and development at middle levels of development.

."'·6.,The level of socioeconomic development is the most important variable in
determining the chances of democracy, but it is far from completely determina
tive. Other variables exercise influence, and a number of countries (still) have
regime forms that appear anomalous in terms of their level of development.

C.Although per capita national income appears to be the one independent
}variable that has most reliably and consistently predicted the level of democ

racy, this is likely a surrogate for a broader measure of average human
development and well-being that is in fact even more closely associated with
democracy. Lipset's thesis may thus be slightly reformulated: Tile more
well-to-do the people ofa country. on average, the more likely they willfavor,
achieve. and maintain a democratic system for their country.

It is important to emphasize here the extraordinary consistency with which the
central premise ofLipset's thesis has stood up through all manner oftests. Although
different studies and research designs yield different angles of inference and
interpretation, virtually all demonstrate a consistent and strong positive relation
ship between the level of economic development and democracy (or, in one case,
a negative relationship between economic development and authoritarian regimcs).
The effects of economic development arc not only powerful and consistent but
often literally overwhelming. In 44 regressions for various sets of nations (each
including all countries for which data were available) over two different time
periods and on two different types of authoritarian rcgimes. alternating into their
regressions 11 different control variables, Thomas et al. (1979, Table II B) found
that economic development had a significant negative effect in 43 of the 44
equations. Of these 43 effects, 24 were significant beyond the .01 level, 16 were
at the .05 level, and 3 were at the .10 level. In those 44 regressions, the 11 other
independent variables showed significant effects only four times (less than 10%
of the times they were tested).30

v/
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/ form for the per capita GNP variable) that the effect of economic development
, is nonlinear, "such that the impact of development on democracy is most

""" pronounced at lower levels of development and declines thereafter" (p. 39).
, In previous studies, Bollen (1979, 1983) had found consistently strong

positive effects on democracy of the level of economic development, no
significant relati~nship between the timing of development and democracy,
positive effects of Protestant culture, negative effects of state control over the
economy, and negative effects of peripheral and semiperipheral (dependent)
status in the world e~onomy (even after controlling for economic development).
Using a panel analysis that regressed several of these independent variables (in
1960) and political democracy in 1960 on democracy in 1965, Bollen (1979)
was able to demonstrate the significance of socioeconomic development even
in accounting for changes in levels of democracy between 1960 and 1965.

Two other innovative analyses published around the same time as Bollen's
also found significant positive effects on democracy of economic development
level, but with important caveatS. Using panel regression analysis for two
periods of time (1950 to 1965 and 1960 to 1975) on two measures of central
izution of power (rcgimes with less than two genuine parties and military
regimes), Thomas, Ramirez, Meycr, find Gobllict (1979) found "substantial and
significant" negative effects of economic development (per capita GNP) on
centralist regimes, but also that these effects were reduced (for party central
ization) in a sample of new nations only (p. 197). Further, because two measures
of national economic dependence were independently associated (positively)
with political centralism (Le., authoritarianism) while other modernization
variables, such as education and urbanization, were not, Thomas et al. con
cluded lhat world system theory had more validity than modernization theory
(associated with Upset) (pp. 200·20 I).27

Hannan and Carroll (1981), stUdying explicitly for the first time regime
change (from 1950 to 1975) with the event history method, found that economic
development (per capita GNP) inhibits movement from all political regime
forms (one-party even more than multiparty) but also encourages transitions to
the multiparty form. Like Thomas et al., they found "no evidence that modern
izing experiences and institutions (e.g., education] affect rates of change in
political forms" (I'. 30), but they also found no effects of economic dependency
on regime stability or change. The cru5:ial finding of Hannan and Carroll was

;' that high levels of economic developme'ilt Tended 'to promote the stability not
I 0'i)TY9f democracy'but ofall Types of regimes. Howe~er, that finding was based

on the expericnce of lhe 1950-1975 period. Were the analysis to be reconduclCll
todlly, iltici"ihc' pervasi~C'brcili£Jown- of communist one-party states in the
Soviet Union and Eastern Europe and the transitions in newly industrializing
countries such as South Korea and Taiwan, it would probably show a very

- diffcrent effect of economic development on one-party regimes in recent years.
The most recent and in some ways most comprehensive statistical analysis

has been underlaken by Lipset himself in collaboration with two graduate

student colleagues. Reexamining the BoHen and Jackman data for 1960 and
1965 and adding their own panel regression analysis for the 1970s and 1980s
using the combined Freedom House scale of civil and political liberties, Upset,
Seong, and Torres (1991) continued to find "that economic development is ther
single most important predictor of political democracy when controlling 1'01'\ ,/'
other variables" (p. 12). Testing nonlinear models on a sample of developing \
countries, they found a consistently good and significant fit for an N-curve
relationship, such that economic development increases the chances for democ-
racy up to a lowe'r-middle level of per capita GNP, then decreases the odds in \
a middle range (between $2,346 and $5,000 in 1980). while stabilizing the :. "
chances for democracy at a.very high probability in the higher-income range.

Multiple regression analyses I conducted previously with Lipset, Seong, and
others uncovered another significant and distinctive finding. In a number of
different rcgressions, the Physical Quality of Life Index hud consistently
positive effects on political freedom, usually highly significant statistically
(and sometimes even more so than per capita GNP). For example, when the
1984 political freedom index was regressed on six different time-lagged indi
cators of socioeconomic development, the only two factors that emerged as
significant were per capita GNP (lagged back in time quite substantially to
1965) and the PQLl in 1970. The latter effect was substantially larger and more
significant statistically, while urbanization, education, and communication
showed no independent effect (possibly because of multicollinearity among the
independeot.Y!lriables). In a similar regression for 72 developing countries
only, the.tgq was again pQ.werful and highly significant in its positive effect,
while per capita GNP showed no independent effect at all. The substantial and
statistically significant correlations in both samples (.67 and .42) between 1965
per capita GNP and 1970 PQLl suggested that the latter could be a critical
intervening variable in the relationship between development and democracy.

In related regressions employing shorter (5- and 10-year) time lags, this
causal path was given considerable support. We tested five different models of
the per capita income-PQLl-democracy relationship (three with successive
5-year time lags and two with successive 10-year time lags) each on two
different samples of nations (one global, one less developed countries only).
In each of these 10 regressions, the PQLl exhibited powerful positive effects
on'pOiitical freedon), significant at the .00 I level. Also, per capita GNP had
very powe-rrunaiidngain always highly significant) positive effects on PQLl
5 or 10 years later. The direct effccts of pCI' capita GNP on democracy were
ulways positive but weaker thlln those of PQLI und wcre slutisticully significant
only about half the time. Economic dependence never showed direct significant
effects, whil'e military expenditures sometimes showed significant negative
effects on democracy. Figure 6.1 presents the findings for one of the causal
paths tested. In all, the evidence gave substantial support to the thesis that the'
contribution of economic development to democracy is substantially mediated ('
through improvements in the physical quality of Iife.
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In 1969, Cutright and Wiley took an important methodological step by
examining only those countries tQat were continuously self-governing from
1927 to 1966 (excluding the effects of colonial rule and foreign occupation),
Dividing these 40 years into four successive decades, they examined the
relationship between democracy and socioeconomic development in each de
cade and applied a "cross-lagged" correlational test. In doing so, they found
not only a consistently strong positive association between democracy and
social and economic development in each decade, but grounds for inferring a
causal path from economic development in particular to democracy. The
additional finding that changes in political representation (in effect, democ
racy) occurred only where social security provisions were low and literacy high
led them to modify Cutright's earlier presumption of a simple linear relation
ship. The provision of social security (and, more broadly, the meeting of
economic expectations and needs) appeared to give stability to all constitu
tional forms. This finding anticipated in some ways that of Hannan and Carroll
(1981), discussed below.

By the late 1960s, other scholars were also becoming concerned with at
lempting to estllblish causality. McCrone and Cnudde (1967) built on the earlier
work of Lerner (1958), Lipset (1960), and Cutright (1963) in testing different
causal paths among the variables using the Simon-Blalock method (which
infers causality from the patterning of cross-sectional correlations over time).
The model that they found best fit Cutright's data begins with urbanization,
which increases education and also has a small direct effect on democratization.
Education, in turn, they found, stimulates the expansion of communication
media, which then has a large direct effect on democratization.21 More direct
evidence for this causal path was produced by Winham's (1970) longitudinal
study of the United States. which used as an indicator of democracy in each
decade the Cutright representation index combined with a measure of partici
pation (the average percentage of the population who voted in presidential
elections). Winham also found positive correlations between communication,
urbanization, education, and democratization strikingly similar to Cutright's,
but by using time-lagged correlations over a long span of time, Winham was
able to infer more persuasively that socioeconomic development had a causal
effect on democratic development. Specifically, he found that the data pointed
to the causal priority of education and especially (again) communication.n

Using similar time-lagged correlations for 36 European, North American.
and Latin American nations, Banks (1970) found a very different pattern. His
scale of democratic performance (measuring how the chiefexecutive is elected,
the effectiveness of the legislature, and the extent of the franchise) was
positively correlated with socioeconomic development throughout the period
1868 to 1963, but he inferred from the patterning of time-lagged correlations
that if there was a causal relationship between development and democratic
performance it was more likely that it ran in the reverse direction. This method
is open to serious question, however, raising doubts about the findings of all
the studies that employed it.2J

~

Jackman (1973) developed a more continuous measure of democratic devel
opment, merging simple categorical measures of the presence of democratic
structures with the continuous measures of participation and freedom of the
press in 1960. Comparing linear with curvilinear models of the effects of
economic development (per capita energy consumption) on his scale of demo
cratic performance. he found two curvilinear models to fit much better than the
linear one.

Jackman's contribution was significant in part because it tested a scale of \
democracy that was not "contaminated" with a measure of stability over time.
In fact, Jackman subsequently showed that the heavy reliance on political \
stability in Cutright's (1963) measure of political representation could produce
a spurious analytical result (in this case. concerning the relationship between I
political democracy and social equality; Jackman. 1975. pp. 86-87; see also
Bollen. 1980, p. 382).24

However, Jackman's democracy measure was itself flawed in another com
mon respect, including as one of four equally weighted components voter
turnout rates (among adults of.voting age). Thi!! ~.!lE~p'ractice. w.!!!£!15~nLuses
the democraticness of the regime with the democratic behaviorof its individual
citizens, flaws the design of Coulter's (1975) study of the determinants of
"liberal democracy," which is further (but less seriously) flawed by its use of
Cutright's index as a measure ofcompetitiveness. One should be cautious about
interpreting the results from studies employing measures of such questionable
validity unless those studies present (as Coulter's does in places) evidence for
individual components of the democracy measure that are more valid than the
scale as a whole.2$

A methodologically and conceptually much sounder measure of democracy
is ~ol!~n 's. ~211.1~_ of political democracy for 1960 and 1965,26 Using this scale.
Bollen and Jackman (1985) produced one of the clearest and most frequently
cited -qti"ll"iititative-stlidies ··of the determinants of democracy. It employed
severardifferent .multiple regression models (ordinary and weighted least
squares) to estimate the effects on political democracy in 1960 and 1965 of
several independent variables that figure prominently in the literature on
determinants of democracy: economic development (as measured by the log of
per capita GNP). ethnic pluralism (as indica~ed by Taylor & Hudson's, 1972.
widely used measure ofcthnolinguistic fractionalization), the percentage of the
population that is Protestant, prior history as a British colony, and recent
passage to nationhood (the laller two both dichotomous variables). Bollen and
Jackman found that most of their noneconomic variables did have significant
effects on democracy (negatively for cultural pluralism-though significantly
so only for 1965-positively for Protestantism and British colonial heritage).
However, economic development level explained more of the variance by itself
than did a regression with all the other variables collectively. And they found /
that "a good portion (about 50%) of the effects of cultural pluralism and
Protestantism are, in fact, effects of economic development" (p. 39). Reinforc-
ing Jackman's earlier finding, they found (by using the logarithmic functional

l l



102 COMPARATIVE PERSPECTIVES Economic Development and Democracy Reconsidered 103

\N
~

reverse much more regularly than for per capita GNP. The highest proportion
of state hegemonic regimes (77%) is found among the low-development coun
tries, followed again in step pallern by the medium-low countries (35%), the
medium (30%), and the medium-high (6%).

/ As a comparison of the two tables suggests, the HOI shows a substantially
\. higher correlation (.71) with the combined index of political freedom than does
'" per capita GNP (.51). (The correlation between the two development measures

is .66, which means theY are strongly associated but that more than. half of the
variance of each is explained by other factors.) Two important 'conclusions
should be drawn from these two correlations. First, it is a country's mean level
of "human development" or physical quality of life, more than its per capita
level-oi'""moncy'income, that beller predicts its likelihood of being democratic
and its level of political freedom. This is consistent with multivariate statistical
analyses that have shown the PQLI to be even more strongly associated with
democracy than per capita GNP. It also is consistent with the logic of Upset's
argument, as I will argue in the final section of this chapter. One reason the
I.!.P.! <.:,orrelntes with the freedom index more closely than does -per capita GNP
is that II1l1ny democracies in the developing world mnk significantly higher on
tti.~ ~OI than they do on, per capita GNP; this gap is especially large for Chile
Costa Rica, Uruguay, Mauritius, Jamaica, the Dominican Republic, and (semi
dcmo'cratic) Sri Lanka (UNDP, 1991, Table I). In other words, the physical
quanty of life for their citizens (in life expectancy, literacy, and so on) is
significantly beyond what would be predicted purely by their level of economic
development. 16

Second, the moderate correlation between per capita GNP and political
freedom (lower than those found in many earlier studies discussed shortly) may
indiclltc that the relationship between economic development and democracy
has weakened somewhat in the last 30 years as the number of democracies,
especially in the middle ranges of development, has grown, especially in the
last few years, Although differences in the measures of democracy are obvi
ously important here, I believe the more important factor has been real change
in the world. "globalization of democracy, in terms of the near-universalization
of popUlar demands for political freedom, representation, participation, and
accountability" (Diamond. 1992a). While this change may be eroding, or at
least temporarily challenging, what both Dahl and Huntington identified as a
lower development threshold for the viability of democracy, it only reinforces
the upper threshold, as evidenced both in the universality of democracy among
the high-HOI countries and by the fact that above about $6.100 per capita
(1989), only thre~, cou~tries were undemocratic in 1990 (Singapore, Kuwait,
and the United Arab Emirates), '

Interestingly, many of the countries whose placement in Table 6.2 is roughly
as predicted by the overall correlation are recent arrivals to their regime
type-that is, products of the third wave of democratization. One could argue,
with Huntington (199 I), that two historic changes account for this: the rela
tively swift and sudden collapse of a lIolldevelopmental barrier to democrati-
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zation in Eastern Europe and the Soviet Union-the authoritarian intransigence
of the Soviet Communist party-and the sheer passage of time, enabling
"political development" in countries such as Spain, Portugal, Greece. South
Korea, and Taiwan to catch up to their levels of socioeconomic development.
In fact, Huntington (1991) argues. "In considerable measure, the wave of
democratizations that began in 1974 was the product of the economic growth
of the previous two decades" (p. 61 ),17

Multivariate Analyses l8

Cutright's (1963) study was the first to use correlational analysis to test the
Upset hypothesis. His index of democratic stability correlated most highly with
his index of communication development (.81). but measures of urbanization,
education. and industrialization also showed high positive zero-order correla
tions with political development (.69, .74, and .72. respectively) and even
higher intercorrelations with one another. The multiple correlation of these four
aspects of socioeconomic development with Cutright's democracy index was '\
,82 (meaning they accounted for about two-thirds of the variance)-giving
strong support to Upset's thesis of a broad, multistranded association between ;'
development and democracy.

Cutright labeled his regime index "political development" but in combining
measures of multiparty competition and stability. he was correctly seen to be
measuring "democratic stability" and in later writings he referred to the same
index as "political representation.,,19 This index was subsequently used (par
tially or entirely) in a number of other quantitative studies (Coulter, 1975;
Cutright & Wiley, 1969; Olsen, 1968), so it is impor~.ant to acknowledge
Bollen's (1980, pp. 374-375; 1990, pp. 15-17) objectio~ that-combining mea
sU~~'~~oL~t~~i1ity wltil'ill'easures of democracy raises important conceptual and
methodological problems: By averaging out possible sharp swings in levels of
dein-6cr"iicy.; th'c researcher may oDstruct the study of political change and
co'nfou'nCl the interpretation of correlations.

UsinifboUHlie'Ciilright index of political representation and an alternative
index that did not incorporate stability over time,20 Olsen (1968) found results
strikingly similar to Cutright's on a larger sample of countries (I 15 as opposed
to 77). Both Cutright's scale and Olsen's own showed consistently strong
correlations with a number of different (multivariable) dimensions of socioeco
nomic development. ranging from .59 to .71. In addition, Olsen found that his
14 socioeconomic variables collectively had a multiple correlation with polit
ical development/democracy almost idcntical to what Cutright found (,83 for
the Olscn index and .84 for the Cutright index). Given the quite different
composition of the two political indices (and particularly their difference in
incorporating the stability dimension), it is all the more striking that their
correlations with the various development indices were virtually identical
(Olsen. 1968, p. 706; see also Table 6.3 in this chapter).
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proportion of more fully democratic states. In accord with Upset's thesis and
all its extensions, only three low-income countries are democratic-India,
Gambia, and the Solomon Islands (in ascending order of democraticness)-and
the laller two have populations of fewer than I million, a size that seems more
conducive to democracy. II Two other low-income countries-Sri Lanka and
Pakistan-were democratic in recent years, but deteriorated to semidemocratic
status. (Haiti lasted in the "democratic" category during 1991 for all of 8
months.) Strikingly, large proportions (almost 70%) of the two most authori
tarian regime forms were concentrated in the low-income group of countries.

Per capita national income, or gross national product, is the' development
variable most often tested in association with democracy (whether by cross
tabular. correlational. or multivariate analysis). However, it has a number of
drawbacks and limitations, including the difficulty in estimating the money
incomes of communist countries (without the benefit of market prices) and of
many developing countries (where so much economic activity takes place in
the informal economy). as well as the exaggerated development levels indi
cated for the principal oil-exporting states. In addition. the mean national/'
income of a country tells us nothing in itself about its distribution, and because,
money income can be far more unequally distributed than years of life expec
tancy or schooling, per capita figures for GNP are less reliable indicators of
average human development in a country than are national averages for the
latter nonmonetary types of measures. These problems 8re attenuated when we
examine indices of development that either exclude monetary measures, such
as the Physical Quality of Life Index (pQLI),12 or combine per capita GNP with
such nonmonetary indicators of human welfare as literacy and life expectancy.

Just such a measure, the Human Development Index (HOI), has been devel
oped by the United Nations Development Program (UNDP) (1991). It repre
sents nn ullweighled average of three (standardized) measures: adult literacy,
life expectancy, and (the log of) per capita GDP. IJ It has the advantage of
availability for almost all countries in the world (capturing a number of
countries not included in Table 6.1). and greater validity in indicating real
levels of human well-being. As is read~ly apparent in Table 6.2, the rel~tionshiPII

between democracy and development IS even stronger when the HDI IS used as
the development indicator and the universe of nations is decomposed into five
devclopmcnt levels instcad of four. 14 In particular, some of the most glaring~
anomalies fade or disappear. All of the 20 most developed countries are'
concentrated among the two most democratic regime types, and 85% of them
fall into the most democratic regime type. More significantly, in comparison
with the cross-tabulation for per capita GNP,lhe" RDI'shows'ilmore perfect step
piiUern of associatidn with regime democraticness through the middle levels of
development. The m'edium-high countries have a higher proportion of democ
racies, 'and espedallY 'of'mori£TuIly democratic democracies, than do the
medium"cou·ntries. which are scattered across all rcgime types, with semi
competitive regimes bcing lhe mode. Medium·development countries, in turn,
are niore deinocratic than the medium-low countries, which range from state
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Table 6.2 Freedom Status and Human Development Index. 1990

Human Development Index

Medium· Medium·

High High Medium Low Low
(Top 20)' (21·53) (54.97) (98-128) (129·160)

Regime Type .993•.951b .950·.80 .796•.510 .499-.253 .242·.048 Total

Slale hegemonic, 0 2 7 2 11 22

closed (13·14) - 9.1% 31.8% 9.1% 50.0% 100.0%

6.25% 16.3% 7.7% 35.5% 14.5% .
Stale hegemonic, 0 3 6 7 13 29

partially open (11·12) - iO.3% 20.7% 24,1% 44.8% 100.0%

9.4% 14.0% 26.9% 4\.9% 19.1%

Noncompetitive, 0 0 3 5 3 11

parlially pluralisl (10) - - 27.3% 45.4% 27.2% 100.0%

7.0% 19.2% 9.7% 7.2%

Semicompetitive. 0 6 10 6 3 25

parlially pluralist (7·9) - 24.0% 40.0% 24.0% 12.0% 100.0%

18.8% 23.3% 23.0% 9.7% 16.4%

Competitive, 0 3 7 6 0 16
..

partially illiberal (5·6) - 18.75% 43.8% 37.5% - 100.0%

9.4% 16.3% 23.1% - 10.5%

Compelitive. pluralist, 3 13 8 0 1 25

partially institutionalized 12.0% 52.0% 32.0% - 4.0% 100.0%

(3·4) 15.0% 40.6% 18.6% - 3.2% 16.4%

Liberal democracy (2) 17 5 2 0 0 24

70.8% 20.8% 8.3% - - 100.0%

85.0% 15.6% 4.6% - - 15.8%

Total 20 32 43 26 31 152

13.2% 21.1% 28.3% 17.1% 20.4% 100.0%

100.0% 100.0% 100.0% 100.0% 100.0% 100.0%

SOURCE: Freedom House (1991). United Nalions Developmenl Program (t99t.table I),
NOTE: Chi.square measures are significant beyond Ihe .0001 level by both Ihe Pearson and likelihood ratio
melhoos. Numb.rs in parenlheses arter regime Iyp' repr.senl Ihe range of scores on Ih. Freedom House
combined scale of "polilical freedom:' The /irsl figure in each cell is the raw number of cases; the second
figure is Ih. row percenlage; Ihe Ihird figure Is Ihe column percenlage.
a, Numbers in parentheses in row are th. range of counlry rankings on Human Develop",.nltndex.
b. Numbers in row are Ihe range of scores on the Human Developmenl Index.

hegemonic to somewhat democralic lind yet arc still more democratic than the
overwhelmingly authoritarian low-development countries. Of the 57 countries
that are low or medium-low in development, only I. tiny Gambia, scores even
in the second most democratic regime type (see the appendix to this chapter). IS

At the authoritarian end of the scale of regimes. the association also works in
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rich countries it has already occurred" (Huntington, 1991, p. 60). In fact,
Huntington has demonstrated this to be the case with the democratic transitions
of the third wave: "About' two-thirds of the transitions were in countries
between roughly $300 and $1,300 in per capita GNP (1960 dollars)." Counting
all 31 countries that experienced either democratization or significant political
liberalization between 1974 and 1989, Huntington found half of them to lie in
the middling range of $1,000-$3,000 per capita GNP in 1976. Amazingly,
"three-quarters of the countries that were at this level ofeconomic development
in 1976 and that had nondemocratic governments in 1974 democratized or
liberalized significantly by 1989" (Huntington, 1991, pp. 62-63), These tran
sitions "corrected" many of the most anomalous locations of more developed
'countries with respect to regime type: By 1990, Spain, Portugal, Greecc,
Poland, Hungary, and Czechoslovakia had all become democratic, and the
Soviet Union and Bulgaria were at least heading in that direction.

The cross-tabulations to date have been conducted with a very simple
categorization of regimes into democracies and nondemocracies, at most in
cluding semidcmocracies. The rcal world, of course, presents a morc continu
ous range of variation on the principal dimcnsions of democracy-competition,
participution, and liberty.9 These dimensions arc closely (though not p'erfeciiy)
captured by" Freedom House's annual survey of political rights and civil
liberties in every country of the world, Each country is rated from 1 to 7 on
each of those two measures, with 1 being most free and 7 most authoritarian
(Freedom House, 1991, pp. 53-54):0 Using this combined 13-point scale of
what I will call "political freedom," I have proposed a typology of seven regime
types, moving in step fashion from the most highly closed and authoritarian to
the fully liberal and institutionalized democracies (Diamond, 1991). Cross-tab
uluting these regime types with economic development levels enriches our
understanding of th/~ pllltern of IIssociation lit this moment of peak democratic
expansion in world history,

Table 6.1 presents a cross-tabulation of per capita GNP in 1989 (broken down
into the World Bank's four national income' groupsfiuict··regime. type il! 1~90
for 142 countries (unfortunately, a number of communist countries are omitted
because of lack of GNP data). It shows, once more, a strong ap.p.arent relation
sh.ip".~.~~~e~ll ~.~0!1?mic dev~loprrieritan(C(Jemocracy. Two aspects of this
cross-tabulation (and that in Table 6.2) add to its importance for cumulative
research. First, as just noted, it examines the association with seven regime
types rather than just two or three. And second, the data have been tested for
statistical significance with two forins oCthe chi-square test, both of which
shQ~lh'e association to be highly significant at the .000 I level.

Looking 'first at income groups, we see in Tllble 6.1 that mo.re than 83% of
the.lligh:!.!lc.ome ,countries have compctitive, essentilllly democratic regfmcs
(that is, one of the three most democratic regime types). Four countries in this
income group have highly authoritarian regimes, but they lire 1111 Persian Gulf
oil states whose incomes vastly overstate their real levels of socioeconomic
dcvelopment. Outside thc Gulf, Singapore is the only high-income country that

~
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Table 6,1 Freedom Status (1990) and Per Capita GNP (1989)

Per Capita GNP

Upper- Lower-
High Middle Middle Low

Regime Type Income Income Income Income Total

State hegemonic, 2 2 2 13 19
closed (13·14) 10.5% 10.5% 10.5% 68.4% 100.0%

6.7% 11.1% 4.1% 28.9% 13.4%

State hegemonic. 2 3 3 18 26
partially open (11-12) 7.7% 11.5% 11.5% 69.2% 100.0%

6.7% 16.7% 6.1% 40.0% 18.3%

Noncompetitive, 0 I 5 5 11
partially pluralist (10) - 9.1% 45.4% 45.4% 100.0%

5.5% 10.2% 11.1% 7.7%

Semicompelitive. I 3 14 6 24
partially pluralist (7-9) 4.1% 12.5% 58.3% 25.0% 100.0%

3.3% 16.7% 28.6% 13.3% 16.9%

Competitive. partially I I 12 I 15
illiberal (5-6) 6.7% 6.7% 80.0% 6.7% 100.0%

..
3.3% 5.5% 24.5% 2.2% 10.6%

Competiti ve, pluralist. 5 6 12 I 24
partially institutionalized 20.8% 25.0% 50.0% 4.1% 100.0%
(3·4) 16.7% 33.3% 24.5% 2.2% 16.9%

Liberal democracy (2) 19 2 I I 23
82.6% 8.7% 4.3% 4.3% 100.0%
63,3% 11.1% 2% 2.2% 16.2%

Total 30 18 49 45 142
21.1% 12.7% 34.5% 31.7% 100.0%

100.0% 100.0% 100.0% 100.0% 100.0%

SOURCE: Freedom House (1991), World Bank (1991, table I).
NOTE: Chi·square measures arc significant beyond the .0001 level by both the Pearson and likelihood ralio
methods. Numbers In parentheses after regime type represent the range of scores on the Freedom House
combined scale of "political freedom." The first figure in each cell is the raw number of cases: lhe second
figure is the row percentage: the third figure Is the column percentage.

is not democratic. Interestingly, thcre is less differcncc than we would expect
between the upper-middle- and lower-middle-income countries. It is in fact the
lipper-middle-income countries that havc thc hlgher proportion of vcry author
itarian (state hegemonic) regimcs. but four of these five are again Arab oil states
(the other is Romania, which has since experienced further political opening).
The two groups have the same proportion of democracics (about half of the
total), but the upper-middlc-income countries. as expected, have a higher
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compared with only 36 in 1962, when the sccond wave ofdcmocratization came
to an end.7 This democratic cxpansion follows a "second reverse wave" of
democratic breakdowns in the 1960s and 1970s that was seen by a number of
political scientists, especially those working with the "bureaucratic.authoritar
ian" model (Collier, 1979; O'Donnell, 1973), to negate Lipset's thesis. Today,
that reverse wave has itself passed, and European decolonization has been
almost entirely completed (bringing more than 70 new states into the world
since Lipset first published his article in 1959). With many more states, over
30 morc years of regime change and persistence, and an impressive accumula
tion of social science research addressed to this thesis, the time is ripe for a
reevaluation.

A GENERATION OF QUANTITATIVE ANALYSIS

Since Lipset's essay appeared. a vast number of quantitative studies. using a
wide range of methods. have examined the relationship between democracy and
many different dimensions of so'cioeconomic development. Almost all of them
have found a positive relationship. and the weight oCthe evidence suggests that, in
the conclusion of one of the more systematic and sophisticated studies, "level of

/ economic development appears to be the dominant explanatory variable" in
t-.... determining political democracy (Bollen & Jackman. 1985, p. 42).

Cross-Tabulations

A number ofscholars over the yellrs have done cross-tabulations of economic
development lind dcmocrllcy for a variety of samples and time points. and all
of them hnve strongly supported Lipset's thesis. While this method is unable
to establish causality, much less to model its paths or determine its linearity. it
can clearly demonstrate interdependencies among variables. Various cross-tab
ulations have done this rather strikingly for the overall relationship between
economic development and democracy. Using an approach similar to Upset's
but even more comprehensive, Coleman (1960) divided 75 "modernizing
political systems" into three categories-eompetitive, semicompetitive, and
authoritarian regimes-which he then related to 11 different indicators of
national wealth (economic development), industrialization, urbanization, and
education. In each of his two regional sets. Latin America and Africa-Asia, the
ranking of regime types conformed almost perfectly to the expected pattern:
Countries with competitive regimes had the highest levels of development,
semicompetitive countries the next highest, and authoritarian countries the
lowest. Remarkably, on only one variable (unionization) did the development
data deviate even slightly from the expected step pattern.s Cross-tabulating the
same three regime types with five "stages" of economic development (for 89
countries at all levels of development). Russett (1965, cited in Dahl, 1971, p. 65)

~

found that all of the 14 countries in the highest stage ("high mass consump
tion") were democratic, 57% in the next highest stage, but only 12% to 33% in
the lower three stages. Significantly also for Lipset's thesis, Russett justified
his classification of countries into broad development stages by demonstrating
high intercorrelations among the various dimensions of social and economic
development. (These high intercorrelations have also been found by Cutright,
1963; Olsen, 1968; Powell, 1982; and virtually all other such analyses.)

Cross-tabulating Russett's same five stages of development with the 29 poly
archies that he identified in 1969, Dahl (1971, p. 66) found again that all highest
level countries are polyarchies, with the proportion dropping to 36% in the
second·highest ("industrial revolution") group, and negligible below that (only 2
of the 57 countries in the three lowest development groups qualified as polyarchies
in 1969). This led Dahl to offer an important and influential extension of Li£set's
hypothesis, which heStilled in the form of two propositions: ... _.

Propositioll J: "There exists an upper threshold. perhaps in the range of about
. $700-800 GNP per capita (1957 U.S. dollars), above which the chances of
polyarchy •.. are so high that any further increases in per capita GNP [and
associated variables] cannot affect the outcomes in any significant way."

Propositioll 2: "There exists a lower threshold, perhaps in the range of about
-'. -$ iOO·200 GNP per capita. betow which the chances for polyarchy ... arc

so slight that differences in per capita GNP or variables associated with it
do not really mailer" (pp. 67-68).

A recalculation by Diamond (1980, p. 91; see also Lipset, 1981, p. 471).
using Freedom House data for 1977 and per,capita GNP figures for 1974, again
divided the countries for which there were data (now 123) into five quintiles
of economic development. Three-fourths of the 25 wealthiest countries were
democratic (or "free" by the rating of Freedom House); the remainder were
Arab oil or communist states. A third of the countries ill the second category
(with per capita GNPs ranging from $740 to $2.320) were democratic. Below
the 50 richest countries, there were only 4 democracies among the remaining
73 states (about 5%).

Finding a similar pattern in 1981, R~.nti]l&.!Q.n_O.2M) was led to extend
Dahl's extension one step further. If so many cross-tabulations at successive
poiiifs in time"kepr showing with such consistency apparent upper and lower
thresholds for the likelihood of democracy, t~en it made sense to conceptualize
th~ ~.~!e}'?p'm_e~!.l!I.~p_a£~ between them as "a zone of transition or choice, in
which traditional forms of rule become increasingly difficult to maintain and
new types of political institutions are required to aggregate the demands of an
increasingly complex society and to implement public policies in such a
.sopiety" (p. 201). If Huntington's logical extension of the theory is correct,
most democratic transitions should be occurring at this middle level of eco
nomic development because "in poor countries democratization is unlikely; in

.;
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Upset's analysis can be and has been criticized on a numbcr of conccptual
and methodological grounds. It is a static analysis of data from a single timc
point, although it does classify regimes on the basis of their experience over
long periods (25 to 40 years). Uke other theories in the modernization or
"liberal" school, it ~ssumes linearity, ignoring the possible negative impact on
democracy "that the processes of changing from one developmental level to
another might have" (Huntington & Nelson, 1976, p. 20). It establishes only
correlation, not causality, yet it does assume and infer that democracy is the
consequence of these various dcvelopmental factors. It shows the correlation
of democracy with a wide range of developmental variables, but it does not
present a truly mullivariate analysis in which the independent causal weight or
correlutional significance of each variable is established by controlling for the
other variables. Of course, Upset was writing before the social sciences began
employing multiple regression analysis (not to mention dynamic analyses such
as event history). But even with the methods of the time, no attempt was made
to control for other factors (except region) or to test them in interaction with
one another. However, Upset did emphasize-and demonstrate with data from
Lerncr's (1958) lItudy of modernization in thc Middle East-that the various
developmental vu'rJables "arc so closely interrelated as to form onc,major factor
which has the political correlate of democracy."

There was also a problem of substantive interpretation that has been less
frequently noted. Allhough the decomposition of the sample into two parts can be
justified as an altemptto control for cultural and regional variation, it produced a
striking anomaly that Upset did not analyze: On II of the 15 development variables

for which he presented data, the European nondemocracies (and unstable democ-
--J racies) had higher mean levels of devclopment than did the Latin American

democracies (and unstablc dictatorships). In fact, on most dimensions. these
differences were quite largc, often as large us the differences between the more
and Icss democratic groups within regions. Only on urbanization did the more
democratic Latin American group rank consistently more "devcloped" on
average than the more authoritarian European group, and these differences were
rclatively small,

At first glance, it would be tempting to attribute this anomaly to the non
comparability of the criteria for dichotomizing the two sets of countries. As a
result, the less democratic European category-"unstable democracies and
dictatorships"-overlapped conceptually to a considerable degree the more
democratic Latin American category-"democracies and unstable dictator
ships." However, conceptual overlap does not entirely account for the anomaly.
Of the 7 Latin American "democracies and unstable dictatorships," 5 (Brazil,
Chile, Argentina, Costa Rica, and Uruguay) had democratic systems in 1959
(and those in Chile, Costa Rica, and Uruguay had been in place for at least 10
years). Of the 17 European "unstable democracies and dictatorships," 10 were
stllble dictatorships (most of them Communist). 2 Had Upset compared these
two conceptually distinct categories-Latin American democracies and Eu
ropean dictatorships-he would have found the latter to have notably higher
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levels of economic development than the former, significantly qualifying his
asserted relationship between economic development and democracy.) For
example, the 10 European dictatorships had an average literacy rate in 1960 of
87%. compared with 80% for the 5 Latin American democracies, Their per
capita GNPs averaged $598, compared with $428 for the Latin American
democracies, On a partiCUlarly valuable index of development not available
when Upset was writing, the "physical quality of life," the mean level for the
European dictatorships was 8 points higher than that for the Latin American
democracies: 89 versus 81.4 Had the comparison been broadened to "Third
World democracies," including India and Sri Lanka in particular, the gap with
European dictatorships would have been even more striking.

This modest reinterpretation of Upset's analysis also heightens the strength
of his relationship in a different sense. Within Europe, there is a clear step ,
pattern among the three groups of countries that emerge when, in addition to I
the "stable democracies," we separate "unstable democracies" and "dictator- '
ships." As expected, the mean development level increases substantially with \
each step toward stable democracy.s As will be shown later. a more striking
stepwise progression is apparent when one examines the relationship between
development and a more refined typology of regime democrat!cness.

Thus the data around 1960 offer some impressive support for Upset's thesis
of a direct relationship between economic development and democracy, but
within Upset's comparative data were also some strong indications of the limits
to this relationship. Region (and all it stands for in terms of cultural and social
conditions) was an importillit intervening variable (most of the stable European
dictatorships were in Eastern Europe). That development level was hardly
completely determinative was also indicated by the considerable overlap in
ranges of development levels between the more and less democratic groups
within each region. On every developmental variable, there were countries in \
the less democratic group with a higher level of development than countries in /
the more democratic group,6 .

In fact, what Upset showed in his famous article-and all he intended or
claimed to show-was a correlation, a (linear) causal tendency, Before even
presenting his main thesis, he conceded that "a syndromeofunique historical
circumstances" can give rise to a political regime form quite different from
what would be favored by "the society's major (developmental) characteris
tics" (p. 28). Moreover, once having arisen for whatever unique historical \.
reasons, "a political form may persist under conditions normally adverse to the I
emergence of that form" (p. 28).

In this chapter. I reevaluate Upset's thesis on the relationship between
socioeconomic development and democracy more than 30 years after its for
mulation. This is certainly a propitious moment to undertake such a reassess
ment, For one thing, there are many more democracies in the world today,
especially among the less developed countries. In the midst of this "third wave"
of democratization in the world, there were in 1990, by Huntington's (1991, p.
26) count, 58 democracies in states with populations greater than 1 million,
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Economic Development and
Democracy Reconsidered

Larry Diamond

F IRST published in the American Political Science Review in 1959,
Seymour Martin Upset's essay "Some Social Requisites of Democracy:
Economic Development and Political Legitimacy" has proved one of the

most controversial, durable, and frequently cited articles in the social sciences.
Asserting a broad and multistranded relationship between economic develop
ment levels and democracy, it broke new ground in what came to be known
(quite often disparagingly) as "moderniz.ation theory" and became an essential
reference point, typically the starting point, for all future work on the relation
ship between political systems and the level of economic development.

Lipset's general argument was simply ''that democracy is related to the state of
economic development. The more well-to-do a nation, the greater the chances that
it will sustain democracy" (Lipset, 1960. p. 31 ).t To demonstrate his argument, he
classified the countries of Latin America, Europe, and the English-speaking
democracies into two sets of two groups each, based on their experience with
democracy: for Europe, North America. Australia, and New Zealand, stable de
mocracies versus unstable democracies and dictatorships; for Latin America,
democracies and unstable dictatorships versus stable dictatorships. Within each
region or set, he then compared the two groups of regimes on a wide range of
indicators of socioeconomic development: income, communications, industrial
ization, education, and urbanization. Not surprisingly (from the perspective of
anyone having even the most casual acquaintance with the profusion of analyses
that have followed), he found that within each regional set, the more democratic
countries had consistently and often dramatically higher mean levels of develop
ment than did the less democratic countries.

AUTHOR'S NOTE: This essay has benefited from the suggestions, criticisms, and research
assistance ofYongchuan Liu.

93



Economic Review 64 (June 1974): 291-303; and Jagdish Bhagwati. "Directly Unproductive
Profit·Seeking (DUP) Activities," JourfUll of Potieical Economy 90 (October 1982):
988-1002.

16. Jean Dreze and Amartya Sen, Hunger and Public Aceion (Oxford: Clarendon Press,
1989). On the Chinese famine. see the interesting article by Thomas Bernstein, "Stalinism,
Famine, and Chinese Peasanls: Grain Procurements During the Great Leap Forward,"
Theory and Society 13 (May 1984): 339-77.

17. See Bruce Ackerman. "What Kind of Democracy? The Political Case for
Constitutional Courts" (paper presented to the Nobel Symposium on "Democracy's Victory
and Crisis," Uppsala University, Uppsala, Sweden, 27-30 August 1994).

18. The former phenomenon seems to have arisen in the United States, for this and
other reasons, as documented slartlingly by Robert Putnam in "Bowling Alone: The
Decline of America's Social Capital," JourfUll of Democracy 6 (January 1995): 65-78.

19. Lester Salomon, in "The Rise of the Nonprofit Sector," Foreign Affairs 73
(July-August 1994): 109-22, documents the rise of national and international NGOs,
calling it the global "associational revolution" and analyzing several of its cultural and
political aspects.

20. In this regard, I must also cite an ambitious statistical study by the economist
Suljit Bhalla, "Freedom and Economic Growth: A Virtuous Cycle?" (paper presented to
the Nobel Symposium on "Democracy's Victory and Crisis," Uppsala University, Uppsala,
Sweden, 27-30 August 1994. Bhalfa works with 90 countries for 1973-90. His conclusions
are broadly supportive of my own, though he concludes more strongly that the statistical
evidence shows a favorable impact of "political freedom" (i.e., democracy) when treated
in a way thai enables us to differentiate among different democracies in terms of how
democratic they are on different relevant dimensions. His definition of development also
extends beyond growth rates to include two social variables: secondary-school enrollment
and declines in infant mortality. Bhalla's work is unique among several recent statistical
studies in looking at both economic and political "freedom" in exploring the connection ("
between democracy and development.

64 Journal of Democracy



(,l. e J(llImal (If /)em(lcracy e .ll/gI/I.I/' lJII<IglIllII e

~
~

The first is that where neither democracy nor markets function,
incentives for production and innovation will be so weakened as to
impair prOlluctivity and growth. The second is that markets can deliver
growth, with or without democracy. The third is that democracy, without
markets. is unlikely by itself to deliver significant growth.

The last proposition, which speaks naturally to India's postwar
experience until the current reforms, is perhaps the most interesting to
conlemplate further. Why should the relative lack of well-functioning
markels nullify democracy's possibly favorable effects on development?

The answer leaps out from the pages of modern Indian history.
Delllocracy, with its civil and political rights-including freedom to
travel, study, and work abroad-has enabled elite Indians, who have had
access to modern education for over a century, to master and even
improve on innovative ideas and technologies from everywhere. But
Indians' ability to translate expertise into effective innovation and
productive efficiency was seriously handicapped by the web of statist
restrictions that long straitjacketed economic decision making. Thus
while Indian surgeons were (Iuick to get to the frontier in open-heart
:.urgery, the inabilily to import medical equipment without surmounting
strict exchange controls, even when gifts were at issue, prevented the
effective diffusion of technology to India on a scale commensurate with
her abilities. Equally, the incentives to produce and innovate were
seriously compromised because the returns to such activity could not be
'iuhstantial when there were extensive restrictions on production, imports,

and investment.
By conlrm;t, the market authoritarianisms of East Asia profited

immensely from the diffusion of technology that their substantially freer
dOlllcstic and international markets permitted and facilitated. The
cconomic interventions of the Indian government, after the early postwar
years of morc satisfactory growth and promotional rather than restrictive
policies. degenerated quickly into a series of "don'ts" that straitjacketed
the economic decisions of the citizens. On the other hand, the Far
Eastern economics worked with a series of "do's" that left considerable
room for freedom to produce, innovate, and experimcnt with new
technologies from abroad. The chief lesson may well be that democracy
and markcts are the twin pillars on which to build prosperity.20
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bonding and more alienation even as other technologies promote an
extension of empathy. Thus we may weIl see both weakened bonds
within communities and strengthened bonds between them.ls

The recent rise of transnational NGOs, cutting across borders to
address issues such as environmental protection and workers' rights, may
be seen as an illustration of how broadened empathy produces interna
tional causes and movements. 19 These NGOs constitute a powerful new
institutional phenomenon that serves to make the voice of the periphery
within each nation more audible since it is exercised in unison with
other similar voices.

Also remarkable has been the recent sharp drop in the hostility that
developing-world governments harbor toward the activities within their
borders of foreign institutions, among them NGOs. This is a sea change
from the early postwar years, when developing countries jealously
guarded their sovereignty and worried about neocolonialism, embracing
the West warily if at all. Again, as Kant would probably have predicted,
it is the democracies of the developing world that have opened their
doors widest in this way: once again, the contrast between India and
China is instructive.

Beyond the critique of the "cruel dilemma" thesis, we can say
something more about the relationship between political democracy and
economic development. Both theory and empirical evidence teach us
that, all other things being equal, well-functioning markets lead to
development. Sometimes such markets are present in democracies,
sometimes not. The same holds true for authoritarian countries. That
leaves us with four types of countries:

J) Market democracies. By and large, these are the Western
democracies; they had strong performance indicators until the OPEC
crisis of 1973; they also have generally good social-welfare indicators.

2) NOllmarket democracies'l,ndia is the prime example, compiling
poor postindependence records in both economic performance and social
indicators.

3) Market authoritariallisms. China in the last decade, and the Far
Eastern countries since the 1960s, belong here; they had rapid success
in diminishing poverty, and their social indicators are not bad.

4) Nomnarket authoritarianisms. These are the ex-communist
countries; they are abysmal failures in terms of both'growth and social
indicators.

What can we learn, if anything, from this typology? With due
mindfulness of the defects of this rather crude categorization, which
leaves out many of the finer points concerning various political and
economic systems, let me suggest three broad but defensible lessons.

".-.. ....-...,
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he less because the probability of affecting a dictator's policies through
such means would be lower (and the risk of retribution for one's labors
slIhstnntially higher) than in a democracy.

The ahilily and Ihe incentive 10 mobilize, 10 make oneself heard, and
to vote are the mediators through which the quality of a country's
democracy affects the quality of its development. A government that
systematically excludes the poor or women or minorities is simply not
good enough. A judiciary that protects habeas corpus is good, but even
heller is one, like India's, that also provides effective standing for the
poor through public-interest litigation (giving standing in the courts to
"social-aclion groups"-meaning nongovernmental organizations
[NUOsJ-lo bring remedial complaints on behalf of the underprivileged).
A free press is important, but it is best to have a press that also reflects
hroader interests than those of the elite.

As it happens, democracy has not merely been spreading across more
of the world in recent years; its quality has improved as well. The
diffusion of ideas for better democratic practices is swift today: public
interest litigation is spreading from India; judicial review, originating in
the United Stales, is coming tll the European nations."

Two faclors have been driving Ihis steady progress in both the extent
and the quality of democracy: the information-technology revolution 'and,
aided by it, the proliferation of nongovernmental organizations. Instant
mass communications make the systematic repression or exclusion of
peripheral groups more difficult, and a growing number of NGOs are
helping to improve the representation of such groups in the political
domain.

George Orwell in /984 and Aldous Huxley in Brave New World
imagined technology us the enemy of freedom and the tool of totalitari
anism. hut history hus worked out differently. Modern electronic
technology wus supposed to make Big Brother omnipotent, watching us
into submission; instead it has enabled us to watch Big Brother into
impotcnce. Faxes, videocassettes, and CNN have plagued and paralyzed
dictators and tyrants, accelerating the disintegration of their rule. As a
wit has remarked, the PC (personal computer) has sounded the death
knell of the CP (communist party).

At the same lime, modern technology has illuminated the obscure
facc of poverty and pestilence, propelling us in the direction of better
dc\'el\)pmenl. Modern information technology thus produces the extended
l'mpathy that can shape a better democracy. By making the home a
primary workplace again, however, it is threatening to leave us isolated
at (1m computer terminals, linked only long-distance to others living and
working elsewhere. The economies to be realized from working under
one roof (which Adam Smith theorized abollt and the Industrial
Revolution exploited by erecting factories to replace the earlier "putting

~ Ollt" systcm of production) arc now receding. This can produce less

~
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provides. Adam Smith knew this: to properly grasp his argument for
laissez-faire in economic mailers, one must recall that democracy in
eighteenth-century Britain was based on suffrage determined by property
ownership, so that neither Smith nor the great philosopher David Hume
could vote. Governments chosen under this restricted form of democracy
reflected oligarchic interests, and thus enacted economic policies that
Smith castigated as inefficient and socially undesirable. Smith advocated
laissez-faire as a superior alternative to the economic governance
produced by such oligarchic democracy.

The lesson of Smith's critique is that the quality of democracy
greatly affects the quality of development. Development is many-sided;
it is not just a mailer of growing income. True social needs such as
public health, protection of the environment, and the elimination or relief
of extreme poverty cannot be met unless governments have the resources
that only growth can generate. But the use of these resources for such
public needs will not automatically follow unless the political system
provides the means and incentives to turn those needs into effective
demands. Democratic regimes that afford political voice and access to
those groups-many from the economic periphery-which stand to gain
the most from social programs arc the most likely to see social needs
translated into effective demands.

We can see how important the openness of democratic political
systems is by considering Amartya Sen's argument that democracy,
because it disseminates news beller, has promoted the control of famines
in India. Sen points out that thanks to India's free press, famines like
the one that struck the state of Bihar in 1967 become news; by contrast,
the huge famine that swept Mao's China from 1959 to 1961 was hidden
by his iron rule from view and hence fro.m countervailing action.16

Sen's precise argument, however, is too simplistic and fails to
persuade. Information about something as serious as a major famine wiII
tend to spread even in an authoritarian country. But even if such a
diffusion of information-whether horizontally from province to province
or vertically from ruled to rulers-is inadequate or effectively restricted,
the reality of famine is kntn in the locales where it occurs. Hungry
people in Bihar did not ne d newspapers to tell them that food was
scarce, and all the propagan ists in the world could not have persuaded
starving Chinese villagers that they were gelling enough to eat.

Given that the affected parties always have firsthand knOWledge of
their hardship, the critical question is whether democracy does a beller
job of allowing them to press for something to be-done about it. Here
we come to the real reasons why a democracy would fare beller than
a dictatorship in addressing serious famines. The mobilization of citizens
through meetings, marches, representations, and petitions is surely
difficult, if not impossible, in dictatorships. Even if mobilization under
such a regime were possible, the incentive to undertake it would also-t:..
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have occurred in the example had the minister been bribed or otherwise
persuaded to adopt the import restrictions), are an endemic and indeed
a gruwing presence in democratic societies. This is not to say that
lohhies never do anything good-surely the different perspectives on
policy that they provide are often crucial to informed decision making.
Still. the costs of rent seeking can outweigh such benefits. Economists
disagree over just how large these costs may be, but that they arc
incurred under democracy is indisputable. II is also quite possible that
such Cllsts are lower in dictatorships, where the scope of rent seeking
is typically limited to undertakings such as marrying into the dictator's
family in order to rake in the profits that flow from proximity to power,
and docs not extend to massive organized lobbying.

On the other hand, the lobby-induced paralysis that is the other
widely assumed defect of democratic governance is a much exaggerated
threat. Many analyses of the terrors of gridlock spring from consider
ation of a prominent but rather unusual case, that of the United States.
In the U.S. political system, the popularly elected president must deal
with 535 popularly elected members of Congress who arc subject to
lilllc or no party discipline and see themselves as free to bargain with
Ihe executive. As David Broder of the Washillgtoll Post has remarked,
thc United States virtually has 536 presidents. In turn, U.S. senators and
representatives arc responsive to their constituents, and hence to lobbies,
to a degree unheard of in any other democracy. As a wag has remarked,
a congressman wiII supply a missionary for breakfast if a cannibal
constituent demands it.

The "demosclerosis" afflicting the United States is the product of a
particular institutional structure in one democratic country rather than an
inherent illness of democracy itself. Nothing like it is seen in Westmin
ster-style parliamentary systems, with their party whips and cabinet
governments chosen by the legislative majority. Therefore, I do not think
"dl'lllosclcrosis" is an affliction that democracy must inherently accept.

Yet if one docs think this, then a benign or "son" authoritarianism
sounds allractive as an alternative until one asks whether authoritarian
rulers will in fact have the incentives to deliver development to their
suhjects by making the "right" choices. That a few did, as seems to
have been the case in the Far East in the postwar period, when in fact
countless others in the socialist world and in many nations in Africa and
South America did not, is hardly proof that this would be the central
tendency of authoritarian rulers. In fact, the foregoing analysis and
evidence strongly suggest otherwise.

The Quality of Democracy

Any analysis of dcmocracy's impact on development must reckon
with the crucial importance of the institutional structure that democracy
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load themselves with a heavy national debt that would embitler peace
itsclf and that can never be liquidated on account of constant wars in the
future. But. on the other hand, in a constitution which is not republican,
and under which the subjects arc not citizens, a declaration of war is the
c:lsiest thing in the world to decide upon, because war docs not require
of Ihe ruler, who is (he proprietor and not a member of the state, (he
Icasl sacrifice of the pleasure of his table, the chase, his country houses,
his court functions, and the like. He may, therefore, resolve on war as on
a pleasure parly for the most lrivial reasons, and with perfect indifference
Icave (he justification which decency requires to the diplomatic corps,
who arc ever ready to provide it. 1O

It is not altogethcr c1car whether the ideological or the structural
ar!!ument predominates in explaining democratic peaccfulness; recent
cmpirical tests suggest that the ideological one docs:' This is perhaps
what one should expect: the habits of mind and patterns of behavior
for IIIcd hy a society's domestic norms will surely constrain and shape
aClions toward others beyond the borders of thc nation-state.

The "respect" for others that Kant observed as the hallmark of the
uClllocratic republic leads to dialogue and debate, which can often
hecome impassioned and even vociferous. Critics sometimes misunder
slanu the resulting din as a sign of crippling chaos, when in fact it is
mcrely the noise of robust democracy. The chief virtue of public debate
is that when different groups, classes, tribes, or castes jostle for voicc
and representation, it provides a forum where all can in principle be
hcard. Winners get the satisfaction that success brings, whilc losers can
lake solace in both the cathartic experience of having taken part in an
opcn debate and in their right to keep making their case through any
and all lawful means.

The impulse of authoritarian regimes, by contrast, is to supprcss overt
conflicts. Bul this muy mean that dissatisfactions continue to seethe
helow the surfacc, building toward evcntual eruption. The long-term
siability displayed by some of the Far Eastern authoritarianisms owes
much, I suspect, to both their initially high degree of income equality,
which has made class conflicts less compelling, and their racial and
religious homogeneity (Singapore is an exception here), which has
spared them a host of intercommunal tensions. It is unlikely that they
would have done so well had these favorable conditions been absent.

The Structure of Democracy

The structure of democracy, with its institutions of voting rights, a
free press, and an independent judiciary capable of restraining legislative
and executive power in the name of fundamental law, also sets it apart
from authoritarian rule. Restraints on arbitrary power are vital if
development is to be sustained, but a functioning dcmocracy can also

e e

lead to what the U.S. journalist Jonathan Rauch has called "demosclero
sis"-his word for the paralysis that afflicts lobby-infested democracies.12

One might argue that authoritarian governments are prone to
extravagance and waste, inhibiting development, because there is no
restraining hand among the citizenry to hold them back. Moreover, as
the late Arthur Lewis-a native of St. Lucia in the West Indies, a Nobel
laureate in economics, and a frequent dispenser of advice to single-party
rcgimes in Africa--oncc observed, the leaders of such governments often
manage to delude themselves that the monuments they build for
themselves are really gifts to posterity, equating personal indulgence with
social glory. Again, considering that during the mid-1970s and much of
the 1980s, just before and after the debt crisis arrived on the world
scene, undemocratic governments in Latin America and the socialist
world ran up impossibly large debts, one may well conclude that
autocrats are likely to agree with Keynes that "in the long run we are
all dead," and then ignore posterity for immediate gain. By contrast,
democracies are likely to be led by those who see continuity of national
intcrest beyond their own rulc more naturally.

The economist Mancur Olson makes a different argument that also
supports democracy as a form of government likely to aid develop
ment:3 He contends that dictators, being self-regarding, are more likely
to go overboard in the area of "takings" from their subjects. The laller,
feeling less secure in their property, will have less incentive to produce,
save, and invest. 14 The structure of democracy, by contrast, places
restraints on "takings." Property rights are part of the rule of law
enforced by independent courts; corrupt and wasteful officials can be
voted out; and there is a free press that can focus critical attention on
the rapaciousness or extravagance of the state.

But democracy also contains structural opportunities for wastefulness
or for the paralysis of useful state action known as "gridlock." The very
freedom that is one of democracy's greatest boasts means that legions
of special interests can organize and lobby without end. To see how
lobbying can indirectly lead to waste, imagine that the minister for trade
is restricting imports and illocating import licenses. Anyone who can get
hold of such a license c n reap a hefty premium; such a premium is
"rent" paid to politically reated scarcity. You and I will then lobby to
get these licenses, of course, for we can get rich off the windfall profits
they will bring. The economist Anne Krueger, who highlighted this
phenomenon, described the situation of people trying to get these
licenses as "rent seeking," whereas I have called it unproductive profit
seeking:s In consequence, resources that produce goods and services are
instead being used for lobbying. Such rent seeking then wastes resources
as swiftly and surely as if thc government was directly wasting thcm by
building white elephants.

Lobbies indulging in rent seeking, or even in rent creation (as would
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possibly even increased saving and investment themselves through
incentive effects). Winners and losers emerged according to the choices
lhal Ihey made in this regard. II W3S 311 working out quitc differenlly
from wh31 Ihc investment-centered expeclalions of the 1950s h3d Icd us
10 expect.

Incentives promoting developmcnt, not the ability to force the pace
lhrough draconian state action, became the objects of a key shifl in
lilCUS. And here democracy seemed, at least at first blush, to have a
dear advantage. For who could doubt that liberal democratic regimes
would relate development to people and build successfully on incentives
rather than compulsions? Still, this can only be the starting point for a
fresh inquiry into the relationship between democracy and development,
a question that is now seen to be more complex than was once thought,
and which yields an answer-albeit a tentative one-that is more
favomble to democracy than we previously suspected.

In outline, this answer consists of three plausible and profound
propositions:

I) For reasons both ideological and structural, democracy may well
outperform authoritarianism as a political system that produces economic
development,

2) Democracy will probably induce a generally better'quality of
development, with the precise quality itself corresponding to the higher
or lower quality of the democracy that is present.

3) The dividends from political democracy are likely to be com
pounded if it is combined with markets: the combination of democracy
and markets is likely to be a powerful engine of development.

These propositions arc stated in terms of likelihoods rather than
certainties hecause, in the real world, other factors may distort or
obscure the relationship between democracy and development. For
instance, even if democracy is inherently capable of generating more and
hetter development, a country with an authoritarian polity may enjoy
inilial conditions so superbly hospitable to economic growth that it
oulperforms its democratic neighbors. This may have been the case with
the superperforming Far Eastern economics which, in addition to
authoritarianism, inherited both egalitarian land reforms and high literacy
rates-two factors that are widely considered to stimulate development.

The Ideology of Democracy

Democracy defines both an ideology and a structure. The fundamental
principle of democracy as an ideology is government by consent. The
system of practices and institutions through which this principle is
realized constitutes the structure of democracy: generally, this structure
embraces the right to vote and turn out governments; an independent
judiciary; and basic freedoms of speech and a vigorous press. Both the

ideology and the structure of democracy can be said to conlte to
development, though there are some downsides as well.

There are two strong arguments in favor of democracy as being
conducive to development by virtue of its ideological content. One, for
which there is now substantial evidence, is that democracies rarely
-maybe even never-go to war against one another. The other, which
is speculative, is that authoritarian regimes "bollIe up" problems while
democracies permit catharsis. Democracy's apparent chaos, then, is
actually a safety valve that strengthens rather than undermines the state
and provides the ultimate stability that is conducive to development.

If democracies do not fight wars against one another, and they fight
only with nondemocratic nations that also fight one another, any given
democracy is likely to have a lower probability of gelling involved in
warfare. That, in turn, could mean that democracies are more likely both
to provide governance that is conducive to peace and hence prosperity
and to spend less on fighting wars and preparing for them. AJ;, it
happens, political scientists have now established that, in nearly two
centuries, democracies "have rarely clashed with one another in violent
or potentially violent conflict and (by some reaso~able criteria) have
virtually never fought one another in a full-scale international war."s

In Perpetual Peace, an essay published exactly 200 years ago,
Immanuel Kant gave reasons why democratic republics would naturally
be more pacific. The ingrained habit of respect for others that such
republics would foster, plus the enlightened self-interest of their
citizens-who, being both the sovereign and the body of the state,
would have to hazard their own blood and treasure in the wars they
declared-would both serve to promote peace rather than war. Thus
Kant thought that the ideology of democracy, embodied in the idea of
rule by consent, would have an effed not only within but also among
nations. Countries used to managing their domestic affairs through
persuasion and accommodation would naturally use habits of compromise
and discussion in dealing with similarly governed neighbors; dialogue
and the peaceful resolution of disputes would thus be the rule among

republics.
9 I

But Kant was also aying that the structure of democracy, or what
we might call interests would inhibit wars because democratic leaders
(unlike dynasts, who command subjects) would have to persuade fellow
citizens to fight:

If Ihe consent of the cilizens is required in order 10 decide Ihat war
should be declared (and in Ihis constitution it' cannot but be the case),
nothing is more natural than that they would be very caulious in
commencing such a poor game, decreeing for themselves all the
calamities of war. Among the laller would be having to fight, having to
pay Ihe cosls of war from Iheir own resources, having painfully to repair
Ihe devastation war leaves behind, and, to fill up the measure of evils,
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(with other suitable policies like market reforms in place, of course) also
argue for a "markets first, democracy later" approach in developing and
postcommunist countries alike. In their view, Russia's slide from
superpower to supine status resulted at least in parI from putting
Rlasl/ost' before perestroika, whereas the Chinese, who introduced
markets before democracy, clearly did immensely better. The notion that
perestroika must precede glasl/ost' rests on two legs. The first is the old
view that democracy hinders develo.pment. The second is the idea, based
bolh on historical experience and on recent evidence from South Korea
allll other economically successful countries, that growth eventually gives
rise to effective demands for democracy. The historical evidence
supporting the second leg is persuasive, including as it does Ralf
Dahrcndorf's illuminating analysis of Germany and Barrington Moore's
classic dcmonstration of how the rise of the bourgeoisie Icd to
dcmocracy.4

Those who hold the old view-that democracy and development are
flatly opposed-are now outnumbered by those who take the new view.
This in itself, of course, does not necessarily mean that the latter are
right and the former are wrong. Social scientists can be as blind as
anyone else to facts that run counter to their favorite beliefs, and it is
true Ihat the new view has become triumphant at a time when democ
racy is more widely valued and dictatorship more widely deplored than
ever before, so that we may be discerning virtues in democracy the way
a wanderer in the desert sees water in a mirage. In truth, however, I am
convinced that the premises on which the old view rested have been
exposed as false; as a consequence, the predominant thinking on the
qucstion has become more nuanced and acute.

The Old View

The old view expressed a way of looking at development that was
fashionable during the 1950s and 1960s. The chief feature of that era
for students of development was the contest between the two "awaken
ing giants" of China and India. Back then, China was totalitarian and
India a dcmocracy-nothing has changed in that regardl The comparison
took placc in thc shadow of the Cold War. The hope was that India
would prove the better performer and thus lead the Third World nations
on a course that would favor the Western democracies in their struggle
with communism.

It is important to note that the race was between two nations with
commitments to economic development. This meant that little attention
was paid to the question which must be faced if democracy and
authoritarian rule are to be contrasted fully-namely, which system is
more likely to desire development in the first place? Instead, most
scrutiny went to the secondary question of which regime type would

-------.e e

most effectively pursue the already-chosen goal of economic develop
ment.

Answering such a question requires a model of the development
process, whether it is one that is explicitly formulated, like an econo
mist's, or merely held implicitly. The model that nearly everyone
actively planning for development in the early postwar decades happened
to use was the creation of the British economist Sir Roy Harrod and the
American economist Evsey Domar.

The Harrod-Domar model analyzed development in terms of two
parameters: the rate of investment and the productivity of capital.s The
latter parameter was treated, as it happens, by influential technocratic
planners as a fixed datum, with only the inveslment rate considered a
tool of policy.6 This investment-centered approach, favored by main
stream economists, coincided with the Marxist focus on "primitive
accumulation" as the mainspring of industrialization and also with the
cumbersome but influential quasi-Marxist models elaborated by the
British economist Maurice Dobb and his followers.

With the focus on the accumulation of capital, with its productivity
considered a given, it seemed natural to assume that the authoritarian
regimes would be able to extract a greater surplus from their populations
through taxation and "takings" and be able therefore to raise domestic
savings and investment to higher levels than would democracies. The
latter, after all, had to persuade voters to pay the needed taxes and
make other necessary sacrifices. Hence I wrote in the mid-1960s of "the
cruel choice between rapid (self-sustained) expansion and democratic
processes.'"

But events proved this thesis false. The argument that the state would
generate the development-boosting savings through tax effort did not
hold true: public-sector savings were not among the engines of growth,
for budgetary profligacy and deficits, rather than fiscal prudence and
surpluses, have been the norm.

Moreover, private-sector savings rates--once widely thought to be
relatively unimportant-rose substantially, suggesting that where
incentives to invest wet up, so did the savings needed to exploit those
opportunities. This virt us circle has taken savings and investment to
higher levels in both .emocracies (including India) and authoritarian
countries (such as the Far Eastern superperformers, whose private
savings rates are substantially higher than those of India).

Finally, the differences in performance from one country to another
turned out to be a function less of differences in investment rates than
of differences in the productivity of investment. Productivity, in turn,
surely reflected the efficiency of the policy framework within which
investment was undertaken.

By the 1980s, it was manifest that the overall policy framework
which a nation adopted determined the productivity of investment (and
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THE NEW THINKING ON
DEVELOPMENT

Jagdish Bhagwati

.1at:dish Blmgwati is Arthur Lehmall Professor of Ecollomics alld
professor of political sciellce at Columbia University. lie is also a
\';s;fitlg scholar at the Americall Ellterprise Illstitute ill Washillgtoll, D.C.
71,;s essay is based 011 the Rajiv Galldhi Goldell Jubilee Memorial
Lecfllre. which he delivered ill New Delhi 011 22 October 1994.

Nearly three decades ago, I wrote of a trade-off or "cruel dilemma"
which then seemed to govern the relationship between democracy and
economic development.' It is now my pleasure to admit that this view,
hased on arguments that I shall presently discuss, was too pessimistic
and despondent, and to affirm the more sanguine view of this relation~

ship that has replaced the old thinking. The new view is that one does
nol have to choose between doing good and doing well, or, to put it in
a nutshell, that democracy docs not handicap development, and in the
right circumstances call even promote it.

Thus the pursuit of political and civic virlue in the form of a vibrant
democracy need nol come at the expense of the drive for economic
development. All good things may sometimes go together, just as we
have discovered lhat literacy is good both in itself and for development,
and that female education emancipates women while at the same time
restraining the growth of population and enhancing the possibility of
greater economic prosperity for smaller numbers.

The new view is less a total reversal than a nuanced revision. It
claims not that democracy is necessarily or overwhelmingly beller for
development, but only that democracy can be consonant with develop
ment, and may even help to promote it, if circumstances are right. In
discussing such matters, it is well to keep in mind the Oxford social
anthropologist Edward Evans-Pritchard's remark that the only generaliza
tion in the social sciences is that there arc no generalizations, or lhe
Cambridge economist Joan Robinson's mischievous observation that in
cconomics, everything and its opposite are true (for you can almost

JO/m/ol of lJemocraC)' Voillme 6, Nllmber 4 OClOber 1995

e
always tind-evidence, from some place or historical period, to s!rt
almost anything).

Examining the record of the developing nations over the last half
century, one is hard-pressed to find a strong relationship between
democracy or its absence in a country and that country's rate of
economic growth. Democracy has come to most of the developing world
only in recent years: in the last two decades, nearly 40 countries have
turned to democracy. For the bulk of the postwar period, only India,
Costa Rica, and Sri Lanka sustained democracy for long periods, and
their growth rates were admittedly far from compelling. But then
nondemocracies also displayed an immense range of performance,
ranging from spectacular in the Far East to abysmal across much of
Africa. Looking only at the developing countries in the postwar period,
therefore, it would be hard to conclude that the democracies among
them lagged behind in development. Moreover, if we shift our gaze to
the countries of the developed world, we see that the democracies have
overwhelmingly outperformed the socialist dictatorships that happily have
now vanished, at least for the present, from our midst.

Thus to maintain the old view-that democracy necessarily handicaps
development whereas authoritarianism aids it-is to argue a case that
must explain away these facts by citing other factors and cross-country
differences that overwhelm the outcomes.2 Indeed, democracy and
authoritarianism are only one dimension on which countries and their
developmental performances differ; to develop the new and more
nuanced view that holds democracy to be compatible with and at times
even conducive to development, I shall address qualitatively and directly
the ways in which, and the reasons why, such a happy symbiosis is the
likely reality.

It would be wrong for me to suggest, however, that the old, dismal,
,and deterministic view is necessarily dead. Echoes can often be heard,
amplified by undemocratic governments boasting successful develop
mental records. Singapore's former premier Lee Kuan Yew, for instance,
frequently attacks democracy for its "undisciplined" ways and credits his
own "sofl" authoritarian rule with saving his city-state from the
debilitating and developm~t-crippling effects of democracy. Thus he has
argued that "what a counlry needs to develop is discipline more than
democracy. The exuberance of democracy leads to indiscipline and
disorderly conduct whieh are inimical to developmenl.") Indeed, the
phenomenal success stories of South Korea, Taiwan, Singapore, and
Hong Kong-none of which is a democracy in the substantive
sense-has created for some a sense that the old thinking was right after
all, especially when these success stories are contrasted with India's poor
economic performance over more than three decades within a democratic
framework.

Those who think that authoritarianism facilitates more rapid growth
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DEVELOPMENT

CENTER FOR DEMOCRACY AND GOVERNANCE
n•••promoting the transition to and consolidation of democratic regimes throughout the world. n

Dear Workshop Participants:

I am delighted to welcome you to the Training Workshop on Democratization
Theory and Practice put on by the Center for Democracy and Governance as part
of its efforts to provide technical support to democracy officers overseas and in
Washington. We have worked hard to make the course both challenging and
interesting. You may become students for these four days but we are well aware
that you bring important hands-on experience in democracy promotion
programming; so we have structured the course to be highly interactive between
presenters and participants.

I am convinced that USAID's work in democracy and governance is on the cutting
edge of development work in the world today, and this course offers us all the
chance to sharpen our skills at it as practitioners.

Sincerely yours,

G

Charles E. Costello, Director
Center for Democracy and Governance
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u.s. Agency for International Development
Bureau for Global Programs. Field Support and Research

CENTER FOR DEMOCRACY AND GOVERNANC-E

.....promoting the transition to and consolidation of democratic regimes throughout the world."

WORKSHOP ON DEMOCRATIZATION
THEORY & PRACTICE

AGENDA

ce

Location: Wyndham Bristol Hotel, 2430 Pennsylvania Ave., N.W.,
Washington, DC 20037, Tel. 2021955-6400



Tuesday, 16 April

(e

8:00 - 8:30

8:30 - 9:50

9:50 - 10:40

10:40 - 10:55

10:55 - 12:45

12:45 - 1:45

1:45-3:15

3:15 - 3:30

3:30 - 5:00

5:00

REGISTRATION/COFFEE and PASTRIES

WORKSHOP OPENING
Welcome (C. Costello)
Introductions (J. Tuthill)
Workshop Objectives and Flow (C. Sabatini)
Workshop Agenda and Materials (L. Carter)
Workshop Norms and Other Announcements (Tuthill)

DEMOCRACY AND SUSTAINABLE DEVELOPMENT:
OVERVIEW & USAID'S VIEW (C. Bradford) (presentation &
discussion)

Break

STRATEG IC ANALYSIS
How Theories of Democracy and Political Change Can

Inform USAID Strategy
o Definitions and Characteristics of Democracy (M.

Sarles) (presentation & discussion)
o How Democracies Develop (C. Sabatini)

(presentation)

Lunch

o Key Themes and Questions in Analysis (Sabatini;
D. Hirschmann re gender analysis)
(presentations & discussion)

Break

A Framework for Analysis: Introduction & Illustration
(Bolivia) (Sabatini) (includes introduction to next
morning's exercise in identifying problems and
priorities in democratization)

RECEPTION (cash bar)

1



(e Wednesday, 17 April

8:30 - 8:40

8:40 - 8:55

8:55 - 9:45

9:45 - 11 :40

11 :40 - 12:25

12:25 - 1:25

1:25 - 3:05

3:05 - 3:20

3:20 - 5:00

Participant Review of Day One

STRATEGIC DESIGN
Recap of Framework (Sabatini)

Filling in the Framework: Two Cases
o Russia (C. Lyday)
o Cambodia (J. Vermillion)
(presentation &discussion; sessions run

simultaneously)

Identifying Problems and Priorities in Democratization:
Small Group Work on Situating Countries to Identify
Problems & Programming Implications, and to
Determine Priorities (introduction, small group
discussion, report out & plenary discussion; session
includes break) (G. Hyman to facilitate plenaries;
Hyman, Sabatini, Lyday and Carter to facilitate small
group discussions)

Participatory Planning & Design: USAID's Experience in
South Africa (1. mangera) (presentation & discussion)

Lunch

Country and S.O. Discussions: Peru (J. Windsor chair, J.
Borns presenter) (presentation, small group
discussions, & report out)

Break

Country and S.D. Discussions -- Continued: Bangladesh
(F. Karim presenter) (presentation, small group
discussions, report out and plenary discussion)
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_ Thursday, 18 April

ce

8:30 - 9:30

9:30 - 11 :25

11 :25 - 12:05

12:05 - 1:05

1:05· 3:05

3:05 - 3:15

3:15 - 5:00

CURRENT PRACTICES
Overview of Institutional Change (P. Fn'piere chair; G.

Hansen and N. Parker presenters) (presentations &
discussion)

Current Practices by Sector
o Legislative Development (P. Isman chair; J.

Emmert, M. Niete Leal, Y. Kulchyckyj, C.
Thompson presenters)

o Rule of Law (G. Hansen chair; K. Henderson, F.
Armstrong presenters)

(presentations & discussion; sessions run
simultaneously; includes break)

Current Practices by Problem -- Tactics for Dealing with
Corruption
o Overview (M. Johnston) (presentation)

Lunch

Current Practices by Problem -. Tactics for Dealing with
Corruption -- Continued
o Two mini-case studies (Argentina, Poland)

(presentations, small group discussions, report
out) (presenters: Sabatini re Argentina,
Johnston re Poland)

Break

INTEGRATING DEMOCRACY PROGRAMS WITH OTHER
SECTORS (presentations on policy, programming,
environment and democracy, integration in the Philippines,
and integration in Mali & discussion) (Y. Comedy chair;
A.M. Depp, A. Diallo, E. Dannenmaier)
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Friday, 19 April

8:30 - 8:45

8:45 - 10:30

10:30 - 10:45

10:45 - 11 :45

11 :45 - 1:00

1:00 - 2:00'

2:00 - 3:00

3:00 - 3:15

3:15 - 4:30

4:30 - 4:40

4:40 - 5:00

8:00

Participant Review of Days Two & Three

PERFORMANCE MEASUREMENT: Principles and Practice
Introduction (E. Soto)
Agency concerns with reporting (J. Vermillion)
G/DG plans for standardizing indicators (Soto)
Large group discussion
Developing DG Performance measures (L. Carter/A. Diallo)

Break

Small group work on results frameworks and indicators
(facilitated by Carter, Soto, Vermillion, K. Brown)
(includes break)

DEMOCRACY PROGRAMMING IN POST-CONFLICT STATES:
Comparative Lessons in Elections, Governance, and Post
Conflict Security (L. Garber chair; R. Lopez Pintur, J.
Mendelson, S. Holtzman presenters) (panel & discussion)

Lunch

Post-Conflict States: Greater Horn of Africa Initiative's and
OTI's Frameworks for Strategic Planning and
Programming (L. Garber chair; TBA, R. Barton)
(presentations & discussion)

Break

THE FUTURE OF DG PROGRAMMING IN USAID & POLICY Os
and As (J. Windsor chair; M. Schneider, D. Pressley, L.
Garber, A. Young) (panel & discussion)

WORKSHOP EVALUATION

WORKSHOP CLOSING (S. Shelton)

RECEPTION in Honor of the Workshop Participants: at the house
of Erin Soto, 3008 North Rochester St., Arlington, VA; tel.
703/534-6034 (RSVP on workshop sign-up sheet; directions
will be provided)
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Democratization Theory &
Practice Workshop

OBJECTIVES

• DG officers increase their
understanding of the dynamics of
political change and democrati
zation, and the relationship of
these processes to sustainable
development and strategic pro-.
grammlng.

• DG officers can identify major
issues and current practices in
rule of law, legislative develop
ment, corruption mitigation, integ
rating strategies, and performance
measurement.

• DG officers can identify chal
lenges in promoting democracy in
post-conflict states.



DEMOCRACY & SUSTAINABLE DEVELOPMENT

• What is the goal?
• What is the relationship between democratic governance

and development?

STRATEGIC ANALYSIS

• What is democracy?
• How does it develop?
• How do you identify problems?
• How do you determine priorities?

STRATEGIC DESIGN

• How do you form your strategic objective?
• How do you match interventions to your strategic

objective?

TACTICS

• How can you best influence institutional reform?
• What lessons have we learned in rule of law?
• What lessons have we learned in legislative

development?
• How can we use a variety of tools to address a specific problem:

corruption?
• How do you integrate DIG programming with other strategic

objectives?

PERFORMANCE MEASUREMENT

• How do we measure the progress and impact of DIG
programs?

POST-CONFLICT STATES

• What are the issues in post-conflict situation
programming?

• How does OTI address these issues?

FUTURE OF DIG PROGRAMMING

• What is the future of DIG programming at USAID?
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Third, a strong civil society may provide an indispensable bulwark against
the consolidation of authoritarian rule and a catalyst for its demise. The
"resurgence" of civil society has been a crucial factor in transitions from
authoritarian rule in Southern Europe and Latin America (O'Donnell & Schmit
ter, 1986). The mobilization of independent media and organizations has been
similarly significant in pressuring for democratic change in the Philippines
(Bautista, 1992; Pascual, 1992), Nigeria (Ekpu, 1992; Nwankwo, 1992), and
South Africa (Heard, 1992; Schlemmer, 1991; Siabbert, 1991). Democratic
change in Taiwan during the 1980s was stimulated and advanced by a host of
social movements--of consumers, workers, women, aborigines, farmers, stu
dents, teachers, and the environmentally concerned-breaking free of tradi
tional deference or state intimidation and control to seek both specific demands
and long-range goals (Gold, 1990). In Eastern Europe, the Soviet,Union, and
China, the growth of autonomous organizational, cultural, and intellectual life
has been a crucial factor in undermining the cultural hegemony and monopoly
of information. then the political legitimacy, and ultimately the viability of the
communist party-state (Lapidus. 1989; Nathan, 1990; Sadowski, 1992; Starr,
1988: Weigle & Butterfield, 1991). Most recently in Africa, protests mobilized
by autonomously organized urban groups-students, churches, trade unions,
civil servants, lawyers and other professionals-have focused sweeping dis
content on demands for regime change, making "a direct connection between
chronic economic and political malaise and the absence of democracy" (Chazan,
1991, p. 52; see also Joseph, 1991; Kuria. 1991).

One can imagine other positive consequences for democracy of a vigorous
and pluralistic associlllionallife. To the extent that they are democratic in their
intcrnal proccdures of governance, voluntary associations may socialize their
mcmbcrs Into dcmocratic values and belicfs and help to recruit and train new
political leaders for the arena of formal democratic politics. More focused
research is necessary to determine whether associations do (as a by-product of
their other pursuits) perform these roles, but the emergence of civic organiza
tions focused explicitly on these goals is significant (Barros, 1992; Martini,
1992; Pascual, 1992).

Although voluntary associations and other elements of civil society do not
inevitably contribute to democracy and may even oppose it (depending on their
purposes and ideologies), it is clear, on balance, that the increasing size,

" pluralism, and resourcefulness of civil societies around the world have been
" major factors in t~e growth of democracy in recent decades. Numerous factors

may affect the number, character. and strength of autonomous organizations in
society, but it is also clear that olle factor-socioeconomic development-eon
tributes substantially to their growth. From Taiwan to China, from the Soviet
Union to South Africa, and from Brazil to Thailand, economic development
has had some strikingly similar effects: physically concentrating people into
more populous areas of residence while at the same time dispersing them into
wider, more diverse networks of interaction; decentralizing control over infor
mation and increasing alternative sources of information; dispersing literacy,

~
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knowledge, income, and other organizational resources across wider segments
of the population; and increasing functional specialization and interdependence
and so the potential for functionally specific protests (e.g., transit strikes) to
disrupt the entire system. These effects would figure to be, and probably are,
more rapidly experienced within the context of a market economy, but they
have registered intensely in communist systems as well with the expansion of
education, industry, and mass communications.

CONCLUSIONS AND IMPLICATIONS

This review of the evidence more than three decades later has demonstrated
that Upset (1960) was broadly correct both in his assertion of a strong causal
relationship between economic development and democracy and in his expla
nations of why development promotes democracy. Needless to say, this rela
tionship is not en~.!r:~ly predictive, nor is it necessarily linear. But that "doeS"rlOt
negate the validity of the overall relationship that Lipset hypothesized.

The preceding discussion suggests five conclusions and some obvious policy
implications. First, socioeconomic development promotes democracy in two
senses. Where democracy already exists. sustained development contributes
significantly to its legitimacy and stability, especially in the early life of the
regime (Diamond, Linz, & Lipset, 1990, 1992, chap. 5). Where democracy does
not exist, it leads (sooner or later) to the eventually (if not initially) successful
establishment of democracy. However, it is difficult to predict at what point in
a country's socioeconomic or historicafdevelopment the democratic moment
will emerge. B~!ow Dahl's (1911) higher ~.hr~sholp of development, many
factors-'continue to" iiitervene"To'sij-iicture the probability of a democratic
regime, and th'ese"are;asrlu'oiington has suggested, heavily a matter of political
institutions aria"'i>~!i!ical l~~der~hip and choice. Nor should we dismiss the
importance of such "political crafting" for the successful democratization of
countries near or above the tii"reshold (Linz & Stepan, 1989).

Second, notwithstanding Hannan and Carroll's (1981) findings for the 1950
1915 period, socioeconomic development does not produce the same enduringly
legitimating effects for aut'horiturllln'reglmes that it does for democratic ones.
Rather, it preseniS"iiie'feirnler with an inescapable dilemma. Ifauthoritarian regimes
"do not perform, they.1ose.l.egilimacy because performance is their only justifica
tion for holding power. However, ... if they do perform in delivering socioeco
nomic progress, they tend to refocus popular aspirations around political goals for
voice and participation that they cannot satisfy without terminating their existence"
(Olamon"d, 1989, p. 150; also Huntington, 1991, p. 55). The lallerpattern ofchange
was crucial to the transitions in Spain, T!1!wan, an"d ~outh Korea. is very far along
il)..'I:hal.!and, and is beginning to register in Indonesia.
( Third; it is not economic development per se and certainly not mere eco
nomi~rowth that is the most important developmental factor in promoting
democracy. Rather, it is the dense cluster of social changes and improvements,

, .



126
COMPARATIVE PERSPECTIVES Economic Development and Democracy Reconsidered 127

broadly distributed among the population, that are vaguely summarized in the
term !ocioec.onom.lr,;. deY.dg.p..I?!~TJI. Most important here are improvements in
the physical quality and dignity of people's lives: acceSs to potable water. safe
and sanitary neighborhoods, and basic health care; literacy and advanced
(probably at least some secondary) education; sufficient income to provide at
least minimally adequate food and clothing and shelter for one's family; and
sufficient skills to obtain a job that provides that income. Of course, the
standards for what constitutes the decent and "minimally adequate" change
over time and across cultures. But these basic material dimensions of "human
development," as summarized in the UNDP (1991) index, better predict the
presence and degree of democracy than does the level of per capita national
wealth. Economic develop.~ent provides a structural context in which human
development can occur. but to the Qxtent that its benefits are grossly mal
distributed (or that its correiates, iike urbanization: o'nly'alterthe t'orin and scale
of human squalor). it may do little to promote democracy or may even generate
stresses and confradictions that are hostile to democracy. For the democratic
prospect, one aspect of economic development overrides all others in impor
tance: reducing the level of absolute poverty and human deprivation.

There are several reasons 'democracy is so closely related to the physical
quality of Ii fe. First. these conditions generate the circumstances and skills that
permit effective and autonomous participation. Second, when most of the
population is literate, decently fed and sheltered, and otherwise assured of
minimal material needs, class tensio~.s. ~.!1Q. I.!!~h:al poli~ical orientations tend
to diminish. Thus, as Lipset (1960) has observed, "a belief in secular reformist
gradu'ali'sm can be the ideology of only a relatively well-to-do' lower class"(p. 45)....· . ... '-'-' .,. - ..... - .

.J'hlrd;,llUman beings appear to frame their values at least partly in response
to what psychologist Abraham Maslow (1954) termed a "hierarchy of needs."
Recent comparative research indicates that physiological needs, for physical
security and material sustenance, do take precedence over "higher-order" needs
of a more social, intellectual, and aesthetic nature (even though such research
gives no support to Maslow's assumption of a predictable, panhuman hierarchy
beyond the physiological needs; Inglehart, 1990, p. 152). Thus, while the
satisfaction of lower-order needs does not automatically increase the salience
of individual needs for political freedom and influence, it makes the valuing of
those needs more likely.

Fourth, economic development produces or facilitates democracy only insofar
as it alters favorably four crucial intervening variables: political culture, class
structure, state-society-;cl'ations, and civil society. This ii""iliSOthe fiiidi'iig of
perhaps-th"eOili)icrosg;n'lltional quantitative analysis to combine indicators ofboth
national development and individual attitudes, namely, that Conducted by I~~~rt
(1990, p. 44). In addition to change in the Occupational structure, Inglehart
identifies a powerfUl cultural factor mediating the relationship between economic
development and stable democracy-a "civic culture" syndrome cons.isting of
interperson~~,tr~st., life satisfaction, a~d"'ft>~iti_ciirmoderaijori'-'If''<>
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Finally, it is important to emphasize as well that democracy can occur at low
levels of development if the crucial mediating variables are present. Economic
development is not a p-rereguisite of democracy. In fact, Lipset wrote of it as a
"requisite," meaning,..iieraIly-=;;mething that is essential but does not necessarily
have to exist in advance. In a much-neglected passage of his famous essay, he
anticipated a crucial element of democratic experience in the contemporary devel
oping world: "A premature de"!ocracnvhklUl!rviyes .will do so by (among other
things) facilitating the ~~~~t~ or.'?th~r ~o_~dition~..co!).9J!cive to ~emocracy, such
as universalliteracy'-or autonomous private organizations" (p. 29).

Those developing countrIes ttiat have maintained democracy for long periods
of time have done just that. They have inherited or developed political cultures
that emphasize tolerance, inclusion, partici"pation, and accommodation, as has
been the case (more or less) with India, Costa Rica, Botswana, Venezuela after
1958, and Chile and Ifi~guay before their polarization in the late 1960s and
again in very recent years. Many of them have, as noted earlier with regard to
India and Costa Rica, developed vibrant civil societies. And perhaps most of
all, they have performed 'reasonably well in delivering human development.
The 10 developing countries (above I million population) that have maintained )
more or less continuous democracy since 1965 reduced their infant mortality
by a median annual rate of 3.25% from that year until the late 1980s, compared
with a median annual reduction rate of 2.3% among 10 of the most prominent
continuous dictatorships in that period. These democracies have survived in ..
large part because they have SUbstantially improved the quality of life for their /
citizens (Diamond et al., 1992, chap. 5).36

This suggests that democracy is not incompatible with development and that in
fact the causal'ifend"ca~'be reversed, with democracy leading to development.
Allhough-cross-national studies of the effects of democracy on economic develop
ment are inconcJ~~ive (Sirowy & Inkeles, 1990), there remain strong theoretical
grounds for expecting that political participation, liberty, accountability, and
pluralism "would be conducive to economic achievements by industrious persons,
particularly entrepreneurs," and to improvements in basic human needs as well
(Sklar, 1987, pp. 709. 711). Indeed, with the spectacular failures of development
in Africa over the past quarter century, many Africans now believc that democracy
is essential for development (Ake, 1991). To formalize slightly Upset's argument
about "premature" democracies, poor countries can maintain democracy, but only
if they deliver broad and sustained (not necessarily rapid) socioeconomic devel
opment, espeCially "human development."

The policy implications of this are rather obvious. First, giving priority to
basic human needs is not only sensible from the standpoint of economic
deveiopment policy' 'and intrinsically more humane, it is also more likely to
promote or sustain democracy than more capital-intensive strategies that view
basic health and literacy'needs as "consumption" that must be deferred.
'S~, in no country should democracy absolutely be ruled out as a

possibility. Certainly, in very poor countries it is less likely, especially in its
complete institutional configuration, but since "democracy comes to every

..-...
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APPENDIX:
RANKING OF COUNTRIES BY FREEDOM STATUS

AND HUMAN DEVELOPMENT INDEX IN 1990

country in fragments or parts" (Sklar, 1987, p. 714), development policy should
try to encourage the institutionalization of as many parts or features of democ
racy as possible, as early as possible. Acareful reading ofLipset's thesis reveals
that economic development 1!!0~~t~~.~.-cE}~~9!_Q.!l!y. ~¥ .~.f!~.E!i.!tJ...changes in
political culture and social structure. Even at modest levels of economic
deve!c)pmeni-;-c6untriescan-'acnieve'signiticantly democratic cultures and civil
societies and significant reductions in absolute poverty. If social and political
actors, private and public, focus on these intermediate goals, they stand a good
chance of developing democracy "prematurely."

c-...,.
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NOTES

SOURCE: United Nations Development Prog.ram (/991. Table I).

NOiE: Superscript numbers represent the rank of Ihe countty on the Human Development Index. with 1being highest.

e

I. All page references are to the version of the essay reprinted in Polilical Mall (Lipsel,
1960) as Chapter 2, "Economic Developmenl and Democraey," and specifically to the 1963
Anchor Books edition of Political Mall, which has the same page numbers as the 1981
expanded edition.

2. The 10 European stable democracies in 1960 were Albania, Bulgaria, Czechoslovakia,
Hungary, Poland, POrlugal, Romania, Spain, USSR, and Yugoslavia.

3. He would also have avoided the methodological problem, emphasized by Bollen (I 980,
1990), of confounding two distinct phenomena, democracy and stability, in a single measure,

4. These figures (rounded 10 whole numbers) were computed for this chapter by Yongchuan
Liu. Data on per capita GNP in 1960 were missing for four communist East European
diclatorships, but the mean difference between the two groups is too substantial to be suspect
because of this.

S. On literacy, the sl,epWise increase in mean levels is from 87.1 % for dictatorships to
94.8% for unstable democracies to 98.5% for stable democracies. Mean per capita GNP levels
progress from $598 to $1,026 to $/,479. PQLI scores proceed from 89.2 to 92.8 to 98.6. A
similar stepwise increase is apparent on the PQLI among the three Latin American country
groups: "stable dictatorships," "unslable democracies," and "democracies." However. as
there are only two countries in the middle category (Colombia and Mexico, both semi.
dl'nlOcracies), that II is too small to permit reliable comparison.

,~
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6. In fact, as Cutright (1963) observes. "the spread in the values on almosl every
indicator (of socioeconomic development) is so extreme that it appears that il would be very
difficult to place a single nation in either the democratic or non-democratic category
knowing, for example, only its score on the number of telephones" (p. 254).

7. Huntington includes in this count some states, such as Guatemala, EI Salvador, and
Romania, that are better labeled semidemocratic. By a more cautious calculation, sensitive
to the distinction between scmidemocracy and democracy, I estimate the number of demo
cracies in 1990 at 44 in states of more than 1 million and 65 total (Diamond, 1992a).

8. Authoritarian Latin American countries had higher rates of unionization than did
semicompetitive regimes in that region, but this may have been due to state corporatist control
of such unions.

9. 1define democracy here in terms of these three dimensions. as articulated by Diamond,
Linz. and Lipset (1990, pp. 6·7). drawing from Dahl (1971).

10. The two ratings (which actually summarize a more detailed "raw point score" offrom
oto 44) are then aggregated into Ihree broad categories:free. partly free, and not free. These
categories do not entirely overlap with other groupings of countries into, for example,
democracies, semidemocracies, and authoritarian/totalitarian regimes. While "free" Slates
roughly correspond to the generally accepted standards for polyarchy or democracy among
social scientists, the "partially free" slates include many that cannot be considered even
semidemocratic, See also Gastil (1990).

11. One of the most striking correlates of democracy in the contemporary world (when
most of the remaining European colonies have become independent) is the much greater
incidence of democracy among "minislates" of less than I million population. Such states
were much more likely to be democratic in 1990 (57%) than were states with more than 1
million population (34%) (Diamond, 1991).

12. The PQLI is an unweighted index of three measures: adult literacy, infanl morlaHly
(I.e., death rates before the age of I year), and life expectancy at age I year. Each measure
is standardized on a scale of 0 to 100 (Morris, (979).

13. The measure is thus similar to the PQLI. For each of the HOI's three components,
maximum and minimum values are identified among all the country scores in the world, and
the difference between these values is established as the range of "deprivation" OR the
measure: from 0 (total deprivalion) to I (no deprivation). The three deprivation scores are
then simply averaged. Per capita GOP measure is not only logarithmically transformed but
capped at the poverty line. so a country's mean income above the poverty line does not
contribute anything to its score on the HOI. This further neutralizes pure wealth differences
and emphasizes broad Improvements in human welfare.

14. In doing so, I have not exactly followed the United Nations' four groupings of
countries; rather, I looked for natural breaking points, leaving groupings of unequal number
but more substantive meaning. In any case, since the selection of cutoff points was done
independent of the location of countries on the cross-tabulated variable (regime type), this
method of decomposing the sample should be no more biased than any other.

IS. The appendix to this chapter contains a complete listing of the countries in the cells
of Table 6.2.

16. Significantly also, the five high·income countries in the world that are not demo
cratic-semicompetitive Singapore and Ihe stale hegemonic regimes in Saudi Arabia, Kuwait,
the United Arab Emirates, and Qalar-all rank significantly lower on HOlihan on per capita
GNP (out of 160 countries, II places lower for Singapore and from 26 to 43 places lower for
the Persian Gulf oil states).
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Political Leadership

Although our theoretical orientation gives substantial emphasis to the
importance of various structural factors in shaping the prospects for democ
racy, these are never wholly determinative. As we have just seen, regime
performance and viability, not only economically but also politically, are the
outcomes in part of the policies and choices political leaders make-acting,
to be sure, within the constraints of the structural circumstances they inher
it. Even structures and institutions, especially political ones, are shaped by
the actions and options of political leaders. The more constraining and unfa
vorable the structural circumstances, the more skillful, innovative, coura
geous, and democratically committed political leadership must be for
democracy to survive. Even when the obstacles are formidable, democratic
breakdowns are not inevitable but are accelerated by poor leadership and
bad choices)1

In this book, we sec repeatedly how inefficacious, weak, and often mil
itant and uncompromising political leadership has contrihuted to democrat
ic breakdowns in Chile, Brazil, Turkey, South Korea, Thailand, and Nigeria.
In some of these cases, it could be argued that structural circumstanccs were
highly unfavorable, but this was often in part a result of the failure of politi
cians to produce needed economic reforms and institutional innovations.
Valenzuela and Ozbudun show, for the breakdowns in Chile (1973) and
Turkey (1980), how significantly the miscalculations and intransigence of
political leaders contrihuted.

We also see the importance of strong democratic commitments on
the part of political leaders-what Linz calls "loyally" to the democratic
syslem. Democratically loyal leaders reject the use and rhetoric' of violence
and illegal or unconstitutional means for the pursuit of power, and they
refuse to condone or tolerate antidemocratic actions hy other partici
pants.n The Nigerian case portrays graphically how electoral violence and
fraud, thuggery, demagoguery, and widespread political corruption dele
gilimated and destroyed the Second Republic (l979-1983)-even in the
absence of the polarized ethnic conflict that further contributed to the fail
ure of the First Republic (1960-1966). In the case oflndia, we see the cen
tral role of Indira Gandhi's equivocal commitment to democratic values in
motivating not only her declaration of emergency rule in 1975 but also her
centralization and personalization of political power in the preceding years
and after her return to power in 1980. In many developing countries, the
erosion or destruction of democratic institutions has come through the
actions of elected leaders who proved to be authoritarian in nature and con
sumed wilh their own self-aggrandizemcnt: Marcos in the Philippines,
Syngmun Rhee in South Korea, Nkrumah in Ghana. Obote in Uganda, and
Per6n in Argentina. This confirms G. Bingham Powell's generalization that
uemocratic hreakdown (hy executivc or military coup) is commonly pre-

ceded by "renunciation of the democratic faith by [a country's] elected lead
ers."33

The story, of course, is not all negative. Throughout the developing
world, flexible, accommodative, consensual leadership styles have con
tributed notably to democratic development, as in the early years of institu
tion building under Gandhi and Nehru and a gifted crop of Congress Party
leaders in India.

More recently, political leadership has been a notable and oft-neglected
factor in the pursuit of democratic consolidation. Of course, it is hard to dis
entangle the individual from the structural and institutional context that
shapes and constrains political options. Nevertheless, with all of its institu
tional deficiencies and glaring inequalities that Lamounier exposes so
sharply in his chapter. it was only by historical accident that Brazil lost
because of an untimely death-a president-elect who was a proven coalition
huilder and a skilled and committed democrat, to be replaced by a vice pres
ident with much more dubious credentials and limited vision and ability. Nor
was it inevitable that Brazil's next president (Pernando Collor de Mello)
would prove so inept and corrupt that he would be forced to resign in dis
grace. Many citizens and friends of Brazil hope the very different course
toward economic and political refonn Brazil has charted under recently
inaugurated President Fernando Henrique Cardoso will again show the
scope for effective leadership to broker lasting change.

Elsewhere in Latin America, progress toward democratic consolidation
in Chile and Uruguay occurred in no small measure as a result of the prag
matism, political skill, and respect for democratic constitutionalism of the
first post-transition presidents, Patricio Aylwin (1990-1994) in Chile and
Julio Marfa Sanguinetti (1985-1990; reelected in 1995). Both men handled
with great sensitivity, wisdom, and restraint the explosive issue of account
ability for past human rights violations by the military while gradually nar
rowing the scope of military prerogatives and deepening democratic institu
tions. In our case study of South Korea, we see the way shrewd and
forthright political and financial refonns by President Kim Young Sam have
helped to cleanse and strengthen the democratic process while diminishing
the autonomous power of the military. By contrast, Philippine President
Corazon Aquino-despite her honorable intentions and her deserved esteem
as a symbol of the people-power revolution-proved to be a timid and lack
luster democratic leader, unable to cope effectively with economic disarray,
massive social inequality, political crisis and fragmentation, and repeated
military coup attempts that nearly toppled her from power.

Accommodating, shrewd, and resourceful political leadership has often
been a factor in succcssful democratic transitions. Our South African case
study highlights the intricate pattcrn of mutual concessions between the rul
ing National Party (NP) and the ANC Icaderships-especially between
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President de Klerk and Nelson Mandela-that kept the negotiating process
on track through four treacherous years despite deep differences in ideology
and political vision, recalcitrant political flanks, doubting constituencies,
alanning levels of political violence, and a brutal history of racial domina
tion and distrust. In retrospect, South Africa's peaceful transition has an air
of inevitability because, as Friedman notes here, the major parties all under
stood that in the end, "the society had no option but to negotiate its way out
of a stalemate." But it is important to appreciate the indeterminacy of the
process at the time and the real possibility of a descent into large-scale sab
otage and violence had ANC and NP negotiators failed to craft adequate pro
visions for power sharing and face saving and had they not, in Friedman's
words, "proved adept at bargaining compromises that saved both the transi
tion and the country from crises that threatened irreversible breakdown."

Such flexible and visionary political leadership, which shows keen tim
ing and some real political courage, also figured prominently in the democ
ratic transitions in South Korea and Taiwan. Arguably, South Korea's demo
cratic transition was saved in 1987 (was certainly spared from trauma and
bloodshed) by the decision of the ruling party presidential candidate, Roh
Tae Woo, to concede to opposition demands (which included direct presi
dential elections and a host of other democratic reforms). Roh's surprising
and dramatic announcement was, in David Steinberg's opinion, "an exam
ple of statesmanlike, expedient compromise" in a society in which the
incumbents of power had come to see themselves as pure and the opposition
as unworthy and where compromise was generally denigrated as "a signal of
weakness and lack of resolve."34

In Taiwan, Chiang Ching-kuo's leadership was a pivotal factor in the
lifting of martial law and the launching of a democratic transition.3s
Following the death of Chiang in January 1988, President Lee Teng-hui,
with support from other reform elements in the ruling Kuomintang (KMT)
Party, accelerated Taiwan's democratization through a process of sustained
political liberalization, constitutional reform, internal party reform, and new
elections.36 To be sure, powerful social structural and international forces
were pressing for democratization and constraining the authoritarian option
(as was also true in South Korea and South Africa).37 However, hard-line
factions in the party and security establishments were opposed, and a dif
ferently inclined political leadership might have succeeded in perpetuating
a much more authoritarian political system for some time. Thus, it would be
a serious oversight to neglect the distinctive skills, motives, and goals of
individual leaders (and the way they fit into broader patterns of strategic
interaction among regime factions and between regime and opposition). By
contrast, the primary obstacle to the successful completion of a transition
under the military regime of General Ibrahim Babangida 0985-1993) in
Nigeria proved to be the general himself, along with other top military elites,
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who were bent on using every ruse to hang on to the rewards and gratifica
tions of power.

Time and again across our cases we find the values, goals, skills, and
styles of political leaders and elites making a difference in the fate of
democracy. Coulon shows the importance of the personal leadership deci
sions and skills of Leopold Senghor and Abdou Diouf in opening up
Senegal's politics to more democratic pluralism and competition.
Valenzuela shows the importance of able, democratically committed, and
even visionary political leadership in the founding of democracy in Chile in
the early nineteenth century, its adaptation and expansion during periods of
turbulent change and growth, and its maintenance during the Great
Depression of the 1930s. Demonstrating a different, corollary rule, Levy and
Bruhn explain how consistently skilled and effective leadership, with many
undemocratic values, long contributed to the stability of Mexico's undemo
cratic regime.

Political Culture

One important dimension of regime performance is the management of con
flict. If political freedom and competition are not to descend into extremism,
polarization, and violence, mechanisms are needed to contain conflict with
in certain behavioral boundaries. One of the most important factors in this
regard is a country's political culture; that is, the beliefs and values con
cerning politics that prevail within both the elite and the mass.

Theorists in the pluralist or liberal tradilion identify several values and
beliefs as crucial for stable and effective democracy: belief in the legitima
cy of democracy; tolerance for opposing parties, beliefs, and preferences; a
willingness to compromise with political opponents and, underlying this,
pragmatism and flexibility; trust in the political environment, and coopera
tion, particularly among political competitors; moderation in political posi
tions and partisan identifications; civility of political discourse; and politi
cal efficacy and participation, based on principles of political equality but
tempered by the presence of a subject role (which gives allegiance to polit
ical authority) and a parochial role (which involves the individual in tradi
tional, nonpolitical pursuits).38 Dahl in particular emphasizes the impor
tance of such a democratic culture among the political elite, especially early
on.

Our larger study provides considerable evidence that such presumed
features of democratic culture are closely correlated with democratic stabil
ity. Those countries that have been the most strongly and stably democratic
also appear to have the most democratic political values and beliefs.

Democratic success in developing countries can be traced not only to
the growth of democratic values but also to their roots in a country's histor-

e



e
..........:

20 DIAMOND, L1NZ & L"'SIlT

e
-'

e
INTRODUcrlON 21

! '

-.!.........

ical and cultural traditions. Das Gupta points out that from the time of the
founding of the Indian National Congress a century ago, "democratic rules
of procedure, tolerance of adversaries, and reconciliation of conflicting
claims became parr of the political education of the participants." But
whereas the political culture of bargaining, accommodation. and constitu
tionalism began with the gradual development of electoral processes under
British colonial rule, the process was not confined to the elite level. A major
reason for India's democratic development was that elites reached out to
mass society to raise polilical consciousness, develop democratic practices,
and mobilize participation-both in electoral politics and in a wide range of
voluntary organizations. Political leadership and ideology were crucial in
this process, particularly in the person of Mahatma Gandhi, who emphasized
the values of liberty, nonviolent and consensual resolution of conflict, and
continuous incorporation of excluded groups.39

Ambivalence in a country's political culture is also associated with
ambivalence in its experience with democracy. Turkey has been torn
between a strong consensus on the legitimacy of popular, elective govern
ment and the continuing predilection (dating back to Olloman rule) for
organic theories of state, which spawn excessive fear of division, intolerance
of political opposition and individual deviation, and a tendency to see poli
tics in absolutist terms. The behavioral manifestations of these values have
figured prominenlly in Turkey's democratic breakdowns and may help to
explain the erosion of liberty and the mounting human rights violations by
both state authorities and Kurdish separatists in recent years. Nigeria has
been torn between a deep and broadly based commitment to political free
dom, with popular, accountable government, and a weak inclination toward
tolerance and accommodation. Twice this contradiction has led to political
chaos, violence, and democratic breakdown. In Nigeria especially, this intol
erance has been driven by the high political stakes associated with state con
trol (sec below).

Coulon shows the correspondence between the "mixed" political cul
ture of Senegal and the semidemocratic character of the regime. Traditional
political cultures in Senegal balanced authoritarian values with "a propensi
ty for debate, political game playing," and constitutional limits on monar
chical authority. Liberal, Western cultural influences press further in a
democratic direction, but this is undennined by the lack of support for
democracy among the neglected and alienated lower classes and the grow
ing interest in authoritarian Islamic doctrines felt by a segment of the elite.
Repeated military intervention in Thai politics has derived in part from a
military conception of democracy that values "national security, stability,
and order" over freedom and participation and dislikes pressure groups and
conflict.

In South Africa, a different kind of cultural tension or ambivalence
complicates the democratic prospect. Although the electoral process and

constitutional protections of political and civil rights enjoy mass legitimacy,
the decades of political exclusion, repression, and liberation struggle have
bred a culture of intolerance and inflexibility among many individuals and
groups that were radicalized by the experience, particularly in the black
townships and among the young, These dispositions not only threaten South
Africa's capacities for peaceful conflict resolution; they also breed a gener
al cynicism and resistance to state authority that undermine the state's
capacity to perform even its most elementary functions, such as the mainte
nance of order and the provision of services.40 As Friedman reminds us,
effective democracy requires an effective state, and the state cannot be
effective unless it commands citizen allegiance, what Gabriel Almond and
Sidney Verba called the "subject" role.

It is misleading, however, to infer too much from the contours of a
country's political culture at any particular point in time. Perhaps the most
important lesson our case studies (and many others) teach us about political
culture is that it is plastic and malleable over time. Political culture is not
destiny. Just as Latin American countries overcame what was once thought
to be their indelibly authoritarian Catholic and Iberian heritage, so Asian
countries are not condemned to authoritarian rule by their Confucian or
Buddhist cultures, or Middle Eastern countries by the predominance of
Islam. or African countries by their ethnic and religious pluralism. All great
religious traditions are complex belief systems with multiple (and even con
flicting) political implications that are open to different interpretations and
reinterpretations over time. Cultural patterns and beliefs do change in
response to new institutional incentives, socioeconomic development, and
historical experience. Certainly, the experience of brutal dictatorship,
repression, and torture has given Latin American elites and mass publics
(including not only politicians but liberation theologians and other thinkers
and activists on the left) "a renewed appreciation of the virtues of represen
tative government, however flawed,"41 In fact, such political learning
which reshapes the perceptions, tactics, and beliefs of political elites and
their followers-has been one of the most important factors facilitating
democratic transition and, it is hoped, consolidation during the third wave.42

In cases as diverse as Chile and South Africa, our authors show here what a
crucial foundation of democratic progress it has been.

Social Structure and Socioeconomic Development

One of the most powerful factors that alters political beliefs and values and
increases the prospects for stable democracy is socioeconomic development.
Since Lipset's 1959 article, which asserted a positive relationship between
the level of economic development and a country's chances for stable
democracy, dozens of quantitative studies have examined this relationship.43
Overwhelmingly, the weight of the evidence confirms a strong positive rela-
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tionship between democracy and socioeconomic development and that this
relationship is causal in at least one direction: Higher levels of development
generate a significantly higher probability of democracy and of stable
democracy. In particular, as countries approach very high levels (or thresh
olds) of socioeconomic development, democracy becomes highly likely, just
as it has historically been rather rare in countries with very low thresholds
of development.44 While per capita national income has been the variable
most commonly correlated with democracy, the more important underlying
phenomenon appears to be reduction in poverty and improvement in litera
cy, life expectancy, and so on, as measured by the United Nations
Development Programme's (UNDP) Human Development Index (HDI).45
Improvements in these physical quality-of-Iife indicators have been particu
larly dramatic over the past two decades in Chile and South Korea and fair
ly rapid in Thailand and Mexico as well (see Table 1.1), accounting in part
for the growing democratic pressures and possibilities in these countries
over the past decade. From this theoretical and empirical perspective, one
can see that it is not just the level of socioeconomic development but also its
distribution that mailers, as the case of Brazil graphically shows (see
below).46

There are several reasons why socioeconomic development may
increase the likelihood of stable democracy. An advanced level of econom
ic development, which produces greater economic security and more wiQe
spread education, is assumed to reduce socioeconomic inequality and miti
gate feelings of relative deprivation and injustice in the lower class, thus
reducing the likelihood of extremist politics.47 Increased national wealth
also tends to enlarge the middle class, which has long been associated in
political theory with moderation, tolerance, and democracy.48 Independent
of the impact of changes in class structure, national economic development
appears to create a milieu that is more conducive to the emergence of such
democratic values as tolerance, trust, and efficacy.49 Economic development
also tends to alter the relationship between state and society, to increase the
number and variety of independent organizations that check the state and
broaden political participation, and to reduce corruption, nepotism, and state
control over jobs and opportunities to accumulate wealth.so Finally, eco
nomic development thrusts a country into ever greater cullural and econom
ic integration with a world whose most desired markets, capital, goods, tech
nology, and ideas are controlled primarily by democracies. As they have
achieved higher levels of economic development, South Korea and Taiwan
in particular but also countries such as Turkey, Thailand, Chile, and even
South Africa have felt increasing pressure to democratize from Western
industrialized democracies-and from their own elites trained in Western
(especially U.S.) universities.

Whereas the weight of the evidence supports the Upset thesis, it does
not do so in every respect. The relationships described here are not linear,
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and at certain stages development may even increase corruption or alter
class coalitions in ways more favorable to authoritarian than to democratic
rule. In particular, the middle class is by no means always supportive of
democracy. In some cases, historically the bourgeoisie has been sympathet
ic to authoritarian rule and hostile to democracy, and the working class has
been a leading force pressing for democratization.sl Recent studies have
emphasized the need to disaggregate the middle class in analyzing its polit
ical role. Small-scale entrepreneurs and the professional middle classes, it
seems, are more likely to support democratization; the major owners of cap
ital, especially those benefiting from state contracts and largesse, are much
more likely to support continued authoritarian rule.

Thus, South Korea's large industrial conglomerates, the chaebols, were
constrained by the state through the latter's regulatory powers and control of
credit, whereas students, professionals, trade unions, and various civil soci
ety organizations pressed for democratization. In Taiwan, where the ruling
KMT hnd avoided fostering big capilal as had occurred In South Korea,
small and medium enterprises, independent of the KMT, joined with labor
and the professional middle classes (including intellectuals trained abroad)
to pressure for democratization.52 As Chai-Anan observes, this same dis
tinction between small and large (state-associated) capital has also been
apparent in Thailand, with the former spearheading the campaign for gen
uine democracy.

As countries reach middle stages of development, access to information
expands, -through radios and newspapers and increasingly to television as
well. We see in Table 1.1 Ihat our Latin American cases and South Africa
have a ratio of radios to persons (twenty-five to forty radios for everyone
hundred persons) sufficient to provide access for the majority of house
holds.s3 In these and other industrializing countries, access to television has
also been growing (which has become a big factor in Brazilian politics). In
addition, literacy and education enable people to discover information for
themselves and thus to participate in politics more autonomously.

To be sure, this is only one dimension of development, and high levels
of literacy and mass communications have not produced democracy in
Singapore, Malaysia, or the many oil-rich states of the Gulf. Moreover, on
these as on other measures, India remains fairly underdeveloped, despite
considerable progress in recent decades, and yet has maintained a more or
less democratic constitutional system. However, beyond the impact of
income levels on political beliefs, attitudes, and values, low levels of urban
ization, literacy, and communication do make it easier for authoritarian or,
as in Senegal, quasi-authoritarian structures to perpetuate themselves and
make it more difficult for democratic institutions to consolidate themselves.
Clearly, the challenge of building an informed democratic citizenry, capable
of scrutinizing government and demanding accountability and responsive
ness, is more formidable at these lower levels of development.
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Still. it is important to underscore that the relationship between democ
racy and development is far from perfect. Many other variables can alter the
expected impact of the development level on democracy in individual coun
tries. Development enhances the prospects for democracy because-and to
the extellt that-it enhances several crucial intervening variables: democra
tic values and beliefs, capacities for independent organization and action in
civil society (see below). a more equitable class structure (with reduction of
absolute poverty), and a less corrupt. interventionist, rent-seeking state.
Where, as in the Gulf states. economic growth far outstrips these deeper
structural and cultural changes. the level or probability of democracy will be
much lower than that expected from the country's level of economic devel
opment. But where, as in India, Costa Rica, or Botswana. these intervening
variables have emerged through different historical processes-including
tradition and the deliberate and effective innovation of political leaders-the
level or probability of democracy will be much greater than that which
would be predicted merely from the country's per capita GNP. In fact, these
three developing democracies and others (such as Mauritius, Jamaica.
Trinidad, and Tobago) have survived in large part because they improved the
quality of life for their citizens.54 Thus, economic development is not a pre
requisite for democracy: "A premature democracy which survives will do so
by (among other things) facilitating the growth of other conditions con
ducive to democracy, such as universal literacy, or autonomous private
organizations."55

The accumulation of historical and quantitative evidence cannot. we
think, justify the argument. so prevalent in the thinking of the 1960s and
1970s, that poor countries should forget about democracy and concentrate
on development; that authoritarian regimes grow more rapidly than democ
racies; and that democratic political participation must therefore "be held
down, at least temporarily, in order to promote economic development" at
lower to middle stages of the process.~6 Recent studies have found that
democracy either has no independent effect on economic growth or that, on
balance. it contributes to growth.51 The most sophisticated and most recent
of these quantitative studies concludes that "regimes do not differ at all in
their impact on the growth of per capita income," and thus "democracy can
nourish in poor countries if they develop and poor countries can develop
under democracy."58

Socioeconomic inequality. Democracy and socioeconomic equality are
related. In particular, deep, cumulative social inequalities represent a poor
foundation for democracy. Historically, this situation has been a contribut
ing factor to the instability of democracy in much of Latin America, includ
ing the Dominican Republic, Peru. and most of Central America. By con
trast, the historical absence of hacienda agriculture and large landholdings
in Costa Rica, and the shortage of agricultural labor that kept rural wagcs
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high, bred an egalitarian social culture and what John Booth has tenned an
"interdependence among classes" that helped significantly to foster the
development of democracy.59

Perhaps nowhere in the current period does inequality pose a more acute
and urgent problem for democracy than in Brazil. where the wealthiest tenth
of the population earns the highest percentage of income (51.3 percent) and
the poorest fifth earns the second-lowest share (2.1 percent) among the
sixty-four countries for which the World Bank currently reports data.60

Regional inequalities are also severe. The impoverished nonheastern region
of the country lags behind the more prosperous south by seventeen years in
life expectancy. 33 percentage points in adult literacy, and $2,000 (40 per
cent) in real GDP per capita.61 Lamounier shows that the marked failure to
reduce inequality was an important structural factor that weakened the
democratic system and contributed to its breakdown in 1964. As Brazil has
become even more urbanized and socially mobilized in the past quarter-cen
tury-although income inequality and, by some accounts, even absolute
poverty worsened despite the stunning overall rates of economic growth
under military rule-"deconcentration" of wealth has become imperative for
democratic consolidation. And yet, policies to reduce inequality, such as
land reform, carry serious short-tenn political risks, whereas reducing
absolute poverty requires long-term policy commitments that may be polit
ically difficult to sustain. The potential polarizing effects of inequality in
Brazil have been evidenced in the growth of urban labor militancy and strife,
violent rQ!al land connicts, and electoral support for populist and radical
candidates.

Although comparable income-inequality data are not available for
South Africa. its distributive challenge is even more formidable. not only
because of the extreme levels of inequality but also because these levels are
correlated with race more heavily than is the case in any other country in the
world. The disparities in development levcls bctwecn whites and blacks are
four times greater in South Africa than in the United States. In South Africa,
blacks have a life expectancy of sixty years and whites of seventy.five years.
Blacks have a GDP per capita (in purchasing power parity) of $1.710; for
whites the figure is $14,920. In terms of the overall human development
index, "If white South Africa were a separate country, it would rank 24 in
the world Gust after Spain). Black South Africa would rank 123 in the world
Gust above Congo). Not just two different peoples, these are almost two dif·
ferent worlds."62 These deep socioeconomic divisions further reinforce the
racial polarization of politics and severely challenge the patience and mod
eration of a majority black population that has had to wait decades for just
treatment but that cannot now seek wholesale redistribution of wealth or
state spending without driving away the domestic and foreign capital and
skills so desperatcly needed for economic growth. The ruling ANC thus will
have to walk a fine line between redistribution and restraint. Its effective-
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ness in balancing these competing goals will heavily detennine whether it
can maintain a relatively moderate and accommodating course, preserving
democracy while holding on to its constituency.

Population growth. A socioeconomic problem that is often overlooked in
evaluating democratic performance and prospects is that of rapid population
growth. Although birthrates tend to decline with higher standards of living
and improved socioeconomic opportunities for women (as suggested by the
data in Table 1.1), population growth rates nevertheless remain high in most
ofAsia, Latin America, and especially Africa. Even if countries reduce these
annual growth rates toward 2 percent, as Brazil, Mexico, Turkey, Thailand,
and India (nearly) managed to do in the 1980s, populations will still double
in thirty-five years or less. For populations growing annually at rates of 3
percent to 3.5 percent in Nigeria and many other African countries, the dou
bling time is twenty to twenty-three years. In countries with such rapid
growth rates. the age structure is heavily tilted toward children and adoles
cents, with 40 to 50 percent of the population typically under fifteen years
of age.63 Thus, not only is there a large dependent population to be cared for,
schooled, and, ultimately, somehow gainfully employed. but population
growth has a hidden momentum that will only be felt fully when these chil
dren in turn bear children of their own-even if by that time social, eco
nomic, and cultural conditions have been transfonned so they do so only at
the rate of replacement fertility (Le., two children per couple).

The political consequences of such rapid population growth follow
closely, but not entirely, from the economic ones. To the extent that its pop
ulation is growing rapidly, a country's economic growth is absorbed each
year in providing for its additional people at existing levels of nutrition,
schooling, health care, and so on, rather than improving per capita standards.
The annual population increments are often large in absolute terms; at cur
rent growth rates, more than 3 million additional people each year in Nigeria
and Brazil, more than a million a year in Turkey and Thailand, and 18.5 mil
lion annually in India. Increasingly, as these countries also become more
urbanized, these burgeoning numbers are concentrated in the cities, where
violent protest and conflict may be more destabilizing. To the extent that
economic growth is rapid enough to provide adequate schooling, training,
jobs, and opportunities for these young populations, political stability may
not be affected, and population growth rates will decline to the more man
ageable levels (I percent or less) found in the advanced industrial countries.
But among our cases, only in South Korea has this largely occurred.
Birthrates through the remainder of this decade are forecast to fall to 1.3 per
cent in Chile and Thailand, to 1.4 percellt in BraZil, and to 1.7 percent in
India. Yet even at that rate, India's population will grow to past a billion by
the turn of the century, and the country is projected to add an additional 350
million people in the following quarter-century.64 In Turkey, Mexico, South

e e

INTRODucrlON 27

Africa, Nigeria, and Senegal, birth rates will remain near, at, or well above
2 percent annually, generating exploding economic and political demands
and expectations these systems will be hard-pressed to meet. The problem is
exacerbated by substantial economic inequality because the poor typically
have higher birthrates and are less able to provide for their children's future.

If current assumptions are not altered, the resulting stagnation, frustra
tion, and political turmoil may be blamed on economic mismanagement, but
rapid population growth should not be overlooked as a contributing factor.
National programs to foster family planning and population consciousness
must be accelerated-along with efforts to improve health care and educa
tion for women and the poor-if population growth rates are to be slowed
sufficiently to allow these developing countries a reasonable chance to con
solidate and maintain stable democratic government.

In this effort, democracy call be an important asset (contrary to many
past assumptions). On average, populations grow more rapidly under
authoritarian regimes than under democratic ones.6' The openness of
democracies to pUblic debate and independent organization, and their
greater propensity for concern about the status of women-in part because
of the ability of women to mobilize politically-give democracies distinct
advantages in the effort to reduce fertility rates. This is only one of many
ways in which a vigorous civil society serves democracy.

Civil Soc4?ty

Civil society CllD be thought of as "the realm of organized social life that is
voluntary, self-generating, (largely) self-supporting, autonomous from the
state, and bound by a legal order or set of shared rules."66 It consists ofa vast
array of organizations, both formal and informal: interest groups, cultural
and religious organizations, civic and developmental associations, issue-ori
ented movements, the mass media, research and educational institutions,
and similar organizations. What distinguishes these groups from other col
lective actors in society is that civil society organizations are concerned with
and act in the public realm, relate to the state (without seeking to win con
trol over iO, and encompass and respect pluralism and diversity.67 By con
trast, the purpose of groups in political society-especially political parties
but also electoral alliances, legislative caucuses and coalitions, and the
like-is to win and exercise state power.68

Conceived in this way, a vigorous and autonomous civil society serves
the development of democracy in many ways. The classic function of civil
society in political theory, dating back in different respects to such eigh
teenth- and nineteenth-century thinkers as Ferguson, Hegel, Marx, and de
Tocqueville, was to limit state power and to oppose and resist the tyrannical
abuse of state power.69 Since 1974, the "resurrection of civil society" has
been a crucial dynamic in undermining the stability of authoritarian regimes
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and pressuring for democratization.7o In the Philippines, the Marcos dicta
torship was brought down by the coalescence of students, professionals,
business owners, workers, priests, teachers, and mothers into the people
power movement that mobilized halfa million Filipinos to monitor the 1986
elections and then brought them into the streets to take back the election vic
tory Marcos had blatantly tried to steal. In South Korea, massive student and
worker demonstrations (emboldened in part by television images from the
Philippines) played a key role in pressuring for the institutional concessions
that paved the way for democratic transition in late 1987. In Chile, the stun
ning defeat of the Pinochet dictatorship in the October 1988 plebiscite was
achieved against enormous odds only by the heroic organization of a
remarkably broad coalition of independent groups that united in the Crusade
for Citil·.en Participation.71 In Eastern Europe the renaissance of autonomous
group activity undermined Communist domination by puncturing the psy
chology of fear and passivity, revitalizing social morality, regenerating
political efficacy, and reporting the shocking truth about the gross abuses of
power.72 Across sub-Saharan Africa (including, very prominently and for
many years, South Africa)' the pressure for democratic change has come
most significantly from the impassioned mobilization and coalescence of
students, the churches, professional associations, women's groups, trade
unions, human rights organizations, producer groups, intellectuals, journal
ists, civic associations, and informal networks.73 Even where this mobiliza
tion has fractured and failed to produce democracy, as in Nigeria and Kenya,
it has kept the issue of democracy alive and has constrained to some extent
the autonomy of the authoritarian state.

Afler the transition, civil society contributes in diverse and reinforcing
ways to deepening, consolidating, and maintaining democracy. First, it con
tinues to provide the means for monitoring and limiting the exercise of state
power and for holding officials accountable to the public between elections,
Second, a rich associational life supplements the role of political parties in
stimulating political participation and increasing citizens' political efficacy
and skill. Third, both through the process of participating within organiza
tions and through more deliberate efforts at civic education by organizations
and the media, a vigorous civil society can help to inculcate norms of toler
ance, trust, moderation, and accommodation that facilitate tlle peaceful,
dcmocratic regulation of cleavage and conflict. Fourth, civil society can
enhance the representativeness of democracy by providing additional chan
nels (beyond political parties) for the expression and pursuit of a wide vari
ety of interests, including those of historically marginalized groups, such as
women and minorities.

Fifth, as a by-product of successful organizational practice, and in some
cases through deliberate programming, civil society organizations identify
and train new leaders who at some point may cross over into the political
arena and broaden its pool of leadership talent. Sixth, some civic organiza-

dons work explicitly to improve democracy: election-monitoring groups
such as NAMFREL, the Mexican Civic Alliance, the massive voter educa
tion and monitoring efforts in South Africa in 1994; human rights groups,
think tanks devoted to democratic reform, and public anticorruption groups
such as Poder Ciudadano in Argentina. Civil society also empowers citizens
and enhances their oversight of government by the wide dissemination of

independent information.
Finally, by enhancing the accountability, responsiveness, inclusiveness,

and legitimacy of the political system, civil society also strengthens legiti
macy and governability, giving citizens respect for the state and positive
engagement with it. Indeed, Robert Putnam and his collaborators have found
thattraditiolls and horizontal networks of civic engagement, based on norms
of reciprocity, social trust, and cooperation, have significantly accounted for
pallerns of good governance and economic prosperity in Italy,74 As they
demonstrate, a strong civil society and II strong (Lc., effective) state com
plcmcnt rather than contradict one another.

Our cllses demonstratc thc significant benefit to democratic develop
ment that can be derived from a pluralistic civil society. Prom its earliest
beginnings in the nationalist mobilization against colonial rule a century
ago, democracy in India has been invigorated by the presence of a rich array
of voluntary associations directed to language reform, legal reform, educa
tional modernization, defense of press freedom, civil liberties, and women's
rights. Whereas today strong trade unions and pcasant, student, and business
associations often align with political parties, they also act autonomously to
pursue their own interests, llnd this political autonomy has increased as new
leadership groups within them give greater emphasis to economic issues.
Today a vast network of issue-oriented movements also campaigns for
social and political reform. Indeed, as formal political institutions have dete
riorated in the past two decades, India's associational life has become an
increasingly crucial resource for democratic articulation and accountability.

As a strong and autonomous associational life may buttress or foster
democracy, so the absence of a vigorous sector of voluntary associations and
interest groups or the control of such organizations by a corporatist state can
reinforce authoritarian rule and obstruct the development of democracy.
Perhaps the classic demonstration of this phenomenon in our study is found
in Mexico, where, as Levy and Bruhn indicate, the early encapsulation of
mass organizations (especially those of peasants and workers) by a hege
monic ruling party has been a key pillar of stability for the authoritarian
regime, and the struggle of labor and other popular movements to break free
of corporatist controls is now a key feature of the struggle for democracy. In
Turkey, Thailand, South Korea, and other Asian countries, state corporatist
controls-and the historical dominance of a powerful. highly centralized
state bureaucracy-stunted the development of autonomous associational
life and mass media and (particularly in Thailand and Korea) facilitated the
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ascendance of the military as the leading political force. For decades in these
countries, weak institutions in civil and political society were both cause and
effect of bureaucratic-authoritarian domination in what seemed a vicious
cycle. However, as has occurred in Mexico, economic development has been
undermining this pattern of state-society relations and giving rise in each
country to a civil society of historically unprecedented pluralism, vigor,
autonomy, and resourcefulness.

Yet whether the component elements of civil society will benefit
democracy depends on the degree to which they are truly civil and democ
ratic in their spirit and internal structure-pragmatic and willing to compro
mise, tolerant, and pluralistic. South Africa shows that a civil society with
mixed features in these regards can have ambiguous implications for democ
racy. As Friedman explains, both the white professional and business com
munities and the black liberation struggle gave rise to an extraordinarily
active and pluralistic civil society, which now constitutes the principal force
for containing state power. But civil society "is largely an insider phenome
non, [and] even within the insider world, the voice of authentically inde
pendent private associations is muted." Many of the black-led organizations
in the "struggle," particularly the civic associations based in the townships,
manifest dubious representativeness and monopolistic tendencies, claiming
a "mandate" to represent a monolithic black community,1S South Africa's
democratic development will be advanced if these popUlar organizations
learn to respect state authority and associational pluralism within the black
community; institutionalize democratic rules and procedures: become more
autonomous from the ruling ANC; and represent more specific policy agen
das.76

Although vigor, skepticism, and independence enhance civil society's
contribution to democracy, they can also go too far. Interest groups cannot
take the place of political parties in a democracy, however much they may
supplcment their participatory and representational functions. Only parties
and their representatives in parliament and government can aggregate mul
tiple societal preferences into clear policy alternatives, negotiate compro
mises, and enact them into law; only parties can govern in a democracy.

Not only political society but the state as well must be viewed as legit
imate by civil society. The state must have sufficient autonomy, legitimacy,
capacity, and support to mediate among various interests, balance their
claims, and govern on behalf of broader societal interests. However, in the
aftermaths of Communist oppression in Eastern Europe and the former
Soviet Union and of authoritarian predation, especially in Africa, the domi
nant political mood is one of cynicism, indiscipline, defiance, and resistance
to state authority (and typically toward parties as well). Missing is the cru
cial link between state strength and societal vigor, the social lind cultural
capital that is such an important foundation for effective democratic gover
nance: norms of generalized reciprocity-not particularistic, hierarchical
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bonds of clientage-and networks of civic engagement that foster self-rein
forcing paUerns of social trust and cooperation. These core elements of what
Putnam has called "the civic community" must be developed if democracy
is to become effective and secure. If new paUerns of civic engagement are
gradually to take hold, not only must formal institutions change but organi
zational entrepreneurs must strive to build a new social context in which
"associations proliferate, memberships overlap, and participation spills into
multiple arenas of community life."77

State and Society

If democracy is to be stable, it must find a balance between a number of
competing values: between conflict and consensus, participation and pas
sivity, protest and allegiance, consent and effectiveness, elite conciliation
and popular mobilization, and-as we will see shortly-between represen
tativeness and governability.78 As we have just seen, a balance must also be
found between the vigor and dynamism of civil society and the capacity and
authority of the state.

As we suggested earlier in our discussion of economic performance, yet
another dimension in which balance is needed is the relationship between
the state and the economy_ Recent studies of the East Asian "miracles" have
suggested that rapid economic development can be consistent with different
degrees and strategies of state intervention in the economy. Still, all eight
"high-perf.ormance Asian economies" (including in our study Thailand and
South Korea) followed certain basic policy fundamentals: avoiding inna
tionary financing of budget deficits, maintaining competitive real exchange
rates, investing in human capital (especially through basic education),
encouraging savings, creating secure bank-based financial systems, limiting
price distortions (of labor, capital, and goods), allracting foreign investment
and technology, limiting the bias against agriculture, actively promoting
manufactured exports, instituting mechanisms (such as land reform, public
housing, and farmer assistance) to effect a commitment to shared growth,
and establishing an institutional environment generally friendly to business
and investment.79 These policies were facititated by the insulation of state
economic policymakers from excessive polilical pressures, but as we have
already suggested, we do not think authoritarianism is a necessary (or suffi
cient) condition to achieve such insulation.

An overriding lesson from our cases, as well as from the East Asian
experience, is the need to limit direct state ownership and control of the
economy. This is important for democracy not only because of the costs to
economic development of failing to do so but also because of the perverse
political incentives that prevail under statist systems. "The greater the
importance of the central state as a source of prestige and advantage, the less
likely it is that those in power-or the forces of opposition-will accept
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rules of the game that institutionalize party conflict and could result in the
turnover of those in office."so These destructive incentives have been par
ticularly striking in sub-Saharan Africa, where (with a few notable excep
tions, such as Botswana and South Africa) state ownership and mediation of
socioeconomic resources and rewards have been massive, with relatively
few private means of economic accumulation and opportunity. Hence,
upward social mobility and the accumulation of personal wealth have
depended on getting and maintaining control of, or at least having access to,
the state.SI This situation raises the premium on political power to the point
at which no competing party or candidate is willing to abide by the rules of
democratic competition or to entertain the prospect of defeat. The result is a
zerG-sum game-the politics of intolerance, desperation, violence, and
fraud. 82

This desperate character of politics in the swollen African state has
heavily motivated the postindependence drive by ruling parties and elites to
monopolize power in such countries as Senegal and helps to explain the cur
rent unwillingness of the political bosses of Senegal's ruling Socialist Party
to allow the opposition parties a fully free and fair chance to compete for
power. In Nigeria, where most of the country's wealth is mediated through
government contracts, jobs, licenses, development projects, and other state
largesse, it has been the single most important factor underlying the failure
of all three attempts at democracy. Ozbudun notes a similar effect in Turkey,
where the ruling party's access to immense state resources, and the clien
telistic traditions that gave the political class wide scope in distribuling state
resources, made being out of power in Turkey very costly, and helped to
generate political polarization and democratic instability. Statism also
heightens the stakes in the ethnic struggle and makes accommodation
between competing groups more difficult.

Another tension between statism and democracy is the former's induce
ment to pervasive political corruption and rent seeking. By driving the entre
preneurial spirit into the search for unproductive prOfits, the market distor
tions that give rise to "rents" retard economic growth. No less serious for
democracy, however, are the delegitimating political consequences of cor
ruption: cynicism, alienation, civic withdrawal, and gross violation of the
rules of democratic competition in the chase for the corrupt rewards of
power. Endemic political corruption has been a major factor undermining
support for democratic regimes in the developing world and in paving the
way for their overthrow.

The answer to the problem of political corruption is not simply a limit
ed state but rather a professionalized and in some ways strengthened state.
Where we find corruption contained (at least so it does not massively distort
the incentive structure of politics, business, and society), and where we find
states performing relatively effectively-as in the high-performance East
Asian economies and (virtually alone among sub-Saharan African states)

Botswana-almost invariably we find more or less meritocratic civil ser
vices that are able to attract and retain able, well-educated officials because
they pay them well. In such systems, the "rules and procedures governing
public sector employment [are] institutionalized and insulated from political
interventions." Recruitment and promotion are based on merit and perfor
mance, and public employment is accorded high status.S3

Political Institutions

For several reasons, political institutionalization in general, and of the party
system in particular, is strongly related to the persistence and stability of
democracy.84

First, because institutions structure behavior into stable, predictable,
and recurrent patterns, institutionalized systems are less volatile and more
enduring, and so are institutionalized democracies. Acting within well
established and normatively shared institutional settings, individuals and
groups confine themselves to legal and constitutional methods that eschew
the use or threat of force. The outcomes of electoral and other conflicts
remain uncertain, but that uncertainty is bounded by rules that protect basic
interests, and it is eased by the knowledge that these institutionalized inter
actions will continue indefinitely, generating a long-term view that induces
moderation, bargaining, accommodation, and trust among competing
actors.8S

Second, regardless of how they perform economically, democracies that
have more coherent and effective political institutions will be more likely to
perform well politically in maintaining not only political order but also a
rule of law, thus ensuring civil liberties, checking the abuse of power, and
providing meaningful representation, competition, choice, and accountabil
ity. Third, over the long run well-institutionalized democracies are also more
likely to produce workable, sustainable, and effective economic and social
policies because they have more effective and stable structures for repre
senting interests and they arc more likely to produce working congressional
majorities or coalitions that can adopt and sustain policies. Moreover, a
strong party system facilitates governability and effective macroeconomic
management even in the face of prolonged economic crisis.86 Finally, and
owing in large measure to the first three factors, democracies that have capa
ble, coherent democratic institutions are better able to limit military
involvement in politics and assert civilian control over the military.

Parties and party systems. The challenge of democratic institutionaliza
tion is more formidable today in at least one scnse: Political parties, once the
linchpin of democratic institution building, now find it much more difficult
to establish strong organizations and coherent programs. Parties will never
again dominate the arena of mass-membership political actors the way they
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did in the late nineteenth and early twentieth centuries, when one or two
major issues, such as class and the role of the church, organized politics.
Today, issues and interests are more diverse, and class identities and organi
zations are weaker imd more permeable. In addition, technological changes
have tended to personalize politics, diffuse information, widen interests, and
reduce the need for direct face-to-face participation. Thus, political prefer
ences and voting patterns are much more fluid, and "parties that want to
aggregate large numbers of votes to govern a country are forced to present
a much more diffuse and general appeal."S7

Nevertheless, political parties remain "the most important mediating
institutions between the citizenry and the state," indispensable not only for
forming governments but also for constituting effective opposition.ss Only
political parties can fashion diverse identities, interests, and preferences into
laws, appropriations, policies, and coalitions. Without effective parties that
command at least somewhat stable bases of support, democracies cannot
have effective governance.

Political scientists have long debated the ideal number of parties for a
stable democracy. Upset considers the two-party system the mOst likely to
produce moderation, accommodation, and aggregation of diverse interests
because it compels each party to fashion broad political appeals, in contrast
to the strident and ideological appeals small parties tend to make in a multi
party system to consolidate and mobilize their limited bases.89 However, the
two-party system requires crosscutting cleavages; if the two-party cleavage
coincides with other accumulated cleavages (such as ethnicity and religion),
it might further polarize conflict sufficiently to produce democratic break
down and civil strife.90 Sartori and Linz draw the distinction instead
between moderate (with fewer than five relevant parties) and extreme,
polarized multiparty systems, with the latter significantly increasing the
probability of democratic breakdown.91 Yet G. Bingham Powell argues,
from empirical examination of twenty-nine democracies over time, that a
"representational" party system, in which numerous parties exhibit strong
linkages to distinct social groups, may contribute to democratic stability by
facilitating the involvement of potentially disaffected groups in legitimate
politics-provided extremist parties are unable to gain significant support.92

Recent analyses ofexperiences with economic reform confirm the value
of a more aggregative party system. Fragmented party systems give rise to
bidding wars, trade union militancy, ideological polarization, and weak and
unstable coalition governments held together mainly by "extensive, and
costly, sidepayments," thus producing "perverse incentives that are detri
mental not only to macroeconomic stability but to democratic governance as
well."93 By contrast, aggregative party systems, in which one or two broad
ly based and centrist parties can consistently obtain electoral majorities or
near majorities, are beller positioned to resist "class or narrow sectoral inter-

e e

ests," maintain policy continuity across administrations, and diminish the
influence of political extremes.94

Our twenty-six-nation study generally supports the proposition that a
system of two or a few parties, with broad social and ideological bases, may
be conducive to stable democracy. Of the five most stable democratic sys
tems in our study, two (Venezuela and Costa Rica) have had two-party sys
tems composed of broad, multiclass parties in societies that lack deep social
cleavages; two (India and Botswana) have had one-party-dominant systems
in which the ruling parties incorporate and aggregate a wide range of ethnic
and social interests; and one (Papua New Guinea) has had a moderate mul
tiparty system in which two parties have predominated. In addition, the
more stable emerging democracies, such as South Korea and Taiwan, have
also been developing two-party-dominant systems, whereas the increasing
instability in Venezuela and India in recent years has been associated with
the decay of the predominant parties and growing fragmentation of the party
system. Historically, fragmentation into a large number of parties that come
and go-as has occurred in Thailand and Brazil, among other countries
has been associated with democratic instability and breakdown, not only
because such party systems tend toward Sartori's "polarized pluralism" but
also because parties in such systems are poorly institutionalized.

A critical consideration for democracy is not merely the number of
political parties but also their overall institutional strength, as indicated by
Samuel Huntington's criteria of coherence, complexity, autonomy, and
adaptabili!y.95 Among the twenty-six cases in our larger study, we find that
when at least one and eventually two or more parties were able to develop
some substantive coherence regarding policy and program preferences,
some organizational coherence and discipline, some complexity and depth
of internal structure, some autonomy from dominance by individual leaders
or state or societal interests, and some capacity to adapt to changing condi
tions-incorporatbg new generations and newly emergent groups-democ
racy has usually developed considerable durability and vitality. The early
and deep institutionalization of the Congress Party became an important
foundation for democratic consolidation in India. just as the personalization
of party power and the decay of party organization under Indira Gandhi has
reflected and heightened the overall deterioration of democratic institutions
since the mid-1960s. For many decades the strength of Chilean parties like
wise contributed to stable democracy, with breakdown resulting not from
their institutional deterioration but from the polarization of relations among
them. In Brazil, the "deinstitutionalization" of the party system that began
in the mid-1950s, fragmenting or dividing each of the major parties and thus
undercutting their capacity to respond to and harness changing economic
and social forces, heavily contributed, as Lamounier shows, to the democ
ratic breakdown in 1964.
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classic conditions of polarized pluralism that brought down Turkey's
democracy in 1980, the Turkish military adopted an unusually high thresh
old-to percent-and also banned Marxist-Leninist, religious, and sepa
ratist parties (the first two restrictions were lifted in 1987). Yet this has not
produced the much hoped for, stable two- or three-party system. Parties that
are essentially centrist have dominated since the return to democracy in
1983, but with the growth of corruption, inequality, and various other
socioeconomic and political stresses, party support has again become more
fragmented. Electoral support for a more radical alternative-the anti
Western, pro-Islamic Wclfare Party-has grown to the point where it gar
nered more than 17 percent of the vote in the October 1991 elections (after
failing to exceed the threshold in 1987) and then scored extremely well in
local elections. Politics in Turkey is once again becoming more polarized,
and violence and terrorism are growing.

The Turkish experience shows the limits as well as the possibilities of
elcctoral engineering. Electoral rules and institutional designs arc important,
but they cannot completely negate or override other pressures and tenden
cies. Party systems cannot effectively be enacted by law. The one explicit
effort to do that-the Nigerian military's decree and creation of a two-party
system-contributed to the instability and failure of that prolonged transi
tion (1986-1993). Although the two parties did span the political and ethnic
horizon more broadly than had previous ones, and although the party system
had previously been evolving in this direction, the artificial two-party sys
tem interrupted more organic processes of party consolidation that had been
evolving over many years and generated political tcnsions within thc two
parties that were easily manipulated by scheming military autocrats. These
tensions figured significantly in the implosion of the putative Third
Republic.

Of our ten cases, Brazil and South Africa are the two in which the elec
toral system is the most problematic and could have the greatest impact on
the future of democracy. The electoral system in Brazil, which dates back to
1932, "stands out among similar systems worldwide in promoting the pro
literation of parties found in extreme PR systems, but without the system
incentives to party discipline that PR typically generates."102 To be repre
sented in thc Federal Chamber of Deputies (the lower house), a party need
only win a single seat from a state list, and voters are not required to endorse
a complete, "closed" list of candidates but "rather [are to] select a single
candidate from the bewildering numbers on the various statewide party
lists. "103 The result is one of the most paralyzingly fractionalized and undis
ciplined party systems in the world. A more workable party system requires
raising the electoral threshold anr! switching to closed or partially closed
fists. Lamounier has proposed (inter alia) a 5-percentthreshold for entry into
the chamber and consideration of another crucial feature of the German
model, the mixed (two-tier) system of PR-list and single-member districts
(within a systcm that is proportional in its overall allocation of seats). 104

Interest in the Gennan model is also growing in South Africa, where the
election of the national parliament (and the regional ones) by pure PR from
large regional districts has left no means for specific territorial communities
to be represented and to hold their representatives accountable. There
appears to be a consensus, however, for maintaining a low electoral thresh
old that will continue to enable sharply defined interests, such as the white
right and more militant blacks, to have a place in the parliament rather than
be tempted to challenge the entire system from outside it.

Electoral rules are the most powerful tool available for reorganizing
politics relatively rapidly. Precisely for that reason. the bias should be for
stability: "Healthy partisan competition requires that the electoral system
... be broadly supported and not be changed too frequently, [particularly
not] for narrow partisan purposes.".os Change should be approached cau·
tiously and, if needed, should as much as possible take the form of modest
and specific reforms (such as raising the electoral threshold or introducing 1\

German-style, two-tier system of representation). Hili The best time by far to
develop the right electoral rules is at the dawn of a new democracy rather
than when a profound political crisis, as in Italy, requires a sweeping politi
cal overhaul. 107

Constitutional structure. Although presidential government is associated
with the world's longest and most successful democratic experience. that in
the United States, its record in the developing world exhibits several char
acteristic problems. For one, a presidential system tends to concentrate
power in the cxecutivc branch and to facilitate claims to plebiscilarian legit
imacy. This may make the president too strong, thereby facilitating abuse of
power. It may even pave the way for executive coups against democracy, as
happened repeatedly in Africa after independence or as President Jorge
Serrano attempted in Guatcmala in May 1993. The latter often occurs, how
ever, because a president feels his or her position is too weak. Second, pres
identialism can give rise to a paralyzing deadlock between the executive and
the legislature, and competing claims to democratic legitimacy. This prob
Icm of dual legitimacy is particularly severe when different parties (or coali
tions) control the presidency and the legislature or where-as in Brazil
legislative representation is fragmented among many parties. The problem
of presidential weakness is often exacerbated by constitutional provisions
that explicitly limit the power of the office (and that often bar reelection)
precisely out of fear of its abuse. Either of thesc sccnarios-concentration of
power or division and deadlock (or even a constant struggle between these
two tendencies)-is particularly dangerous for nascent or fragile democra
cies, in which the separation of powers and checks and balances between
branches of government are not well established.

The third problcm with presidentialism is tied to and exacerbated by its
majoritarian nature, which tends to make politics a zero-sum game in which
power sharing is difficult and legislative coalitions are much more difficull
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to form and maintain. This is all the more reason presidentialism fits poorly
wilh PR e1ecloral syslems Ihat give rise to mulliple parties. Fourth, presi
dentialism, with its fixed terms, rigidifies outcomes, possibly sticking a
nation-even for several years-with a government that has utterly lost pub
lic confidence and support. Temporal rigidity makes it much more difficult
for a presidential system to handle succession crises as well. los

The advantages of a parliamentary system lie in its greater flexibility.
An executive who has lost popular support can be turned out of office before
his or her term has ended. Coalitions can be formed to reach across signifi
cant political divisions, and these can be reformed in light of shifting polit
ical issues and fortunes, making for more than a zero-sum game. Because
they are associated with a greater number of parties, parliamentary systems
are somewhat less conducive to the polarization of politics between two or
three major political parties, each identified with major class or ethnic cleav
age groups. (However, combined with PR, parliamentary systems are more
prone to polarized pluralism.) Moreover, presidential coalitions typically
have little incentive to cohere (and often real incentives to fragment) fol
lowing the election, whereas in a parliamentary multiparty system the par
ties have to assume responsibility to support a government that,would oth
erwise fall.

The theoretical case for these advantages lies largely with the experi
ence of parliamentary democracy in Western Europe and the disastrous
experience with presidentialism in some Latin American countries, espe
cially Chile. Valenzuela demonstrates the lack of fit between a highly polar
ized a!ld competitive mulliparty system-which, because it could not gen
erate electoral majorities, necessilated bargaining and coalition-making
and a presidential system of centralized authority, zero-sum outcomes, and
fixed lerms. The contradictions "came 10 a tragic head in the Allende years,"
culminating in 1913 in a breakdown of democracy that could have been
avoided. In the late I980s, the debilitating rigidities of presidentialism
became manifest in Brazil and Peru, where presidents whose programs had
failed catastrophically and whose political support had evaporated were
forced to limp through their remaining terms with virtually no capacity to
respond effectively to the deepening economic and political crises.

Legislatures and courts. In most developing countries that have operated
presidential systems, particularly in Latin America but also the Philippines
and parts of Africa, an additional problem has been the exalted status of the
presidency in relation to weak and hellvily mnnipulatcd legislative and judi.
cial branches. In Latin America, the executive's responsibility for writing
implementational legislntion and his or her control over a vast, patronage
rich state bureaucracy "is supplemented by far-reaching decree powers that
are rarely checked by Congress or courts, even if they are of questionable
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constitutionality:'I09 In the post-transition period in Latin America this has
given rise to what Guillermo O'Donnell has termed "delegative democracy,"
in which elections delegate sweeping and largely unaccountable authority to
whomever wins the presidential election, and parties and independent inter
est groups are weak and fragmented. 110 To be effective, presidential systems
require some independence on the part of the legislature to scrutinize the
executive branch, check its excesses, and impose what O'Donnell calls
"horizontal accountability:' If they are to perform and balance these roles
effectively, legislatures must not only be based upon a relatively consolidat
ed party system, but they must also have autonomous capacities to gather
and process information, as through a congressional research service and a
professionally staffed committee structure. They must also be held account
able, through politically autonomous mechanisms, for detecting and punish
ing corruption. All of this seems a distant prospect, however, unless legisla
tures become composed of stronger, more disciplined and purposeful

political parties.
We also stress the importance to democracy of a strong and independent

judiciary. A powerful judiciary can be the bulwark of a democratic constitu
tion, defending both its integrity (and hence political freedom and due
process) and its preeminence as the source of democratic legitimacy. More
generally, the judiciary is the ultimate guarantor of the rule of law and thus
of the accountability of rulers to the ruled, which is a basic premise of
democracy. During the authoritarian emergency in India, "a beleaguered and
partially 'captured' Supreme Court still struck down a constitutional amend
ment, enacted by parliament, that would have destroyed an 'essential fea
ture' of the constitution."111

Unfortunately, judicial systems in much of the developing world are
feeble and ineffective, crippled by endemic corruption, intimidation. politi
cization, and lack of resources and training. This results in chronic human
righls problems, even in formally democratic systems. The problem is inten
sified in countries such as Colombia, where huge volumes of drug money
overwhelm institutional integrity and capacity. Part of the answer lies in
reforms (such as those recently adopted in Costa Rica, Colombia, and
Ecuador) to professionalize, depoliticize. insulate, and decentralize the judi
cial system. In addition, judges, prosecutors, and investigators need more
training and resources, higher pay to deter temptation, and more effective
and honest police to protect them from criminal retribution and to allack
organized crime more aggressively.

Stronger and more autonomous institutions-including government
auditing agencies and means to monitor the personal assets of public offi
cials-are also needed specifically to combat corruption. The judicial sys
tem can hardly remain chaste when the rest of the political system is satu
rated with corruption, as Diamond explains for the case of Nigeria. The
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Thailand shows vividly the linkage between extreme party fractional
ization and the institutional weakness of parties and the party system. With
around fifty parties winning representation in parliament in just seven elec
tions from 1975 through 1992, elites have been unable to build strong bases
of popular support; to articulate, aggregate, and mobilize political interests;
to incorporate emerging interests into the political process; and to cooperate
with one another in achieving policy innovations. As a result, the military
and bureaucracy have been able to claim many of these functions, making it
more difficult for independent democratic forces to establish themselves.
The weakness and fragmenlation of Thailand's party system was a leading
factor in the failure of past democratic attempts (notably the 1974-1976
regime), and, with cleven parlies having won legislative seats in the
September 1992 elections, it remains an obstacle to the evolution and con
solidation of a fully democratic system today.

Party system institutionalization is not only rellected in the internal
cohercnce and the organizalional depth and resourcefulness of political par
lies. An important dimension of institutionalization, and II necessary condi
tion for the persistence of institutions through time, is adaptability.96 A
major weakness in the literature on consociational democracy and elite set
tlements is its failure to recognizc the way in which these institutional foun
dations of democratic stability can erode and unravel because of failure to
adapt to social change and to incorporate new groupS.97 Unfortunately,
adaptability and incorporation are foslered by features of internal organiza
lion, such as decentralization and openness, that may undermine coherence.
The ability of central party leaders to choose closed lists of legislative can·
didates in proportional representation (PR) electoral systems promotes party
coherence and control, but it may undermine the ability of parties to incor
porate and appeal to new social forces. Switching to open lists or party "pri_
mary elections" to elect party slates would promote adaptability, incorpora
tion, and responsiveness but would undermine party coherence (especially
ill presidential systcms, which are otherwise prone to extremely weak party
discipline).

The architecls of institutional designs and reforms therefore need to
chart careful courses, reconciling in various ways two connicting needs: the
need for political parties to be accessible, accountable, and responsive to
their constituencies while also preserving (or generating) mechanisms to
foster party discipline and coherence.

Electoral systems. Electoral laws are a principal instrument for trying to
shape the contours of the party system. The "effective number of parties"
represented in parliament is significantly lower in plurality (single-member
district) electoral systems than in PR ones.98 This fact constitutes strong
grounds for many to prefer majoritarian electoral systems in general and the
plurality method in particular. The "efficiency" of democracy-"the ability

of elections to serve as a means for voters to identify and choose among the
competing government options available"-is best served with a majoritar.
ian electoral system, which can provide clear, coherent governing alterna
tives (ideally between two parties) that are known to the electorate in
advance and also a ready, governing majority.99 Majoritarian (again espe
cially plurality) systems are also seen to enhance governability by avoiding
the need to cobble multiple parties and interests together into shaky coali
tions and to enhance accountability by making members of parliament
answerable to specific, clearly defined constituencies. However, the more
majoritarian the electoral system, the greater the distortion (disproportional
ity) between votes and seats and the less representative the outcome in giv
ing parliamentary place and voice to all interests and views.

There is no perfect way to reconcile or maximize both efficiency and
representativeness, and although both systems have their passionate defend
ers, we are inclined to conclude, with Ken Gladdish, that the choice of elec
toral system should depend upon the particular historical patterns of cleav
age and conflict in each country and also upon which threats to democracy
are judged to be more severe: the possible exclusion, alienation, apathy, and
illegitimacy of majoritarian outcomes or the possible paralysis, fragmenta
tion, and polarization of proportional ones. 1OO

Of course, the choice is not either-or. In seeking to balance representa
tiveness with governability, many countries have implemented moderate
systems of PR that, by modifying the pure proportionality of election results,
tend to produce a more manageable number of parties in parliament. As a
general rule, the greater the dislrict magnitude (i.e., the greater the number
of representatives elected from a single district-Up to the point where, as in
Israel, the entire country constitutes a single district), the more ideological
and sectoral interests shape the voting choice, and the greater the effective
number of parties. (Direct accountability to voters also declines with district
magnitude.) To try to reduce party fragmentation, political engineers may
not only reduce district magnitude (down to the single member), they may
also modify proportionality by establishing a minimum percentage of the
vote (the "threshold") parties must obtain to win representation in parlia
ment. A common minimum is the 5-percent threshold Germany established
(in an innovative, two-tier electoral system that is completely proportional
but that elects half of the legislators individually, from single-member dis
tricts, and half from party lists). Recent work has shown that the "effective
threshold"-the combination of district magnitude and the electoral thresh
old-is the electoral system variable that has the greatest influence on the
effective number of parties in parliament and that its effect on the degree of
proportionality of election outcomes is even stronger. IOI

Electoral systcm design cun do much to shape party systems and pat
terns of political mobilization and cleavage. However, it does not do so com
pletely or necessarily immediately. Seeking to prevent a recurrence of the
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impetus for reform can only come from outside the political system, how
ever, from a civil society that organizes vigorously to reclaim and reform
democracy.

Ethnic and Regional Conflict

For several reasons, ethnicity (loosely defined)-meaning any highly inclu
sive, distinctive group identity based on culture and common origin, includ
ing language. religion. nationality, race. and caste-represents the most dif
ficult type of cleavage for a democracy to manage. 112 Because ethnicity taps
cultural and symbolic issues-basic notions of identity and the self, of indi
vidual and group worth and entitlement-the conflicts it generates are
intrinsically less amenable to compromise than those revolving around
issues of material or functional conflict. When the struggle is over the dis
tribution of material costs and benefits, the laller are divisible in a variety of
ways. At bottom. ethnic conflicts revolve around exclusive conceptions of
legitimacy and symbols of worth. Thus they yield competing demands that
tend to be indivisible and therefore zero-sum. As Donald Horowitz has
asked. "How does a polieymaker divide up the 'glorification' of the nation
allanguage?"1l3

In deeply divided societies. ethnicity-in contrast to other political
cleavages, such as those of class or functional interest-appears permanent
and all-encompassing. predetennining who will be included and excluded
from power and resources. Democratic elections take on the character of a
census and produce a zero-sum game: One ethnic group or coalition or party
wins by its sheer demographic weight, and others, in losing, see themselves
as becoming excluded not only from the government but also from the larg
er political community.114 This fear of permanent exclusion is not unreason
able. The comparative historical record is replete with cases in which a par
ticular ethnic group or narrow coalition-often a distinct minority of the
total population-entrenched itself in power indefinitely once it won state
control.115

At the extreme, different nationality groups may not identify with the
state at all. This poses a particular problem for democracy because agree
ment on the legitimate boundaries and nature of the state-and on who its
citizens are-is a prereqUisite for the establishment of viable democratic
institutions. 116

For all of these reasons, many scholars have expressed profound skep
ticism about the possibility for stable democracy in societies in which mul
tiple ethnic identities become politicized. Examining the wave of African
and Asian democratic implosions during the 1950s and 1960s, Alvin
Rabushka and Kenneth Shepsle concluded that "democracy ... is simply not
viable in an environment of intense ethnic preferences." In what they termed
plural societies (essentially, deeply divided ones), in which ethnic differ-
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ences are mobilized to high salience through cohesive political organization,
multiethnic coalitions inevitably break down, brokerage institutions disap
pear. all distributive (not to mention cultural) issues are reflected through
the prism of ethnicity. and ethnic moderation becomes untenable.117 A num
ber of comparative and statistical analyses have seemed to confirm this pes
simism.1I8

One means by which democracies manage, soften, complicate, and con
tain conflict is through the presence or even the generation of crosscutting
cleavages. When people who are divided on one line of cleavage, such as
religion, interact and find common ground with one another around a dif
ferent line of cleavage, such as class, they experience psychological "cross
pressures" that tend to moderate their political views and induce them gen
erally toward greater tolerance and accommodation. 1I9 But such
crosscutting cleavage tends to be scarce or weakly felt in the deeply divid
ed societies of Africa and Asia. This is so not only because these societies
manifest lillIe class and functional complexity that could crosscut ethnicity.
It also hus to do with two other features of cthnicity. First, in deeply divid
ed societies. ethnic allegiances are all-encompassing, seeping into "organi
zations, activities, and roles to which they are fonnally unrelated."12o
Second, in many deeply divided societies, other objective lines of cleavage
cumulate with ethnicity rather than crosscut it, so some ethnic groups are
distinctly richer, better educated, and more advanced in industry and com
merce than others or are represented disproportionately in the military and
bureaucracy.

One of the most vexing aspects of ethnicity for democracy is the extent
to which politicians mobilize it shamelessly for their own immediate politi
cal advantage. In Nigeria, political mobilization ofethnic consciousness and
fear heavily drove the political dynamics that led to the breakdown of the
First Republic and the onset of the civil war, and it has been a recurrent fea
ture of electoral politics ever since. In India. the recent intensification and
politicization of religious conflict between Hindus and Muslims, which
erupted into deadly rioting (claiming more than I,O(JO lives) in December
1992, is not the product of "ancient hatreds" but of present-day militant
politicians and intellectuals who seek to ride to power by relocating the basis
of Indian identity from secular, pluralistic culture to Hindu religious identi
ty and sacred traditions that are sharply distinguished from alien tradi
tions. 12I

Yet as the Nigerian case shows, democracy-with its processes of bar
gaining, coalition building, and political learning-offers belter prospects
than authoritarianism for peacefully managing ethnic conflict.122 If ethnic
conflict stems more from the rational pursuit of political opportunities and
incentives thun from visceral and immutable passions, il can presumably
also be contained by restructuring institutions to generate incentives for
accommodation and mutual security.
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Managing ethnic conflict. Our own country studies and many others attest
to the complexity and diversity of ethnic conflict situations and thus to the
inappropriateness of anyone. specific formula for conflict management.
Nevertheless, there'are some broad lessons to be learned and some specific
institutional arrangements worth noting.

The most general lesson involves the paramount need 10 avoid the
indefinite and complete exclusion from power of particular groups (whether
majority or minority). Majoritarian electoral systems are thus particularly
dangerous in divided societies. Rather. different elhnic groups should be
induced to pool votes or foml coalitions. All significant groups must be
given a share of political power-some stake in the system at some level. No
minority should be allowed to establish a permanent polilical hegemony at
the center.

Most of all, no one should be denied equal citizenship in the slate
because of nationality or ethnicity. "In a multi-national, multi·cultural set·
ting, the chances to consolidate democracy are increased by state policies
which grant inclusive and equal citizenship. and which give all citizens a
common 'roof' of state-mandated. and enforced. constitutional rights."123
These include the rights of ethnic minorities to use their own culture. reli
gion, and language, as well as to participate in economic and political life
fully, free from discrimination. Encroachments on these rights have con
tributed to the sense of exclusion and the secessionist sentiment and vio
lence among the Kurds in Turkey, and they now cloud democratic prospects
in many of the former Communist states of Eastern Europe and the former
Soviet Union. Yet secessionist leaders themselves often have litlle respect
for democracy. In return for constitutionally protected group and individual
rights, minority leaders must recognize their obligation to affiml the legiti
macy and territorial integrity of the state. 124

One of the stronger generalizations that emerged from our larger study
is the danger for democracy of excessive centralization of state power.
Where major ethnic or regional cleavages exist that are territorially based.
the relationship is by now self-evident and axiomatic: The absence of pro
visions for devolution and decentralization of power. especially in the con
text of ethnoregional disparities, feeds ethnic insecurity. violent conflict.
and even secessionist pressures. 12S

Secessionist pressures carry a dualthreal. Unless they are resolved by
political means, through institutions such as autonomy, federalism, or-in
the extreme-separate statehood, they can lead to the imposition of author
ity by force and the deterioration or breakdown of democratic rule.
Alternatively. a democratic center can be criticized for its ineptitude in cre
ating, or its weakness in handling, the secessionist crisis, thus opening the
way for military intervention. These dangers have threatened or damaged
democratic regimes in Peru. Sri Lanka. India, the Philippines. and Sudan.
and they figured prominently in the failure of Nigeria's first democratic

attempt in the 1960s. Although India has benefited from the multiple, com
plex character of religious, linguistic. and regional identities-fragmented
and crosscut by caste and class formations-its more recent failure to pro
vide a sense of effective political inclusion and equality to diverse ethnic
communities (especially Sikhs and Muslims and especially at the state
level), or at least to find some stable formula for accommodating and man
aging diversity, has been a major source of instability. Das Gupta's conclu
sion from the Indian experience is confirmed by our wider evidence: "When
ethnic leaders are allowed to share power, they generally act according to
the rules of the regime." but when the state responds to ethnic mobilization
with exclusion, repression, or manipulation of conflict for the short-teml
gain of the ruling party. violence festers.

In deeply divided societies, meaningful devolution of power-typically
through federalism-is an indispensable instrument for managing and
reducing conflict. In India. federalism has functioned. even during lengthy
periods of one-party dominance, to give opposition parties a stake in the sys
tem, to expand political access to new groups, to give regional and ethnic
minorities some autonomous control over resources and local affairs. and to
compartmentalize conflicts at the state level so as to minimize their pressure
on the center. In Nigeria, federalism has functioned in similar ways during
the two most recent democratic experiments, facilitating a more complex
politics less prone to polarization. These important connict-reducing func
tions have led the ANC constitutional negotiators in South Africa to agree to
significant devolution of power to independently elected regional (and even
tually municiplll) governmenls-a variant of federalism (although the per
manent constitutional provisions remain to be negotiated)-despite the
ANC's historical commitment to unitary government.

Decentralization. Decentralization is important to democracy not only to
manage ethnic and regional cleavage. Local government that is accountable
to local electorates is an important element of the democratic process. In
Mexico, centralization and strong presidentialism have been important pil
lars of one-party hegemony and have become major targets of groups seek
ing democratic reform. Throughout Latin America, centralization of gov
ernment power has entrenched the political exclusion of the poor and
shielded long-standing authoritarian enclaves from grassroots mobilization
to dismantle coercive, violently abusive, and clientelistic practices. 126 In
Turkey, state centralization-as reflected in the absence of any tradition of
autonomous municipalities and in the dependence of municipal and provin
cial administrations on the central government-has not only obstructed
peaceful resolution of the Kurdish insurgency. it has also increased the
stakes for all parties in winning the central government. resulting in the ten
dency toward violence and intolerance in the electoral struggle. In Thailand.
a highly centralized state bureaucracy manifests cynicism and suspicion of
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democratic politics. In Senegal, the unresponsiveness to popular concerns
and the distance of a highly centralized state from popular reach have not
only fueled a sometimes violent resistance movement in the geographically
isolated and cultur~lIy distant Casamance region but have also undermined
the legitimacy of the semidemocratic regime throughout the country. By
contrast, the substantial power of local elected councils over community
development and services can be a source of democratic vitality, as it has
been in Botswana, where opposition party control of some local councils has
somewhat mitigated the effect of continuing one-party dominance at the
center and thus enhanced commitment to the system.

The devolution and democratization of power at the local level serve
democratic consolidation by removing barriers to participation, enhancing
the responsiveness and accountability of government, testing innovations in
governance, diminishing the winner-take-all character of politics, and giv
ing opposition or minority political parties and social forces a chance to
have a share of power, to learn the complexities of governing, and to estab
lish political credibility and responsibility by developing experience first at
lower levels of power.127 In the past few years, Latin American countries
have implemented a number of reforms to decentralize government and
democratize power at the local level. Colombia, Venezuela, Chile,
Nicaragua, Panama, and Paraguay instituted direct elections for mayors and
other municipal officials; Colombia and Venezuela also instituted elections
for state governors.

Although the capacity for institutional reform is an important condition
for democratic persistence, one should not assume that the opportunity is
always open. Particularly in deeply divided societies, the window of oppor
tunity to establish accommodative institutions may be only a brief historical
moment in time that is either seized or lost-a stalemate in civil war, a
regime or leadership transition, the inauguration ofa new democracy. At that
moment, new policies and constitutional rules must be enacted to generate
mutual security and encourage interethnic accommodation, or the room for
political maneuver may be drastically narrowed, "and a dynamic of societal
conflict will intensify until democratic consolidation becomes increasingly
difficult, and eventually impossible."128

The Military

In most of the countries in our larger study, democracy has been threatened
or overturned by military establishments that regard themselves "as the priv
ileged definers and guardians of the national interest."129 Typically, howev
er, military role expansion is induced by the corruption, stagnation, and mal
fUllctioning of democratic institutions to the point at which the military is
increasingly called upon to maintain order and comes to see itself as the
country's only salvation. In virtually every instance among our ten cases of
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democratic breakdown by military coup, these interventions have come in
the wake of manifest political and economic crises and low levels of regime
legitimacy: Brazil in 1964; Chile in 1973; Thrkey in 1960 and 1980 (and the
"half-coup" in 1971); South Korea in 1961; Thailand in 1976 and 1991; and
Nigeria in 1966, 1983, and 1993. The military's size, autonomy, profession
al doctrine, and role conception may determine its threshold for intervention
but do not constitute an independent cause of democratic breakdown. Thus,
the single most important requirement for keeping the military at bay is to
make democracy work, to develop its institutional capacities so it accrues
broad and unquestioned legitimacy.

This is not to say that factors external to the political process do not
shape the military's disposition to intervene. External Communist threats, or
perceptions of Communist support for indigenous insurgencies, heightened
the military's readiness to intervene and rule on behalf of "national securi
ty" not only in much of Latin America but also in Thailand and especially
South Korea. However, repeated interventions in politics over decades have
shaped the mentality of many officers and the formal role conception and
organization of the armed forces in ways that continue to impinge upon and
constrain the quality and extent of democracy. Once military role expansion
occurs, it tends to advance, or at least endure, placing numerous areas of
public policy under unaccountable military control.J3o

In Pakistan, Thrkey, Thailand, and much of Latin America, new or
recent democratic regimes have managed to coexist with powerful militaries
by making a strategic decision not to challenge seriously their institutional
power and prerogatives. Even in the more democratic Southern Cone coun
tries (Chile, Argentina, and Uruguay), the intimidating power of the military
has prevented the pursuit of legal accountability for past human rights vio
lations and constitutes an important obstacle to democratic consolidation.
Indeed, in Chile-where General Pinochet has embedded military autonomy
into the constitution-it may constitute the main obstacle.

New and insecure democracies must therefore find ways to strengthen
(or to begin to develop) civilian control over the military while constraining
the military increasingly strictly to the core national security functions
appropriate for it to perform in a democracy; defense of external boundaries
and sea lanes; combatting of armed threats to the civilian, constitutional
order from terrorism, insurgency, and the drug trade; readiness for emer
gency disaster relief; and participation in international peacekeeping.'3\
This requires reducing military influence over nonmilitary issues within the
state and eliminating military ownership of or control over nonmilitary insti
tutions. Ultimately, it also means that even on issues directly related to the
militllry and to national security-such as strategy, deployment, and expen
ditures-military decisionmaking must be subjected to civilian scrutiny and
control, thus, it is hoped, enabling a reduction in the size and budget of the
armed forces. Finally, control of the military requires that the right of the
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military to regulate or intervene in politics and civil society (even informal
ly) be eliminated,

Democratic consolidation demands an active strategy of civilian
empowerment, through which civilian scholars and policy specialists
acquire credible expertise in military and intelligence affairs, legislatures
develop the capacity to monitor military and intelligence systems routinely
and responsibly, and democratic state leaders implement "a well conceived,
politically led strategy toward the military [that] narrows their involvement
in state regulation of conflict, builds effective procedures for civilian con
trol, seeks to increase military professional capacities, and lessens the
risks-for the polity and for the military-of further military interven
tion. "132 Given the power of the military in these societies, reduction of mil
itary prerogatives must be a gradual process that relies on bargaining,
engagement, dilliogue, and consensus building rather than blunt confronta
tion,

The risks of military resistance or rebellion against reform measures
will be minimized if civilian leaders seek to reduce the perceived costs to the
military by always according it a position of high status, honor, and income
and by refraining from using it as a power resource or from interfering in the
process of routine promotions and discipline, Unfortunately, as Brazil,
Chile, and other Latin American countries have found, it may also be nec
essary to offer amnesty for human rights violations, but this should not deter
society from a thorough effort "to exorcise the ghosts ofa dark past" through
the systematic discovery and reporting of the truth by an independent and
impartial government commission, as in Chile and Argentina,m

International Factors

In an influentiallheoretical movement that dominated academic thinking in
the 1970s, dependency theorists maintained that political exclusion and
repression of popular mobilization were inevitable concomilllnts of periph
eral status in the global division of labor and the dependent character of cap
italist economic deveiopmenl. 134 The authors of the case studies in this book
reject that assumption and aUribute the course of political development and
regime change primarily to internal structures and action, Nevertheless, they
do recognize the ways national political regimes and regime change have
been shaped by a variety of international factors, including colonial rule,
intervention, cultural diffusion, and demonstration effects from abroad,

Any accounting of the colonial legacy has to include not only the
authoritarian and statist character of the colonial state, which heavily influ
enced political norms and models in the postcolonial states, but also the lib
eral and democratic values conveyed by the British colonizers (and, to II

much lesser extent, by the French), which gave India, Sri Lanka, Jamaica,
and other British colonies some significant preindependence experience in

self-governance and scope for democratic, pluralist expression and organi
zation,13S The fact that this experience was much shorter in Africa helps to
explain why the democratic legacy in countries such as Nigeria and Ghana
was weaker. 136 At the same time. the longer and more liberal participatory
French colonial presence in Senegal helps to explain why its postindepen
dence experience was less repressive than those elsewhere in Francophone
Africa.

In the postcolonial period and for Turkey and Thailand, which were
never colonized, cultural diffusion of democratic nonns and models has
remained an important stimulant of democratic progress, particularly with
the internationalization of the mass media and the rapid increase in the num
ber of foreign students in the United States and other Western democracies,
Demonstration effects (or what Schmitter has called "contagion") may also
exert a powerful external influence, although these tend to be most potent
regionally "among countries that [are] geographically proximate and cultur
ally similar."137 Since the mid-1970s, demonstration effects-and the phe
nomenon Samuel Huntington has termed "snowballing"-have contributed
to democratic transilions throughout Latin America, the sudden collapse of
Communist regimes throughout Eastern Europe in 1989, and the wave of
African regime openings in the early 1990s,

The diffusion, demonstration, snowballing, and contagion effects
underlying Ihe wavelike expansion of democracy involve more than earlier
transitions providing models for later ones. As other (particularly geograph
ically or i~eologically proximate) authoritarian regimes fall, the psycholog
kill lind political context in (he remaining regimes alters, Oppositions
becomc inspircd and emboldened. Ruling elites lose confidence. As democ
racy gains greater regional and international momentum, more external
resources flow to democratic movements and less to Ihe authoritarian
regimes, Powerful international aclors become more willing to exert pres
sure against the remaining authoritarian regimes, which become more iso
lalcd. That these effects are preeminently regional in scope is indicated not
only by the close temporal c1uslering of regime changes within regions but
also by the regional clustering of regimes scarcely touched by these trends:
most of all the Middle Easl (where a nondemocratic, Islamic fundamentalist
model is diffusing) and also East and Southeast Asia, where Communist,
authoritarian, and semiauthoritarian regimes (along with some democralic
ones) persist. If China undergoes significant political liberalization at some
point in the coming years, it would likely generate potent demonstration
effects in Asia's nondemocratic regimes,

Historically, the industrialized democracies have been ambivalent about
fostering democracy abroad and have often seen it in their interest to sup
port authoritarian regimes, as well as to sanction, subvert, and overthrow
popularly elected ones that appeared unfriendly 10 Iheir geopolitical inter
ests,138 This policy orientation began to change in the late 1970s under U.S.
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President Jimmy Carter, and democratic pressure and assistance from the
Western democracies accelerated notably during the 1980s and early I990s.

Under certain conditions-weak or eroding internal legitimacy, ruling
elite divisions, significant democratic mobilization from political and civil
society-international diplomatic and economic pressures can contribute to
democratization or political liberalization. When carefully applied, diplo
matic pressures have worked to narrow the domestic support of authoritari
an regimes and to aggravate the divisions within them. Carter administration
human rights pressure on Uruguay and especially Argentina, inclUding cut
offs of military and economic aid and other sanctions, had this kind of effect
while bringing significant improvements in those human rights situations. 139
President Carter's human rights policies and diplomatic initiatives also sup
ported democratic transition in Peru, "prevented an authoritarian relapse" in
Ecuador in 1978, and in that same year deterred vote fraud in the Dominican
Republic's presidential election,l4o

Pressure from the Reagan administration, the U.S. Congress, and inter
national public opinion, interacting with rising domestic mobilization and a
loss of business confidence, led Philippine dictator Ferdinand Marcos to call
the 1986 presidential "snap election" that independent election observers
judged he lost to Corazon Aquino. In the tense days following the February
7 vote. a deliberate U.S. policy to "accelerate the transition" helped to frus
trate Marcos's effort to retain power through massive electoral fraud.'41
During the Reagan years, U.S. diplomatic and economic pressure. and its
symbolic support for human rights and peaceful democratic change, ulti
mately contributed to democratic transitions in Chile and South Korea as
well, while preventing planned military coups in El Salvador, Honduras, and
Bolivia in the early 1980s and in Peru in January 1989.142 "In each case,
however, international support for democracy reinforced domestic groups
and sectors of the military opposed to military intervention."143

Regional pressure can also make a difference. At its historic June 1991
Santiago meeting, the Organization of American States (OAS) adopted a
resolution mandating steps to promote and defend democracy following its
rupture anywhere in the region. Two years later. when Guatemalan President
Jorge Serrano attempted to seize absolute power in an autogo/pe. the OAS
member states stood united in warning "that Guatemala would face political
isolation and economic sanctions if constitutional rule remained disrupt
ed."'44 Again, however, OAS and international pressure worked as rapidly
as it did only because of the massive mobilization of Guatemalan civil soci
ety.'45

Several other dimensions of international engagement affected democ
ratic prospects during the 1980s and the early 1990s. Economic sanctions
and the general international isolation of the apartheid regime played a role
in inducing South Africa's business establishment and, ultimately, the ruling
National Party elites in South Africa to opt for a negotiated transition to
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democracy. The movements (to varying degrees) by the major Western
donors toward conditioning aid on human rights, democracy, and good gov
ernance pressed a number of African regimes to legalize opposition parties
and hold competitive, internationally monitored elections that in several
countries (such as Benin. Zambia, Madagascar, and Malawi) led to the
defeat of the ruling party. Elsewhere, as in Kenya, donor pressure forced
political liberalization and reform, but factionalism among democratic
forces squandered the opportunity for fuJI democratization. l46

Conditionality can be especially potent when it is embedded in standing
provisions of a bilateral relationship or multilateral charter. The requirement
of the European Community (now the European Union, or EU) that its mem
ber states manifest "truly democratic practices and respect for fundamental
rights and freedoms" provided an important incentive for democratic con
solidation in Spain. Portugal, and Greece.141 That same incentive now oper
atcs in Turkey and the new democracies of Central and Eastern Europe, all
of which seek admission to the EU. Similar conditionality attaches to mem
bership in the Council of Europe, which several East European democracies
have recently obtained, and to lending from the European Bank for
Reconstruction and Development. Increasingly. would-be autocrats have to
ponder the heavy price their country would pay in loss of aid. capital, trade.
investment, and symbolic status if they were to roll back democracy. And
formally democratic regimes like 'lUrkey's must weigh the impact of Iheir
policies on ethnic minorities and other human rights issues against these
valued goals.

Ex.ternal political assistance to democratic movemenlS and regimes can
also advance the democratic prospeci. Following the model of the German
party foundations, which gave important assistance to democratic parties
and the democratization process in Spain and Portugal during the I970s (and
to other countries before and thereafter), the United States established the
National Endowment for Democracy in the early 1980s. Similar nongovcrn
mental organizations to promote democracy and human rights. with public
funding, have been established in Canada and Great Britain. and official aid
organizations-such as the Swedish International Development Authority
and the U.S. Agency for International Development-are also heavily
involved in assisting the development of democratic organizations in civil
society as well as effective legislative, judicial, and local government insti
tutions. These international assistance efforts have helped significantly to
lay the groundwork in civil society for successful democratic transitions,
and to support free and fair elections-especially founding elections in
countries such as the Philippines. South Korea, Chile, Nicaragua, Bulgaria.
Zambia, and South Africa-through the provision of technical assistance,
support for independent organizations, and international observer teams.

Currently. dozens of governmental, quasi-governmental, and non~

governmental actors provide thousands of grants and projects to strengthen
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the political, cultural, and societal foundations of democracy in post-transi
tion settings. 148

Economic assistance can also give an important boost to the consolida
tion of new and vulnerable democracies, particularly those having to imple
ment extremely painful stabilization and structural adjustment measures. In
these contexts, economic assistance can help significantly by writing off
portions of a country's external debt, providing cash for a currency stabi
lization fund, and helping to underwrite a social safety net (such as unem·
ployment compensation) for those displaced by economic reform measures.
In the early 1990s, Poland benefited significantly from the first two types of
assistance.

Beyond assistance, diplomacy, and sanctions, there is also the blunter
instrument of force or even conquest. Several of the world's now established
democracies were imposed by foreign powers following defeat in war or
colonization. 149 But the democratic successes of Allied occupation after
World War II in Germany, Austria, and Japan are not likely to be replicable,
and cerlainly no democrat would wish for war as a means of implanting
democracy. U.S. military action did help to save the Aquino presidency from
a coup attempt and to topple the Noriega dictatorship in Panama in 1989,
and international (mainly U.S.) forces restored Haiti's democratically elect
ed president, Jean-Bertrand Aristide, to power in 1994. But at most, such
interventions can provide an opportunity for democracy, the outcome of
which will be largely determined by domestic actors and structures.

Overall, the importance of the international and regional contexts for
democratization and democratic consolidation, or at least their positive
effect, appears to have increased significantly over the past two decades.
This increase is not merely a resull of the discrete actions, policies, and
assistance programs of established democracies and multilateral institutions
(as well as nongovernmental actors) but also of the cumulative effect of all
of these efforts in generating a global normative climate inhospitahle to
authorilarian rule. This climate and its underlying policies have been height
ened by the end of the Cold War, with its powerful competing geostrategic
rationales, and by the growing conviction that the expansion of democracy
serves international peace and security. However, whether the collective
emphasis on democracy and democracy promotion will endure with the rise
of new strategic threats, real or perceived, remains to be seen.

Consolidating Democracy

In this chapter we have surveyed the principal structural and institutional
factors that facilitate and obstruct the development of democracy. But in the
end, democracy does not arrive or persist by some political or sociological
"hidden hand." Structural factors make democracy more or less likely but
neither inevitable nor impossible. Democracy is more likely-in particular,

more likely to survive-where poverty and inequality are limited and levels
of education and income are generally high; where cultural norms value
democracy, tolerance, bargaining, and accommodation, and efficacious citi
zens join together in a wide range of civil society organizations; where eth·
nic pluralism is limited, or different ethnic and nationality groups form
coalitions and feel secure with one another; where military prerogatives and
roles are limited, and a country's valued regional and international ties
depend on its being or becoming democratic. But no country that has
become democratic has done so under purely favorable structural condi
tions. Democracy cannot commence without democrats-political leaders
and players who, for whatever motives, commit themselves to advancing
their interests and waging their conflicts according to written (and unwrit
ten) rules that institutionalize uncertainty.

The literature on democratic transitions has identified political leader
ship, regime factionalism, elite settlement, political pacts, contingent
choice, strategic interaclion, and similar behavioral phenomena as the key
variables Ihul drive democratic transitions. I'D Yet social structures and his
torical legacies circumscribe and confine the choices available to various
political actors at a particular time. As Terry Lynn Karl has argued.
"Structural and institutional constraints determine the range of options
available to decision makers and may even predispose them to choose a spe
cific option.nlSI

This same interplay between structure and choice, history and contin
gency, ins.titutions and action shapes Ihe effort to consolidate democracy.
Consolidation is the process by which democracy becomes so hroadly and
profoundly legitimate and so habitually practiced and observed thut il is very
unlikely to break down. As Linz and Stepan have argued, consolidation is
signaled by three interrelated changes:

Behaviorally ... no significanl nalional social, economic, political or insti
tUlional actor in the country spends significant resources auempting to
achieve their objectives by creating a non-democratic regime or by seced
ing from the slate.

Allitudinally ... a strong majority of public opinions holds the belief
that democratic procedures and institutions are the most appropriate way to
govern collecti ve life in a society such as theirs, and ... support for anti
system alternatives is quite small [and] isolated, , ..

Constitutionally .. , governmental and non-governmental forces alike
become habituated to the resolution of conflict within the specific laws,
procedures and institulions sanctioned by the new democratic process. 152

To be sure, democratic consolidation is heavily facilitated by favorable
structural, cultural, and historical factors. A long prior historical tradition of
democracy and party politics, as in Chile and Uruguay, adds significantly to
the legitimacy of a restored democracy. So does a recent historical experi
ence with authoritarian rule that is widely discredited, as in Argentina and
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many of the former Communist countries, or a process of social and eco
nomic change-as in Spain, South Korea, and Taiwan-that alters the class
structure of society, its political values, and its relationship to the industrial
ized democracies. Constitutional and electoral system designs that intelli
gently channel the underlying patterns of cleavage and tension can bound
the uncertainty of democratic competition sufficiently to encourage all
democratic actors to habituate themselves to the rules much more quickly
and unconditionally.

However, democratic consolidation is essentially a process of "craft
ing," an exercise of conscious leadership and strategy-like state building,
a work of art. IS3 One of the first an.d most important elements of this craft
ing comes at the very beginning, with the design of a new constitution and
electoral system, or later-and with greater risk and difficulty-in the strug
gle to redesign flawed institutions imposed by the authoritarian regi.me or
resurrected from the past. Precisely because the constitution sets the para
meters and structures the incentives for the democratic game, it is crucially
important to adopt a constitution-through means that produce broad popu
lar consent and legitimacy-as soon as possible in the life of a new democ
racy. It is no less important to configure institutions so as to foster accom
modation and mutual security, discourage polarization and exclusion,
protect ethnic minorities, and in general give all major social, economic, and
political actors a stake in the system. If democratic forces do not act early
and wisely to set the right institutional parameters, the "constitutional
moment" may pass, and the quest for consolidation may be gravely handi
capped from the starl. IS4

After the transition, elected leaders of government and their interlocu
tors among the parties face several other characteristic challenges of state
craft: to gradually narrow military prerogatives and roles and establish civil
ian control; to stabilize and restructure the economy to facilitate sustainable
economic growth over the long run; to overcome ethnic insecurity and even
violent insurgency; to control high rates of crime, violence, and lawless
ness.

Many of these challenges require not just state reform but also stale
bllilding. Economic reform means not only getting the state out of owning,
running, and over-regulating a vast array of enterprises but also empower
ing it to perform effectively the enabling and regulating functions any mod
ern market economy needs: maintaining a stable currency; controlling
monopolies; protecting the environment; encouraging capital formation;
providing education, infrastructure, and other public goods; and raising
equitably and efficiently the revenue to pay for these public goods and ser
vices. In most new democracies, this requires modernizing the state bureau
cracy and paying it sufficiently well to attract trained and committed talent,
as well as to deter corruption.

State building is crucial in a second sense as well. A democratic order
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presumes, first, order; unless fragile new democracies such as Russia and
South Africa can impose the authority of the state-with its monopoly on the
use of legitimate force-over heavily armed private mafias, gangs, and mili
tias, democracy is not possible. Democrats must therefore walk a fine line
between protecting the individual from the state and mobilizing the state to
protect the individual from predatory and anarchic forces in society. This
balance can only be struck with the construction of a modern police force
and legal system that gradually institutionalize a true rule of law.

To consolidate democracy, elected leaders must therefore tackle multi
ple tasks. They must build institutions, reform institutions, anll in some
cases dismantle institutions (such as a military intelligence apparatus that
spies on domestic civilian life). They must manage the economy and deal
with some of the major problems their society confronts, even if progress on
the latter is selective and incremental. Procedurally, they must govern with
sufficient accountability and faithfulness to law and constitution to enhance
Ihe legitimacy of the constitutional system (compensating for the inevitable
shortcomings in their substantive performance). Although short-term eco·
nomic performance is important, the experience of third-wave democracies
suggests it may be less important than establishing the proper institutional
frameworks for economic growth and governmental effectiveness in the
long run.

Effectiveness at these governmental and state-building tasks demands
effective engagement by political and civil society. Political parties remain
essential (or meeting several of the governance challenges of consolidation:
forming a government that has sufficient legislative support to act decisive
lyon tbe key policy challenges; structuring relations between government
and opposition not only to define policy alternatives and heighten account
ability but also to pursue broader consensus on the most urgent policy chal
lenges; and mobilizing a sufficient base of popular support, among both
party loyalists and allied groups in society, to enable the government to carry
out difficult reforms and innovations.

Yet in the contemporary world, political parties alone cannot mobilize
sufficient support, parlicipation, or accountability. Civil society organiza
tions and the mass media thus have crucial roles to play in stimulating par
ticipation and cultivating the habits and norms of democratic citizenship, as
well as in educating mass publics and mobilizing them behind political, eco·
nomic, and social reforms. This is not to minimize the myriad conflicts over
values and interests that will also be played out in the clash of parties and
interest groups, but there, too, civil society can help to consolidate democ
racy by giving voice and power to previously marginalized or voiceless
groups. No less critical is the role civil society must play-and only civil
society can play-in scrutinizing the state and political arenas and sccuring
accountability. Democratic consolidation is not possible-and once
achieved, latet risks unraveling-when citizens perceive their elected offi-
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cials to be a class apart, serving their own interests at the expense of
society.

As boundaries erode and ties proliferate, international actors of all kinds
have real scope, to help develop the formal institutions and practices of
democracy, to help educate new democracies about the range and implica
tions of institutional choices, to help empower civil society actors and tech
niques, to help facilitate economic reform and cushion its pain, and to deter
antisystem forces from resisting reform by threatening or overthrowing
democracy. Of course, these international influences are secondary and not
decisive. But to democratic leaders faced with multiple forbidding obstacles
to consolidation, timely, generous, discreet, and carefully structured support
must appear welcome and may even help to tip the balance, For heavily
indebted middle-income countries, it may at least buy democratic leaders
more room for maneuver to enact reforms and thus speed the process of con
solidation. In some of the impoverished countries of Asia and Africa, debt
relief and development assistance-heavily conditioned on democracy and
reform-along with help in building democratic institutions, may make pos
sible an otherwise impossible challenge of developing democracy.

Another, more subtle international variable may also bear on the
prospects for democratic consolidation and survival. As Samuel Huntington
in particular has noted, the expansion of democracy during the third wave
has coincided with the international dominance of the United States and
other Western democracies. ISS Democratic transitions during this period
have been driven by powerful indigenous political conflicts and aspirations,
but they have also drawn inspiration from the successful examples of
democracy in the West. Ironically, as democracy has expanded at the periph
ery over the past twenty years, it has weakened at the core. Italy and Japan
are undergoing wrenching political transformations as they seek to purge
entrenched patterns of political corruption and reorganize their party and
electoral systems. IS6 Western Germany is still struggling to incorporate its
eastern La"der and to overcome the "wall in the mind."IS7 And in the United
States, electoral participation, civic engagement, and trust in government
have steadily declined for decades, as government appears unable to
respond effectively to deep structural problems in the society and the econ
omy.IS8

It is a dangerous fallacy to view consolidation as a one-time, irre
versible process. Democracies come and go. Over time, they may become
legitimated, institutionalized, and consolidated. But as their institutions
decay and democratic beliefs and practices erode, they may also become
deconsolidated. Arguably, this is what has happened to Venezuela and India
as they struggle to re-equilibrate. Decay has not by any calculus progressed
as far in Italy or Japan, not to mention the United $tates. But even estab
lished democracies have demagogues who blame the failings of society on
democracy itself. One should not assume that in the face of severe societal

crisis and prolonged governmental inefficacy and corruption, these dema
gogues could not gain a wider following.

In contrast to all other regime types, democracies depend for their sur
vival almost exclusively on a widely shared belief in their legitimacy. This
belief is passed on from one generation to the next, but it must be renewed
in each generation-not only through faith and ritual but also through prac
tice and performance. What enables performance to continue to be effective,
and institutions to work and command legitimacy, is not just stability but
periodic adaptation and reform as well. Reform is the challenge presently
facing the world's established democracies, and their success in meeting that
challenge will affect not only the quality of their own political systems but,
most likely, the prospects for democracy worldwide.
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Arturo Valenzuela

2
Chile:

Origins and Consolidation of
a Latin American Democracy

''I Tith the inauguration of President Eduardo Frei Ruiz~Tagle on March
y V 11, 1994, the Chilean people witnessed Ihe installation of the second

democratic administration since the sixteen-year-long dictatorship of
Augusto Pinochet. Frei's predecessor, Patricio Aylwin Azocar, who gained
the presidency when the general lost a plebiscite on his continued rule, suc
cessfully steered the country back to civilian rule, reestablishing the demo
cratic traditions that had set Chile apart from most of its neighbors on the

South American continent.
Before the 1973 breakdown of democracy, which led to the longest

and most'brutal authoritarian interlude in the nation's history, Chile would
have been classified, following the criteria used by the editors of Ihis
book, as a high success, a stable and uninterrupted case of democratic rule.
For most of the preceding one hundred years, Chilean politics had been
characterized by a high level of party competition and popular participa
tion, open and fair elections, and slrong respect for democratic freedoms.
Indeed, Bollen, in one of the most comprehensive cross-national efforts to
rank countries on a scale of political democracy, placed Chile in the top
15 percent in 1965, a score higher than that of the United States, France,
Italy, or West Germany. For 1960, Chile's score was higher than that of

Britain.!
However, synchronic studies such as Bollen's fail to account for the fact

that Chile's democratic tradition was not a recent phenomenon but goes
back several generations. In the nineteenth century, Chile developed demo
cratic institutions and procedures, setting the country apart from many of its
European counterparts, as well as its Latin American neighbors. As Epstein
has not~d, in Europe "political power was not often effectively transferred
from hereditary rulers to representative assemblies no matter how narrow
their electorates until late in the nineteenth century."2 By contrast, Chile had,
by the turn of the century, experienced several decades in which political
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Given a regime in which the opponents of the government
cannot openly and legally organize into political parties in
order to oppose the government in free and fair elections,
what conditions favor or impede a transformation into a
regime in which they can? That is the question with which
this book is concerned.
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1. DEMOCRATIZATION
AND PUBLIC OPPOSITION
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Concepts

Since the development of a political system that allows
for opposition, rivalry, or competition between a government
and its opponents is an important aspect of democratization,
this book is necessarily about one aspect of democratization.
But the two processes:;::-democratization and the vel ~

ment of ublic 0 osition-are ot in m VIew ·dentical. A
full description of the differences cou lead us into a tedious
exploration of a semantic bog. To avoid this detour, I hope
I may be allowed to indicate rather summarily some of my
assumptions without much in the way of defense or elabora~

tion.
I assume that a key characteristic of a democracy is the

continuing responsiveness of the government to the prefer
ences of its citizens, considered as political equals. What
~
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,---'~/'-



-~

e1

other characteristics might be required for a system to be
strictly democratic, I do not intend to consider here. In
this book I should like to reserve the term "democracy" for
a political system one of the characteristics of which is the
quality of being completely or almost completely responsive
to aU its citizens. Whether such a system actually exists, has
existed, or can exist need not concern us for the moment.
Surely one can conceive a hypothetical system of this kind;
such a conception has served as an ideal, or part of an ideal,
for many people. As a hypotheftcal SYS~~I!!.LOI~e end of a
scale, or a limiting state of affairs, it can (like a perfect
vacuum) serve as a !>asis for estimating the degree to_which
various systems approach th.!~J.l!~o.reticallimit.

I assume furtlier fIiiitiii order for a government to con
tinue over a period of time to be responsive to the preferences
of its citizens, considered as political equals, all full citizens
must have unimpaired opportunities:

1. To formulate their preferences
2. To signify their preferences to their fellow citizens

and the government by individual and collective
action

3. To have their preferences weighed equally in the
conduct of the government, that is, weighted with
no discrimination because of the content or source
of the preference

These, then, appear to me to be three necessary conditions
for a democracy, though they are probably not sufficient.
Next, I assume that for these three opportunities to exist
among a large number of people, such as the number of
people who comprise most nation-states at the present time,
the institutions of the society must provide at ~st eight
guarantees. These are indicated in table 1.1.
1 amgoing to make the further assumption that the connec

tions between the guarantees and the three fundamental

re'
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II. Signify preferences

Table U. Some Requirements for a Democracy
among a Large Number of People

For the opportunity to: The following institutional guarantees are
required:

I. Formulate preferences 1. Freedom to form and join organizations
2. Freedom of expression
3. Right to vote
4. Right of political leaders to compete for

support
S. Alternative sources of information
1. Freedom to form and join organizations
2. Freedom of expression
3. Right to vote
4. Eligibility for public office
S. Right of political leaders to compete for

support
6. Alternative sources of information
7. Free and fair elections

1. Freedom to form and join organizations
2. Freedom of expression
3. Right to vote
4. Eligibility for public office
S. Right of political leaders to compete for

support
Sa. Right ofpolitical leaders to compete

for votes
6. Alternative sources of information
7. Free and fair elections
8. Institutions for making government poli

cies depend on votes and other expres
sions of preference

DEMOCRATIZATION AND PUBLIC OPPOSITION

opportunities are sufficiently evident to need no further
elaboration here.1

III. Have preferences
weighted equally in
conduct ofgovernment

Now from examination of the list of eight institutional
guarantees, it appears that they might provide us willi a
theoretical scale along which it would be possible to order

1. Some of tho relationships arc discussed in my d Pre/ace to Demo
cratic Theory (Chicago: University of Chicago Press, 1956), pp. 63
81, and in Robert A. Dahl and Charles B. Lindblom, Politics, Eco
nomics and Wei/are (New York: Harper, 1953), chaps. 10 and 11.
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different political systems. Upon closer examination, however,
it appears that ~he eight guarantees might be fruitfully in
terpreted as constituting two somewhat different theoretical
dimensions of democratization.

1. Both historically and at the present time, regimes vary
enormously in the extent to which the eight institutional con
ditions are openly available, publicly employed, and fully
guaranteed to at least some members of the political system
who wish to contest the conduct of the government. Thus a
scale reflecting these eight conditions would enable us to
compare different regimes according to the extent of per
missible opposition, public contestation, or political compe-,
tition.2 wever since a regime might permit oP.E-~~.!tion to
a very small or a very ~___ ftfi€:.P.912plation,
c~rly we need a second dimension.

2. Both historically and contemporaneously, regimes also
vary in the proportion of the population entitled to partici
pate on a more or less equal plane in controlling and con
testing the conduct of the government: to participate, so to
speak, in the system of public cODtestatjQD. A scale reflecting
the breadth of the right to participate in public contestation
would enable us to compare different regimes according to
their inclusiveness.
Th~right to vote in free and fair elections, for example,

partakes of both dimensions. When a regime grants this right
to some of its citizens, it moves toward greater public con
testation. But the larger the proportion of citizens who enjoy
the right, the more inclusive the regime.

Public contestation and inclusiveness vary somewhat in
dependently. Britain had a highly developed system of public
contestation by the end of the eighteenth century, but only
a miniscule fraction of the population was fully included in
2. Throughout this book the terms liberalization, political competi
tion, competitive politics, public contestation, and public oppOSition
are used interchangeably to refer to this dimension, and regimes
relatively high on tbis dimension are frequently referred to as
competitive regimes.

..e,
<../
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it until after the expansion of the suffrage in 1867 and 1884.
Switzerland has one of the most fully developed systems of
public contestation in the world. Probably few people would
challenge the view that the Swiss regime is highly "demo
cratic." Yet the feminine half of the Swiss population is still
excluded from national elections. By contrast, the USSR still
has almost no system of public contestation, though it does
have universal suffrage. In fact one of the most striking
changes during this century has been the virtual disappear
ance of an outright denial of the legitimacy of popular par
ticipation in government. Only a handful of countries have
failed to grant at least a ritualistic vote to their citizens and
to hold at least nominal elections; even the most repressive
dictators usually pay some lip service today to the legitimate
right of the people to participate in the government, that is,
to participate in "governing" though not in public contesta
tion.
(Needless to say, in the absence of the right to oppose the

right to "participate" is stripped of a very large part of the
significance it has in a country where public contestation_ ..
exist9A country with universal SUffrage and a completely I
repressive government would provide fewer opportunities for \ 'x'

oppositions, surely, than a country with a narrow suffrage
but a higWy tolerant government. Consequently, when coun
tries are ranked solely according to their inclusiveness, not
taking intifaccount the surrounding circumstances, the re
sults are anomalous. Nonetheless, as long as we keep clearly
in mind the fact that the extent of the "SUffrage" or, more
generally, the right to participate indicates only one charac
teristic of systems, a characteristic that cannot be interpreted
except in the context of other characteristics, it is useful to
distinguish between regimes according to their inclusiveness.

Suppose, then, that we think of democratization as made ~
up of at least two dimensions: pub' ontestation and the .
right to participate. (Figure 1.1)~s most readers be-
lieve that democratization involves more than these two di-

I
•
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able me to speak precisely enough about the kinds of changes
in regimes that I want to discuss.

Let me call a regime near the lower left comer of figure
1.2 a closed hegemony. If a hegemonic regime shifts upward,
as along path I, then it is moving toward greater public con
testation. Without stretching language too far, one could
say that a change in this direction involves the liberalization

FIGURE 1.2 Liberalization, Inclusiveness,
and Democratization

Inclusi\'cnc<s
Cpnrticil':ltilllll

Liberalization

(public
contestation)

of a regime; alternatively one might say that the regime be
comes more competitive. If a regime changes to provide
greater participation, as along path II, it might be said to
change toward greater popularization, or that it is becoming
inclusive. A re ime mi ht chan e alon one dimension and
~the..2!Jter. If we call a reglnle near the upper Ie t corner
a competitive oligarchy, then path I represents a change
from a closed hegemony to a competitive oligarchy. But a
closed hegemony might also become more inclusive without

e

Full
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Righi to participate
in elections and office

F'IGUBE 1.1 Two Theoretical Dimensions
of Democratization

6

Public
Contestation

None ' •

mensions; iQ. n moment I shall discuss a third dimension. But
I propose to ~it the discussion here to these two. For the
point has already emerged, I think: developing a system of
public contestation is not necessarily equivalent to full de
mocratization.

To display the relationship between public contestation
and democratization more clearly, let us now layout the

two dimensions as in figure 1.2.8 Since a regime may be
located, theoretically; anywhere in the space bounded by the
two dimensions, it is at once obvious that our terminology
for regimes is almost hopelessly inadequate, for it is a tenni
nology invariably based upon classifying rather than rank
ing. The space enclosed by our two dimensions could of
course be cut up into any number of cells, each of which
might be given a name. But the purposes of this book make
an elaborate typology redundant. Let me instead provide a
small vocabulary-a reasonable onc, I hope-that will en-

3. An array of 114 countries along these two dimensions will be
found in appendix A, table A·l.

,e
~



~

--~

Jjb~alizing. i.e., without increasing the opportunities for
p~lic contestation, as alon~tfi n. In this case ~regime
changes from a Closed to an inclusive hegemony.

Democracy might be conceived of as lying at the upper
right corner. But since democracy may involve more di
mensions than the two in figure 1.2, and since (in my view)

(
,--~no l~in the real world is fully democratized, I
i If:- prefer to call real ld s stems that are closest to the upper

. ',-_ n t corner 0 archies. ny change in a regln1e at moves
it upward an to the right, for example along path III, may
be said to represent some degree of democratization. Poly
archies, then, may be thought of as relatively (but incom
pletely) democratized regimes, or, to put it in another way, '
p I archies are re' s that have been substantially popu
larized and liberalized, that is hi
sivel£open to public contestation.

You will notice that although I have given names to
regimes lying near the four corners, the large space in the
middle of the figure is not named, nor is it subdivided. The
absence of names partly reflects the I,istoric tendency to
classify regimes in terms of extreme types; it also reflects
my own desire to avoid redundant terminology. The lack
of nomenclature does not mean a lack of regimes; in fact,
perhaps the preponderant number of national regimes in the
world today would fall into the mid-area. Many significant
changes in regimes, then, involve shifts within, into, or out
of this important central area, as these regimes become more
(or less) inclusive and increase (or reduce) opportunities
for public contestation. In order to refer to regimes in this
large middle area, I shall sometimes resort-ta·the terms near
or nearly: a nearly hegemonic regime has somewhat more
opportunities for public contestation than a hegemonic re
gime; a near-polyarchy could be quite inclusive but would
have more severe restrictions on public contestation than a
full polyarchy, or it might provide opportunities for public

~~
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4. The problem of terminology is formidable, since it seems impossi
ble to find terms already in use that do not carry with them a large
freight of ambiguity and surplUS meaning. The reader should reo
mind himself that the terms used here are employed throughout the
book, to the best of my ability, only with the meanings indicated in
the preceding paragraphs. Some readers will doubtless resist the term
po1yarchy as an alternative to the word democracy, but it is important
to maintain the distinction between democracy as an ideal system and
the institutional arrangements that have come to be regarded as a
kind of imperfect approximation of an ideal, and experience shows,
I believe, that when the same term is used for both, needless con
fusion and essentially irrelevant semantic arguments get in the way
of the analysis. At the opposite corner, hegemony is not altogether
satisfactory; yet given the meaning I have indicated, the term
hegemonic seems to me more appropriate than hierarchical, mono
cratic, absolutist, autocratic, despotic, authoritarian, totalitarian,
etc. My use of the term "contestation" in "pUblic contestation" is
well within normal (if infrequent) English usage: in English con
testation means to contest, which means to make something the
subject of dispute, contention, or litigation, and its most immediate
synonyms are to dispute, challenge, or vie. The utility of the term
was, however, first suggested to me by Bertrand de Jouvenel's "The
Means of Contestation," Governmellt alld Oppositioll 1 (January
1966): 155-74. Jouvenel's usage is similar to my own, as is the
identical French term he used in the original, meaning: debat, ob
jectioll. conf/it, opposition, In the same issue of this journal, however,
Ohita lonescu ("Control and Contestation in Some One-Party States"
pp. 240-50) uses the term in its narrower but currently quite com
mon meaning as "the anti-system, basic and permanent postulates
of any opposition on the grounds of fundamental, dichotomic differ
ences of opinion and ideologies" (p. 241). Clearly this is a more
restricted definition of the concept than the one I use here and that,
I believe, Jouvenel uses in his essay.

I

contestation comparable to those of a full polyarchy and yet
be somewhat less inclusive.4

The need to use terms like these later on in this book
testifies to the utility of classification; the arbitrariness of
the boundaries between "full" and "near" testifies to the in
adequacy of any classification. So long as we keep firmly in
mind that the terms are useful but rather arbitrary ways of
diViding up the space in figure 1.2, the concepts will serve
their purpose.

.:
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11DEMOCRATIZATION AND PUBLIC OPPOSITION

in the late 1960s in the form of rapidly rising demands, not
ably among young people, for the democratization of a va
riety of social institutions.

Tbi]; Jlook is 69Boeroea with the first and second...-QL.these
transformations but not the third. II Whether it prospers or
faili,the third wave of democratization will surely prove as
important as the others. Since it will take place only in the
most "advanced" countries and will help to shape the char
acter of life in the "advanced" countries in the twenty-first
century, to many people in these countries the third wave
may well seem more important than the others. Yet most of
the world still lies beyond the possibility of this particular
transformation. Of the 140 nominally independent cou9tries
existing in 1969, about two dozen were highly inclusive and
had highly developed systems' of pUblic contestation: they
were, in short, inclusive polyarchies. Perhaps another dozen
or fewer were near-polyarchies within reasonable reach of
full polyarchy. It is in these three dozen countries that the
third wave must occur. Whether some nonpolyarchies can
overleap the institutions of polyarchy and arrive somehow at
a fuller demo~ratization than now exists in the polyarchies,
as ideologues sometimes promise, seems remote, in the light
of the analysis that follows. For most countries, then, the
first and second stages of democratization-not the third
will be the most relevant.

The focus of this book is, in fact, even narrower than an
analysis of the first two stages of democratization. I have re
ferred to "regimes" and "systems of public contestation."
But so far I have not specified the level of the polity at which
regimes and public contestation may be effective. Let me
then emphasize at once that the analysis here deals with
national regimes, that is, regimes taken at the level of the

S. I have dealt with lome aspects of the third In Afur the Revolu
tion? Authority in a Good Society (New Haven: Yale University
Press, 1970).

1-
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The Question Restated
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This book, then, is about the conditions under which sys
tems of public contestation are likely to develop and exist.
Because public contestation is an aspect of democratization,
this book is necessarily to some extent about democratiza
tion, as I noted at the beginning of this chapter. But it is
important to keep in mind that the focus here excludes a
number of important matters that would be considered in
an analysis of democratization.

It is convenient to think of democratiza~'oas consisting
of several broad historical transformations. One s the trans
fonnation of hegemonies and competitiv Igarchies into
near-polyarchies. This was, in essence, the process at~,
i t e Western world during the nineteenth century. sec-
~iS the transformation of near-polyarchies irito full y-
archies. This was what occurred in Europe in the three dec
ades or so that spann~~~ end of the last century and the
First World War. A~s the further democratization of
full polyarchies. This hIstorical process can perhaps be dated
to the rapid development of the democratic welfare state
after the onset of the Great Depression; interrupted by the
Second World War, the process seems to have renewed itself

The question with which this chapter opens can now be
restated as follows:

1. What conditions increase or decrease the chances of
democratizing a hegemonic or nearly hegemonic regime?

2. More specifically, what factors increase or decrease
the chances of public contestation?

3. Even more specifically, what factors increase or de
crease th~ chances of public contestation in a highly inclusive
regime, that is, a polyarchy?

----~



country, or, if ,you will, the legally independent state, or, to
use less appropriate terms, the nation or the nation-state.
Doubtless some of the analysis could be applied to subor
dinate levels of political and social organization, such as
municipalities, provinces, trade unions, firms, churches, and
the like; perhaps some of it might even be relevant to the
polities that are emerging at mOle inclusive levels-inter
national organizations of various kinds. But the argument is
specifically developed only with respect to national regimes.

Again, this would be a grave omission in a book about
democratization. Even from the perspective of public con
testation, the omission is important. For casual observation
suggests that countries differ in the extent to which they
furnish opportunities for contestation and participation in
the processes not only of the national government but of
various subordinate governmental and social organizations
as well. Now to the extent that gross differences in the gen
eral characteristics of subnational units appear to be asso
ciated with differences in the nature of the national regime
(for example, whether it is a polyarchy or not), I shall try
to take these into account in the analysis.

Yet it might seem reasonable to insig ..that the analysis
ought to go a good deal further. A ~ull description Qt the
opportunities available for particieatlon and cQntestation
within a countr surely requires one to say something about
the opp'ortumties aval a e WIt m s units. The ex
traordinary attempt in Yugoslavia to grant a large measure
of self-government in subnational units means that the op
portunities for participation and contestation are greater in
that country, despite the one-party regime, than, let us say,
in Argentina or Brazil. An inclusive view of the matter, then,
would require one to pay attention to all the possibilities
suggested in figure 1.3. Indeed a number of recent critics of
incomplete democratization in polyarchies contend that while
polyarchies may be competitive at the national level a great

I. Fully "liberalized" or "competitivc" regimes
II. Competitive at thc nationallcvcl, hegemonic within subnational orgaDizatlollJ

III. Compelitive within subnational organizalions, hegemonic at the national level
IV. Fully hegemonic pollllM

e.
'0
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II

III

IV

The National Regime

Low High

Low

High

Subnational
Organizations

FIGURE 1.3 A Hypothetical Ordering of Countries
According to the Opportunities Available

for Contestation

enterprise highly unsatisfactory. In principle, to be sure, sub
national orgnizations could be located along the two di
mensions illustrated in figures 1.1 and 1.2. Yet the problem
is not simply to locate countries in the hypothetical space
suggested by figure 1.3. For one thing, that space has to do
with only one of the two main dimensions: contestation. Ob-

6. Cf. in particular Grant McConnell, Private Power and American
Democracy (New York: Knopf, 1966); Heory S. Kariel, The De.
clille 01 American Pluralism (Stanford: Stanford University Press,
1961); and to some extent also Robert Paul Wolff, The Poverty 01
Liberalism (Boston: Beacon Press, 1968).

many of the subnational organizations, particularly private
associations, are hegemonic or oligarchic.6

Important as the task is of moving beyond the description
of the national regime to the subnational units, at present
the attempt to examine a fairly large number of countries
would I think require an analysis so complex and would en
counter problems of data so overwhelming as to make the

DEMOCRATIZATION AND PUBLIC OPPOSITION
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viously a similar procedure would be required for the other
main dimension: participation. What is more, even within
a country, subnational units often vary in the opportunities
they provide for contestation and participation. For example,
in many modern countries these opportunities are much
greater in municipal governments than in trade unions, and
greater in trade unions than in business firms. Consequently,
one would have to break subnational units into a number of
categories: business firms, trade unions, municipal govern
ments, churches, educational institutions, etc.7 At this stage,
these requirements are, unfortunately, little short of utopian,
and it is for this reason-pragmatic rather than theoretical
-that I have decided to restrict my attention to the na
tional level.

15DEMOCRATIZATION AND PUBLIC OPPOSITION

state carries with it the possibility of conflict with spokesmen
for the individuals, groups, or interests they displace in the
government.

Thus the greater~ conflict J.1e.tween govern.m~~~.~ *'
"positionL.!!!~ more likely that each will seek to deny oppor
tunities to the other to participate effectively in policy mak-
ing. To put it another way, the eater the conflict betWeen
a government and its opponents, the more cos~ I JS,.. for
each to tolerate the ol1J:el. SInCe the opposition must gain
ctlIttfoI of the state in order to suppress the incumbents (at
which point opposition and government have changed roles),
we can formulate the general proposition as an axiom about
governments tolerating their opponents:

AXIOM 1. The likelihood that a government will toler
ate an opposition increases as the expected costs 0/
toleration decrease.

rl

However, a government must also consider how costly
it would be to suppress an opposition; for even if toleration
is costly, suppression might be very much more costly and
hence obviously foolish. Therefore:

AXIOM 2. The likelihood that a government will toler
ate an opposition increases as the expected costs 0/ sup
pression increase.

Thus the chances that a more competitive political system
will emerge, or endure, may be thought of as depending on
these two sets of costs:

AXIOM 3. The more the costs of suppression exceed 1,...
the costs of toleration, the greater the chance for a com- ........ \
petitive regime.

Axiom 3 can be illustrated graphically as in figure 1.4.
The lower the costs of toleration, the greater the security

of the government. The greater the costs of suppression, the

,e
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Assumptions

When hegemonic regimes and competitive oligarchies
move toward polyarchy they increase the opportunities for
effective participation and contestation and hence the num
ber of individuals, groups, and interests whose preferences
have to be considered in policy making.

From the perspective of the incumbents who currently
govern, such a transformation carries with it new possibilities
of conflict as a result of which their goals (and they them
selves) may be displaced by spokesmen for the newly in
corporated individuals, groups, or interests.

The problem of their opponents is the mirror image of
the problem of the incumbents. Any transformation that
provides opponents of the government with greater oppor
tunities to translate their goals into policies enforced by the

7. The already classic study by Seymour Martin Lipset, Martin A.
Trow, and James S. Coleman, Union Democracy (Glencoe: The
Free Press, 1956), concentrates on the deviant case of a trade union
in which contestation and 'p'artlcipation are high. To describe and
explain that deviant case WIthin the context of a single country WaS
a very sizable undertaking.

~
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2. DOES POLYARCHY MATTER?

e
i
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Some readers might be inclined to think that differences in
national regimes do not matter much. For example, one
might share the view of those like Gaetano Mosca who
argue that every regime is, after all, dominated by a ruling
minority. As an astringent challenge to the belief that por
tentuous consequences for the people of a country must nec
essarily follow a transformation of the regime, Mosca's skep
ticism has a good deal to be said for it. Moreover, what
appear superficially to be changes of regime are sometimes
not really changes in regime at aU, but simply changes in
personnel, rhetoric, and empty constitutional prescriptions.

Yet few people seem able to adhere consistently [0 the
view that differences in regimes-for example, differences
between polyarchy and inclusive hegemony-are at base
negligible. In fact, I have the impression that this view is
most often espoused by intellectuals who are, at heart, liberal
or radical democrats disappointed by the transparent failures
of polyarchies or near-polyarchies; and that, conversely, in
tellectuals who have actually experienced life under severely
repressive hegemonic regimes rarely argue that differences in
regime are trivial. Perhaps the most telling exampI~s are
furnished by Italian intellectuals like Mosca and Crate who
spent their lives attacking the sorry and patently' defective
parliamentary regime that existed in Italy before Fascism.

17

/e\
" ''-'

POLYARCHY

FIGURE 1.4

16

Cost!

greater the security of the opposition. Hence conditions that
provide a high degree of mutual security for government and
oppositions would tend to generate and to preserve wider
opportunities for oppositions to contest the conduct of the
government.

The question posed a moment ago can therefore be re-
stated:

What circumstances significantly increase the mutual
security of government and oppositions and thereby in
crease the chances of public contestation and poly
archy?

But before I try to answer that question, let me first con
sider a prior one: does polyarchy matter?

.........'
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Table 10.1. Conditions Favoring Polyarchy

Most favorable Least favorable
to polyarchy to polyarchy

I. Historical sequences Competition pre- Inclusiveness pre-
cedes inclusiveness cedes competition

Shortcut: from
closed hegemony to
inclusive polyarchy

THE THEORY: SUMMARY AND QUALIFICATIONS
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no

Monopolized

Monopolized

yes
yes
no

yes

no

High
One a majority
Some regIonal
Some permanently
in opposition
No mutual
guarantees
Strong and
persistent

no
low

High: Cumulative
and extreme

High or increasing

Traditional peasant
Centralized
direction

Low: GNP per
capita under about
$100--200

Dispersed or
neutralized
Dispersed or
neutralized

Low
None a majority
None regional
None indefinitely
out ofgovernment
Mutual guarantees

2. Subjective: relative
deprivation

V. Subcultural pluralism
1. Amount
2. Ifmarked or high

II. The socioeconomic order:
A. Accessto

1. Violence

Free farmers
Decentralized
direction

High: GNP per
capita over about
$700-800

IV. Equalities and inequalities
1. Objective Low, or

Parity and dispersed
inequalities
Low or decreasing

2. Socioeconomic
sanctions

B. Type ofeconomy
1. Agrarian
2. Commercial

industrial

III. The level ofsocio
economic development

VI. Domination by a foreign Weak or temporary
power

VII. Beliefs ofpolitical activists
1. Institutions ofpoly-

archy are legitimate yes
2. Only unilateral

authority is legitimate no
3. Polyarchy is effective in

solvingmajor problems yes
4. Trust in others high
S. Political relationships

are:
strictly competitive no
strictly cooperative no
cooperative-competitive yes

6. Compromise neces-
sary and desirable yes

lJi

10. THE THEORY: SUMMARY
AND QUALIFICATIONS
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If the argument of the previous chapters is correct, then the
chance that a country will be governed at the national level
for any considerable period of time by a regime in which
opportunities for public contestation are available to the
great bulk of the population (that is, a polyarchy) depends
on at least seven sets of complex conditions. These are sum
marized in table 10.1, which necessarily ignores the subtleties
and qualifications in the argument.

In principle it would be possible--and as better data be
come available no doubt it will be possible-to rank the
various countries of the world according to these variables.
For the sake of exposition let us suppose that countries were
ranked in deciles. If about one country in five is governed
by a polyarchy, we should expect that in the 19608 and
1970s a very high proportion of the countries in the upper
deciles would be polyarchies and negligible proportions in
the last two or three deciles. Thus a country with a profile
like that of A in figure 10.1 would almost certainly be a
polyarcby, and probably a typical polyarchy would have a
profile rather like that of A. Conversely, one would predict
witb complete confidence that a country with a profile like
B would not be a polyarchy; very likely it would be a he
gemony. Doubtless too, most countries with profiles like that
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I. GOVERNANCE AND DEMOCRACY

Increasingly, it is apparent that most of sub-Saharan Africa is poorly governed. Poor
governance fails to protect human rights, fails to maintain civil peace among groups in
society, and fails to provide the minimal conditions for sustainable economic "development.
Many African societies are also undemocratic, dominated by unaccountable elites who
preside over unresponsive bureaucratic regimes, or they are, at best, fragile and immature
democracies engaged in the very ~ainnings of a democratic transition. Poor governance and
weak democracy are closely and directly related: Improvements in the performance of
democracy and governance depend on reform, just as, earlier, improvements in economic
perforniance were found to depend on reform. As in the case of economic refonn a decade
and a half ago, international donors have begun to support democratic reforms intended to
improve governance.

A. What is Governance?

"Governance" refers to a process that is at once broader and narrower than the total
set of governmental activities. It is broader because it embraces many activities that fall
outside the scope of government per see It is narrower because the most visible and concrete
governmental activities occur at an operational l~vel that, like many private activities,
depends on the performance of key governance functions:

• Keeping the peace, both among individuals and among organized groups, within the
framework of civil society.

• Maintaining a condition of equal or common liberty among the members of society,
including the protection of basic human rights, subject to equal or common
obligations to act in ways respectful of others.

• Defining property rights and enforcing contracts, fairly and effectively, in order to
establish an enabling environment conducive to economic production and exchange.

• Resolving conflicts that develop among individuals and groups.

• Raising revenue, equitably and efficiently, in order to make provision for public
goods and services.

• Providing for national security in ways that do not seriously threaten the integrity of
public institutions with corruption by force of arms.



These functions specify what governance is supposed to accomplish-why governance e '
is needed and the public purposes that it is intended to serve. All of these functions depend
on the use of rules--rules that specify rights and duties while allowing important liberties.
The use of rules depends on four, distinctly different, dimensions of governance:

• The first is the process of prescribing a rule, expressing it in general tenns so as to
apply to a series of similar but not identical cases that lie in an uncertain future.
Prescription is usually done by means of some sort of authoritative legal instrument~

'such as a constitution, law, or decree. Prescription alone, however, produces words
on paper, nothing more.

• Following prescription, a rule must be invoked by the intended parties in relevant
circumstances. Un-invoked rules are effectively non-rules. If the relevant parties,
especially those whose relationship a rule is intended to regulate, do not invoke the
rule, then the rule as prescnDed will not be applied. The effective rule becomes
either what the parties agree to or, much worse, what one party can impose on the
other. This applies as much to relationships between legislatures and executives as
between any two parties who "settle out of coUrt...

• Once invoked, a rule must be applied, that is, someone must decide whether the
general rule of law properly fits the specific circumstances of a particular case.
Application is usually deemed to be the work of courts, although it may also, at least
in the first instance, fall to bureaucratic agencies.

• Finally, the application must be acted upon, supported if necessary by the use of
coercive sanctions; that is, the rule must be enforced.

Governance entails all four processes. Each one is necessary. This means that
governance is a multi-dimensional process. Improving governance lIequires change in all four
dimensions. Moreover, both governmental officials and citizens can and should contribute to
each dimension. This is why governance is bigger than government. Prescription should be
informed by and responsive to citizens; many if not most rules should be invoked directly by
individual citizens; citizens should participate in the proceedings used to apply rules; and
citizens should be able to obtain the enforcement of rules as needed.

B. How are Governance and Democracy Related?

The purpose of democracy is to see to it that governance serves the interests of the
governed. Because governance is a multi-dimensional process, democracy too must be multi
dimensional. Democratic institutions can be viewed as sources ofdiscipline--as institutions
designed .to discipline the process of governance along all four dimensions: prescribing,
invoking, applying, and enforcing rules. The democratic disciplines consist of rules and
procedures that expose political decision-makers to a range of possible consequences,
negative and positive, for their actions and inactions. It is not enough to discipline rule
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prescription because prescriptions alone consist of promise without performance. Multiple
sources ofdiscipline are required in order to expose decision-makers in each governance
dimension to appropriate consequences for their actions and inactions.

From an instrumental standpoint, democracy is desired not for its own sake but for
the quality of governance that it produces. Democracy should not compete with good
governance but serve as its instrument. Yet this relationship cannot be taken simply as an
article of faith. Democracy is not achieved simply by placing trust in some generic set of
procedures; rather, it depends on a complex set of institutional arrangements designed to fit a
particular society. Good governance can only be achieved on the basis of careful
institutional design. Efforts to introduce and strengthen various elements of democracy
should be viewed as no more nor less than efforts to improve the governance of society. No
useful purpose is served by treating democracy and good governance as separable goals, for
the quality ofgovernance is, at bottom, what democracy is all about.

Ifgovernance is primarily concerned with supplying the rules that apply to civil
society, what rules apply to governance itself? What are the rules for making rules? More
precisely, what are the rules for prescribing, invoking, applying, and enforcing rules? If the
organization of civil society depends on a set of rules, so does the organization of
government. Government must also be governed, that is, the process ofgovernance must
apply to goverrunent as well as to civil society. Governance must include rules that apply to
government. Who prescribes, invokes, applies, and enforces this second order of rules?
these are among the basic questions of democracy. The quality of governance depends on
the degree to which government itself is well governed.

James Madison specified the whole task of governance in Federalist 51: "[y]ou must
first enable the government to control the governed; and in the next place oblige it to control
itself. II This is not an observation specific to American institutions; it is a universal
problem. The puzzle is that the maintenance of peace in civil society requires that
governmental authorities have recourse to force and violence, the very instruments used to
breach the peace. More, the protection of common liberties among the members of society
depends on the enforcement of common duties--a diminution of liberty. Still more, the
ability to resolve conflict and do justice entails the ability to exacerbate conflict and do
injustice. Madison, again, summed it up well in Federalist 41: "...in every political
institution, a power to advance the public happiness involves a discretion which may be
misapplied and abused. II Discretion misapplied and abused is the immediate source of poor
governance in Africa. Yet governance and the discretion it entails are necessities of life in
both government and civil society. Democracy seeks not to eliminate discretion in any
dimension of governance but to discipline discretion in each dimension-prescribing,
invoking, applying, and enforcing rules.

When governance is without discipline, it degenerates into the exercise of power for
private and personal ends, failing to serve its essential functions in the organization of civil
society. The use of coercive power, although required to govern, must be strictly disciplined
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if it is to serve the interests of the govemed--those exposed to coercion and its destructive
potential.

C. Why Do the Rules Matter So Much?

Historically and philosophically, there have been various answers to the question of
how to govern government. Plato sought an answer in the education of a ruling class;
others, in their religious faith. At least since the Enlightenment, however, the solution has
been sought primarily in institutions (which is not to exclude either education or religion).
The complex empirical phenomenon caI.1ed democracy results from centuries of effort to
guide and direct the process of governance through well-erafted institutional arrangements.

Democratic discipline depends on institutional design, and institutions are created
from a configuration of rules. This means that the rules matter. Good governance depends
on the rules that apply to the governance process. Yet, rules do not directly produce the
outcomes associated with good governance because governance depends on discretion. To
govern is necessarily to exercise authority and therefore to use discretion, and rules cannot
substitute for the discretion needed to govern. What the rules do is to distribute discretion,
by allocating authority among various actors, both "governmental and nongovernmental. Each
actor has discretion, but the discretion available to others exposes each actor to
consequences. In this way, the distribution of authority affects individual incentives, and
incentives shape the way discretion is used. Rules work through the incentives they create.
Anticipating the incentives that follow from alternative rules is the heart of institutional
analysis. Because institutions are composed of multiple rules that work in combination, the
resulting incentives are not always immediately clear. Getting the rules right is the work of
institutional design. It becomes a major preoccupation in the effort to introduce democratic
discipline. Democratic reform becomes a struggle over rules.

D. Governance and Change

Governance problems vary with the economic, social, and political circumstances of
different countries as well as through time. The culturally accepted traditions of a country
provide both a source of common knowledge and practice on which new institutional
arrangements can be built and, in some cases, a source of habits and customs that must be
overcome to undertake reform. No two countries can follow exactly the same path to
democracy and governance reform. Over the long-term, governance depends on democratic
adaptability-the ability to adjust the governance pr~s to changing circumstances. A
governance structure so well adapted to present circumstances that it cannot adapt to change
is one that is not sustainable. Adaptability is one of the essential attributes of good
governance.
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II. THE DEMOCRATIC DISCIPLINES

Monarchy is a simple idea. It provides an easy answer to the question, "Who
governs?" Democracy is not so simple. Complexities arise because democracy is not
monarchy turned upside down. Democracy is instead an effort to discipline the process of
governance so that it will serve the interests of the governed. Neither governance nor
democracy is a one-dimensional idea. Rather, multiple dimensions of democracy provide
discipline for the various dimensions of governance. Good governance depends on subjecting
the use of political power to multiple sources of discipline, each one operating through a
different set of constraints. Each discipline is exerted through a distinct set of institutional
arrangements.

The basic democratic disciplines are (1) constitutional discipline, (2) electoral
discipline, (3) deliberative discipline, (4) judicial discipline or a rule of law, (5) the discipline
of an open public realm, constitutive of civil society, and (6) the concurrent practice of
democratic governance at multiple levels.

A. Constitutional Discipline

Constitutional discipline subjects the whole process of governance to a set of
fundamental rules. To be meaningful, constitutional limits must satisfy three conditions:
First, the fundamental rules must be sharply distinguished from the ordinary rules used to
govern civil society. Second, the process of making and altering the fundamental rules must
be separate and distinct from the process of making and altering ordinary rules. Third, the
fundamental rules have to be enforceable.against officials of government. These three
conditions can be met with a variety of institutional arrangements. There is no "one right
way." Constitutional discipline allows the process of governance itself to be governed. The
discretion used in governance is not then unlimited but is instead exercised within
constitutional boundaries.

Some degree of constitutional discipline is probably a necessary condition of
democracy. Robert A. Dahl (1990: 17) notes that virtually every system of governance
considered to be democratic is subject to limitations that place some matters beyond the reach
of simple majorities. A constitution functions as a social contract or covenant that establishes
boundaries around the ordinary political process, reflecting terms and conditions broadly
acceptable to civil society. Governance takes place within those boundaries, redrawing the
boundaries only through extraordinary procedures that require a substantial, though not
unanimous, consensus.

1. Why Are Constitutions Important?

First, a constitution is a basic instrument of civil peace. It affords the members of a
society the opportunity to make "mutual guarantees" to one another (Dah11990: 16-21). The

5



constitution is an enforceable contract that specifies the terms and conditions on which the e
members of a society are willing to enter into and remain in peaceful association. This is \
why a constitution erects extraordinary legal boundaries around the political process,
declaring some possible political outcomes out of bounds. In order to serve this basic
purpose, a constitution must derive from an inclusive process of negotiation and deliberation,
one that represents all major social groups, and must reflect a substantial consensus. In the
absence of constitutional discipline that has emerged from a basic political settlement, the
governance process may function in a way that creates civil strife--even civil war-rather than
civil peace.

Second, a constitution is the principal instrument for establishing and sustaining the
other democratic disciplines. It provides a means for designing and iteratively redesigning
the institutional arrangements through which democratic discipline is exerted on the
governance process. Constitution-making is the principal method of reform for modifying
the process of governance. A separate and distinct procedure for constitution-making creates
a capability to reform the process of governance by changiitg its fundamental rules. Such
reform is the primary vehicle of democratization.

Democracy and governance reforms inevitably involve constitutional issues. The
central task of a constitution is to specify the basic authority structure for carrying out the
process of governance; changing the process depends on changing the authority structure. IT
governance is to be reformed in fundamental ways that introduce greater democratic
discipline, the main instrument of reform is necessarily a constitution. No program of
governance reform can afford to ignore or take for granted the constitution of the country.

2. How Does Constitution-Making Work?

Constitution-making is necessarily a difficult and time-consuming process.
Constitutional provisions have to be based on both (1) a sense of institutional design (what
works and what doesn't) and (2) the negotiation of differences among the groups that
compose a civil society. Inevitably, then, constitutions reflect a mixture of democratic
principle and political compromise, containing both an institutional design and a basic
political settlement. Blending the .two strands of the constitutional fabric in a way that will
hold together over time is the principal challenge faced by constitution-makers. Although
Particular institutional components can be borrowed from other constitutional arrangements,
the task of putting it all together is highly specific to each country. Negotiations must
determine what it is that a constitution needs to accomplish, but only a process of
institutional design can arrive at constitutional provisions that will actually work to achieve
the intended results.

Constitution-making is also an iterative process, one that needs to be repeated from
time to time. The method (or methods) of iterative constitution-making is the most
fundamental component of the constitutional design, for it creates a capability for maintaining
the constitutional settlement over the long term, as well as for modifying the constitutional
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design in light of experience and changing circumstances. Innumerable institutional designs
for the process of "constitutional amendment" are possible.

The institutional formula for amending the U.S. Constitution is, for example, a
somewhat restrictive model. Not only is the U.S. Constitution difficult to amend, a
necessary feature of constitutional discipline, but it is also difficult to initiate the process of
constitutional deliberation. Although the U.S. Constitution has been amended 27 times, a
constitutional convention--the institutional vehicle used to write the original constitution--has
never been reconvened. Indeed, calling a new constitutional convention in the United States
has become something of a national political phobia. As a result, the initiative for amending
the U.S. Constitution has rested almost entirely with the Congress-a maker of ordinary law
for the federal union-albeit according to procedures that are "separate and distinct" from
those for making ordinary law. Thomas Jefferson would have crafted the constitution
making process according to a different design-providing for regular constitutional
conventions on a 2Q-year cycle, still followed by state ratification.

Nevertheless, the U.S. Constitution does not commit the error of allowing Congress
to monopolize the prerogative of constitutional amendment. The states are allowed to
petition the Congress to call a constitutional convention, and on two occasions these petitions
have come close to the required two-thirds majority. On the first occasion Congress finally
proposed an amendment shifting to direct election of U.S. Senators. The second matter is
still unresolved--a balanced budget amendment. The new constitution of Mali, by contrast,
provides no alternative procedure if the national legislature declines to amend. This creates a
monopoly on constitution-making that will make it much more difficult to enact reforms that
adversely affect the specific short-term interests of legislators.

Developing nations may want to consider an approach more akin to Jefferson's. By
requiring the constitutional-level review of institutional performance at regular intervals, such
a design would create an institutional capacity to monitor the "play of the political game" and
periodically modify the "rules of the game" when it is not being played as intended. At a
minimum, no single decision-structure should be allowed to monopolize the power to amend
the constitution. Governance reform is one of the major institutional capabilities supplied by
constitutional discipline: the ability to reshape the governance structure if it fails to work in
the intended manner. Constitutional discipline builds an error-correcting capacity into the
design-process used to craft basic political institutions.

3. How Does a Constitutional Settlement Work?

The process of constitution-making must be separate and distinct from ordinary law
making so that the participants can step back from the immediate issues involved in particular
policy qu.estions and consider the broader, long-term advantages and disadvantages of a set of
institutional arrangements. In a constitutional convention not only the rules and procedures
are different but so are many of the participants. There must be some way of making the
constitutional process more inclusive--the U.S. ordinarily does this through the process of
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ratification by state legislatures. The "national conferences" that have recently emerged in .A. '.J'

Francophone Africa would appear to satisfy the criterion of inclusiveness, although such a ..,
large gathering would also require a smaller subgroup to draft a document. Some sort of
two-stage procedure for proposal and approval seems a reasonable and likely arrangement in
any event.

The basis for a constitutional settlement is usually some constraint on the set of
possible policy outcomes. The constraint may be entirely procedural (e.g., in the U.S.,
equal representation of the states in the Senate). Or it may be substantive, in which case
constitution-makers must also think about procedural rules that will be consistent with the
substantive outcome. For example, if the constitution requires that the national civil service
reflect a minimum degree of ethnic heterogeneity (perhaps no more than 30 percent from a
single tribal background), there must be workable procedures for observing the constraint,
including effective recourse if the limit is exceeded. In general, however, it is easier for
constitution-makers to agree on procedui:aI rules than substantive outcomes. This is why a
constitution should not try to detennine outcomes beyond declaring that some outcomes are
out of bounds. The best basis for settlement is not abstract agreement on broadly stated
objectives. The effort to achieve such agreement can 1ead to endless, unproductive debate.
The aim of the constitution-making process is to arrive at a minimal set of constraints on
policy outcomes-the minimal set needed for settlement-and to design procedures that will
support the application and enforcement of those constraints.

4. How Does Constitutional Design Work?

Constitutional settlements are not self-implementing. They depend on institutional
arrangements specifically designed to make a constitutional settlement work. This always
involves devising some distribution ofauthority-assigning discretion within limits among a
set of decision-makers-eonsistent with the policy constraints that form the basis for
settlement. James Madison wrote in Federalist 48 that "parchment barriers," that is, words
on paper, are insufficient to maintain a constitutional distribution of authority over time.
Simply saying it in the constitution does not make it so. This is why the mere declaration of
abstract objectives in a constitution serves a purpose that is more rhetorical than institutional
and practical. A workable distribution of authority must exhibit incentive compatibility, that
is, each type of political actor (legislator, judge, cabinet member) must have a strong
incentive to use and protect the authority assigned to them. This also tends to keep others
within the limited scope of their assigned authority. The distribution of authority is then
sustainable over time. In the absence of incentive compatibility no governance structure,
even if enshrined in a constitution, is sustainable.

Constitution-making must therefore proceed on two tracks, which ultimately converge.
One track is the route to a constitutional settlement; the second is an effort to design
incentive-compatible arrangements. In the end, both must come together if a constitution is
to serve its basic purpose.
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5. How Does a Constitution Exert Discipline?

Constitutions, of course, are not political actors; they are legal instruments used by
political actors. Therefore, a constitution exerts discipline in the process of governance only
through its distribution of authority among political actors. The distribution of authority
must include capabilities to invoke, apply, and enforce the rules prescribed in a constitution.
Otherwise, constitutional limits are mere "parchment barriers," in Madison's words. If there
are no effective procedures for invoking, applying, and enforcing the rules of governance
contained in a constitution, the constitution cannot function as fundarnentallaw-it is not
controlling. Therefore, individuals must be able to invoke the rules of governance, that is,
they must be able to obtain application of those rules, where appropriate. And the rules must
be enforceable against officials of government. No official should be free to detennine his
or her own constitutional authority, without recourse. Usually, this means that courts must
be free to apply the fundamental law in all cases that come before them. Constitutional
discipline is exerted as a fonn of legal discipline-an extension of the rule of law, discussed
more fully below, so that it covers government as well as civil society.

B. Electoral Discipline

Constitutional discipline places one sort of boundary around the process of
governance, while electoral discipline creates a different sort of boundary. In Federalist 51
Madison referred to a "dependence on the people" as essential to "republican form"-
representative democracy; however, he also argued the need for "auxiliary precautions. "
Elections are the principal instrument for keeping the conduct of government within popular
limits-the more variable limits defined by public opinion. Elections are so commonly
identified with democracy that it is important to point out that they are not the only source of
democratic discipline. Elections are a necessary condition of democratic governance, but not
a slflficient condition. Therefore, in assessing the overall extent of democratic discipline in a
society, it is important to understand both the limits and possibilities of elections.

Elections are necessary to create an incentive on the part of government officials to
take into account the interests of ordinary members of the voting public on a regular basis.
At the same time, however, elections have inherent weaknesses, derived either from
information costs or from the limited nature of the choices that can be presented on a ballot.
The principal limitation of electoral discipline is the relatively high cost and low expected
payoff of voter information (Downs 1957). Individual voters have little incentive to invest in
costly information-gathering when an individual vote has only a negligible expected impact
on the election outcome. This limits the usefulness of elections as a source of policy
guidance. Instead, elections tend to focus on conditions-eeonomic or social-of concern to
voters. Elected officials who fail to respond adequately to conditions of concern to voters
face potential defeat at the polls. This creates a political incentive to be responsive to voter
concerns, even though the electoral process does little to generate specific policy instructions
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for elected officials to follow. Notwithstanding the limitations, the incentives created by
elections are necessary and fundamental to democratic governance.1

Electoral systems can be designed on the basis of various concepts of representation.
One widely shared concept views the representative body as a "photocopy" of society
reduced in size by the electoral process. This becomes the basis for a system of proportional
representation. All major shades of opinion, often including extremes, are entitled to
representation in the representative body. The other major concept of representation views
the representative process as one based on inquiry. The elected rep:r:esentative is necessarily
concerned with the interests of all of his or her constituents and must inquire into those
interests (see Muir 1982). This concept can be associated with single-member
district/plurality-winner electoral arrangements. Elections reward those representatives who
inquire effectively into the interests of constituents and represent those interests; constituent
service is a major representative function in these systems. While proportional. representation
tends to generate multi-party systems, single-member-district/winner-take-all arrangements
tend to generate strong two-party systems. Strong two-party systems tend to exclude extreme
points of view from representation. In general, different electoral systems create different
patterns of representation, each with advantages and disadvantages to be considered by
constitution-makers in view of the terms and conditions of constitutional settlement in a
specific country.

Mali's new electoral system includes a large proportion of multi-member, winner
take-all districts. The winner-take-all feature has apparently created significant interest on
the part of legislators in constituent service. However, all winner-take-all arrangements
exaggerate somewhat the representation of the majority party. Multi-member districts greatly
magnify this distortion. In Mali's case, this means that the largest minority party is
artificially transformed into a majority party in the legislature. At the same time, local
elections are organized through proportional representation, which encourages a multiplicity
of political parties, inhibiting the emergence of a viable opposition party in national elections.
Such a system is probably not sustainable.

Electoral discipline is maintained in part by constitutional disciplines related to
suffrage and the freedom to contest elections. To exert discipline, elections must be
competitive. In general, elections tend to be more competitive in the context of larger
constituencies. By contrast, representation by means of constituent inquiry and service is
better served by smaller constituencies. One advantage of a bicameral legislature is the
ability to draw on constituencies of differing sizes. By the same token, one advantage of
directly electing a president or other executive officers is the greater competition that usually
attends a nationwide contest.

lin addition to elections held to fill offices (or to "recall" an elected official), electoral discipline can include
provision for a direct popular vote on selected issues through institution~arrangements such as initiative and referendum.
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e) c. Deliberative Discipline

The conduct of governance through free and open deliberation among elected
representatives is also a distinct democratic discipline. Madison argued in Federalist 10 that
representative democracy produces better governance than direct democracy because the
process of representation "refines and enlarges" public opinion. However, it is not electoral
discipline alone that is said to achieve this result; it is electoral discipline plus representative
deliberation. Masses of people can participate in elections, but only a manageable number of
representatives can effectively deliberate among themselves.

A deliberative process must therefore be added to elections as yet another source of
democratic discipline. What elections lack by way of opportunities for discussion and
acquisition of information, deliberation supplies. Deliberation elucidates infonnation and
develops alternatives. The process disciplines governance by requiring that policy proposals
be defended in open debate and exposed to the scrutiny of public discussion. In this way,
the deliberative discipline reduces the ability of those who govern "to fool most of the people
most of the time," paraphra-sing Abraham Lincoln-and even to fool themselves.

Deliberation also provides the civil society with an authoritative forum for the
discussion and settlement of divisive issues. Conflict resolution is one of the basic functions
of governance, and conflict resolution, as opposed to conflict suppression, depends on free
and open discussion of issues. In order to serve this purpose, a legislature must be open and
receptive to the expression of diverse interests, not dominated by a single party or governing
clique.

Alexander Hamilton used a concept of "due deliberation" (see Ostrom 1987: 160-164)
to assess this dimension of democratic practice. Due deliberation recognizes a trade-off
between the gains from deliberation and its costs, measured in terms of both the time-and
effort expended and the delay of action that deliberation may cause. Deliberation is
increased by bringing the same issue repeatedly before decision-makers. Thus, bicameral
organization, a committee system, and numerous veto points that compel reconsideration of
policies-all contribute to deliberation, though at a cost. The underlying democratic premise,
however, is that deliberation has great potential value, usually sufficient to justify a large
outlay of time and effort, as well as some necessary delay. Yet, due deliberation is not
unlimited, and it can vary according to different types of decisions, some of which come
with inherent deadlines.

Group deliberation is discussion leading to a collective decision. The concept
requires that individuals make up their minds at least in part on the basis of discussion.
This, in turn, requires that individuals are free to use their own discretion. Deliberation is
therefor~ inconsistent with strict party control of legislators, as it is with arrangements that
turn an elected legislature into a "rubber stamp" for executive proposals.
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As a democratic discipline, due deliberation requires that nearly all important policy
decisions be subjected to a deliberative process. In tenns of th,e basic governance structure
specified in a constitution, due deliberation strongly suggests an exclusive allocation of law
making authority to the elected representatives of the people, subject to, constitutional
discipline. A legislative process that uses such a broad brush that effective rule-making
passes to the bureaucracy, which then legislates by issuing administrative decrees, must fail
the test of due deliberation. This does not mean that all administrative rule-making is
inappropriate, only that it be clearly subject to legislated guidelines. An elected chief
executive may participate in-and even assume a leadership role-in the process of
deliberation, but government by executive prerogative destroys the deliberative discipline.

D. Judicial Discipline: A Rule of Law

Like the other democratic disciplines, the rule of law constrains the use of authority,
in this instance by creating an institutional buffer between individuals and the coercive power
of government. Courts are created to apply law in individual cases, determining how general
rules of law fit the facts of each particular case. The rule of law is intended to protect
individuals from the arbitrary exercise of power by g6vemment officials. When amplified by
constitutionalism, the rule of law allows for the application of fun9amental rules to officials
of government.

Procedurally, the judicial discipline is this: in order to exercise coercive power
enforcement officers are obligated to obtain judicial approyal, usually before the fact. If the
judiciary is committed to the rule of law, the judicial discipline limits rule enforcement to
applications of the law as prescribed in advance. In this way the use of the coercive power
of government against individuals can be limited to judicially-approved applications of the
law.

The need' for judicial discipline to obtain a rule of law derives from the venerable
principle that no one is considered a fit judge of his own cause (see Ostrom 1987: 79).
When individuals are involved in a dispute, they need recourse to an independent, "third
party, If who is responsible for rendering an impartial judgment based on general rules.
Institutionally, this requires three things: (a) individual citizens must be authorized to invoke
the law and have reasonable access to the courts to do so; (b) members of the judiciary must
have sufficient independence (and commitment to norms of justice) to apply the law faithfully
and impartially; and (c) members of the executive must be obligated to enforce judicial
decisions. Legislatures prescribe the law, but they do not invoke the law (this is the
responsibility of affected individuals); they do not apply law in individual cases (this is the
work of courts); nor do they enforce the law by means of coercive sanctions (this is the work
of the executive). In this way, the rule of law implies a basic separation of powers among
legislativ.e~ executive, and judicial officers.

The main contribution that a rule of law makes to the process of governance is the
greater certainty it introduces into the process of applying general rules to individual cases.
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Although all systems of governance entail some disparity between the law-as-prescribed and
the law-as-applied-and-enforced, too much disparity enlarges the opportunity to apply law
arbitrarily,' increasing the unpredictability of what the law requires. Unpredictability has the
dual effect of reducing the efficiency of transactions organized with reference to legal rules
and at the same time amplifying the scope of potential injustice.

African governments, including the emerging democracies, typically lack judicial
independence. Judges are usually considered to be civil servants, subject to bureaucratic
supervision and exposed to political manipulation. It is well known that judicial corruption is
pervasive. Without a rule of law, which is designed to discipline rule application and
enforcement, it is doubtful that either elections o~ deliberation, which are intended to
discipline rule prescription, can have much beneficial effect on the overall process of
governance. Moreover, without judicial discipline, constitutions are reduced to empty
rhetoric.

E. An Open Public Realm: The Discipline of Civil Society

In addition to electoral discipline and deliberation among elected representatives,
democracy also depends on free and open discussion of the issues facing a society, discussion
that occurs in a larger, more inclusive domain than any institution of government. This
"open public realm," as Vincent Ostrom (1991: 199-221) has characterized it, is a necessary
condition of free and competitive elections. Just as importantly, it adds the element of public
scrutiny to the deliberative discipline. Only in such a context can the free exchange of ideas
become a significant element in the process of governance. Free speech, a free press, and
free assembly are all necessary conditions for the creation of an open public realm. Its
maintenance is usually viewed as an appropriate subject of constitutional discipline.

It is the open public realm that creates the opportunity for free private association; by
the same token, free private association serves a basic public purpose. In an agricultural
society, the rules that apply to farmers' organization of marketing cooperatives, for example,
are essential for the advancement of both private and public interests. The rules of
association that specify the freedom to organize private associations and the powers of
associative self-governance are constitutive of civil society. Without a freely organized civil
society, the political order is like an empty container. The walls and boundaries that should
provide the element of constraint needed for a productive civil society to function instead
erect barriers against social and economic relationships built on willing consent in favor of
those that extend the coercive power of government.

What happens to civil society when the political order fails to provide the conditions
for free voluntary association? The answer seems to be that civil society develops as far as it
can outsige the political order-beyond its reach. This is the basic lesson of de Soto's
discoveries with regard to the "informal sector" in Peru (de Soto 1989). Informality
pervades AfriGan societies as well. In every underdeveloped society it can be posited that, to
some extent, informal, extralegal relationships and associations provide an untapped
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institutional foundation for development. Many fonnsof association, however, have been A,',
distorted by their relationship to the established political order. An analysis of civil society •
must be able to distinguish between fonns of association that have developed as self-
governing institutions and those that have developed as an extension of an authoritarian state.

In terms of the sequencing of democratic developments, the creation of an open public
realm--equivalent to the Russian "glasnost"--may be one of the first democratic disciplines to
be established along the path of democratic reform.' This is because it can be introduced by
simply relaxing the heavy hand of government control. It does not require the surrender or
even the sharing of power-not immediately. Its only requirement is liberty. But once
established, the open public realm begins to discipline the exercise of power. Public
criticism has a disciplining effect-this is why authoritarian governments choose to silence
their critics. This role does not diminish when the other democratic disciplines are added to
it.

F. Democratic Governance at Multiple Levels

Democratic governance can be practiced at multiple levels in any society. One of the
essential disciplines of democracy at anyone level is the simultaneous practice of democracy
at other levels (see Ostrom 1991). This is a discipline that applies both to national-level and
to local-level democracy, as well as to intermediate levels. This does not imply a hierarchy
of levels. Instead, the discipline is reciprocal; local democracy disciplines national
governance as national democracy disciplines'local governance. Multiple levels of ,
governance give individuals and groups alternative points of recourse; dissatisfaction with
governance at one level leads to efforts to secure action at another level. The potential for
recourse to other levels disciplines the process of governance at each level.

Multiple levels of democratic governance allow societies to follow the principle of
subsidiarity-devolving responsibility for the range of governance functions to the lowest
feasible level and utilizing higher levels only as needed. This permits a greater reliance on
local problem-solving, reducing the burden on central governments. It also diminishes
incentives for political rent-seeking by requiring those who demand services or benefits to
pay for them.

Dahl (1990) envisions the optimal structure of democratic governance as a set of
jurisdictional "Chinese boxes, II in which the smaller units are nested within larger units.
Bigger units are able to preempt smaller units, but only within constitutionally specified and
enforced limits. The mutual guarantees effected through constitutional discipline can include
protection for the limited autonomy of democratic communities organized at various levels.
Given the usual dominance of central governments in the developing world, the introduction
of this p3,Jticular democratic discipline is apt to focus on enhancing local autonomy. The
relevant types of autonomy include fiscal autonomy (the freedom to raise revenue locally);
rule-making, rule-applying, and rule-enforcing autonomy; and constitutional autonomy (the
right to form new units).

14
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· In most African societies an authoritarian and bureaucratic state provides little
authority and discretion to locally governed institutions. The most-local units sanctioned by
the state tend to be extensions of the central authority, not instruments of local governance.
However, there may also be a nonformallocal-public-sector that is democratically organized
and that governs local communities and resources mostly outside the state apparatus. This is
the case, for example, in Mali. Despite central state dominance, local communities of
interest are able to organize effectively without state sanction. This is in many ways the
"real" local level, but its disconnection from the political order greatly weakens the discipline
it exerts on the national level, while depriving local people of the positive discipline that
might be exerted by a more responsive national level of governance.

G. The Effects of Democratic Discipline and of Its Absence

1. Governance Without Discipline: Bureaucratic Regimes

What happens to governance when the democratic disciplines are largely missing?
What sort of institutional arrangement emerges for exercising the authority and discretion that
governance entails? The contemporary answer throughout sub-Saharan Africa can be called a
"bureaucratic regime." This is more than bureaucracy, for some significant reliance on
bureaucracy as a mode of organization is a necessary part of all modern systems of
government. A bureaucratic regime is a self-governing bureaucracy--a closed hierarchical
decision-structure able to dominate the essential processes of governance-prescribing,
invoking, applying, and enforcing the rules that govern society. Legislatures pass laws, but
no set of rules is complete until the bureaucracy issues an implementing decree. Without
effective courts, citizens cannot invoke rules; bureaucrats do. Bureaucrats also decide how
rules apply in individual cases and enforce them. Citizens have little if any recourse. The
only source of accountability lies·within"the bureaucracy. Without effective constitutional
and electoral discipline, the bureaucratic regime goes unchallenged. In the absence of an
open public realm, it will go uncriticized as well. The result is not a consistently if tightly
governed society but the oft-cited "rent-seeking society" in which official discretion is used
principally for private gain.

The absence of democratic discipline and consequent deterioration of governance
create opportunities, periodically, for military leaders to impose their own style of discipline
on the governance process, substituting the discipline of military rule for the disciplines of
democracy. Unfortunately, the command-and-eontrol approach of a military regime only
reinforces the basic features of a bureaucratic regime-elosed, hierarchical decision-making
without possibility for alternative recourse.

15



2. Some Characteristic Features of Democratic Governance

As democracy conditions and disciplines governance, the resulting process exhibits
characteristic features. These include patterns of accountability, participation, and
contestation, each one endogenous to the process of democratic governance-a consequence
of the discipline exerted through democratic institutions:

• Each of the democratic disciplines contributes to official accountability by creating
numerous exposures for government officia!s--subject to the scrutiny of electorates,
courts, legislatures, civil associations and the free press, as well as other levels of
government. Instead of only a single source of accountability, characteristic of a
bureaucratic regime, multiple democratic disciplines create numerous sources of
accountability.

• Each discipline also contributes to popular participation in a variety of modes-
electoral, juridical (bringing a lawsuit against an official), and civic, the latter
including numerous forms of participation in governance through the associations of
civil society. The civil society contributes directly to governance, not simply by
demanding good governance from governmental officials, but also by helping to
produce good governance-maintaining civil peace and keeping order, resolving
conflicts, securing compliance with rules, mobilizing resources for public purposes,
and helping to moderate the demands of groups upon one another. The productivity
of civil society-its contribution to a common good--is one of the principal benefits of
popular participation at all levels.

• Finally, the democratic disciplines jointly contribute to a pattern of pervasive
contestation in the process of governance. The opportunity to contest government
decisions is one of the hallmarks of democracy. Contestation is not limited to the
electoral process but extends also to the process of deliberation among elected
representatives, to the judicial process, and into the open public realm. Every major
action of public policy should be contestable in one or more authoritative forums.
The multiple democratic disciplines create multiple opportunities for contestation.
This makes it difficult, though by no means impossible, for one set of interests to
dominate the instrumen~ties'of governance to the exclusion of others.

These democratic patterns of governance are products of institutional arrangements.
It is difficult, if not impossible, to manufacture such patterns in the presence of institutional
arrangements and resultant incentives that discourage them, although this does not always
stop donors from trying. Efforts to encourage participation, or increase accountability, or
foster contestation should focus on the basic rules of the political game. As reform
progresses, however, it sets in motion a dynamic that reinforces reform, as accountability,
participation, and contestation breed further refo~ and still better governance.
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3. A Summing Up.

The democratic disciplines constrain the process of governance in all of its major
dimensions. Constitutional constraints are fundamental because they create the capability to
establish mutual guarantees among the members of civil society and to distribute public
authority so as to discipline the conduct of governance itself. All of the other disciplines are
thus rooted in the constitutional discipline. "Electoral discipline provides for popular limits
and creates incentives to respond to the interest and preferences of ordinary citizens. Due
deliberation limits the exercise of governmental prerogative to a process based on free and
open discussion among elected representatives. The open public realm extends the process of
free discussion, as well as many aspects of governance itself, to the civil society. The rule
of law limits the use of coercion by government to a process that recognizes the right of
individuals to contest the application of law in specific cases. The concurrent practice of
democracy at multiple levels exposes anyone level or regime to the possibility of
counteraction by other levels. Each discipline is exerted through a distinct set of institutional
arrangements. The .intention is never to cripple the process of governance but to discipline it
so that it can serve its essential purposes.

No society, however, is or can be perfectly disciplined in its governance practices.
This derives both from lingering or emerging institutional imperfections, which in principle
can be corrected, and from the inevitable trade-offs that accompany institutional design. The
trade-offs require that the advantages of one set of institutions be partially traded off against
others. Constitutions can go only so far in limiting the set of possible political outcomes
without depriving governmental authorities of needed flexibility. After a point, one must
trust to other disciplines, such as elections and deliberation. Each discipline, however, has it
limits. Electoral discipline is limited by a reasonable term of office, during which time the
office-older is shielded from the electorate. Deliberation must always be sacrificed to some
extent to the ability to act; otherwise, discussion would continue, postponing action
indefinitely. Correcting institutional errors and adjusting the trade-offs among different
institUtional arrangements is a never-ending process in any society, requiring long-term
adaptability.
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m. MACRO-ASSESSMENTS AND THEIR USES

The six "democratic disciplines" provide the basis for building a methodology of
macropolitical assessment, roughly analogous to macroeconomic assessmentt as a means for
measuring and evaluating progress toward demociatic governance and for diagnosing
problems-locating institutional weaknesses and indicating corrective reforms. A macro
assessment must be able to estimate the aggregate effect of multiple institutional
arrangements on broad patterns of political behavior. It is insufficient to assess the party
system or legal systemt for examplet in isolation from other institutional arrangements.
Broad patterns of political behavior-such as action tendencies toward rent-seeking or
problem-solving, conflict resolution or exacerbation-derive not from singular institutions but
from the aggregate effect of multiple institutions. This is why the degree of democratic
discipline must be determined on several dimensions. A macro-assessment is based on the
joint effect of the six disciplines on the major action tendencies in the politics of a country.

Macro-assessments have a broad utility, useful both for donors and for host-countries.
A macro-assessment provides a way of estimating the progress made toward democratic
governance. Institutional progress can occur on one or more disciplines even if the aggregate
effect is not very much changed. At the same time, a macro-assessment can locate
remaining institutional weaknesses and identify potential sources of difficulty. This
diagnostic component is also the basis for suggesting corrective reforms. From a donor's
perspective, macro-assessments are useful for allocating levels of efforts among countries,
monitoring future political developments, carrying on policy dialogue with host-countries,
and planning the development portfolio for each country in view of the constraints and
opportunities offered by its system of governance. From a host-country perspective, macro
assessments are useful for informing the broad range of participants in the governance
process, inside and outside of government, with respect to the strengths and weaknesses of
their present arrangements. From both perspectives, macro-assessmen~ provide the means
for charting a meaningful and practical course of reform, while continuing to enlighten the
reform process as it proceeds.

The reliability of macro-assessments is not yet known because they are so new. It is
certain, however, that macro-assessments cannot provide an infallible source of guidance,
especially during the early years of their development and use. This is why it is important to
monitor subsequent developments carefully and update the assessment based on accumulating
experience. Without an initial macro-assessment as a baseline, however, this sort of learning
cannot occur. Until macro-assessments are conducted on a regular basis, donors will make
policy based on partial assessments that can never provide adequate guidance and never
provide the appropriate baseline for learning.

This section of the report discusses the methodology of macro-assessments, especially
for the diagnostic component, the kinds of conclusions that follow, and their uses, especially
in guiding the process of reform.
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A. The Methodology of Macro-Assessment

Because democratic discipline is exerted through institutional arrangements, the
appropriate methodology for assessing the democratic disciplines is institutional analysis.
The methodology works by tracing observed patterns of interaction among political actors
back to the rule configurations that shape those patterns. This, in tum, provides a basis for
doing institutional design at the margin, proposing specific institutional steps--reforms-to
increase democratic discipline on one or more dimensions.

An assessment must be concerned not only with institutional arrangements intended to
exert democratic discipline but also with the institutional arrangements that thrive in its
weakness or absence. The extent to which bureaucratic actors dominate the processes of
governance is a basic indicator of democratic weakness. As democratic discipline develops,
bureaucratic actors find themselves increasingly exposed to external constraints. Some focus
on bureaucracy and the power it wields is therefore an essential component of an assessment.
This requires a full description of the bureaucratic apparatus, including the military and its
particular role in governance. An all-powerful, bloated bureaucracy is a sure sign of weak
democracy; a more limited and responsive bureaucracy is an equally good sign of growing
democratic discipline. The cure for the bureaucratic disease, however, is not found within
bureaucracy. The cure is discipline exerted from outside the bureaucracy, and this can only
be created by strengthening democratic discipline.

1. Analyzing the Effect of Rules on Behavior

Rules are the "stuff' of institutions. They are used to configure institutions by
assigning and distributing limited discretion to make choices among diverse decision-makers
legislators, executives, judges, citizens. In short, rules specify who decides what in relation
to whom. Democratic reforms are efforts to reconfigure institutions by changing the rules,
modifying the assignment of discretion. Any institutional arrangement is subject to the
possibility of weakness or failure. Institutional failure occurs when the assigned distribution
of authority or discretion cannot be sustained. This is most obvious when one set of
decision-makers usurps the authority assigned to others, but it also occurs, more subtly,
when one set of decision-makers dominates the exercise of discretion by others.

In looking for sources of institutional weakness, a diagnostic assessment focuses on
incentives--the incentives created by the existing rule configuration. Reform is aimed at
getting the rules right--this is the focus of institutional design. Getting the rules right
depends on creating an incentive-compatible distribution of discretion. This means that
individuals must have sufficient incentive to use their discretion and defend it from
encroachment. For example, rules that assign impOrtant law-making discretion to an elected
legislatur~ will be ineffectual if the rules also allow a chief executive to penalize legislators
who challenge executive decisions. Such a combination of rules is not incentive-compatible,
for legislators will tend to choose strategies that anticipate the likelihood of being penalized if
they assert their legislative authority. Instead of contesting the exercise of executive
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authority, they acquiesce in it. Yet, if due deliberation is an essential democratic discipline, A \
one that requires a substantial assignment of authority to an elected legislature, then the full ..
configuration of rules must support, n<?t undermine, the use of legislative authority.

A diagnostic assessment traces patterns of decision-making back to the rule
configurations that shape them. To do this, the assessment tracks decisions back to
strategies, strategies to incentives, and incentives to rules~ Decisions are (with some
exceptions) observable, but strategies are internal to individual persons and must be inferred
from the relationships among decision-makers and the payoffs likely to follow from
alternative choices. Strategies therefore respond to incentives, which derive from the relative
payoff from some alternatives as compared to others. Incentives can be traced back to the
rule configuration, which establishes the relationships among decision-makers and their
ability to control certain payoffs by distributing discretion among them.

2. Aggregate Institutional Effects: The Example of l\fali

Relevant rul~ configurations cut across the six democratic disciplines. The
democratic disciplines work together not in an additive manner but in a configural manner.
Their joint effect is what counts. For example, the work of the assessment team in Mali
provides a basis for aggregate assessment. The following specific findings emerge from the
Mali assessment:

• The Malian state remains highly centralized and bureaucratic, disconnecting it from
an often productive nonforrnalloca1-public-sector;

• Mali has an electoral system that greatly inflates the representation of the dominant
minority party, giving it disproportionate majority status in the national legislature.
This is a consequence of multi-member, winner-take-all seats, which are much more
distorting than single-member seats. At the same time, the use of proportional
representation in local elections encourages splinter parties and inhibits the formation
of an effective opposition party in national elections.

• Mali is left with an unrepresentative legislature, as well as one that is closely tied
politically to the executive, failing to lay an institutional foundation for effective
deliberation and oversight.

• Constitutional rules fail to provide for an effectively independent judiciary, leaving
Mali with a judiciary that can easily be manipulated by political actors.

• The national parliament holds a veto position on constitutional amendments, giving it
a monopoly on constitutional change and making it more difficult to institute needed
refonns.
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On the basis of these findings, we can reasonably conclude that Mali remains on the path of
a destructive, rent-seeking politics as opposed to good governance. Additional findings,
however, suggests some potential for improvement:

• Mail has developed an open public realm that, while fragile, has brought about robust
public discussion of important political and institutional issues.

• Mali is also endowed with a productive and democratic nonformallocal-public-sector,
one that often adheres to the democratic disciplines.

• Mali's recent experience with national constitution making has created social capital
among civil society leaders that can potentially be used to address future constitutional
issues.

• The new constitution explicitly provides for two institutions that might be used to
keep the constitutional-level discussion going: a national forum of local organizations
and another for social and economic groups. The former is better suited to ongoing
discussion of issues related to multiple levels of democratic governance, which is a
key point of future reform.

• On this basis, we can conclude that there is potential for future reform of Mail's
democratic institutions, building on...

• The institution of one of the national bodies provided for in the constitution as
a national forum for discussion; and/or on

• The nonfonnallocal-public-sector as a foundation for more connective
associations able to challenge existing rules at a variety of levels.

• The reform agenda should focus on the following institutional arrangements:

• Electoral rules;
• Constitutional amendment rules;
• Judicial independence rules; and
• Local autonomy rules, including recognition for nonformallocal associations.

Thus, on the basis of a macro-assessment it is possible to generate specific reform
proposals-hypothetical rule changes expected to produce different incentives, leading to
different strategies, choices, and outcomes. The proposal should explain why and how the
reform is expected to work, following the logic that links rules to incentives, to strategies, to
choices, to outcomes. A rule change should be followed by a period of intensive monitoring
and assessment to determine the extent to which the reform actually shifts behavior in the
intended direction. Experience with the initial rule-change may lead to subsequent rule
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changes, and so on, in an iterative process' that has .no obvious conclusion as long as the
world continues to chang~ around us.

B. From Analysis to Reform

1. The Extended Process of Rule Change'

Because changing rules is at the heart of refonn, it is imperative to understand the full
extent of what is involved in such a change. Chang4l.g a rule is an extended, multi-step
process. It requires that all four dimensions of governance--prescribing, invoking, applying,
and enforcing-be carried out consistently and differently than before.

In order to move consistently from prescription to invocation, application, and
enforcement, two conditions must be met:

• First, there must be a common understanding with respect to the meaning of a rule
among the different persons charged with carrying out the four governance functions.
This develops over time, for it includes not omy a substantive understanding of
specific rules but also an understanding of the more general prescriptive language in
which rules are articulated. To some degree such a language is specialized to a legal
community; yet the basic concepts must be broadly shared among those community
members to whom rules apply, in particular if the authority to invoke rules is to be
widely distributed. Reform must therefore be concerned not only with prescribing
new rules but also with building the common understanding needed to be able to
translate prescriptions into applications and sustain a rule change over time.

• Second, as discussed earlier, the distribution of authority to invoke, apply, and
enforce rules in a manner consistent with legislated prescriptions must be incentive
compatible. The relevant parties must have adequate incentives to invoke the rules;
those charged with the responsibility for application must have adequate incentives to
apply rules-as-prescribed; and those charged with enforcement must have adequate
incentives to act in a manner consistent With the roles-as-applied. Reform must
therefore be concerned not only with the content of the role to be changed but also
with the underlying rules that structure the process for carrying out the four
governance functions. This requires the use of multiple levels of analysis.

2. Levels of Analysis and Levels of Reform

Institutional analysis can be conducted at three distinct levels: (1) operational decision
making, (2) governance, and (3) constitutional choice (see Figure 1). The central focus of
democratic reform and assessment is on the level of governance. At this level political actors
(including citizens) draw on an existing governance structure to prescribe, invoke, apply, and
enforce operational rules. Nested in the governance level is the operationallevel--the level at
which individuals draw on operational rules to engage in everyday actions and transactions.
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The goyemance level itself is nested in a constitutional level-the level at which underlying
rules of constitutional choice are used both to sustain and to modify the governance structure.

The basic problem of African governance as it affects economic development is the
inability of governments to apply operational rules consistently or to prescribe rules that can
be consistently applied. Sophisticated markets depend on predictable market-rules that allow
ample discretion to private actors. To create new private discretion (engae,cring in the process
called economic liberalization) it is necessary to change the rules (pursuing what has been
called economic policy reform). The difficulty is that changing the rules entails more than
simple prescription. Prescribing new rules is a sufficient means of reform only when the
remainder of the governance process-the process for translating prescriptions into
applications--works well. For most of Africa, national economic problems lie deeper than
the prescriptive content of market-rules and reach to the level of governance. This is the
level at which market-rules (as well as the other operational rules for goveining a society)
are prescribed, invoked, applied, and enforced.

The operational level, in the case of markets, is the level at which economic actors
engage in buying and selling within a set of market-rules that constrain their behavior.
Analysis at this level has long concluded that most African econOIpies suffer from rules that
wrongly constrain economic behavior. The conclusion: change the rules. Structural
adjustment programs throughout Africa have attempted to do just this-but with only
occasional success. Although laws are rewritten, often with detailed guidance from
international donors/lenders, .the results are frequently diS?-ppointing. A deeper level of
analysis is required to understand what is going on. This is the governance level--the level at
which operational rules are prescribed, invoked, applied, and enforced. What matters at this
level, once new operational rules have been prescribed, are the incentives of those who are
assigned to invoke, apply, and enforce rules-as-prescribed. An economic reform program
that stops once a new set of rules are written into law implicitly assumes that the governance
process works smoothly to translate words on paper into real behavioral constraints.

Choices made at the governance level are shaped by the institutional framework
constituted by the effective governance structure of a country. The governance structure is
configured from rules that assign and distribute authority-the authority to prescribe, invoke,
apply, and enforce operational rules. If there is something systematically wrong with
patterns of governance, the problem can be traced to the' configuration of governance rules.
Just as at the operational level, the wrong governance rules create the wrong incentives.
Improving governance depends on changing the rules that distribute the various types of
governing authority.

At the constitutional level it is governance rules that are prescribed, invoked, applied,
and enforced. Just as market behavior occurs in the context of rules supplied by a process of
governance, governance behavior also occurs in the context of rules supplied, in this case, by
a constitutional process. Fundamental political reform, such as democratization, occurs
primarily at the constitutional level, by modifying and then sustaining the rules of governance
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specified in a constitution. Finally, it may also be necessary to modify the rules of
constitutional change, the rules for prescribing, invoking, applying, and enforcing the
constitution itself.
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FIGURE 1: Three Levels of Analysis for Relating Rules to Choices and Behaviors. NB:
This figure depicts only a portion of the full set of relationships required in a
framework for institutional analysis.
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A constitution typically specifies both governance rules and constitutional rules--the rules of
constitutional change. e ..

The focus of economic policy reform since the mid-1980s has been on using existing
governance structures to modify the operational rules that govern market relationships. This
represented a considerable shift away from previous development efforts, which had focused
on direct market interventions (state-guided development), not rule changes. Although
economic policy reform recognizes the importance of rules-an important step in an
institutionalist direction--it is confined to seeking institutional changes at the operational
level. This is an insufficient approach to reform when the process of govemance-- the
process that must translate rule-prescriptions into rule-applications--does not work well.
Inadequate governance inhibits economic policy reform, despite the temporary illusion of
change created as parliaments act and laws are rewritten.

The attention of international lenders and donors, as well as many of their host
countries, is therefore shifting to governance and democracy, rightly so. However, the early
efforts of donors to assist the process of governance and democratic development have not
been unlike their earlier efforts to assist markets and economic development: training,
investment in technical capacity I and subsidization of basic activiti~s. Arguably, direct
assistance in the process of governance without modifying the rules of governance is no more
likely to succeed than the decades of development assistance that ignored the effect of
market-rules. Political actors respond to rule-based incentives just as economic actors do.
As long as the rules that pertain to governance are unchanged, political actors continue to
respond to much the same set of incentives as they prescribe,. invoke, apply, and enforce
market-rules. Governance reform, as distinguished from governance assistance, must
reconfigure the rules that structure the governance process.

Democratic reform seeks to modify existing governance structures so as to improve
the process of governance needed to sustain economic policy reform. It does so by changing
the basic rules of governance. This new focus raises a different set of issues. At the
operational level individuals need market-rules that supply incentives for economic actors to
act efficiently; at the governance level individuals need governance rules that create
incentives for political actors to act in a manner consistent with essential democratic values.
Useful democratic assessments must be able to show the linkages among rules, incentives,
patterns of governance, and values. This type of analysis provides a basis for proposing
rule-changes that increase democratic discipline.

Reform at the governance level requires action at the constitutional level. This
underscores the basic importance of a constitution-the legal instrument for specifying the
basic governance structure of a society. The process of constitution-making is fundamentally
important in democratic reform; it is why "constitutionalism" is a basic democratic
discipline. The creation of an appropriate capability for constitutional choice is therefore a
necessary part of the first order of business in democratic reform.
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C. Assembling a Democracy and Governance Program

The following discussion focuses on the elements of donor assistance in a democracy
and governance program and develops a series of steps for building an effective program to
assist democratization and governance improveIl)ent. Such a program is centered on the
adoption of specific reforms on which technical assistance and capacity-building are then
conditioned. The core of the program is designed to assist the process of reform by means
of diagnostic inquiry and assessment, efforts to build agreement and common knowledge with
respect to new rules, vigilant monitoring of the reform process, and constructive resolution
of conflict. Technical assistance, training, and capacity-building are complements to reform
intended to support the operational changes that reform is designed to elicit.

1. Why Operational Help Is Not Enough

Development assistance was long focused on operational-level interventions. Donors
supported direct economic interventions intended to spur development, providing capital
investment by building physical infrastructure and training people in new technologies.
Donors also encouraged governments to intervene directly in their economies, making the
state the dominant economic actor in sub-Saharan Africa. The thinking that underlay this
approach has been transformed, leading to an emphasis on policy reforms intended to
establish market-based economies. This requires that the rules used to organize the
operational level of economic activity be changed, but rule-ehange occurs at a deeper level
the governance level. Intervening at the governance level requires different analytics and
skills than intervening at the operational level. The same approaches that worked to plan a
road project or irrigation project2 no longer are sufficient to advance the process of policy
reform, which depends on changing the rules in use at the operational level.

Democracies, like markets, entail a wide range of operational activities. Deficiencies
in democratic practice, like economic deficiencies, show up at the operational level. In fact,
each of the democratic disciplines depends on a set of operational activities. The conduct of
fair elections, for example, depends on solving operational problems. Training and technical
assistance, not to mention financing, can be provided to help address those problems. The
rule of law depends on the operation of courts, which may be poorly organized, equipped,
and staffed. Donors may be asked to respond with training and financial support for
facilities. Deliberation requires functioning legislatures, which depend on a range of
operational activities including legislative research and information and policy analysis. The
open public realm depends on mass media capable of gathering and disseminating news.
Similarly, voting and other forms of political participation are operational activities analogous
to buying and selling in the marketplace. Democratic deficiencies frequently show up as
insufficient levels of participation in government-sponsored programs. One donor response is

2Jt should be po'mted out that often such projects, while successfully completed, failed in the long run precisely because
of the failure to address institutional issues. This is one of the important lessons that emerged from the Decentralization:
Finance and Management (DFM) project, supported by the Research and Development Bureau of AID.
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to encourage and support participation, perhaps financially, by sponsoring participatory
activities and projects. All such interventions are intended to correct democratic deficiencies e .
by directly changing operational-level behavior.

. Governance also involves a wide range of operational activities, many of which are
embraced by the standard meaning of the term 1'public administration." Poorly governed
societies are also characterized by poorly administered governments. In fact, it is in the
administration of the public household that the effects of poor governance are frequently most
conspicuous--staffing, procurement, budgeting, planning, and supervision may all be grossly
inadequate. Improved governance necessarily entails improved administration.

Operational interventions are usually the first sort of assistance that donors think of to
support democracy and improve governance. Given their long record of operational support
for economic growth, the response is natural. By itself, however, this approach failed to
generate sustainable economic growth, and it can be expected to fail to generate a sustainable
process of democratization for the same reasons. Behavior is shaped by incentives, and the
basic incentives are shaped by the rules of the game. Unless the roles are changed, behavior
is unlikely to change (except temporarily in response to short-term project support).
Training judges and legislators, supplying facilities and support services for them, or setting
up the mechanics of elections does little to modify the basic incentives by which operational
decisions get made. Likewise, direct investment in public administration is unlikely to
induce behavioral change except in the short run. Changing the rules-reform-is a whole
step removed from operational behavior. 'Instead of attempting to alter behavior directly,
reform seeks to modify behavior indirectly-by changing the incentives that push behavior in
one direction or another.

2. The Need to Focus on Reform

Democratization depends on reform. A program intended to introduce democratic
discipline and improve governance should be focused on specific reforms designed to change
specific rules and secure specific modifications of behavior. Reform is an extended process
because rule-change is an extended process. Prescribing new rules is not enough; new rules
also have to be invoked, applied, and enforced. An effective program of assistance must
remain engaged throughout the extended process of reform, not disengage as soon as new
rules are prescribed or "enacted." In fact, some programs may not begin until after formal
prescription has occurred and reform is underway; this should not weaken the focus of the
program on a specific set of reforms, that is, on changes in rules still to be invoked, applied,
and enforced over time.

The first step in reform is diagnostic-identifying behavior that should be changed,
linking th.at behavior to incentives and the incentives to rules,. then modifying the roles to
produce a different set of incentives expected to change patterns of behavior. Reformers
must not lose sight of the behavioral change being sought. This is what tells them whether
or not reforms are working as intended. If a program of assistance begins after reforms have
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been enacted, the diagnostics should still be done. What specific behavioral patterns
prompted the reform? What new patterns are expected to emerge from reform? How are
the reforms expected to accomplish this objective-what is the connection between the change
in rules and the anticipated change in behavior? In some cases, the diagnostic could lead to a
reassessment of reforms already underway.

3. The Need for a Country-Specific Assessment

Step one is a problem of applied institutio~al analysis. Identifying undesirable
patterns of behavior and linking those patterns to the underlying rules of the game is
institutional analysis at its core. No· program of assistance tied to a process of reform should
proceed without an institutional analysis of the specific rule changes being sought and
supported. This cannot be done in the abstract but requires context-specific knowledge and
information. Country-specific assessments are essential to provide the base of knowledge
and information required to conduct the requisite institutional analysis. Although reforms
may fall into generic categories as anticipated in the conception of democratic disciplines,
knowledge of the categories instructs those who conduct country assessments in what to look
for-it does not substitute for country-specific knowledge. All reform is a process of fitting
specific changes to an existing stock of institutional arrangements. Because it is not possible
to throw out one set of institutions wholesale and substitute another, reformers cannot simply
prescribe generic form institutions and expect them to work. Applied institutional analysis
proceeds by examining a specific set of institutional arrangements and recommending
changes. Although the changes are based on general knowledge of how institutions work,e the diagnostic work depends on local knowledge specific as to times and places.

• STEP ONE in a democracy and governance program is to conduct a country
specific, diagnostic assessment.

• STEP TWO is to recommend specific reforms and/or appraise reforms in
process.

These two steps establish the analytical foundation and the knowledge-base for
conducting a program of assistance. They.are essential--these steps cannot be skipped. The
adoption of specific reforms depends, of course, on a process of dialogue with the host
country and, more broadly, on an inclusive process of decision-making within the host
country. Step number two should be viewed as a process that occurs in tandem with the
broader process of decision-making. It should not be hurried and can be expected to take at
least a year, more likely longer. Having conducted an assessment, the entire first phase of a
program might reasonably be completely taken up· with deciding on a package of reforms.

TI1e remainder of the program must be planned to fit the nature of the reform process
-the requisites of successful reform. This too requires both general knowledge and country
specific knowledge.
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4. The "Requirements for Successful Reform

The requisites of reform can be summed up as follows:

(a) A common understanding of both the means and ends of reform.

Common understanding must include the expected payoff from reform; the patterns of
behavior that reforms are expected to modify; and the specific rule changes to be
made. First, reforms should always be aimed at quite specific problems, not at
implementing anyone's ideal vision of political order. The fOCus on problems
disciplines the whole process of inquiry and discussion leading up to reform. Second,
new rules cannot be invoked, applied, and enforced by different decision-makers
without sharing an understanding of their meaning. This includes dissemination of
information on new rules (individuals cannot mvoke rules without information) plus a
substantive understanding of what the new rules are intended to accomplish (general
rules cannot be applied in individual cases without a substantive understanding of their
purpose). All of this requires continuing, open discussion during the period of
reform. Finally. common understanding can onIy be achieved in the open public
realm, suggesting that one of the democratic disciplines must be in place as a prelude
to serious governance reform.

(b) A shared commitment to specific reforms by key participants;

The process of reform must begin with broad agreement (not unanimous, but broadly
inclusive of legitimate interests in civil society) on the specific reforms to be
undertaken. The key participants in the process-those who are required to observe a
new democratic discipline--must be publicly committed to reform. All key
participants must judge reform to be in their long-term best interest and commit to it.
The presence of significant holdouts will undermine the commitment of others.

(c) Vigilant monitoring of the reform process to be sure that shared commitments are
kept.

Once reform is underway, there will be temptations to renege on commitments in
order to obtain short-term advantages. For this reason the process of reform must be
monitored to assure that the commitment to reform is being kept by all key
participants. To some extent reform depends on a series of actions that can be
anticipated. Monitoring of these actions can be programmed in advance. But reform
also depends on the more or less continuous exercise of restraint by various
governmental and nongovernmental actors. Failure to exercise restraint can occur at
any time; it cannot be anticipated. This is why monitoring bas to be vigilant and why
monitors must be prepared to act--blowing the whistle on actions that betray the
reform process.
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(d)

(e)

Constructive resolution ofconflict as it arises.

Conflict is usually viewed as unwanted and therefore to be suppressed as much as
possible. In a process of reform, however, conflict should be seen as a necessary and
integral part of the process. Conflict is to the body politic 'what pain is to a biological
organism-a means of signaling that something is wrong in a way that cannot easily be
ignored. Like pain, conflict is uncomfortable at best and intolerable at worst.
However, it should not simply be suppressed but used as an indication of some
underlying problem. The constructive resolution of conflict goes beyond determining
winners and losers to a reconstruction of the common ground on which the
participants in reform must stand. The need to find common ground occurs not only
at the beginning of the reform process but throughout the process as conflict arises,
indicating some partial unraveling of the agreement on which the reform is
predicated.

Iterative diagnosis and inquiry into unanticipated problems and the reexamination of
reforms in ~ew of experience.

Conflict is therefore often an occasion for renewed inquiry and diagnostic assessment
of the problems underlying reform. The complexity of political relationships is such
that it is usually impossible to nget it right, n at least not completely right, at the
beginning. Reform always becomes an iterative process of modifying rules,
observing what happens, and then making further adjustments. The design work is
not finished just because reform is underway.

e l

5. Operational Assistance as Conditional

Although operational-level intervention is not a sufficient approach to governance
improvement and democratization, operational-level change is a must. Changes made at the
governance level are without any effect on human welfare unless change at the operational
level follows. Operational behavior depends on two factors: (1) the rules of the game and
(2) technical capacity relative to the task environment. Intervention at the governance level
is necessary to modify the rules of the game and thus change the rule-based incentives that
operational actors face; the is the process of policy reform. Moreover, intervention at the
constitutional level is necessary to modify the rules of the political game and change the
incentives that political actors face at the governance level: this is the process of governance
reform. But the'lack of appropriate technical capacity at the operational level can still
frustrate reform. Judges, for example, need facilities in which to meet and libraries in which
to read the law, as well as a living wage that allows them to focus on judging. The
improvement of technical capacity requires capital-both human and physical. It has long
been understood that initial capital investments in equipment, facilities, and training depend
on financial resources that developing countries lack.
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• STEP THREE in a democracy and governance program is to tie specific reforms
to relevant technical assistance and capacity-building investment. This can be
done by negotiating agreements with the host government and/or specific
organizations in the civil society that condition technical and capacity-building
assistance on a sustained commitment to specific policy and governance reforms.

Donors have traditionally tried to supply the need for technical assistance, and they
should continue to do so. The key difference in the governance approach is that donors
should tie operational assistance to governance reform. Capacity-building investments at the
operational level cannot be justified without a reasonable assurance that they will lead to
significant and lasting changes in behavior. In most cases such assurance is highly
implausible without changes in the rules of the game, usually requiring both governance
reform and policy reform. Operational assistance must therefore be coupled with support for
reform, specifically by conditioning such assistance on a sustained commitment to specific
reforms.

6. Central Programmatic Components

Because reform is at the core of democratization and governance improvement, the
central components of a program of assistance should be designed to assist in overcoming the
major obstacles to reform. Potential obstacles include a lack of diagnostic understanding
(how specific refonns contribute to specific changes in patterns of behavior), lack of common
agreement and commitment to reform, lack of common understanding of role changes
(needed especially to move from prescription to application and enforcement), short-term
incentives to undermine reform by failing to keep commitments, unanticipated conflict, and
errors in the design of speci:fi.c reforms. A program to support reform entails four major
components:

a. Assessment: Inquiry and Analysis.

This component begins with a macropolitical assessment, continues with institutional .
analysis and inquiry into the problems and opportunities identified in the assessment,
and proposes specific reform possibilities for discussion. Once reforms are
underway, this component can be reiterated on a regular basis and as needed.
Periodic review and assessment of the reform process should be built into the
program, as well as provision for extraordinary review and assessment in the event of
major unanticipated problems. Inquiry and analysis have not finished simply because
refonns have begun. .

b. Discussion: Sharing Ideas, Disseminating Information.

Once the first stages of assessmen~, analysis, and inquiry have been completed, the
program should move mostly into the open public realm. It should be conducted, as
much as possible, publicly, recognizing thar there may be sensitive points of
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discussion that have to be carried on in private with the government in the early
stages. The program should assist with the creation and operation of one or more
public forums that continuously or periodically examine the major issues related to
refonn. Such forums should involve representatives of all principal groups who must
participate in the process of refonn. Because refonn is an extended process,
discussion must extend beyond the opening phase and continue until reforms are well
established. This will not happen until most or all major groups become stakeholders
in the reformed system-acknowledged beneficiaries of reform.

Monitoring: 'Blowing the Whistle' on Unkept Commitments.

Monitoring is a continuous, not simply periodic, process that begins once reform is
underway. To do monitoring, the program should establish a broadly representative
committee or task force, one in which the donor or donors can participate alongside
members of the host government and civil society. The monitoring group should
meet both on a regular basis and on-eall. Actions inconsistent with reform should be
reported to the proper authorities and, if corrective action is not immediate, made
public. Bold action by the monitoring group, demanding that reform commitments be
kept, may sometimes be necessary. In the extreme, donors must consider
withdrawing technical support conditioned on sustained reform.

Conflict Resolution: Looking for 'Win-Win' Solutions

When conflicts arise, the monitoring group can also function as a semi-private forum
for examining the sources of conflict and carrying on a discussion with the parties to
a dispute. Although there may be formal procedures for addressing such a conflict,
the monitoring group can function as an informal venue for attempting to resolve
conflicts constructively and agreeably. Access to the program component that
supplies inquiry and analysis on an iterative basis may also be useful.

STEP FOUR is to establish public fomms f~r the purpose of building common
agreement and common knowledge.

STEP FIVE is to establish a monitoring group, composed of both governmental
and non-governniental representatives, for the purpose of observing the process
of reform, calling attention to actions that threaten reform while demanding that
commitments be kept, and seeking constructive and agreeable resolution of
conflicts.

With Steps Four and Five a Democracy and Governance program can be considered
operational. The task is then to continue carrying out the four core functions through a
period of reform. A transition to democracy~ conceivably extend through a number of
such reform programs, so that one. set of reforms builds on a previous set. Over time, the
role of donors should become less and less important.
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7. Reform Embraces Both Civil Society and Government

Governance embraces both civil-society actors and governmental actors in a common
process of mutual accountability. Civil society depends on legal ,constraint that only
government can provide. Government must be disciplined in its provision of legal constraint
so that the common values of civil society are well serve(i. The first requires the
accountability of civil-society actors to governmental authorities, while the second requires
that governmental authorities are accountable to civil society. Governance reform aims to
modify the pattern of interaction between government and civil society. Both sets of actors
are necessarily involved in any reform effort. Reform should modify incentives on both
sides of the governance relationship. Poor governance means that both sides tend to act
perversely-corruption, for example, is based on incentives to seek as well as extend
government favors for a price.

This is why a reform program must be conducted largely in the open public realm. It
cannot be accomplished by donors' whispering in the ears of receptive government officials.
Reform must be grounded in genuinely open discussioI} and must acquire even greater public
visibility as it proceeds. Public forums should bring together diverse civil-society actors
together with relevant public officials. A monitoring group should also include balanced
representation from both sides of the relationship. "Ownership" of the reform program must
not be allowed to reside solely in the. government.

Assisting the process of reform therefore entails the delivery of assistance by donors
to both governmental and civil-society actors. This jointness is inherent in the nature of
governance and governance reform. Many actors are not individuals but organizational
actors. Or it may often be that the only feasible way to reach individuals is tluough
organizations. The participation of civil society in the process of reform as well as the
governance process that reform seeks to establish may well depend on the significant
organizational development. A new governance relationship may require different
organizations on both sides-new government agencies as well as new citizen organizations.
The development of new institutional infrastructure to accompany new rules of the game at a
macro-level is also an appropriate object of donor support. The important prerequisite is to
tie such support to reform--new rules of the game designed to transform the governance
relationship. Without reform, investment in such institutional infrastructure is likely to
subsidize both sides in playing the old game by the old rules.

8. Why Continued Donor Engagement Is Necessary

In all four central program components, the donor must remain actively engaged
throughout the extended reform process. This is because the ability to commit to governance
reform and carry through on the commitment is one of the critical constitutional capabilities
missing throughout most of sub-Saharan Africa. Acting solely on their own, civil societies
that lack the basic institutions of good governance find themselves in an institutional trap.
Although the long-term interests of nearly aU parties are well served by reform, they must
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act collectively to achieve their common good. Numerous individuals and groups derive
short-term advantage from maintaining the status quo. These selective incentives undennine
any long-term reform movement. While able to envision the good society that lies beyond
successful reform, the members of the society remain trapped by the immediate incentives
derived from their current institutions. It is precisely the inability to maintain and enforce
binding commitments to collective action for the common good that is missing in a society
incapable of self-governance. 'Pte commitments made to donors-eommitments that are
enforceable to some degree-enable the members of such societies to make more credible
commitments to one another. If donors can also assist in the mediation of reform through
inquiry, discussion, monitoring, and the resolution of conflict, reform begins to look more
feasible. But these activities are on-going, continuing throughout the extended process of
reform. The donor becomes a partner mreform for the duration of the reform process.

9. Minimal Conditions and Sequencing Reforms

The minimal prerequisite to effective reform is the existeqce of an open public realm.
This is the single democratic discipline must be observed as a prelude to the conduct of
-further reform. Without a significant degree of openness, it is not possible to engage in the
public discussion necessary to obtain common commitments to reform. The principal
requirement for the initial achievement of openness is government tolerance of dissent,
including its communication and organization. Later reforms can attend to the definition of
the open public realm and its legal boundaries, through, for example, constitutional
guarantees of free speech and a free press. Governmental tolerance of dissent, including a
commitment to the openness of the political process, should be a precondition for further
bilateral discussion related to democracy and governance.

Otherwise, the sequence of reforms can be expected to vary from one country to
another. Countries already in a democratic transition present one kind of situation, while
countries still to enter the democratic transition present another.

A critical portion of a Democracy & Governance Assessment is concerned with the
adequacy of the existing constitution for the maintenance of civil peace among the major
groups in society. The fundamental role of a constitution is to establish the basic terms and
conditions under which the members of a society are willing to live in peace with one
another--to form a civil society. Many African constitutions, because they were largely
borrowed from colonial traditions, fail to perform this basic role. The substantive terms and
conditions to be incorporated into a constitutional structure cannot be imposed from outside
but must reflect the a genuine process of constitutional settlement within a society. In
societies where civil peace is especially fragile, "the constitution-making process assumes a
first order of priority. The appropriate public forum to be established will be a constitutional
forum for the purpose of arriving at a basic constitutional settlement.

If the basic constitutional settlement, though not. necessarily the entire constitutional
structure, is satisfactory, the next step may be to conduct fair, competitive elections. Or, if
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elections have been conducted, the next steps may be related to strengthening the role of
deliberation or the rule of law. If specific reforms have already been adopted, the initial
Assessment must be concerned with their incentive compatibility, including how well they fit
with the rest of the system. On this basis, a Democracy & Governance program can proceed
with its central components directed to discussion, monitoring, and conflict resolution, as
well iterative reexamination and possible modification of reforms. Sometimes the choice of
where to begin will depend on windows of opportunity-dimensions of democratic discipline
that, for one reason or another, happen to be open to the negotiation of a common
commitment to reform.

The eventual goal of a donor-assisted process ~f democratization is to enable the host
country to proceed with further reform on its own-to make the process of reform
endogenous. This can only happen when the major groups in society feel a sufficient stake
in the maintenance of democratic discipline to sustain aset of reforms without relying on
external sources of credibility by binding themselves to donor conditionalities. If governance
reform is successful, a process of self-governance will emerge as the role of donors
diminishes. Mutual accountability can then replace accountability to external parties.
Although various groups inside and outside of government will continue to test limits, others
can be expected to maintain those limits, provided that the governance structure that has been
put in place is adequate to the task.

The adequacy of a governance structure cannot be expected, however, to endure
indefinitely. If democracy and governance reform is to be sustainable over the long-term, it
must include a capability for adaptation to changing circumstances beyond those that can be
foreseen at any given point in time. Constitutional discipline, in particular, must include
ample provision for modifying as well as exerting constitutional constraints. This can allow
the other democratic disciplines to be adapted to changes in economic and social conditions
as well. Iterative reform depends, however, on iterative analysis and inqurry-on diagnostic
assessment of governance problems and design of corrective institutional arrangements. The
skill and methodology of institutional analysis and design must become part of the repertoire
of human capital existing in the civil society if institutional adaptation is actually to occur.
This requires a long-term effort in education and training, in addition to actual practice in
diagnosis and reform, much of which will occur in civil society as well as in goy,ernment.

10. Setting Up a Program: Reviewing the 5 Steps

The foregoing discussion developed five steps to follow in setting up a program of
assistance in Democracy and Governance. They are

a. To conduct a country-specific, diagnostic assessment.
b. To recommend specific reforms and/or appraise reforms in process.
c. To condition technical and capacity-building assistance on a sustained

commitment to specific policy and governance reforms.
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d.

e.

To establish public forums for the purpose of building common agreement and
common knowledge.
To establish a monitoring group, composed of governmental and non
governmental, as well donor, representatives.

e)

The conduct of such a program, once established, will require appropriate allocation of
resident staff resources by the donor agency, supplemented by support coordinated by either
or both regional and central bureaus (in the case of AID). A full-time Democracy &
Governance coordinator is essential, as are recurrent visits by teams of specialists, including
institutional analysts. The Democracy & Governance coordinator should be responsible for
coordinating the delivery of consultant services to regular participants in the public forums
established by the program and meeting regularly with the monitoring group. The
coordinator should also supervise technical assistance and capacity-building efforts, which
can be contraeted-out and conducted by resident teams of specialists, but which should be
carried out in strict observance of the reform process.
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IMPROVING DEMOCRATIC GOVERNANCE IN AFRICA
SUMMARY, LESSONS LEARNED, AND STRATEGIC IMPUCATIONS

Introduction: Whither Africa? Optimists and Pessimists

For the past five years political scientists and policy-makers in Africa and in Europe and the
United States have been talking and writing about a sea change in African politics in favor of
democracy. To a significant degree this change was generated by African elites both in government
and in civil society who saw governance reform and democratization as essential to avoid funher
marginalization ofAfrica and to curtail abuses ofthose who had thwarted the interests of the majority
through their personal, narrow and often arbitraJy exercise ofpower (Kpundeh 1992). Many donors
enthusiastically welcomed and supported this change which they hoped would improve 'governance"
and the prospects for economic development and make African governments more democratic and
accountable. From 1992 to 1995 about half ofAfrica's countries held competitive elections for their
top leadership. These elections were generally certified as relatively free and fair, placing the countries'
political systems, in the eyes ofmany, in the democratic category.

During this period there was no lack ofpessimists, from those who doubted the durability of
these transitions (Sorensen 1993), to those who feared' that premature democratic openings would
intensifY etlmic conflict and promote parochial cultural orientations antithetic to development and
progress on a broad scale (Ake 1991; Lemarchand 1992; Zolberg 1992; Thonvbere 1995; White 1995),

Recent events in Niger and Guinea and the ongoing tragedies of Rwanda and Burundi seem to
confirm the worst fears and predictions. Yet, despite reversals and even substantial setbacks, the
overall pattern of progress in African governance is undeniable, particularly from the perspective of
how most Africa governments functioned in the 1980s, and through the prism of a multi-dimensional
conception ofchange.

A Theoretical Framework for Understanding Governance Reform

Some Definitions

USAID and other donors are publicly committed to improving governance and
democratizing political processes for two interrelated reasons. First, USAID's overall international
development goal is to promote "sustainable development" (USAID 1994), encompassing broad
basedandenvironmentally sustainable growth, popular aJ::COUTltability and empoweredparticipation.
In this view, democracy is part of the desired end state. Second, USAID shares with many other

donors the beliefthat democracy and particularly popular empowerment are vital means through which
achievements in other dimensions of sustainable development, notably broad-based, environmentally
sound growth, can be achieved.
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Several key terms sbould be defined. In this study governance is understood to be the
way Q human society organizes itselfto solve shared orpublic proDlems, to make collective decisions
and advance common interests:-(Charlick 1992; Charlick, FolX: et al. 1994; Fox 1996). Governance
involves the manner in which power is distributed and exercised in this process of managing public
resources to solve public problems. Democracy is aparticular pattern ofgovernance designed to
increase the likelihood that governance processes will serve the people, usually through open
political competition, through the broadening of legitimate political participation and through the
establishment of legal principles and practices which limit the capacity ofrulers to subvert these
developments. From this perspective democracy is not a single or unidimensional entity. Democratic 1
governance is not necessarily good governance. Good governance is generally viewed as the I

management ofpublic resources in wqvs that are effective, efficient and responsive to real societal :
needs, involving both accountability and transparency (World Bank 1992). Democracy mayor may
not improve governance in an of these ways, although it should render governments more
accountable. As they are committed to sustainable development, the governance goal of donors like :
USAID should be to maximize the convergence of good governance and democracy, so thaI public t
processes are both effective and capable of being held accountable for serong the people. The
convergence ofthese two we call simply democratic governance, but it would be more accurate to
call it effective democratic governance. A governmental system which embodies both we call a
democratic developmental regime-- a regime· capable of promoting development, while
incorporating basic democratic principles. Such a governmental system would constitute a good
partner for external agencies which are attempting to promote sustainable development. and the
weakness or absence ofsuch a partner limits the effectiveness ofdevelopment assistance.

Not all democratic regimes are the same. One imponance difference. stressed in this
study. is the degree to which rules governing the accountability of officeholders are institutionalized,
and who is able to exercise these rules. A distinction is made between elite or limited democracies, in
whichpoliticalparticipation beyondperiodic elections is virtually monopolized by elites and in which
most limitations on the exercise ofpower are exerted laterally among elites, and representative
democracies, which involve greaterparticipation by non-elites andsome vertical accountability over
officeholders. Elite democracies are further divided into those that are paeted and those which are not.
In patted democracies rules governing intra-elite conflict and use ofpower are weiJ established and
accepted, implying an agreement on the part of elites to limit their discretion and winner-take-all
behavior vis-a-vis one another (Di Palma, 1990; ODonnell, 1986).

Assessing and Understanding Democratic ProgreSs: Eight Processes

Political scientists usually say that a transition is the interval between one regime (or
set of governance roles) and another (O'Donnell and Schmitter 1986). They nonnally say that a
democratic transition is complete after a watershed event,· usually a successful competitive election
whose results are widely accepted, has taken place (Bratton and van de Walle 1993). Progress or
success.· in this case. is based on advances in one dimension or process of governance -competitive
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selection of leaders. Another way to look at progress is to identifY a range of ways in which
democratic governance can be furthered, chiefly by making accountability more effective and
participation broader. Elections' are only one way of expanding accountability and participation and
hence ofimproving democratic governance. 1bis concept ofprogress or improvement of democratic
governance is closer to what most political scientists understand as the consolidation or deepening of
democracy, and what they sometimes call the'~nd transition." ,

This study adopts this understanding ofdemocratic progress and examines evidence for
improvements in democratic governance in 'pieces:' as the emergence and institutionalization of
different processes for enhancing accountability and participation (Sklar 1987; Schmitter 1992;
Oakerson 1995; Sklar 1996). We identifY eight governance processes through which progress can be
made to improve accountability and participation:

• the electoral and representational process, whereby public involvement in the choice
ofJeaders is expressed and political parties can develop and compete to structure those choices;

• the public deliberative process, Whereby political actors can exercise institutionalized
roles to consider law independently, raise questions about executive policies and perfonnance, and
even connect lawmaking to the broader public through representational and constituency roles;

• the public adjudication process, whereby applications of law and exercise of
executive and police powers can be considered independently and objectively guided by ordinary and
organic (constitutional) law and precedent;

• the multi-level governmental process, whereby the organization of fonnal
government into several levels of authority can provide for the limitation of authority of each, the
expansion of participation in governance, and the sharing of governance with less burden falling
exclusively on centralized government.

These four processes encourage accountability within the elite (both incumbent and
opposition). All imply also the possibility of expanding participation at least to counter-elites and
sometimes beyond (as in the case ofconstituency-based representation in parliaments).

Three other processes focus more directly on broadening participation with some but
lesser emphasis on promoting public accountability:

• the pressure group process, whereby people with common interests can bring their
concerns and demands to the attention ofgovernment in the search for favorable action;

• the concertation process, whereby various interest groups (such as business people,
workers; fanners, and consumers) concerned with economic management and policy-making can
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jointly bring their demands to the attention of governmental authorities and can negotiate 'With
govenunent~ and,

• the self-governancep~s, whereby some political space is left to nongovernmental
associations, such as churches, community associations, women's netWorks and other infom'1al
associations, to govern themselves and, vvithin the strucmre ofthe law, resolve public problems at their
level. This is an aspect ofwhat we have called shared governance.

In addition to these seven processes, there is one overriding process which we call the
constitutional process. Constitution-making not only codifies agreements among significant political
actors~ constitutions speciiy how authority is to be distributed and represent understandings about ways
in which conflict over the operation of all other governance processes are to be resolved. Moreover,
constitutions establish fundamental law and, at least theoretically, enshrine as beyond the reach of
ordinaJy'law principles ofbasic rights critical to democratic practice, such as the rights of association
and expression.

The approach taken in this study is to view improvements in democratic governance as
the development of these eight processes or dimensions, and to evaluate them in tenns of how well
they improve accountability and broaden participation. This approach suggests a variety of ways in
which accountability and participation are enhanced. Different societies will develop these processes at
different rates and in different ways.

Implications of Configurations ofDemouatic Governance for Sustainable Development

Understanding how these dimensions combine pennits the analyst to detennine where
problems are likely to exist in the country's system of governance at a given time, and hence where
opportunities may exist 10 assist in further improvements. The development ofprocesses ofdemocracy
in different combinations (patterns or configurations) are likely to have markedly different implications
for sustainable development. If the goal of a development agency such as USAID is to promote
sustainable development, then it is important to understand how these political processes are likely to
effect the potential for broad-based and sustainable economic development.

Much of what we must learn about unique processes of improving governance must
come from practice and observation in complex situations. Table I (see, p.7) presents only a simplified
typology of how democratic processes combine and what are likely consequences for sustainable
development.

4
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Contexts and Contingency Analysis

Contextual factors greatly affect how advanced in specific democratic governance
processes combine, whether a given society is likely to forge an elite pact or develop a more broad
based democratic system, and whether the society will stabilize and institutionalize any of these
advances.

Social science theory suggests a number offactors that affect how successful a society
is likely to be in improving and stabilizing democratic governance. The most important context
variables cited in the literature are:

• level and type ofeconomic development (Lipset 1959; Huntington 1991);

• degree of socioeconomic differentiation, i.e. extent and power of middle and working
classes (Moore 1966; :Mainwaring, ODonnell et al. 1992; Rueschemeyer, Stephens et aI. 1992);

• degree to which patrimonial or bargaining cultures exist among elites (Ake 1991;
Huntington 1991);

• prior experience with democratic institutions at national level (Huntington 1991 ~

Bratton and van de Walle 1994);

• the configuration of forces in the fall of the previous regime: incumbent dominated,
counter-elite dominated, mass mobilization (Huntington 1991; ODonnell 1992; Bratton and van de
Walle 1994);

• strength oflocal-level institutions and habits ofassociation;

• degree to which external actors who promote democratic development have influence
over national elites; and,

• economic perfonnance ofpredecessor and successor regimes (Huntington 1991).

Context factors set some broad parameters for understanding both the likely
distnbution of power, based on interests and resources, and probable constraints and opportunities,
such as the institutional history of parties and pressure groups and the degree to which democratic
processes have developed.

From a review offuctors historically associated with the emergence of elite (or paeted)
democracies and with more representative democratic systems, and from a survey of conditions which

5
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pertain in the countries studied" it is dear that much social science theory would rank these countries as
among the least likely in the world to develop and sustain democratic practice in national government.
For the policy-maker two implications follow: e'~

• Promoting democratic governance in these contexts vvill require a long-tenn
perspective and a tolerance for high risk offailure ofparticular efforts; and,

• While apparently unfavorable context factors cannot be ignored, specific conditions
suggest ways to support conscious human activity (what we call human agency) to mitigate negative
conditions and encourage positive ones. This is the role ofstrategy which is discussed below.

6



~)

I
\

Accountability

TABLE!

PATTERNSORCO~GURATIONSOFDEMOCRAcmS

P~cipation-Degree of Inclusiveness

Weakly institutionalized limited elite Mass U democracies with weakly
democracies institutionalized states
Processes of intra-elite accountability
(such as independent deliberation and Intra-elite accountability process~s are
adjudication, and well accepted electoral weakly developed. although the party
rules) are weakly developed and system may be fairly strong.
constitutional rules are ambIguous or Constitutional rules are largely
widely challenged. ineffective.

Processes of broadened participation Processes of broadened participation
(such as pressure groups, and (such as pressure groups and self
concertation) are weakly developed. governance de facto are stronger and
Legally authorized self-governance is more institutionalized, but concenation
weakly developed. negotiations with the state are weak.
Meta (constitutional) regime-weak.

Developmental implication: strong but
uncoordinated local and regional

Developmental implications: weak and development possible, but limited by
soft state, unable to stimulate or facilitate absence of reliable state mechanisms.
development. Probability of corruption Loca1 governance may be more or less
and ineffective use of resources is high. participatory, but can also be based on
Examples: local elite rule (privatization of
Niger, Tanzania, Madagascar, Ghana. resources).

moderate to high

4>~~-1:v- ._n~
~fi~

More institutionalized (pacted) elite Representative democracies with U-~n-c1
democracies stron~er states

~ D~ 1'JI- " /"

Intra-elite accountability processes are Both intra-elite processes and processes c.P a~
more fully developed, as are constitutional for broadening participation art~ more
rules and agreements. fully developed and accepted.

Processes for broadening participation and Constitutional rules may be contested but
mass accountability are weak, as is, are difficult to change and are \videly
generally, legally sanctioned self- accepted. Strengthen and legal
governance. acceptance ofself-governance can vary

Development implications: fuirly strong Developmental implications: Most
and centralized state; limited capacity to capable of promoting development
stimulate local development or resolve agenda and facilitating local development,
societal conflicts. but governance processes are often slow
Examples: Botswana, Mali (?) with high transaction costs.

~lceO- c:lrd Dr (jzrnvt- Dt Lrd-6vr O.e vYt6C: eo. (!,t'w

Oe~C!.teL&..~
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Assessment ofDemocratic Transitions in FIVe Mrican Countries

Substantive chapters of our .comparative work review the development of democratic
governance processes in :five countries. This section briefly re\oi.ews the main findings ofthese chapters.

The Constitutional Process "\

General Observations:

1. Constitutions contnbute to accountability by distributing authority and thereby providing
incentives and disincentives to those in positions to exercise state power. Constitutions are only one
way in \vhich accountability can be increased. Constitutional role are not self-enforciDg~ they are
effective only ifthey can be invoked and enforced.

2. Constitutions operate in a specific enviromnent which includes historically shared cultural
nonns ofbehavior~ and circumstances under which authority is exercised. There are no standard fonns
ofconstitutions that can be counted on to produce the·saine outcome in different settings.

3. Constitutional rules are not set forever. There must be a learning process whereby political
actors come to understand what works in the institutional framework provided, what must be changed
and how to affect change within an overall framework of stability. Constitutions work only if change
can take place legally but not too easily or at the whim ofa new majority.

4. Constitution-making is a major way in which elite pacts are negotiated and expressed.
Constitutions help assure all actors ofsome predictability in the behavior of\Vinners and of losers-and
that today's losers may become tomorrow's winners.

5. Constitutional settlements also help set conditions for broadening popular participation and
for exercising popular accountability through assurances that basic rights can be exercised without
undue costs.

6. Constitutions are therefore vital tools for consolidating 'an array of democratic processes,
and they do so to differing degrees.

Country-Specific Observations:

1. In the countries studied, constitution-making varied considerably in how much it involved
politically relevant actors in new social understandings and agreements. The process was fairly
extensive in Madagascar. In Niger and Mali it involved only elites. Ghana's constitution-making
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process was the most closely orchestrated from the top down, but resulted in substantial public
involvement and in a document which dealt with a number of political conflicts. Tanzania's
constitutional refonn, also narrowly orchestrated (by the ruling CCM party), does not represent a new
social compact.

2. For a variety of reasons, the new constitutional rules of the African countries studied have
not been effective in checking the power of the executive. Specifically, they have failed to limit
executive dominance ofthe legislature. Where a single party still dominates both the executive and the
legislative branches, constitutional authority of legislatures has been weak. This is particularly true
where the legislature has exclusive power to amend and where, in the French legal tradition,
constitutional rules become operational only when they are translated into specific law. Most
constitutions, particularly those influenced by the mixed presidential/parliamentary system ofthe French
FJfth Republic, are heavily biased in favor ofexecutive power.

~

3. WIth few exceptions constitutional provisions for independent judiciaries have thus far
provided judges with insufficient incentives and protections to act independently of political leaders.
Ghana's judiciary has been the most notable exception, although in Niger, Madagascar and even
Tanzania there is evidence that judges have increasing regard for the rule of law and want to defend
their institutional prerogatives.

4. In the countries studied, constitutional provisions have not been extensively used to design
electoral systems. Either parliaments or executives may influence decisively the rules which most
directly affect representation, such as the draVJing ofconstituencies. Only to a limited degree do these
constitutions defend the fairness and representativeness ofelectoral rules.

5. 'Through assurances of freedom of association and expression, African constitutions have
advanced the capacity ofcounter-elites and even ofnon-elites to make demands on government and to
expose excesses of authority. But insofar as executives have dominated parliaments, they have
successfully sponsored legislation to limit these rights-press laws, registration acts, etc. Only in Ghana
does the constitution restrict such "claw back" legislation

6. By helping create more favorable legal environments for nongovernmental organizations and
infonnal associations, African constitutions have contributed to self-governance. They have done little,
however, to promote decentralization.

9
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Decentralization: Multi-tiered Government and Expanded Participation and
Accountability

General Observation:

According to the theoretical literature and to recent surveys of decentralization experiences
(Manor 1995), decentralization improves democratic governance by enhancing participation.
strengthening the perception ofleaders that mass opinion matters, and making local government more
responsive. This seems to be true even when the character of decentralization is ambiguous in terms of
how much real authority is devolved to elected local govenunent.

Country Specific Obsexvation:

1. Not much legally mandated decentralization has yet taken place in the countries studied. But
communities and other local-level societal units have developed considerable governance functions,
largely for survival in the face of nonfunctioning states. It is problematic to call this trend de facto
'aecentralization'~

I

2. The impact of legal decentra:1ization that has occurred in Ghana has been limited by
insufficient resources and authority to manage revenues, and by insufficient authority over personnel at
the district level and beyond. Decentralization has not noticeably increased participation or
accountability thus far.

3. If Ghana is any guide, even limited decentralization seems to contribute to democratic
governance by establishing the concept ofrepresentation. In Niger and in Mali, where representation is
to be on an 'at-large"basis and where constituencies are large, the effect of representation is likely to
be less.

4. Thus far, decentralization has had a limited impact on linking local communities to formal
government because community and self-governing associations have no authorized roles but those
mandated and created by the ruling party and state. This is the case ofGhana, where local governm~nt
has been functioning for eight years. Thus far decentralization has not helped reduce the gap between
local people and government. 'What relationship does exist between these levels is based purely on
efforts to obtain patronage. .

5. Mali appears to be moving toward meaningful decentralization. It is being planned with
considerable consultation with community leaders. Local govenunents may gain significant taxing
authority which may prove flexible enough to permit them to link \\lith genuine local-level associations.
Legislation currently before parliament will detennine exactly how these matters will be resolved.

10
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6. Our studies raise two other important issues concerning short-term effects of
decentralization. First, given the nature of local-level political life, effective local goverrunent would
not necessarily·be inclusive or p3rticipatory. Loca1-levelleadership is often based on gerontocracy and
patriarchy. On the other hand, loca1.associationallife in rural Africa often does provide means of
holding leaders and other members accountable (Thomson and Couhoaly 1994). Second, there is still
considerable question whether many leaders and members oflocal associations who have been ignored
by government want to be linked to government should they have the opportunity. Govermnent is still
often viewed as predatory and based on alien cultural norms (Ekeh 1975; Hyden 1980; Lemarchand
1992; Ellis 1995). Although empirical evidence of effective legally mandated decentralization in Afiica
is still slim, there is reason to doubt that decentralization will be a panacea or even, in the short term.. a
major Mor in deepening and consolidating democracy.

Parties and Electoral Systems

General Observation:

Elections are supposed to reduce intra-elite conflict by providing a relatively fair means of
establishing strength, while not totally disenfranchising the losers. Political panies are supposed to

increase democratic participation and to mediate many social conflicts by channeling and aggregating
demands of diverse groups into a limited number of mediated options. Parties are also supposed to
broaden political participation by providing meaningful choices among distinct sets of interests. Parties
contribute to intra-elite accountability by providing the means by which a loyal opposition can be
organized and can challenge the behavior ofincumbents.

Country-Specific Observations:

1. Even the poorest Afiica countries with the most unfavorable conditions for stabilizing
democratic governance, including all ofthose in this study, have been able to manage relatively free and
fair elections. Only in Ghana and Tanzania, where elections were managed by an incumbent elite, was
the fairness of the electoral process, though not the :final outcome, in serious doubt.

2. Thus fur elections have played much leSs ofa role thus far than was hoped in increasing elite
and mass accountability. WInners and losers have shown by their actions following the elections that
they do not accept many of the limitations democratic constitutions and other institutional
arrangements place on their behavior. To consolidate their power they have tended to pursue
stratagems that openly contradict the nonns ofdemocratic institutions.

3. It is too early to discern how speemc electoral rules are working to increase or limit
accountability and representation, but in some cases electoral fonnula appear to have been expressly
designed to· favor one elite group or party over another. This appears to be the case of the Malien
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system of election to National Parliament by multi-member, Vlinner-take- all constituencies which e _.:
greatly exaggerate ADEMA's representation in parliament.

4. The legitima.cy ofelections as conflict-resolving mechanisms is also problematic in a number
of cases. National electoral commissions have not been sufficiently neutral in Tanzania and certainly
not in ZanzIbar, or in Ghana).

5. In the countries studied, political parties thus :fur have done little to structure meaningful
electoral choices because they have tended to fragment into personal organizations. Parties are so
highly fragmented that in most instances party identity and differences are associated more with
mercenary gain than 'With clearly distinct long-teon interests. This has done little to increase
participation, even defined as electoral turnout,. and offers little prospect of improving either lateral
(mtra-elite) orvertical (mass) accountability....

6. Only in Ghana do prospects for a stable party system based on a choice ofinterests appear to
be emerging. Ifso it is because Ghana has a more favorable socioeconomic environment than the other
five countries, with better developed middle and working classes, higher rates of income and literacy,
and a democratization process taking place in the context of at least moderately successful economic
growth.

Media

1. AD of the countries studied have experienced a remarkable gro'Wth in independent media.

2. Print media have played an especially important role in challenging previous authoritarian
regimes.

3. The media continue to serve as watchdogs ofgovernment action and as a source ofpolitical
education for elites and counter-elites. Only in Tanzania with print media, and in Mali with rural radio
do the media impact non-eJites to any significant degree.

4. The watchdog and leadership accountability roles of the media reflect less and less the
functioning of independent news sources and increasingly, media alignment with parties, interest
groups and commercial interests of media ovm.ers. These biases, along with general financial
weakness, may render the media in future less useful as a source of honest questions and infonnation
that increase public accountability.

12
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Formal Pressure Groups

1. In all ofthe countries studied pressure groups, particularly those associated with formally
organized economic interests, played a significant role in movements to overwrn authoritarian
governments.

2. Their capacity to do so is due in pan to economic liberalization which freed fonnal civil
society to a significant degree,

3. Currently these interest groups are so weak that it is difficult to view them as an imPOnaIlt
continuing sources ofpressure for democratic refonn. There is evidence. however, that as economic
hberalization proceeds these groups are rebuilding and getting stronger.

4. There are several reasons why economic interest groups. particularly business groups, are
limited in their capacity to influence governmental policy: First, economic bberalization has not yet
proceeded far enough to produce a strong business class (bourgeoisie) in most African countries.
Second, business associations and organized labor still depend heavily on government. In several
countries, especially Tanzania and Mali, this dependence is made worse by the continued dominance
of the state by a single party, producing a single market for public procurement. Moreover, business
interests are badly divided between commercial and manufacturing groups which favor very different
governmental policies..

5. As a pressure group, labor is still very weak because it is still just emerging from decades of
government domination, and unions have little trust from their membership. In the countries studied.
unio~ like business, depend on government employment. Unions are further weakened by the very
large size ofthe infonnallabor sector they do not represent.

6. In the countries studied, associations offarmers are just re-emerging from state domination
and have not yet developed the capacity to lobby the state effectively. In Mali, there are signs that
associations of cash crop producers are beginning to develop lobbying capacity over locally specific
conditions. at least vis-a-vis the 1inns and para-statal enterprises with which they work.

Non Elite Civil Society Organizations

General Observations:

1. So far, nonfonnal and local associations have been most effective in asserting their right to
self-governance. to provide basic services to their members and, increasingly to playa role in managing
common resources such as forests and watersheds. These developments have come from a more
favorable enabling environment, combined with the de facto disengagement of fonnal governments
from many ofthese processes.
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2. Civil society associations have been much less successful at broadening participation beyond
the localleve~ or in influencing govenunental actors or making them more responsive and accountable.
This is as much because there has been no profound change in the behavior ofgovernment, as it is ~ue

to characteristics and weaknesses of local civil society associations themselves. Non elites in local
associationa1life still tend to see fonnal government as either predatory or detached from them.. rather
than as potential partners in the resolution oflocal problems.

Country-Specific Observations:

1. Civil society associations at the local and intennediate levels have benefited considerably
from political bberaIization which has made it possible for them to function legally. In all of the
countries studied there has been dramatic growth in the density and variety ofthese associations.

2. These associations themselves played no significant role in this liberalization process or in
the collapse of the previous authoritarian regimes, and were generally excluded from transition
processes such as National Conferences.

3. Local associationa1life is still limited by legal restrictions dating from the colonial period, and
by continued efforts on the part of most govenunents studied to control them..

4. Genuine associations must compete with the remanent of state-mandated associations such
as top-down cooperatives in Niger, and Parent-Student Associations in Mali).

S. Associations are in danger of losing their autonomy as political parties and traditional
authorities attempt to take control of them. To the degree that this is happening, it weakens their
independent capacity to play governance roles and to broaden political participation individually and in
higher-level associations.

6. Thus far, local-level associations in the countries studied have had little success in forming
intennediary groups, such as federations, to incr~e their power and better defend their interests. This
process is just starting to 0calI" inMali with the formation ofseveral farmer 'Unions."

7. Thus fur, local associations are linked to higher-level governance processes mainly through
international nongovenunenta1 organizations, like World Education and CLUSA and through a few
national public interest NGOs.. This pattern, which many see as transitional, poses serious problems in
the short-run inasmuch as interests ofelite national NGOs or even IINGOs are not the same as those of
local association members.
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Women and Democratization

General Observations:

1. The involvement of women in democratic politics cuts across all eight of the processes
outlined above. It is vitally important to democratization, offering unique opportunities to support non
elite accOlmtability and participation.

2. In the 1990s many countries saw an unprecedented degree of mobilization of independent
women's organizations in supporting women electoral candidates, in training women leaders, in
carrying out civic education, in working for legal changes in the status ofwomen in the constitution
making .process among other activities. Yet all too often women found themselves tluust by other
opposition forces into the shadows as male representatives have dominated the leadership of political
parties and movements seeking political reform.

Country-Specific Observations:

1. Women have generally found it easier than men to take advantage of political liberalization
because of their considerable experience of maintaining social and economic networks and the
organizational skills they developed, especially in Tanzania and Mali.

2. Because women were frequently excluded from elite networks and patronage machines. they
had less at stake in maintaining the old order and were more open to change. Patterns of authority and
organization they developed were .more supportive of democratic accountability and inclusiveness.
especially in local associationallife.

3. Newly emerging women's associations are more likely to assert their autonomy from elite
political actors such as political parties, since they associate such linkages with subordination, political
marginalization and the narrowing oftheir agendas. Not all women's associations, however, are free of
external political and administrative control, e.g.) 31th December Women's Movement in Ghana and
the Women's Union (UWT) in Tanzania. There are even instances where newly formed associations of
elite women are attempting to establish central control over local branches in ways that remind women
of previous practices (RFN in Niger). .

4. Women's associations operating in a newly hberalized environment have expanded their
functions beyond providing social services and enhancing economic initiatives. They have begun
attempting to link up with and influence national policy makers on such issues as women's rights, land
tenure problems, and sexual harassment. Nonpartisan organizations have emerged to encourage
women's participation in the electoral process ) educating women about political participation in a
multiparty context, training and assisting women candidates and lobbying parties to endorse more
women candidates. Women's organizations have also been active in bringing gender perspectives to
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bear on constitution-making processes in countries like Zambia and Malawi. They have done this
through a combination ofumbrella organizations, such as the Tanzania Gender Networking Program
and the National Women's Lobby Group in Zambia and through specialized associations of women
professionals including lawyers andjournalists.

S. The success of these efforts is still very modest. Governments often see these associations
as a threat and maintain legal structures which seriously constrain their operation as well as that of
other nongovenunental organizations

6. Women's organizations have contnbuted to broadening political participation among women
both as voters and as office seekers. Because they are under pressure from political parties to affiliate
and become \\lings (a subordinated status in the past), women's organizations usually tty to remain
nonp~san, but do so with increasing difficulty.

7. Women's issues continued to be marginalized in a multiparty context. The burden of
articulating women's issues still falls largely on women and male parliamentarians are not always ready
to take seriously their concerns. Legislative democratization has been only marginally helpful since
women members ofparliament are often not closely connected to women's organizations, especially in
countries where there are reserved seats for women.. .

8. Above all, women's involvement in political life has begun to alter the notion of what politics
is all about,. focusing on resolving specific issues of communities, neighborhoods and families, rather
than on capturing power and the control of the state. Women's mobilization has an immediacy to it.
Women are most likely to be embroiled in local day-to-day struggles over access to community and e
household resources. Women are making their most important contributions to democratic
consolidation as they work to bring about improvements to the quality of life of their families,
households, neighborhoods and communities. Whatever headway is made at the national level in
women's leadership is ultimately contingent on democratizing gender relations in the home and in the
local conununities.

Findings: General Conclusions And Lessons From Country Studies!

The African Context

1. Even by the standards of'tleveloping"countries"the socioeconomic context in the countries
studies is very un:£avorable (see Table 2, p.18). The economies ofthese countries have been declining
or at best gro\\ling very slowly over the last decade, leaving low levels ofeconomic development most
Africans still living in poverty. Compounding the problem ofdemocratic consolidation is the fact that
most of the transitions studied took place in a context of disastrous economic perfonnance by
predecessor regimes.
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2. The kind ofgrowth which these societies has undergone has left them, with the exception of
Zambia, with tiny industrial working classes, with workers mainly employed in public sector jobs.
Even with a decade ofeconomic h"beralization, the ownership class (bourgeoisie) is weakly developed,
mainly commercial, heavily dependent on public contracts. The vast major of the population i,s rural
and agrarian. .All of these factors mitigate against democratic development. The only positive
socioeconomic condition is that, for the most part, no large land-owning class dominates agriculture in
these countries.

3. This pattern ofsocioeconomic development means that elite political conflict is mainly over
control of the state as a resource, and is not deeply rooted in different economic interests. In this
context it has been diflicuh to forge consensual pacts among elite factions based on the compromise
and guarantee ofthese distinct economic interests.

4. In all of the countries studied, patrirnonialism still dominates along with winner-take-all
behavior, and 'bargaining cultures" have barely begun to emerge at the national level. With the
exception ofGhana none ofthe countries studies has had much experience with democratic politics and
institutions associated with democratic practice, such as democratically-based political parties, are
poorly developed.

5. The persistence of infonnal local-level institutions and traditions of association in parts of
Mali, Madagascar and Ghana is a favorable element for building broader-based democracy,

6. The level ofaid-dependence ofthese societies is generally high, contributing to the potential
ofdonors to have influence on democratic development, ifthey are able to coordinate their actions. On
the other hand, economic interest in these countries on the part of donor states is not high, judging by
the extraordinarily low level offoreign investment, as compared to investment in East Asian. :
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TABLE 2
INDICATORS OF SOCIOECONO:MIC DEVELOPMENT

Ghana Mali Niger Tan- Mada- Zambia SSA East
zania gascar Asia

Human Development~ .482 .222 .207 .364 .432 .425 .389 .57
Index (1992~ 1.0 = best I

Per caoita GNP 1991-93
US S 1987) 390 201 283 166 207 263 450 1460

GDP GrowthRate(%)
1981-87 2.7 2.3 -2.5 2.1 -0.1 .1 1.2 7.8
1988-93 4.1 3.0 .4 5.6 .7 .6 1.5 7.6
1993 3.7 7.7 1.4 NA 1.9 6.8 .9 6.3

~

GDP Gro'Wth per Capita
1988-93 (%) 1.2 5.7 -2.4 2.3 -1.7 .8 -1.3 57

GDP from Industry 1992 ,

(%) 16 13 17 12 14 47 34 38

Industrial Gro\Vth
1988-93 (%) 5.0 2.0 , 1.6* 5.6 .3 2.3 1.2 9.1

Debt Service Ratio 1993 25.7 8.5 25.0 26.6 15.6 38.1 18.5 13.5

Official Development
Assistance 11.3 18.5 16.5 39.2 16.4 14.0* 10.0 .7
% GNP 1991

Direct Foreign
Investment 1991 US $ 0 4 0 0 14 0 544+
Millions

Infant mortality rate per
1000 Jive births, 1991 81 130 123 92 93 107 96 38

% Urban 1991 33 20 20 34 25 51 29 29
I

. % work force in industry 11.1 2.0 3.0 5.0 6.0 8.0 8.0 15

Keys: SSA= Afiica South ofthe Sahara, including South Africa and Nigeria.
East Asia= excludes China and Indonesia.
*Niger= Industrial Growth, 1992; Zambia AID 1990..
Sources: UNDP, Human Development Report 1995 NY: United Nations, 1995, 1992 data. Last
column is "allless developed countries," not East Asia, here..
World Bank World Development Report. 1993, Table 23. East Asia figure is for Philippines.
Global Coalition for Africa, 1994 Annual Report, Washington, D.C.: GCA, 1995
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General Conclusions and Lessons

1. Our studies confinn that it is difficuh for a number ofprocesses ofdemocratic governance to
advance and to sustain democratic governance in contexts as unfavorable as these. Many African
regimes have not made even a successful first step.

2. .All six countries made significant progress since 1991 on at least some processes of
democracy. Compared to the situation ofthe mid-1980s, this progress should not be underestimated.

3. Risks offailure or of significant reversal are considerable. Expectations in any particular
programmatic cycle should be modest. Success should be measured against prior practice, over a
range of processes of democratization, in tenns of how much more accountable and participatory
governments are.

4. Progress has been uneven in different democratic processes. The greatest progress has been
made in the enabling environment, providing greater de facto and de jure freedom of expression,
communication and association. This includes the de facto opening ofpolitical space for local and non
elite associational life to operate and to participate in some fonns of governance (chiefly self
governance or local-level governance).

5. Observing the pattern which results from uneven progress among processes helps us
understand how governance is currently functioning and what opponunities may exist to funher
aspects ofdemocratic governance in a particular country.

6. Although general patterns emerge from our cases, understanding the status of governance
refonn and planning effectively to assist in this process requires a considerable amount of country
specific infonnation. No boilerplate approach can capture the situation or point to consistently useful
assistance strategies.

7. Initial reforms ofthe political system were dominated by elites, often incumbent elites. This
left in place and still operational much of the political behavior of the predecessor authoritarian
regimes, and provided only limited incentives to alter rules governing a variety of political processes
which could expand participation and improve accountability.

8. Where elite civil society actors played a significant role in the initial transition, they too
tended to be dominated by actors whose political behavior generally followed the patterns displayed by
incumbent elites.

9. State dominance of the political system has changed very little with democratization,
reflecting the continued dominant position of national and state-oriented elites. State actors and
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fonnal governance institutions continue to dominate both the broader civil society and local political
actors, limiting their capacities for institutionalized participation and influence.

10. Intra-elite accountability has improved somewhat as courts and legislatures have re
emerged from decades ofdonnancy. Yet neither these institutions nor formal constitutions yet provide
sufficient checks on the exercise ofpOwer by elites controlling executive power to give counter-elites
much assurance ofthe viability of the democratic pact.

11. Improving democratic governance involv~ above all, altering behavior, but behavior is
linked to institution which structure incentives and sanctions and to attitudes. Behavior can be altered
when actors perceive suflicient incentives to change, and/or when strong disincentives for maintaining
behaviors exist. Given the e1ite-dominated character ofmost emerging Afiican democracies. the most
important changes required for sustainable improvement in democratic g,ovemance are:

• modification of ''winner-take-all" behavior, making it possible to resolve
conflicts 'Without resort to force or to non-democratic means; and,

• modification of patronage (neo-patrimonialism) as the dominant form of
political allocation and ofparticipation in a political system, through the growth
of other, more group-interest based means of influencing allocation of public
resources.

12. Formal associations ofcivil society played significant roles in the collapse ofthe old regime,
and can be expected to become increasingly important with further economic liberalization. Although
they have been fairly ineffective thus far in influencing governmental policies or in holding
governmental officials accountable, they must be seen as a lynchpin to efforts to negotiate and stabilize
elite pacts.

13. Assisting elite civil society associations is important in the medium term, but should
emphasize :finding co:rnrnon ground between government and civil society rather than stressing
contestation and resistance. For example, it may be possible to fonnulate an explicit deal which could
benefit both government and business, such as an agreement that business to support taxes in exchapge
for greater economic reforms and less controls. .

14. In the short to medium tenn, supporting counter-elite civil society as a way to improve
accountability and participation has limitations, particularly if the goal is to promote broad-based and
environmentally sound economic growth and popular empowennent. Counter-elite associations do not
broaden participation very much, and hence do not alter political behavior or nonos significantly.

15. Support for women's associations, even for elite associations, is a particularly important
way to foster broader participation and changes in political behavior and attitudes..
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16. Support for local-level associational life and for intel111ediary organizations which help
coordinate and aggregate the interests and activities oflocal-Ieve1 actors is an important supplementary
way of helping to consolidate democratic processes beyond the elite level. Assistance at this level
poses some serious problems, however.

a It takes considerable time, particularly where the density and diversity of local
associations have been most negatively affected by decades of statist policies. To operate at
this level requires a long time horizon and considerable tolerance for failure or reversal in the
short-teon.

b. Local-level associations are not necessarily democratic in terms of the practices and
nonns oftheir leaders. Many local-level associations are neither democratically governed nor
inclusive. They must be encouraged to be more so. Suppon for women's local-level
associations is a particularly useful way not only of building local organizational capacity but
also more participatory and democratic values and structures.

c. Local-level associations may relate to government chiefly with SUspICIon or
resistance. Strategies for broadening participation and accountability by working at the local
level should combine efforts by donors to maintain and improve the legal and political space for
local associations with approaches to finding common ground between government and these
associations that both will consider beneficial. One example would be to promote an
agreement under which local people would support payment of taxes in exchange for
guarantees ofrights ofassociation and self-governance over specific resources.

d. Working with local associations can only rarely involve 'working on democracy"
directly. People alter their behavior most readily when they confront and try to address specific
problems. This is particularly true ofwomen's involvement at the local and community levels.
Donors can best promote democratic governance through assistance to resolving specific
problems, such as providing for education, health, and the management of natural resources.
Assistance programs for promoting democratic governance at the local level should be woven
throughout the country assistance program and into all ofa mission's strategic objectives.

17. External involvement and assistance was critical to the first phase of transition. External
assistance is likely to continue to be vital, if not sufficient to further improvements in democratic
governance in Africa

18. External actors must improve their assistance to supporting democratic governance in
Africa by adopting a more strategic approach to their assistance. External assistance in this domain has
proven very uneven and ad hoc, and thus less effective than it might be.
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Strategic Orientations

Overall Strategic Orientations

Fonnulating strategy is a matter ofdetermining how best to achieve cenain goals. This
involves a clear understanding of interests and goals; of the level of resources investors are
vvilling to put at stake and ofthe options which exist to achieve these goals; an assessment of
specific circumstances which are likely to affect results ofpursuing a particular option; and an
approach to reducing risk or improving outcomes.

Goal Assessment: For this analysis, it is assumed that USAID's overall goal is
sustainable development, and that improving democratic governance is understood to play a
vital role in this overall process. The first decision USAID must make is whether a given
Country is to be considered a "sustainable development country>" i.e, a country where there is
a reasonable prospect that sustainable development can be effectively assisted. USAID should
consistently apply a set of minimum conditions to make the preliminary decision whether to
consider investing in improving democratic development beyond one-shot Human Rights or
initial electoral assistance.

Resource Investment: This analysis also assumes that the amount ofresources which
USAII> is willing to invest in promoting democratic governance as pan of sustainable
development in Afiica wi.11 be quite limited. Ifthis is the case USAID should seriously consider
focusing its investments by establishing clear thresholds below which it will be unwilling to
invest more than token sums in this enterprise. It should avoid investments in democratic
governance to countries where risks of failure are great,. as they will be in all countries under
the SD threshold.

Arraying the Options: There are three general options for supporting improvements
in democratic governance in Afiica or elsewhere:

Fostering Economic Growth: Sustained economic growth Vvill ultimately provide
the underpinnings for a more genuinely plural democratic society and polity. Gro\Vth will help
develop economic (or class-based) interest groups increasingly capable of defending their own
rights and interests and of demanding governance which serves the interest of more people.
Although highly inequitable grO\vth will not insure improved democratic governance, in the
long term growth is critical because without it broadly-based gro\Vth, vitaJ to producing shifts
in power needed to sustain the empowered demand for more accountable and responsive
governance is impossible. Growth can also lessen the burdens ofdemands for perfonnance on
a system which is democratizing thus enabling greater levels of support. An economic
growth-oriented approach does not try to improve democratic governance in the short-run, but

.relies on growth to stimulate conditions which wi.11 make democratic processes more effective.
22

e·,



{

I

r
l

Since the mid-l980s the option to promote economic growth has been
associated with policies to further hOerallze economies, to promote legal and
policy environments which allow private economic actors to flourish and to
reduce state intervention in market processes such as price and production
decisions. While it is widely believed that this package of reforms can
stimulate growth, it is questionable whether the decision to choose only this
option is politically sustainable and whether it will ultimately produce broad
based, enviromnentally sUstainable economic growth.

Fostering Democratic Elite Behavior: This option addresses
a judgment that without an elite pact, breakdowns and reversals of progress

made on any democratic process are likely making progress on any element of
sustainable development unlikely. Pacted regimes, on the other hand, do
appear to be better at producing economic growth than weak and unpacted
elite-dominated regimes.

Opportunities may exist in specific instances for external actors
to assist in elite paeting by encouraging the relevant actors to fonnulate and
institutionalize minimum agreements on sharing power and on securing the
primary security interests of key actors. Generally, national elites accept the
need for such arrangements only after they perceive that consequences (internal
and external) ofinstability and democratic reversal have become too costly. In
Africa, donors may playa significant role in such perceptions, but this requires
a high level of donor coordination and determination. For USAID, an elite
pacting approach will usually require close coordination with other higher
leverage bilateral and multilateral donors. Where this can be realized, there are
a number of things, ranging from facilitating elite dialogues , to supporting
counter-elite civil society including a vigorous media, to assisting in designing
institutional arrangements which limit the use of discretion by those in power
and give more assurance to groups in the pact that their interests will be
reasonably well protected.

The option ofpromoting elite pacts also has its difficulties. It may help
stabilize regimes in the short-tenn, but it does little to broaden empowennent
or vertical accountability (beyond intra-elite accountability). It leave those in
control with. little incentive to broaden participation to others or to adopt
policies which broaden the basis of economic growth. and provide incentives
for environmentally-sustainable growth. Over time elite-paeted democracies
lose their legitimacy and effectiveness because they do not become more
inclusive. Forosing on elite pacts can only be justified in the long-term if there
is reason to believe that the stability they provide can promote economic
growth, thus contnbuting to le~acy, and that elites .eventually come to
accept the necessity for improvements in other dimensions ofdemocratization,
including mass participation.
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Strengthening Civil Society: There are reasons to doubt that supporting and
helping elite democracy v.i111ead to a sufficient broadening ofparticipation and benefits
of economic gro\Vth to support sustainable·development. The option to focus. on
strengthening civil society attempts to deal directly with this problem. In reality. it may
involve three different kinds ofsupport, each with different implications:

• Supporting Counter-elites: Supporting formal associations
ofprofessions, journalists, labor, businesS, and commercial fanners, as well as
specifically "civic" actors, such as human rights associations, anti-corruption
associations and voter education and monitoring groups is essentially a way of
increasing pluralism and intra-elite competition and accountability. This kind of
civil society support approach will rarely be done in isolation ofother options.
It can and probably should be an important ingredient in groVlth-oriented and
elite pact approaches to improving governance and sustainable development.

• Strengthening Civil Society Beyond Elite Actors: An
approach which supports civil society groups nonnally marginalized by elite
pacts, such as organized and informal labor, farmers and other rural producers,
women and ethnic minorities, is a way to expand participation in national
political life directly by helping to link these groups to policy-making. It is, no
doubt, more difficult and problematic in tenns of the resources and capacities
of the groups being aided. Yet, 'Without the active involvement of these
groups, and their support of the political process, democratic governance and
sustainable development outcomes are likely to be vel)' limited.

• Strengthening self-governing associations: Supporting civil
society at the local level involves sharing governance in two distinct ways,
First, such associations can help perfonn a variety of vital development tasks,
including the provision of services. Second, such associations can link local
people to the political and policy process, usually through intermediaries such
as federations of local associations, which can then interact vvith local or even
national govermnent. Both of these benefits, however, depend on altering the
character of the state sufficiently to pennit and authorize such sharing of
governance. There must be a minimum acceptable enabling environment to
pennit this kind ofactivity to take place at aCceptable transaction costs. Thus,
even this kind of civil society support approach cannot usually succeed if it
affects political decisions and processes exclusively at the local level.

Strategic Questions: Strategy fonnulation should be guided by a combination
oftheory and specific concrete realities, ifit is to produce strategy which is better than
ad hoc responses yet remain relevant to policy makers. Strategic. thinking should be
guided by three kinds ofquestions: .
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• What does political science and broader social science theory
tell us about the likely opportunities and constraints of promoting democratic
patterns ofbehavior in this general context?

• What specific variations in the context of a particular society,
including the relative distnbution of power and the basis of that power and
existing habits of association and trust, offer opportunities for assisting in
improving democratic governance which transcend the presumed limits of the
general context?

• What problems of public management do people in a specific
society perceive to be important, and how can a refonn agenda for governance
be forged around such an'"agenda in that society?

Strategizing from general patterns and from a learning process: While no simple
blueprint is useful, strategic priorities can be fonnulated which should improve the choice of
assistance approaches and interventions based on general patterns observed, on an awareness
of how they fit into a broader social science literature, and on a detailed understanding of
country-specific developments. At the same time a strategic approach to improving
democratic governance cannot be a one-time prescription. It must encourage a learning process
for alI parties involved-elite and non-elite nationals and foreign assistance officials.

Developing a Democratic Governance Support Strategy in a Specific Country

Following the general guidance offered above, there are three specific steps which
should be followed in fonnulating a democratic governance support strategy for a specific
country: Assessment; consultation and the fonnuIation of a refonn agenda; and strategic
choice ofoptions.

Assessment of the Country-Specific Conditions and Guidance

A strategic approach to supporting democratic governance must start with a
verification of specific conditions and an analysis of obstacles and opportunities these imply.
An assessment ofwhere a given country stands in tenns ofcontext variables can be quickly and
fiUrly easily done, revealing where basic cleavages in the society occur, how much relative
potential power various actors have and what their basic interests are. Key information will be
how the pattern of economic development has affected the development of classes. gender
categories, and professional interest groups, how it has affected splits within such groups as
the working class and private ownership class (bourgeoisie), as well as salient of ethnic.
regional and religious identities and interests are. What should be established at the outset is
the extent of past democratic governance in national instimtions, the residual effect of this
experience, and the capacity of local level associations to engage in problem-solving and self
governance.
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An initial assessment should then identify specific changes that have occurred
and the degree to which democratic governance processes are institutionalized) providing for
accountability in such areas as elections through the operation ·of legislatures and judiciaries
with some independent power; and establishing multi-levels of formal government \Vith
different competencies. To be detennined) as well, is the degree to which a variety of
institutions in political and civil society, such as political parti~ and interest groups operate to
broaden participation and to make the elite more accountable. Fmally, it is important to assess
the capacity oflocal associations to engage in self-governance. and the legal standing of such
groups to do so and to link to governmental institutions.

Based on this kind ofinfonnatiO:l\ it should be poSStble to:

• deteImi.ne the general type ofgovernance system operating;

• identify the main types ofgovernance problems and obstacles typical of
this type ofsystem, and manifest in this specific case; and,

• descnbe any particularly favorable conditions which exist in the society
and which differentiate it from the general pattern. These conditions can become the focal
point ofopportunities to strengthen democratic governance.

Country Consultation and Construction of a Refonn Agenda

Anned 'With this infonnation, the donor or group of donors can invite discussions at
several levels of society with partners in ministries concerned with implementing teclmicaI
programs) 'With donor project managers; with leaders in elite associationaJ life; and with leaders
of women's and other local-level associations and with community leaders. From these
discussions vtill emerge specific problems people consider critical and an understanding ofwhat
their governance implications are. Assessments can provide a useful way to start discussions,
particularly among government and elite civil society actors. So can a widely perceived public
problem and the ftustrations of dealing \Vith it that many actors experience. Often the best
approach is to focus on one or more very specific issues) such as problems producers
experience in marketing their products or in obtaining credit or productive inputs, or which
fonnal sector merchants experience in dealing with licensing, taxation and infonnal
competition.. Discussions can also begin 'With a broader and more direct governance problem
such as provision oflocal services, or with problems oftax revenues. \Vherever the discussion
begins) ifit is well conducted it will quicldy reveal underlying governance problems which limit
participation and effective problem-solving.

Based on these discussions) donors and nationals can formulate a reform agenda to
deal- with specific obstacles. This agenda should locate the key obstacles and identifY key
resources currently underutiIized. A refonn agenda developed at any level will connect issues
and constraints at various levels of the political system offering not only a technical vision of
what needs to be done but a broader picture of how issues of public accountability and
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participation condition what can be done and what might be done should some of these
mechanisms improve.

Selecting Strategic Priorities- A Decision Tree Approach

What follows can easily be misinterpreted. The notion of a decision tree is that it
structures contingent choices. The strategic orientations outlined above are not negated by this
approach. They should still be followed. But each case will call for a somewhat different
specific program, guided by particular contextual factors, by a careful assessment, and by the
nature ofthe refonn agenda which emerges from the host-country consultation process.

Nonetheless, a review of comparative literature in political science and political
sociology and the experience gained from working on improving democratic governance in
Afiica suggest ways to structure strategic choices more systematically. This approach may at
least serve to raise important questions about the suitability of assistance opportunities which
arise on an ad hoc basis without reference to a more general framework linked to promoting
sustainable development.

[ See Table 3 - Strategic Decision Tree, p. 30]

The first step as discussed above will be to determine whether a country fits USAID's
general classification as a "sustainable development country." It would help in strategy
development ifthese criteria were more explicit and consistently applied.

Next, planners ~houId consider how the options for supporting democratic
governance, discussed above, should be combined in a specific country situation. A number of
choices might be considered:

Emphasis on Economic Growth: In some instances USAID may determine
that a growth-oriented strategy is warranted, since significant opportunities appear to
exist to promote growth while dexp.ocratic governance is in its very early stages.
Characteristic of this stage is the fact that consultations with host nationals produce
little agreement on the desirability and feasibility ofa governance refonn agenda. The
selection of a growth-only option should be rare in Afiica, where patterns of
authoritarian governance offer little prospect for reasonably accountable management
ofeconomic resources for growth, and still less for broad-based growth.

In general, a focus on growth should be accompanied by commitment to
foster long-term governance refoon through support to counter-elites and local-level
civil society. Where the governance environment rules out these kinds of activities,
USAID may prefer simply to restrict its assistance to humanitarian and short-teon
human rights.

Emphasis on Growth and Counter-Elite Refonn: For many of Africa's
political systems, the :first step toward promoting sustainable development must be the
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stabilization of the national political process through the forging of elite pacts. For
A:6ican political systems which have made progress on at least some dimensions of
democratic governance, assisting with elite paeting and helping design national rules
and institutions to support such pacts should be high on the donor's strategic
priorities. Growth wiD help, and should be encouraged through sound macro
economic policies. When, however, the requirements ofgro\Vth are seen to be at odds
'With the forging and maintenance of a minimum viable elite Pact. donors should be
aware of the tradeoffs and sensitive to the costs of failed pacts. This is particularly a
problem for pacts which involve the interests of organized labor, often dominated by
unions of civil servants. It is also a serious problem for pacts which must include and
deal with the interests of the military. The most common means of supporting elite
paeting will be support for counter elite civil society, particularly for "civics" and the
media.

Simultaneous Emphasis on Counter-Elite and Local <;;iviJ Society Development

WIth a minimum security pact in place donors should examine the possibilities
of assisting the development of civil society beyond working with national elites in formal
associations. When, however, should the focus be on building and linking self--goveming
associationallife, on helping marginalized non-elites develop greater power and voice? When
should emphasis be put on decentralization and on meaningful devolution to local-level
governments working with local associations?

The thrust of the argument developed in this work is that, although these
activities are ultimately vital to deepening democracy so that its does not die a slow death as it
losers more and more public support, there are contexts in which a primary emphasis on this
level of intervention is a poor investment. In conditions as unfavorable as those prevailing in
much ofAfrica., heavy investments in these activities should nonnally follow the establislunent
ofa minimally stable paeted democratic regime.

The exception to this general guidance is important. Donors focusing on
stabilizing national pacts should at the same time pmmote enabling rules which facilitate the
growth of democratic self-governing associations at the primary and secondary levels
(groupings or federations), and direct support should be mainly the task oflINGOs and PVOs
which can take avery long time frame and can manage many small investments.

Emphasis on Local Civil Society Development

The decision to emphasize local associationallife in the absence of good opponunities
to stabilize elite accountability is a questionable one'which should be subject to very careful
analysis. This type of strategy can be justified for bilateral donors if they can take a very long
time perspective and are willing to accept high risks of failure and misuse of resources.
Nonnally international NGOS or PVOs with long time horizons may pursue such strategies
when they risk relatively low levels of resources. The decision to adopt such an approach is
improved somewhat when a determination has been made that considerable community or
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informal association experience exists with self-governance, and where national governments
do not constrain such activities de facto because ·of their own inability or unwillingness to
operate at this level. Until the overall governance environment improves, however, it is
unlikely that such a strategy can improve democratic governance above the local ]eve~ thus
truncating and marginalizing it.
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TABLES

Strategic Decision Tree Approach to Improving Democratic Governance

NO

;,
"

..

Humanitarian aid, or limited NO
one-shot human rights
or electoral cssistance

Investments mainly in promoting
elite pac1ing and in counter- NO
elite eMl socie1y building. _
Support for enabling environment
for seff-govemcnce and demo-
oralie non-elite ossociotional life. .

YES

Growth-oriented strategy
)----(. (only rarely will make sense

in African context)

YES

Focus on e;q:xJnding participation of non-elite groups,
self-goveming associations. decentralization, and
linkage of local associations to higher levels of 1he
politicol system.
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A FRAMEWORK FOR ANALYSIS

DEFINITIONS

• Accountability

The extent to which the rules that limit the behavior of political
elites are institutionalized. These would include constitutions,
independent judiciaries, independent legislatures, local
governments, and -- in extreme cases -- peace treaties.

• Inclusion

e i The mechanisms that citizens have to participate in their political
system. More than just elections and polls, this includes the
more constant and regular patterns of participation provided
through civil society, media, and local government. This is not
just a question of how much but also who -- which citizens
participate effectively? In other words, do citizens have fairly
ingrained mechanisms for voicing their opinions to government
and enforcing them? And how representative of society are
those channels?

If!}



A Framework for Analysis
Characteristics of Regime Types

Plebiscitary Rule
Plebiscitary

Rule
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• low intra-elite accountability, particularly in the sense of
little agreement on the legitimacy of the system

• polarized and volatile participation, such as strikes,
demonstrations, and political violence (levels of mobilization

may be high but participation is less than meaningful)

• weak state institutions
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A Framework for Analysis
Characteristics of Regime Types
Unpacted Delegative Democracies

• minimal rules for accountability

• what rules exist are not respected or are contested

• problematic elections

• subordinate judicial system

• laws protecting civil and political liberties often violated

• opposition excluded

• civil society underdeveloped and/or lacking autonomy

• media under pressure

• patronage and rampant corruption



A Framework for Analysis
Characteristics of Regime Types

Delegative Democracies
=~=

• constitutional rules accepted, but their application is
uneven

• regime may exclude some branches from purview of
normal rules of accountability, e.g. military

• competition among elites

• elections generally free and fair, but not helpful in resolving
societal conflicts

• legislature more representative of elites and a better
watchdog of executive

• judiciary stronger, more independent

• laws protecting civil and political liberties occasionally
violated

• civil society still limited in terms of breadth and depth of
participation, although legal environment for civil society
activity may be better
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A Framework for Analysis
Characteristics of Regime Types

Representative Democracies

Representative
Democracies

• meaningful and extensive competition among individuals
and organized groups (especially political parties) for all

effective positions of government power through regular, free

and fair elections that exclude the use of force

• civil and political liberties secured through political equality

under law, sufficient to ensure that citizens (acting

individually and through various associations) can develop

and advocate their views and interests and contest policies

and offices vigorously and autonomously

• multiple channels exist for representation of citizen
interests beyond the formal political frameworks of parties,

parliaments, and elections
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Political Rights: 2
Civil Liberties: 3
Status: Free

restrictcd aI cd. except indirectly during
NUlionul Assembly discussions. There is no freedom of associlllion, and tl\l~re are
no nongovel'llmcntl\1 organizations or other elemenlS of civil society.

The Dmk Kargue scct of Mahayana Buddhism is the official state religion_
Monasteries mill shl'ines are subsidized by the government lmd some b,OOO
Buddhist/all/as (priests) wield fairly strong political influence. Most sOluhern
Bhutanese ure Hindus; due to persecution against them. they lack the mellllS to
worship freely, Southern Bhutanese reportedly also face difficulty in traveling
freely throughout the country. Only 3.000 visitors are allowed into the kingdom
each year. Trade unions lmd ~trikes lire not penuilled. According to UNICEF pre
teens are sometimes put on roadbuilding teams.

Overview: Presilknt Gonzalo Sanchcz de Lo~ada made some
hcadway in implemcnting anlllubilious economic reform
and privati"ation progmm. However. few Bolivians

expected to bcnclit in the sho... tcrm, and bccause he hnd difliL'ulties hal\llIing prote~b

by coca growers, thc presidenl's popularity waned in the second half of 199·1.
Aner achicving indepcndence from Spllin in 1825. the Republic of Bolivia

cndured recurrent instability and extcnded periods of militlll'y rule. The armed
forces, responsible for over IXO coups in 157 years, returncd to the barmcks in
1982 and the 1967 constitution was restored. The 1985 election of Prcsident Victor
Paz Estcnssoro of the Nationalist Rcvolutionary Movcmelll (MNR) markcd thc
first transfer of power betwc,'n two elccted presidents in twenty-five years.

The constitution proVilks for the e1eclion every foul' ycars of a president and a
Congress consisting of u 130-membcr Ilouse of Rcpresentatives and a .:!7-memhl'r
Senale. Following rcforms nmde in 1993-94. thc terms will be cxtended to live.'
years beginning in 1997. ClnTl'ntly. ifno prcsidential candidate recciws an absolute
majority of voles. Congress lIJakes the selection from among the three leading
contenders. Starting in 1(1)7, the outL'omc will be decided by a run-offclcction
between the two leading candidates. Municipal elections arc held cvery lwo years.

Sanchcz de Losada. the IllIIIIC.' phlllning ministcr under Pal. Estenssom and ardliteL't
of 1111 austerity progmm that endcd hypcrinflation. won II plumlity inthc 1981J election,
Retired Gen. Hugo Banzer. heud of the conselvlItive NlItional IJemocmtic Action (ADN)

Polity: Presidential
Icgislative dClIJocmcy
Economy: Capitalist
Population: 8,214.000
PPP: $2,170
Life Expectancy: 60.5
Ethnic Groups: Quechua Indian (30 percent). Aymara Indian
(25 percent). other Indian (15 pacenl), mixed (10-15 percelll l.
European ( IQ-15 percent)

Bolivia

~and~ of ~outhern Bhutancse as "anti-natiollals" and shut down scores of schools
and ho~pitals in the region.

In late 1991J and early 1991 the government began expelling from the country the
liN of lCn~ of thou~and~ of ~outhern Bhutanese, Onidals f(lrced many to sign "volun
tary depal1urc" ~lalemeJlls that foi-reitcd their land and property. Throughollt soulhern
Bhutan, soldier~ randomly raped and heat villagers, hastening the exodus. The flow
peaked in 1992, but by 1994 there were 86.000 southem Bhutanese in eight refugee
camp~ in eaMem Nepal and 15,000 othcrs in India. Bhutan claims that most of the
rdugees were illegal immigrants, However. according to the Nepalese government
97 percent of the refugees possess ~ome torm of Bhutanese citizenship documentation.

In 199-1 there was growing evidence that the government is encouraging
northern BhutHnese to resetlle in depopulated areas in the south. In another
development, on 21 June a group of northern Bhutanese launched the Druk
National Congress party in exilc in Nepal to prcss for dcmocratic reforms.

Political Rights Bhutanese citizens lack the democratic means to change
and Civil Liberties: their governmcnt. The king wields absolute powcr, and

policymaking is ccntered around the king and a small
number of Buddhist aristocratic elites, Ethnic Nepalese hold a disproportionately
small number of seals in the National Assembly. The two major ethnic-Nepalese
bascd political parlies, the Bhutan People's Parly and the Bhutan National Demo
cratic Parly. are both outlawed and operate in exile in Nepal.

Thc Bhutanese army and police are responsible for grave human rights
violations again~t ethnic-Nepalese citizens. These include arbilrary arrcsts.
beatings, rape. destruction of homes and robbery, Security forces regularly scarch
hou~es withoutapparcnt justification. There arc at least 200 soulhcl'll Bhulanese
political detainees. and several detainees and prisoners havc rcportcdly died in
cu~tody in recelll yeurs duc to torture and poor conditions.

Southem Bhutunese are required to obluin lium the govemment "No Objection
('cI1ificHles" (NOC) to enter schools, luke jobs lllld sell farm products. In practice NOCs
are frequcntly denied. The 1989 Drigllllll Numzha decree requiring all Bhutllllcsc to wear
traditional Ngalop Dl1Ikpa clothes is enfllrccd infrequently in Ihe north, but fhidy
~trongly in the south, The tcaching of the Nepali language in schools remains banned,
and many of the southem schools und hospitals closed by the authorities in 1990 have
yet 10 reopen. The govemment charges southern Bhutanese with tell'<lI'ist actions, but
according to lhe U.S. State Depallment most allacks in the south appear 10 be the
random work of armed robber gangs with no political or ideologicul aftiliation.

The king appoints lllld Cllll dismiss judgcs. and the jUdiciary is not indcpendent
of the government. Judges handle alluspects of a cuse. including investigution and
prosecution. There arc no jury trials or lawyers, ullhough u defendant hus the right
to the ~en'ice~ of ajambi, a person familiar with the luw,

Only 12 percent of the population is literate, so the prinl media hus lillie
impacl. The ~tate-owncd weekly Kuell.w!l is the country's only regulur publication
and i~ e~~entially a government mouthpiece, Foreign Jlublicutions ure available hut
the authoritie~ ban editions carrying articles critical of the king or government. Thc
L'ountry has no television stutions. und sincc 1989 the kingdom hus bunncd satellite
dishes to prevent people from receiving foreign broudcasts. Freedom of speech is
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Citizens are able to chllngc Iheir govcrnlllclltlhrough
democratic means. In 1991 a new electoral courl COllsisling-~
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camc second. Jaime Paz Zamora of Ihe social dCJlloCmlic Movemcnl of Ihe Revolulion
my Len (MIR) came Ihird. Sanchez de Losada lost oUI when the ADN joined the MIR in
a coalition to elect Paz Zamora president in exchauge for half Ihe cabinet positions.

Paz Zamora's term was marked by faclionalism, corruplion scandnls, studenl
prole~ls and paralyzing labor sllikes. Widespread disconlent with lradilional
politic~ led 10 the emergence of populisl, anti-establishment alternatives, the Civic
and Solidarily Union CUCS) led by heer magnalc Max Fernandcz and the Cun
~Clellce oflhe Fatherland party CCONDEPA) I..:d by lalk-show hosl Carlos Palelllfue.

The 1993 election campaign came down 10 a duel helween Sanchez de Losmla
and Banzer for the incumbenl ADN-MIR. Sanl.:hez de Losada's reputation as a
~ucce~~ful and honest clIlrcpreneur appnrenlly gnve him Ihe edge.

SiUlchez de Losnda look 33.8 percenl of Ihe vote; Bunzer, 20 percent; Pnlenque, 13.6;
Fernandez. 13. I; nnd Antonio Aranibarofthe leflisl Free Bolivia Movemenl (MBL), 5. I.
The MNR won 69 seals in Ihe bicameral legislalure. Sanchez de Losada secured the
backing of Fernundez, whose UCS look 21 sems, and Aranibar, whose MBL look 7. The
three-party coalilion eJecled SIUlchez president Running mnle Hugo Cmllenas, an Aymnnl
Indian, became vice presidenl, the fin;1 indigenous leader in Lalin Amelica 10 hold such a
high nutional off1ce. BOlh Ihe UCS and Ihe MBL were rewm'ded wilh cabinel positions.

In 1994 Sanchez de Losada munaged 10 gel Congress to ugree in principle to
his economic centerpiece, a privatization scheme he calls "capilalizalion." It would
bring in foreign investors to make a strategic cquity Slake in six nlluor stale
companics. then dislribute up 10 50 percent of the remaining shares 10 Ihe estimaled
3.8 million adult Bolivians. However, full implemenlation required a heavy
legislative program, and Sanchez de Losada had difficuhies mainlaining his
governing coalition. In September Fernandez defected. Only aner seven UCS
legi~lators made a separate peace with Ihe MNR was Sanchez de Losada able to

relain a slim tll<uorily in Congress.
Meanwhile, Ihe presidelll had raised greal expectations during his campaign by

promising 10 creale thousands of johs. However, auslerily cUls in Ihe public seclor
work force. followed by a series of strikes. left many Bolivians disillusioned.

Sanchc!. de Losada abo mishundled a September march by coca growers who
were protesling stepped-up measures against coca produclion by Bolivian drug
police advised by Ihe U.s. Drug Enforcemenl Agency. Firsl, the government used
force aguinsl lhe marchers. Then, after widespread crilicism. Sanchez de Losada
abOlIl-faced. inviting protesters to Ihe presidenlial palace. In Ihe end, lillIe was
selllcd and Sanchez de Losada had reinforced his image as un indecisive leuder.

By October, Sanchez de Losada saw his rating in the opinion polls, once as
high as 70 percent, drop to nearly half thut. Still, he slood well ubove his polilical
rivab. The ADN seemed pal'lllyzed by un inlernul fight over who would succeed
Ihe aging Banzer as parlY chief. The MIR also was in lunnoilafter Puz ZUlllora
,Iepped down as parly leader in the face of ullegutions thul he lind plher MIRislas
had link~ wilh drug traffickers during his administration.

Political Rights
and Civil.erties:

of five relalively independent magistralcs was created. and
a new vo. ~islration system Wl:": imllleIT"~llted.
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Conslitutional guarantees regarding free cxpression, li'eedom of rcligion. an,1
Ihe right 10 organize political parlies, civic groups and labor unions arc generally
respected. BUI political exprc~sion is reslricted by recurring violelll:e ils!>lldatcd
wilh labor slrife and Ihe billion-dolhlr-per-year cocaine trade. Also, Ihe emergenL'L'
of small indigenous-based guerrilla groups has caused an overreaction by security
forces againsl kgilinmle government opponenls. The languages of the indig~'nllus

populalion are olTicially n:cognlJ'.ed. bUI the -10 percent Spanish-:.pt.'<lJ,.ing minorit)
slill dominates the political pnll'ess.

The poJilicallandscape fealUres political parties ranging from tilsdst 10 radical
len. There are also a number of indigenous-based peasanl movements, induding
Ihe Tupac Katari Revollllionary Liberalion Movemenl headed by Viclor Hugo
Cardenas. the nation's vice president.

There is strong evidence thai drug money has penetrated the political proce~!>

Ihrough Ihe COl'l'IIplion of government officials and Ihe mililary, and through
electoral campaign fimmcing. The drug Intde has also spuwned privale securily
forces Ihal operale wHh rclathe impunity iuthe coca-growing regions. Bolivia j,

Ihe world's second largesl producer of ~·oc<line. A U.S.-sponsored ermlkillion
program has drawn politic<ll firt.' from peasant unions represllnting Bolivia's 50,OOll
coca farmers, Ihe Bolivian Wurkers Confederation, Ihe nulion's lurgesl labor
confederution, und nationalist se..:tors of the mililllry.

Unions are permitled to strike and have done so repeatedly ag<linsl the eco
nomic reslrucluring prognUlls of Ihree succcssive governments Ihat have left mort.'
Ihan a quarter of Ihe work for..:e idle. Slrikes arc often broken up by government

securily force&e
The judiciury, headcd by a Supreme Court. is the weakesl bnUlch of govel'll

meul. Despitc recent reforms il remains riddled with conuplioll,over-polilici/.ed
and subjecl 10 Ihe compromising. power of dl'llg lraffickers. A rev<lmped Supremc
Courl won accolades in early 1993 for convicling fugitive former dict<llOr Gen.
Lucas Garcia Mesa (1980-81) aud a numher of his cronies on murder ami corl'llP
lion chargcs. Later, however, :.even of Ihe twelve juslices f<lL'ed dlarges in Ihe
Congress lilr soliciting bribcs in <In cXlradilion case. In 199-1 two of Ihem. induding
the chief justice, were impeal'llL'd by Ihe Senate. It remained 10 be Sllen \\ helher IIIl'
creal ion of a Conslilutional Tribunal and a "people's defemJcr" bmnch \\ ould
improve Ihe judicial syslCIll.

Hun1an rights organizalions arc bUlh government-sponsored and indcpendenl.
Their rep0rls indicale an increase in police brutalily. lorlure during conlinemcnl
and harsh prison condilions silwe 1991. There has been occilsiomtl intimidalion
againsl independenl rights activists. Prison conditions art: poor and nearly Ilm~e

quarlers of prisoners have Illli heen formally senlenced.
The press, ntdio mtd televi~iun arc mosUy privalely owned and free uf censor

ship. Journalists covering con lIption stories arc occasionally subjecl to verbal
inlimidalion by govcrnmcnl offidals, arbitntry detention by poliL'e amI viulent
allacks. There arc a numher of daily newspapers including. one sponsored by lhe
inrtllenthll Catholic church. Opinion polling is n growth illduslry. Sevcn )enrs al!l\
Ihere was 1m television, but now Ihere lire more than sixty channds. ThC,'tla~'1 Itil!>
heen mosl evident in the media-bllsed clltnpaigns of the prominent poli" Inks.
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What Civil Society Is and Is Not

Civil society is conceived here as the realm of organized social life
Ihat is voluntary, self-generating, (largely) self-supporting, autollomous
from the slate, alld boulld by a legal order or set of shared rules. It is
distinct from "society" in general in that it involves citizens acting
collectively in a public ,\phere to express their interests, passions, and
ideas, exchange information, achieve mutual goals, make demands on the
state, and hold state officials accountable. Civil society is an
intermediary entity, standing between the private sphere and the state.
Thus it excludes individual and family life, inward-looking group activity
(e.g" for recreation, entertainment, or spirituality), the profit-making
enterprise of individual business firms, and political efforts to take
control of the state. Actors in civil society need the protection of an
institutionalized legal order to guard their autonomy and freedom of
action. Thus civil society not only restricts state power but legitimates
state authority when that authority is based on the rule of law. When
the state itself is lawless and contemptuous of individual and group

mobilization suffuse contemporary thinking about democratic change
throughout Asia, Latin America, Eastern Europe, and Africa-and not
without reason.

In South Korea, Taiwan, Chile, Poland, China, Czechoslovakia, South
Africa, Nigeria, and Benin (to give only a partial list), extensive
mobilization of civil society was a crucial source of pressure for
democratic change. Citizens pressed their challenge to autocracy not
merely as individuals, but as members of student movements, churches,
professional associations, women's groups, trade unions, human rights
organizations, producer groups, the press, civic associations, and the like.

It is now clear that to comprehend democratic change around the
world, one must study civil society. Yet such study often provides a
one-dimensional and dangerously misleading view. Understanding civil
society's role in the construction of democracy requires more complex
conceptualization and nuanced theory. The simplistic antinomy between
state and civil society, locked in a zero-sum struggle, will not do. We
need to specify more precisely what civil society Is and is not, and to
identify its wide variations in form and character. We need to
comprehend not only the multiple ways it can serve democracy, but also
the tensions and contradictions it generates and may encompass. We
need to think about the features of civil society that are most likely to
serve the development and consolidation of democracy. And, not least,
we need to fonn a more realistic picture of the limits of civil society's
potential contributions to democracy, and thus of the relative emphasis
that democrats should place on building civil society among the various
challenges of democratic consolidation.
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TOWARD DEMOCRATIC
CONSOLIDATION

Larry Diamond

Larry Diamond is coeditor of the Journal of Democracy, codirector of
Ille International Forum for Democratic Studies, and a senior research
fellow at the Hoover Institution. Among his recent edited works on
democracy are Political Culture and Democracy in Developing Countries
(1993) and (with Marc F. Plal/ner) Nationalism, Ethnic Conflict, and
Democracy (forthcoming, 1994).

In this third wave of global democratization, no phenomenon has more
vividly captured the imagination of democratic scholars, observers, and
activists alike than "civil society." What could be more moving than the
stories of brave bands of students, writers, artists, pastors, teachers,
laborers, and mothers challenging the duplicity, corruption, and brutal
domination of authoritarian states? Could any sight be more awe
inspiring to democrats than the one they saw in Manila in 1986, when
hundreds of thousands of organized and peaceful citizens surged into the
streets to reclaim their stolen election and force Ferdinand Marcos out
through nonviolent "people power"?

In fact, however, the overthrow of authoritarian regimes through
popularly based and massively mobilized democratic opposition has not
been the norm. Most democratic transitions have been protracted and
negotiated (if not largely controlled from above by the exiting
authoritarians). Yet even in such negotiated and controlled transitions,
the stimulus for democratization, and particularly the pressure to
complete the process, have typically come from the "resurrection of civil
society," the restructuring of public space, and the mobilization of all
manner of independent; groups and grassroots movements.'

If the renewed in'terest in civil society can trace its theoretical
origins to Alexis de Tocqueville, it seems emotionally and spiritually
indebted to Jean-Jacques Rousseau for its romanticization of "the people"
as a force for collective good. rising up to assert the democratic will
against a narrow and evil autocracy. Such images of popular
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autonomy, civil society may still exist (albeit in tentative or battered
form) if its constituent elements operate by some set of shared rules
(which, for example, eschew violence and respect pluralism). This is the
irreducible condition of its "civil" dimension.2

Civil society encompasses a vast array of organizations, formal and
informal. These include'groups that are: 1) economic (productive and
commercial associations and networks); 2) cultural (religious, ethnic,
communal, and other institutions and associations that defend collective
rights, values, faiths, beliefs, and symbols); 3) informational and
educational (devoted to the production and dissemination-whether for
profit or not-of public knowledge, ideas, news, and information); 4)
interest-based (designed to advance or defend the common functional or
material interests of their members, whether workers, veterans,
pensioners, professionals, or the like); 5) developmental (organizations
that combine individual resources to improve the infrastructure,
institutions, and quality of life of the community); 6) issue-oriented
(movements for environmental protection, women's rights, land reform,
or consumer protection); and 7) civic (seeking in nonpartisan fashion to
improve the political system and make it more democratic through
human rights monitoring, voter education and mobilization, poll
watching, anticorruption efforts, and so on).

In addition, civil society encompasses "the ideological marketplace"
and the flow of information and ideas. This includes not only
independent mass media but also institutions belonging to the broader
field of autonomous cultural and intellectual activity-universities, think
tanks, publishing houses, theaters, film production companies, and artistic
networks.

From the above, it should be clear that civil society is not some mere
residual category, synonymous with "society" or with everything that is
not the state or the formal political system. Beyond being voluntary,
self-generating, autonomous, and rule-abiding, the organizations of civil
society are distinct from other social groups in several respects. First,
as emphasized above, civil society is concerned with public rather than
private ends. Second, civil society relates to the state in some way but
does not aim to win formal power or office in the state. Rather, civil
society organizations seek from the state concessions, benefits, policy
changes, relief, redress, or accountability. Civic organizations and social
movements that try to change the nature of the state may still qualify
as parts of civil society, if their efforts stem from concern for the public
good and not from a desire to capture state power for the group per se.
Thus peaceful movements for democratic transition typically spring from
civil society.

A third distinguishing mark is that civil society encompasses
pluralism and diversity. To the extent that an organization-such as a
religious fundamentalist, ethnic chauvinist, revolutionary, or millenariane - e

movement-seeks to monopolize a functional or political space in
society, claiming that it represents the only legitimate path, it contradicts
the pluralistic and market-oriented nature of civil society. Related to this
is a fourth distinction, partialness, signifying that no group in civil
society seeks to represent the whole of a person's or a community's
interests. Rather, different groups represent different interests.

Civil society is distinct and autonomous not only from the state and
society at large but also from a fourth arena of social action, political
society (meaning, in essence, the party system). Organizations and
networks in civil society may form alliances with parties, but if they
become captured by parties, or hegemonic within them, they thereby
move their primary locus of activity to political society and lose much
of their ability to perform certain unique mediating and democracy
building functions. I want now to examine these functions more closely.

The Democratic Functions of Civil Society

The first and most basic democratic function of civil society is to
provide "the basis for the limitation of state power, hence for the
control of the state by society, and hence for democratic political
institutions as the most effective means of exercising that controL"] This
function has two dimensions: to monitor and restrain the exercise of
power by democratic states, and to democratize authoritarian states.
Mobilizing civil society is a major means of exposing the abuses and
undermining the legitimacy of undemocratic regimes. This is the
function, performed so dramatically in so many democratic transitions
over the past two decades, that has catapulted civil society to the
forefront of thinking about democracy. Yet this thinking revives the
eighteenth-century idea of civil society as in opposition to the state and,
as I will show, has its dangers if taken too far.4

Civil society is also a vital instrument for containing the power of
democratic governments, checking their potential abuses and violations
of the law, and subjecting them to public scrutiny. Indeed, a vibrant
civil society is probably more essential for conSOlidating and maintaining
democracy than for initiating it. Few developments are more destructive
to the legitimacy of new democracies than blatant and pervasive political
corruption, particularly during periods of painful economic restructuring
when many groups and individuals are asked to sustain great hardships.
New democracies, following long periods of arbitrary and statist rule,
lack the legal and bureaucratic means to contain corruption at the outset.
Without a free, robust, and inquisitive press and civic groups to press
for institutional reform, corruption is likely to flourish.

Second, a rich associational life supplements the role of political
parties in stimulating political participation, increasing the political
efficacy and skill of democratic citizens, and promoting .predation
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of the obligations as well as the rights of democratic citizenship. For too
many Americans (barely half of whom vote in presidential elections),
this now seems merely a quaint homily. A century and a half ago,
however, the voluntary participation of citizens in all manner of

associations outside the state struck
Tocqueville as a pillar of democratic
culture and economic vitality in the young
United States. Voluntary "associations may
therefore be considered as large free
schools, where all the members of the
community go to learn the general theory
of association," he wrote.s

Civil society can also be a crucial arena
for the development of other democratic attributes, such as tolerance,
moderation, a willingness to compromise, and a respect for opposing
viewpoints. These values and norms become most stable when they
emerge through experience, and organizational participation in civil
society provides important practice in political advocacy and contestation.
In addition, many civic organizations (such as Conciencia, a network of
women's organizations that began in Argentina and has since spread to
14 other Latin American countries) are working directly in the schools
and among groups of adult citizens to develop these elements of
democratic culture through interactive programs that demonstrate the
dynamics of reaching consensus in a group, the possibility for respectful
debate between competing viewpoints, and the means by which people
can cooperate to solve the problems of their own communities.6

A fourth way in which civil society may serve democracy is by
creating channels other than political parties for the articulation,
aggregation, and representation of interests. This function is particularly
important for providing traditionally excluded groups-such as women
and racial or ethnic minorities-access to power that has been denied
them in the "upper institutional echelons" of formal politics. Even where
(as in South America) women have played, through various movements
and organizations, prominent roles in mobilizing against authoritarian
rule, democratic politics and governance after the transition have
typically reverted to previous exclusionary patterns. In l3astern Europe,
there are many signs of deterioration in the political and social status of
women after the transition. Only with sustained, organized pressure from
below, in civil society, can political and social equality be advanced, and
the quality, responsiveness, and legitimacy of democracy thus be
deepened.7

Civil society provides an especially strong foundation (or democracy
when it generates opportunities for participation and influence at all
levels of governance, not least the local level. For it is at the local level
that the historically marginalized are most likely to be able_ to affect

public policy and to develop a sense of efficacy as well as actual
political skills. The democratization of local government thus goes hand
in hand with the development of civil society as an important condition
for the deepening of democracy and the "transition from clientelism to
citizenship" in Latin America, as well as elsewhere in the developing
and postcommunist worlds.s

Fifth, a richly pluralistic civil society, particularly in a relatively
developed economy, will tend to generate a wide range of interests that
may cross-cut, and so mitigate, the principal polarities of political
conflict. As new class-based organizations and issue-oriented movements
arise, they draw together new constituencies that cut across longstanding
regional, religious, ethnic, or partisan cleavages. In toppling communist
(and other) dictatorships and mobilizing for democracy, these new
formations may generate a modem type of citizenship that transcends
historic divisions and contains the resurgence of narrow nationalist
impulses. To the extent that individuals have multiple interests and join
a wide variety of organizations to pursue and advance those interests,
they will be more likely to associate with different types of people who
have divergent political interests and opinions. These attitudinal cross
pressures will tend to soften the militancy of their own views, generate
a more expansive and sophisticated political outlook, and so encourage
tolerance for differences and a greater readiness to compromise.

A sixth function of a democratic civil society is recruiting and
training new political leaders. In a few cases, this is a deliberate purpose
of civic organizations. The Evelio B. Javier Foundation in the
Philippines, for instance, offers training programs on a nonpartisan basis
to local and state elected officials and candidates, emphasizing not only
technical and administrative skills but normative standards of public
accountability and transparency.9 More often, recruitment and training are
merely a long-term byproduct of the successful functioning of civil
society organizations as their leaders and activists gain skills and self
confidence that qualify them well for service in government and party
politics. They learn how to organize and motivate people, debate issues,
raise and account for funds, craft budgets, publicize programs, administer
staffs, canvass for support, negotiate agreements, and build coalitions. At
the same time, their work on behalf of their constituency, or of what
they see to be the public interest, and their articulation of clear and
compelling policy alternatives, may gain for them a wider political
following. Interest groups, social movements, and community efforts of
various kinds may therefore train, toughen, and thrust into public notice
a richer (and more representative) array of potential new political leaders
than might otherwise be recruited by political parties. Because of the
traditional dominance by men of the corridors of power, civil society is
a particularly important base for the training and recruitment of women
(and members of other marginalized groups) into positions of formal
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political power. Where the recruitment of new political leaders within
the established political parties has become narrow or stagnant, this
function of civil society may play a crucial role in revitalizing
democracy and renewi,ng its legitimacy.

Seventh, many civic organizations have explicit democracy-building
purposes that go beyond leadership training. Nonpartisan election
monitoring efforts have been critical in deterring fraud, enhancing voter
confidence, affirming the legitimacy of the result, or in some cases (as
in the Philippines in 1986 and Panama in 1989) demonstrating an
opposition victory despite government fraud. This function is particularly
crucial in founding elections like those which initiated democracy in
Chile, Nicaragua, Bulgaria, Zambia, and South Africa. Democracy
institutes and think tanks are working in a number of countries to
reform the electoral system, democratize political parties, decentralize
and open up government, strengthen the legislature, and enhance
governmental accountability. And even after the transition, human rights
organizations continue to play a vital role in the pursuit of judicial and
legal reform, improved prison conditions, and greater institutionalized
respect for individual liberties and minority rights.

Eighth, a vigorous civil society widely disseminates information, thus
aiding citizens in the collective pursuit and defense of their interests and
values. While civil society groups may sometimes prevail temporarily by
dint of raw numbers (e.g., in strikes and demonstrations), they generally
cannot be effective in contesting government policies or defending their
interests unless they are well-informed. This is strikingly true in debates
over military and national security policy, where civilians in developing
countries have generally been woefully lacking in even the most
elementary knowledge. A free press is only one vehicle for providing
the public with a wealth of news and alternative perspectives.
Independent organizations may also give citizens hard-won information
about government activities that does not depend on what government
says it is doing. This is a vital technique of human rights organizations:
by contradicting the official story, they make it more difficult to cover
up repression and abuses of power.

The spread of new information and ideas is essential to the
achievement of economic reform in a democracy, and this is a ninth
function that civil society can play. While economic stabilization policies
typically must be implemented quickly, forcefully, and unilaterally by
elected executives in crisis situations, more structural economic
reforms-privatization, trade and financial liberalization-appear to be
more sustainable and far-reaching (or in many postcommunist countries,
only feasible) when they are pursued through the democratic process.

Successful economic reform requires the support of political coalitions
in sW' and the legislature. Such coalitions are not spontaneous; they
mus fashioned. Here the problem is not so much the scale, e

autonomy, and resources of civil society as it is their distribution across
interests. Old, established interests that stand to lose from reform tend
to be organized into formations like state~sector trade unions and
networks that tie the managers of state enterprises or owners of favored
industries to ruling party bosses. These are precisely the intereSIS that
stand to lose from economic reforms that close down inefficient
industries, reduce state intervention, and open the economy to greater
domestic and international compelition. The newer and more diffuse
interests that stand to gain from reform-for example, fanners, small
scale entrepreneurs, and consumers--tend to be weakly organized and
poorly informed about how new policies will ultimately affect them. In
Asia, Latin America, and Eastern Europe, new actors in civil
society-such as economic-policy think tanks, chambers of commerce,
and economically literate journalists, commentators, and television
producers--are beginning to overcome the barriers to information and
organization, mobilizing support for (and neutralizing resistance to)
reform policies.

Finally, there is a tenth function of civil society-to which I have
already referred-that derives from the success of the above nine.
"Freedom of association," Tocqueville mused, may, "after having
agitated society for some time, . . . strengthen the state in the end:'10
By enhancing the accountability, responsiveness, inclusiveness,
effectiveness, and hence legitimacy of the political system, a vigorous
'civil society gives citizens respect for the state and positive engagement
with it. In the end, this improves the ability of the slate 10 govern, and
to command voluntary obedience from its citizens. In addition, a rich
associational life can do more than just multiply demands on the state;
it may also multiply the capacities of groups to improve their own
welfare, independently of the state. Effective grassroots development
efforts may thus help to relieve the burden of expectations fixed on the
state, and so lower the stakes of politics, especially at the national level.

Features of a Democratic Civil Society

Not all civil societies and civil society organizations have the same
potential to perform the democracy-building functions cited above. Their
ability to do so depends on several features of their internal structure
and character.

One concerns the goals and methods of groups in civil society. The
chances to develop stable democracy improve significantly if civil
society does not contain maximalist, uncompromising interest groups or
groups with antidemocratic goals and melhods. To the exlent that a
group seeks to conquer the state or other competitors, or rejects the rule
of law and the authority of the democratic state, it is_a component
of civil sociely al all, bUI it may nevertheless do .. damage 10
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democratic aspirations. Powerful, militant interest groups pull parties
toward populist and extreme political promises, polarizing the party
system, and are more likely to bring down state repression that may
have a broad and indiscriminate character, weakening or radicalizing the
more democratic elements of civil society.

A second important feature of civil society is its level of
organizational institutionalization. As with political parties,
institutionalized interest groups contribute to the stability, predictability,
and governability of a democratic regime. Where interests are organized
in a structured, stable manner, bargaining and the growth of cooperative
networks are facilitated. Social forces do not face the continual cost of
selling up new structures. And if the organization expects to continue
to operate in the society over a sustained period of time, its leaders will
have more reason to be accountable and responsive to their constituency,:
and may take a longer-range view of the group's interests and policy
goals, rather than seeking to maximize short-term benefits in an
uncompromising manner.

Third, the internally democratic character of civil society itself affects
the degree to which it can socialize participants into democratic-or
undemocratic-forms of behavior. If the groups and organizations that
make up civil society are to function as "large free schools" for
democracy, they must function democratically in their internal processes
of decision-making and leadership selection. Constitutionalism,
representation, transparency, accountability, and rotation of clected
leaders within autonomous associations will greatly enhance the ability
of these associations to inculcate such democratic values and practices
in their members.

Fourth, the more pluralistic civil society can become without
fragmenting, the more democracy will benefit. Some degree of pluralism
is necessary by definition for civil society. Pluralism helps groups in
civil society survive, and encourages them to learn to cooperate and
negotiate with one another. Pluralism within a given sector, like labor
or human rights, has a number of additional beneficial effects. For one,
it makes that sector less vulnerable (though at the possible cost of
weakening its bargaining power); the loss or repression of one
organization does not mean the end of all organized representation.
Competition can also help to ensure accountability and representativeness
by giving members thc ability to bolt to other organizations if their own
does not perform.

Finally, civil socicty serves democracy best when it is dense,
affording individuals opportunities to participate in multiple associations
and informal networks at multiple levels of society. The more
associations there are in civil society, the more likely it is that they will
develop specialized agendas and purposes that do not seek to swallow
the lives of their members in one all-encompassing organizational

framework. Multiple memberships also tend to reflect and reinforce
cross-cutting patterns of cleavage.

Some Important Caveats

To the above list of democratic functions of civil society we must
add some important caveats. To begin with, associations and mass media
can perform their democracy-building roles only if they have at least
some autonomy from the state in their financing, operations, and legal
standing. To be sure, there are markedly different ways of organizing
the representation of interests in a democracy: Pluralist systems
encompass "multiple, voluntary, competitive, nonhierarchically ordered
and self-determined ... [interest associations] which are not specially
licensed, recognized, subsidized, created or otherwise controlled ... by
the state." Corporatist systems, by contrast, have "singular,
noncompetitive, hierarchically ordered, sectorally compartmentalized,
interest associations exercising representational monopolies and accepting
(de jure or de facto) governmentally imposed limitations on the type of
leaders they elect and on the scope and intensity of demands they
routinely make upon the state.,,11 A number of northern European
countries have operated a corporatist system of interest representation
while functioning successfully as democracies (at times even better,
economicaIly and politically, than their pluralist counterparts). Although
corporatist arrangemcnts are eroding in many established democracies,
important diffcrences remain in the degree to which interest groups are
competitive, pluralistic, compartmentalized, hierarchically ordered, and so
on.

While corporatist-style pacts or contracts between the state and peak
interest associations may make for stable macroeconomic management,
corporatist arrangements pose a serious threat to democracy in
transitional or newly emerging constitutional regimes. The risk appears
greatest in countries with a history of authoritarian stale
corporatism-such as Mexico, Egypt, and Indonesia-where the state has
created, organized, licensed, funded, subordinated, and controlled
"interest" groups (and also most of the mass media that it does not
officially own and control), with a view to cooptation, repression, and
domination rather than ordered bargaining. By contrast, the transition to
a democratic form of corporatism "seems to depend very much on a
liberal-pluralist past," which most developing and postcommunist states
lack. '2 A low level of economic development or the absence of a fully
functioning market economy increases the danger that corporatism will
stifle civil society even under a formally democratic framework, because
there are fewer autonomous resources and organized interests in society.

By coopting, preempting, or constraining the most serious sources of
potential challenge to its domination (and thus minimizing the amount
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of actual repression that has to be employed), a state-corporatist regime
may purchase a longer lease on authoritarian life. Such regimes,
however, eventually come under pressure from social, economic, and
demographic forces. Successful socioeconomic development, as in
Mexico and Indonesia; produces a profusion of authentic civil society
groups that demand political freedom under law. Alternatively, social and
economic decay, along with massive political corruption, weakens the
hold of the authoritarian corporatist state, undermines the legitimacy of
its sponsored associations, and may give rise to revolutionary movements
like the Islamic fundamentalist fronts in Egypt and Algeria, which
promise popular redemption through a new form of state hegemony.

Societal autonomy can go too far, however, even for the purposes of
democracy. The need for limits on autonomy is a second caveat; paired
with the first, it creates a major tension in democratic development. A
hyperactive, confrontational, and relentlessly rent.seeking civil society
can overwhelm a weak, penetrated state with the diversity and
magnitude of its demands, leaving little in the way of a truly "public"
sector concerned with the overall welfare of society. The state itself
must have sufficient autonomy, legitimacy, capacity, and support to
mediate among the various interest groups and balance their claims. This
is a particularly pressing dilemma for new democracies seeking to
implement much-needed economic reforms in the face of stiff opposition
from trade unions, pensioners, and the state-protected bourgeoisie, which
is why countervailing forces in civil society must be educated and
mobilized, as I have argued above.

In many new democracies there is a deeper problem, stemming from
the origins of civil society in profoundly angry, risky, and even anomie
protest against a decadent, abusive state. This problem is what the
Cameroonian economist Celestin Monga calls the "civic deficit":

Thirty years of authoritarian rule have forged a concept of indiscipline as
a method of popular resistance. In order to survive and resist laws and
rules judged to be antiquated, people have had to resort to the treasury
of their imagination. Given that life is one long fight against the state, the
collective imagination has gmdually conspired to craftily defy everything
which symbolizes public authority.'"'

In many respects, a similar broad cynicism, indiscipline, and alienation
from state authority-indeed from politics altogether-was bred by
decades of communist rule in Eastern Europe and the former Soviet
Union, though it led to somewhat different (and in Poland, much more
broadly organized) forms of dissidence and resistance. Some countries,
like Poland, Hungary, the Czech lands, and the Baltic states, had
previous civic traditions that could be recovered. These countries have
generally made the most progress (though still quite partial) toward
recoecting state authority on a democratic foundation whiie beginning e

to constitute a modem, liberal-pluralist civil society. Those states where
civic traditions were weakest and predatory rule greatest-Romania,
Russia. the post-Soviet republics of Central Asia, and most of sub.
Saharan Africa-face a far more difficult time. with civil societies still
fragmented and emergent market economies still heavily outside the
framework of law.

This civic deficit points to a third major caveat with respect to the
positive value of civil society for democracy. Civil society must be
autonomous from the state. but not alienated from it. It must be
watchful but respectful of state authority. The image of a noble. vigilant,
organized civil society checking at every tum the predations of a self
serving state, preserving a pure detachment from its corrupting embrace,
is highly romanticized and of little use in the construction of a viable
democracy.

A fourth caveat concerns the role of politics. Interest groups cannot
substitute for coherent political parties with broad and relatively enduring
bases of popular support. For interest groups cannot aggregate interests
as broadly across social groups and political issues as political parties
can. Nor can they provide the discipline necessary to fonn and maintain
governments and pass legislation. In this respect (and not only this one),
one may question the thesis that a strong civil society is strictly
complementary to the political and state structures of democracy. To the
extent that interest groups dominate, enervate, or crowd out political

,.parties as conveyors and aggregators of interests, they can present a
problem for democratic consolidation. To Barrington Moore's famous
thesis, "No bourgeois, no democracy," we can add a corollary: "No
coherent party system, no stable democracy." And in an age when the
electronic media, increased mobility, and the profusion and fragmentation
of discrete interests are all undennining the organizational bases for
strong parties and party systems, this is something that democrats
everywhere need to worry about. 14

Democratic Consolidation

In fact, a stronger and broader generalization appears warranted: the
single most important and urgent factor in the consolidation of
democracy is not civil society but political institutionalization.
Consolidation is the process by which democracy becomes so broadly
and profoundly legitimate among its citizens that it is very unlikely to
break down. It involves behavioral and institutional changes that
normalize democratic politics and narrow its uncertainty. This
normalization requires the expansion of citizen access, development of
democratic citizenship and culture, broadening of leadership recruitment
and training, and other functions that civil society perfonns. But most
of all, and most urgently, it requires political institu'_ization.

~
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Despite their impressive capacity to survive years (in some cases, a
decade or more) of social strife and economic instability and decline,
many new democracies in Latin America, Eastern Europe, Asia, and
Africa will probably break down in the medium to long run unless they
can reduce their often appalling levels of poverty, inequality, and social
injustice and, through market-oriented reforms, lay the basis for
sustainable growth. For these and other policy challenges, not only
strong parties but effective state institutions are vital. They do not
guarantee wise and effective policies, but they at least ensure that
government will be able to make and implement policies of some kind,
rather than simply flailing about, impotent or deadlocked.

Robust political institutions are needed to accomplish economic
reform under democratic conditions. Strong, well-structured executives,
buttressed by experts at least somewhat insulated from the day-to-day
pressures of politics, make possible the implementation of painful and
disruptive reform measures. Settled and aggregative (as opposed to
volatile and fragmented) party systems-in which one or two broadly
based, centrist parties consistently obtain electoral majorities or near
majorities-are better positioned to resist narrow class and sectoral
interests and to maintain the continuity of economic reforms across
successive administrations. Effective legislatures may sometimes obstruct
reforms, but if they are composed of strong, coherent parties with
centrist tendencies, in the end they will do more to reconcile democracy
and economic reform by providing a political base of support and some
means for absorbing and mediating protests in society. Finally,
autonomous, professional, and well-staffed judicial systems are
indispensable for securing the rule of law.

These caveats are sobering, but they do not nullify my principal
thesis. Civil society can, and typically must, play a significant role in
building and consolidating democracy. Its role is not decisive or even
the most important, at least initially. However, the more active,
pluralistic, resourceful, institutionalized, and democratic is civil society,
and the more effectively it balances the tensions in its relations with the
state-between autonomy and cooperation, vigilance and loyalty,
skepticism and trust, assertiveness and civility-the more likely it is that
democracy will emerge and endure.
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Introduction: the Problem of
Capitalist Development and
Democracy

This book examines the relation between capitalism and democracy or, more
precisely, between the transformations of society that came with capitalist
economic development and the long-term chances of democratic forms of rule.
We will review past rcsearch, offer a new theoretical framework that can
account for the apparent contradictions of earlier findings, and put the
framcwork to the test in three sets of broad historical comparisons - of the
advanced capitalist countries, of Latin America, and of Central America and
the Caribbean islands.

That capitalism and democracy go hand in' hand is a widely held belief.
Indeed it is a commonplace of western political discourse. Editorials and
political pronouncements insist regularly that capitalist develop
ment - economic development driven by capital interests in competition with
each other - will also bring about political freedom and democratic participa
tion in government. In fact, democracy and capitalism are often seen as virtually
identical.

The East-West confrontation gave this proposition a special quality ofpl'Oud
assertiveness. And the downfall of the state socialist regimes of eastern Europe
is celebrated by many as the final proof. Ironically, a quite similar proposition
was central to the views of Lenin, though he gave it a very different slant.
"Bourgeois democracy" was for him the constitutional form that perfectly fits
the capitalist economic order. But in this view capitalism and democracy go
hand in hand because democracy, while proclaiming the rule of the many, in
fact protects the interests of capital owners. Whatever their differences in the
conception and valuation of democracy, both these views share an important
claim: the unrestrained operation of the market for capital and labor constitutes
the material base of democracy. Democracy is the characteristic political form
of capitalism.

The classics of nineteenth-century political theory also tended toward the
view that the transformations wrought by capitalist development would bring
democracy. But their reactions to this prospect were very different from what
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2 Introductiun

one might expect knowing the thought of their twentieth-century heirs. Alexis
de Tm:queville and John Stuart Mill were apprehensive about full-fledged
democracy, .lIld they were not alone in this. Their lear of "false dcmocracy"
(1\ lill) and of the "tyranny of the majority" (de Tocqueville) expressed the
anticipations of many Liberals and bourgeois conservatives of the time. By
contrast, at the left of the political spectrum fvlarx optcd for full democracy and
saw in universal suffrage a major step in the transition from capitalism to
socialism. Ilis "dictatorship of the proletariat" was not so very different from de
Tocqueville's "tyranny of the majority," except that for Marx this was a vision of
hope while for de Tocqueville it was one of disaster.

These reactions give us a first sense that the questions surrounding the
relationship between capitalism and democracy may be more complex than
current orthodoxies allow. Actually, the twentieth century has made this even
more clear than it was already in the nineteenth. Our century offcrs m;\ny
exumplcs of capitalist political economics that prospcred without democracy;
many were in fact ruled by harshly authoritarian political regimes. South Korea
and Taiwan after World War II come to mind as well as, in recent decades,
such I.atin American countries as Brazil and Chile. And even Nazi Germany
and thc various Faseist regimes in Europe hetwecll the two Word Wars do not
exhaust thc list. On the other hand, virtually all full-fledged democri\cies we
know are associated with capitalist political economies, and virtually all arc
creatures of the twentieth century. If this is the century of repressive regimes
vastly more burdensome than any known in history, it is also the century of
democracy.

Even a cursory review of history suggests some generalizations that point to
an association between capitalist development and democl'ilcy but do not settle
the question. An agrarian society before 01' in the incipient stages of penetration
by commercial market relations and industrialization is unlikely to gain or
sustain a democratic form of govcmment. Democracy by any definition is
extremely rare in agrarian societics - both in the agrarian societies that
constitute the bulk of recorded history and in tmhlY's less developed countries
that stil1 rely largely on agriculture for their subsistence. The ancient Greek
democracies, of which Athens was the most f~\molls, were at best rare
exceptions in the pre-capitalist history of EtI1'opc: Whether or not we accept
them (as well as a few other cases) as true exceptions, the typical forms of rule
in agrarian societies are and have been autocracy and oligarchy.

To this one must add immediately that gove1'l1ment in the agrarian societies
of history was almost invariably inefficient and weak when compared to the
power and capacity of modern states. The most tyrannical regimes of history
did not hllVC the capacit)' to shape and transform society that we take for granted
even in today's democracies. It is this increase in the cap\lcities of states that
accounts for the fact that ours is also the centu!')' of totalitarian and very
repressive authorit<trian rule.

The rel<ttionship between capitalist development <tnd democracy has not only
been the object of political argument and broad speculation in political
philosophy. For several decades now, it has been subjected to careful and
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systematic empirical research ill sociology, political science, and histor~. It is
this rcsearch that constitutes the foundation on which our own work builds.

Empirical research on democracy has in fact been a major concern of social
science in the post-World War II era. After World War II, when Nazi Germany
was defeated, when Stalinist rule had conquered easte1'l1 Europe, and when
virtually all former colonies became independent "new states," social scientists
dcvoted very considerable energies to identi(ying the conditions that make
democracy possible and likely. The rise of authoritarian regimes in relatively
advanced countries of South America stimulated a new wave of rescilrch (see
e.g. O'Donnell 1973 and Collier 1979). More recently, the return of democracy
to such countries as Spain, Portugal and Greece as well as advances of
democratization in Latin America gave this research another impetus (see e.g'.
O'Donnell, Schmitter and Whitehead 1986).

The results of these decades of rcsearch are in many ways impressive. We
can with confidence go heyond quite a few commonplace views that still inform
much of the public discussion on democracy and its chances. But neither are
the results of these nearly two generations of research conclusive. In particular,
the impact of capitalist development on the chances of democracy is still
controversial.

Two distinctive traditions of research have come to quite different and as yet
unreconciled results. They employed radically different research strategies and
methods, so different that scholars in either camp often barely took notice of the
work of the other side. Quantitative cross-national comparisons of many
countries have found consistently a positive correlation hetween development
and democracy. They thus come to relatively optimistic conclusions ahout the
chances of democracy, not only in the advanced capitalist nations but also in the
developing countries of today. By contrast, comparative historical studies that
emphasize qualitative examination of complex sequences tend to trace the rise
of democracy to a favorable historical constellation of conditions in early
capitalism. Their conclusions arc thcrcflJre I'lli' more pessimistic about today's
dcveloping countries.

The contradictory results of the two rescarch traditions represent .1 difficult
problem precisely because they derive fhllll diffcrent modes ofrescarch. (Ii\ ell
contrasting methodologies, by which criteria is one to evaluate the incollsistent
findings? Our own work takes off from this impasse. It builds on the research of
both traditions and seeks to reconcile their methodological and substantive
contradictions.

In chapter 2, after describing and evaluating the two research traditions, we
develop a methodological approach which, when combined with the theoretical
ide\\s developed in chapter 3, promises to tran~cend the impasse. In the
following three chapters, we put these ideas to the test in fresh analyses of the
complex evidence. Based on an integrated theoretical and methodological
framework, we present our own comparative historical investigations of a large
Ilumber of cases. These will, we submit, resolve the controversy abollt the
relationship between development and democracy. And since this controversy
has been at the center of empirical democracy research, our study will do more
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than merely resolve an eSOleric scholarly debate; h will throw new liglll on the
major conditions favoring and inhibiting democracy.

We are convinced th:u 1I1c main linding of the cross-national statistic:.l
work - a posilive, though not perfect, correlation between capitalist develop
ment and democracy - must stand as an accepted result. There is no way of
explaining this robust finding, replicated in many studies ofdifferent design, as
the spurious effect of flawed methods. Any theory of democracy must come to
terms whh it. At the same time, such a correlation, no matter how often
replicated, does not carry its own explanation. It does not identify the causal
sequences accounting for the persistent relation, not to mention the reasons
why many cases are at odds with it. Nor can it account for how the same end can
be reached by different historical routes. The repeated statistical finding has a
peculiar "black box" character that can be overcome only by theoretically well
grounded empirical analysis.

Comparative historical studies, we argue, carry the best promise of shedding
light into the black box. This is not only because comparative historical work
has been particularly rich in theoretical argument. Far more important,
historical research gives illsight illlo sequel/ces and their relations to surrounding
structural conditions, and that is indispensable for developing valid causal
accounts. Causal analysis is inherently sequence analysis.

At the same time, comparative historical research is able to go beyond
conventional history's preoccupation with historical particularity and aim for
theoretical generalization. Analytically oriented comparative history builds on a
series of case analyses. It seeks to establish satisfactory explanatory accounts
that do justice to each Case and at the same time are theoretically coherent and
consistent with each other. In the process it develops a body of theorems of
proven explanatory power.

Such comparative historical case analysis must be guided fi'om thc beginning
by a framework of theoretical ideas. Without that, the analysis lacks orientation
in the face of an endless multitude of possibly relevant lacts. The framework
which we develop in chapter 3 builds on past research, it inlorms the accounts
of individual cases and gives them theoretical unity and coherence, yet it is in
turn subject to revisions suggested by the case analyses.

A framework of theoretical concepts and propositions also mitigates another
problem that haunts the comparative historical study of large-scale pheno
mena - the fact that only a limited number of cases can be studied in the
required detail. We tackle this problem directly by stretching the scope of our
own investigations to the limit. We analyze a large number of cases, close to the
universe in the three groups of countries selected, and we trace their
development over relatively long periods of time. In fact, our comparative
historical studies include more cases than quite a lew cross-national statistical
studies. Yet the cases are still too few in number to allow, by themselves, secure
analytic conclusions. For this there are too many possibly relevant factors and
too complex interrelations among them. It is here that a carefully built
theoretical framework makes a critical contribution. It represents in nn
important sense the findings of a vast body of previous work, and it thus

........ enlarges the.~ and validity of the analysis substantially.
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Our theoretical li'amework incorporates the major findings of the cro!>s
national quantitillivc studies. Howcver, we dcpart li'om the theoretical under
pinning'S of much of the cross-national statistical work, which olien adopted the
then clll'rent modcls of modernization theory. In this structul'ill-lllOc::tional
conception ofsocial order, society, polity, and economy are seen as more or less
wcll-lilllctioning systems integrated primarily by shared values and cultural
premises. Democracy arises due to its timctional tit with the 'llhanced
industrial economy. To the extent that the development of del1locr.u:~ is
allributed to an agent, as in Upset's (1959) classic article, it is the middle da~s
that is seen as thc primary promotcr of democracy. The upper-class, and
especially the lower class, are seen as the enemies of democracy.

By contrast, we employ, like most of the comparative historical work from
Max Weber to Guillermo O'Donnell, a "politic:t1 economy" perspective that
locuses on actors - individual as well as collective actors - whose power is
grounded in control of economic and organizational resources and/or of
coercive lorce and who vie with each other f()r scarce resources in the pursuit of
conflicting goals. While such a perspective does recognize the role of ideas,
values and non-material interests, especially when they are grounded in
institutions and collectivc organization, it difl"ers sharply Irom the tllllctionalist
and (,'ulture-centered premises of modernization theory.

I low, then, do we conceive of democracy and its conditions? Our most basic
premise is th:ll democracy is above all a matter of power. Democratization
represents first and Ihremost an increase in political equality. This idea is the
ground upon which all of our work stands, The central proposition of our
theoretical argument virtually follows from this: it is power relations [hat most
importantly determine whether democracy can emerge, stabilize, and then
maintain itself even in the face of adverse conditions.

There is first the balance ofpowcr among different dasses tlllt! dass (Utlli/iulls.
This is a I:lctor of overwhelming importance. It is complemented by two other
powcr configurations - the stru(,'turc, strength, and autonomy of the Slu/('

appa1'(lIIlS and its interrelations with civil society and the impact of /rill/SIItltiul/al
PIJI/Jt'J" rda/iolls OIl both the balance ofclass power and OIl state-sodety relations.

A t()(,'us on class and class coalitions may be sUlllrising to some, while it is
perhaps too easily accepted by others. We emphasize social class, first, bec,luse
the concept is in our view a master key to understanding the social structuring
of interests and power in society, and second, because the organization of class
intcrests is constitutive of major collective actors. The organization of class
intcrests is, however, a complex process in which not only the II.}rms (If
collective action but the very interests actually pursued are socially anti
histOl'ically constructed. Thus, the subjective unperstanding and political
posture of class actors cannot be read off the underlying class structure in any
one-to-one lashion.

None the less, the political postures ofbrivcn dasses arc not infinitely variable
eithcr. Based on our theoretical understanding and past historical and sociolo
gical research, we expected cl:lsses to exhibit definite central political tenden
cies in the struggle lor political democracy. One central axis was defined by
what benefits and losses classes could expect from cxtensions-'----'< political
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inclusion; the other was the class's ability to organize itself ami engage in
collectivc action in defense of class intcrcsts. This led us to the hypothesis,
following Uarrington Moore, that large landlords engaged in "labor rcpressive"
agriculture would be the most implacable opponents ofdemocracy. However, in
contrast to Moore, as well as to I.eninists and liberal social scientists, we also
expected the bourgeoisie2 to oppose suffrage extension to the working classes as
such a move posed a potential treat to their interests. We expected the urban
working class to be the most frequent proponent of the full extension of
democratic rights because this promised to include the class in the polity where
it could further pursue its interests and because the workinl{ class, unlike other
lower classes, had the capacity to organize itself. It is the capacity to organize
ami express its interests that differentiated the working class from the slllall
peasantry. We hypothesized that the middle classes would favor their own
inclusion, but would be ambivalent about fi.lrther extensions of political rights,
perhaps swinging to one side or another on the basis of possible alliances. Thus,
in a given historical case, one would have to examine the strllctllre ({ dass
coalitiol/s as well as the relative pOlVer IIf dijjerel/t classes to understand how the
balallce ofclass pomer would affect the possiblities fc)r democracy.

Class power is in our view intimately related 10 the devl'\opment of~ the
increasing organizational density of, civil society. This proposition seems at lirst
glance similar to - but in reality is quite distinct from - claims of modernization
theorists and pluralists that the growth of intermediate groups and associations
tends to be supportive of democracy. Civil society, in our conception, is the
totality of social institutions and associations, both formal and informal, that are
not strictly production-related nor governmental or fillnilial in character.
Capitalist development furthers the growth of civil society - by increasing the
level of urbanization, by bringing workers together in filctories, by improving
the means of comlllunication and transportation, by raising the level of literacy.
Strengthening the organization and organization;ll capacity of thc working and
middle classes serves to empower those classes and thus to change the balance
of class power. A dense civil society also has an importance for democracy on its
own, because it establishes a counterweight to state powcr.

In modern societies the state - the set of organizations in\'olved in making
and implementing binding collective decisions, if necessury by forcc - is
invariably one major component of the overall landscape of power in society.
There is no contemporary society in which the stl'llcture of domination can
simply be understood by looking at the distribution of economic and social
power in civil society. And the state is in varying degrces set off li'om and
independent of other power centers. Since the state is not only an apparatus of
implementation and enforcement but also the arena in which binding collective
decisions are arrived at, it is of obvious importance to an understanding of the
conditions of democracy. The shape of state structures and their relations to
other power concentrations are therefore a second cluster ofconditions shaping
the chances of democracy.

A third cluster of conditions is constituted by transnational power relations.
Obviously, power relations do not stop at the borders of politically organized
societies. States stand in close interaction with power centers beyond their
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borders. In filct they often derive much of their autonomy vis-a-vis their 0\\ n
societies li'om this involvement in external relations. In addition, economk
relations and economic organizations have increasingly transcended national
borders. These, too, are likely to be modified by state action. Yel, however
modified, the impact of powerful interests - political as \\ ell as econo
mic - beyond a country's borders also enters the balance of PCl\\ er thaI
determines the chances of democracy. In varying degree, they influence Ihe
balance of class power and they affect states and state-society relations.

One critical aspect of all three dusters of power, as well as of Iheir
interrelations, is the filct that social patterns, once fc)rged, often persisl beyond
their original conditions. This neg'ates the possibility of a "prcsentisl" cxplana
tion ofdemocracy, one that involves only factors observably active in the present
moment of history, and it voids any mechanical account of the impact of class,
state, and transnational power on constitutional form. Here is another powerful
rationale for engaging in comparative his/oriml analysis, which can take such
persistencies into account and respond sensitively to alternative paths of
causation.

Our own comparative investigations nOl only cover a vel)' large number of
cases in historical depth but also I()cus on the areas of the world most important
f(lI' Ihe history of democratization. We first tUI'1l to the advanced capitalist
countries f()cusing on how democracy was first fully establishcd as well as how
democnltic mle subsequentlty lilred in the critical period between the t\\ 0

World Wars. We secondly study the complex processes of democratiza
tion - often only partial democratization - and of reversals ofdemocratic rule in
the countries of Latin America. Thirdly, we compare the countries of Central
America with the island societies of the Caribbean. The whole set of cases
examined represents the areas with the most extensive democratic experience.
At the same time, there arc many examples ofstable non-democratic regimes as
well as of breakdowns of democratic political systems that can be analyzed
cOll1paratively side by side with instances of democratization and stable
democratic rule, giving ample opportunity to use the analytical comparalive
histOl'ical method to the fullest extent.

Whll! is the upshot of Ol\l' analyses? First, it is not an overall structll1'al
correspondence between capitalism and democracy that explains the rise and
persistence of democracy. Some have conceived of such a correspondence as a
simple tnutualreintc)rcement between a fi'ee market fi.)r goods and services and
a market fi)r political outcomes. Others (as fc)r instance Cutright 19(3) have
seen democracy morc diffusely as a highly "diflcrentiated" political f(l1'In that
fits the more differentiated social structures produced by capitalist de\'elop
ment. QUI' analyses do not lend support to such overall correspondence
propositions. Neither do they confirm the vicw of the bourgeoisie as the main
agent of democracy that has been central to both classic liberal and marx.
ist-Ieninist theory. Ruther - we conclude - capitulist development is associated
with democracy because it transforms the class structure, strengthening' the
working and middle classes and weakcning the landed upper class. It was not
the capitalist market nor capitalists as the new dominant force, but rather the
contradictions of capitalism that advanced the caUSe of democracy.
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:\ brief summary of our main lindings should help to prepare and guide the
eader through the theoretical arguments ami the historical evidence presented
n the following chapters. We found that social classes behaved in a quilC
ystematic manner across our historical cases and in accordance with our
xpectations. The working class was the most consistently pro-democratic
orce. The class had a strong interest in effecting its political inclusion and it
vaS more insulated from the hegemony ofdominant classes than the rural lower
:Iasses. Exceptions to the pro-democratic posture of the working class occurred
Nhere the class was initially mobilized by a charismatic but authoritarian leader
lr a hegemonic party linked to the state apparatus.

The landed upper-classes which were dependent on il large supply of cheap
labor were the most consistently anti-democratic Illrce. Democratization for
them posed the possibility oflosing this labor supply. The bourgeoisie we found
to be generally supportive of the insta1lation of constitutional and representative
government, but opposed to extending political inclusion to the lower classes.
For the landed classes as we1l as the bourgeoisie threat perception was
important both at the time of the initial installation of democratic rule ami lelr its
later consolidation. If these classes felt acutely threatened in their vital interests
by popular pressures, they invariably opposed democracy and, once democratic

rule was installed, attempted to undermine it.
The middle classes played an ambiguous role in the insta1lation ami

consolidation of democracy. They pushed fllr their own inclusion but their
attitude towards inclusion of the lower classes depended on the need ami
possibilities lor an alliance with the working class. The middle classes were
most in favor of full democracy where they were confronted with intransigent
dominant classes ami had the option of allying with a sizeable working class.
Ilowever, if they started feeling threatened hy popular pressures under a
democratic regime, they turned to support the imposition of an authoritarian

alternative.
'1:he peasantry and rural workers also played varied roles, depending on their

capacity lor autonomous organization and their susceptibility to the inlluence of
the dominant classes. Independent family farmers in small-holding countries
were a pro-democratic lorce, whereas their posture in countries or areas
dominated by large hmdhuldings was more authoritarian. Peasants living 011

large estates remained by and large unmobilized and thus did not playa role in
democratization. Rural wage workers on plantations did illlcmpt to organize,
and where they were not repressed, they joined other working-class organiza-

tions in pushing for political inclusion.
As anticipated, we did observe systematic variation across regions in the class

structure and therefore in class alliances and the dynamics of democratization.
Most importantly, the working-class was smaller ami weaker and the landed
class stronger in Latin America and the Caribbean, which made for a balance of
class power less favorable for democratization than in the core countries. Due
to the relative weakness of the working class, the middle classes played here the
leading role in pushing for democratization, with the result that democracy

often remained restricted.

Introduction e e IlItroe~1I l)

We also found systematic variation across regions and time periods in the
role of the state. Consolidation of state power was an essential prerequisite IiII'
democratization. This process was more difficult in I.atin America than in the
other regions we investigated, and this contributed to the long delay of ewn an
institutionalization of contestation in many cases.

The state was stronger relative to civil societ)' in Latin America and the
Cll'ibbean than in the core countries. This was partIy related to the comparative
weakness and heterogeneity of the dominant classes and partIy to the history of
state l<lfInation and to external support lor the military in the post-World \rar
II period. The effects of this lopsided balance of power were greater state
autonomy and intervention into politics, or outright imposition of authoritarian
rule by the coercive apparatus of the state.

The impact of transnational structures of power on democratization also
varied across our regions, being stronger in Latin America and the Caribbean
than in the core countries. Economic dependence had negative etlects, though
mostly in indirect ways. It shaped the class structure in ways inimical fill'
democratization. Economic growth led by agrarian expof(S reinlorced the
position of large landholders. Industrialization with imported capital intensive
technolo!,'Y kept the working class small and weak. Geo-political dependence
relations wcre even more important. Geo-political interests of core countries
generated direct interventions and support Illr the repressive apparatus of the
state and thus created an unfavorable balance of power between state and civil
society lor democratization. The effects of British colonialism, though, deviated
from this negative pattern in so far as the colonial presence prevented the
dominant classes from using the state apparatus to repress the emerging
organizations of subordinate classes. Instead, it allowed for the gradual
emergence of a stronger civil society, capable of sustaining democracy afier
independence.

Political parties emcrged in a crucial role as mediators in both thc installation
amI consolidation of democracy. Strong parties were necessary to mobilize
pressures li'om subordinate classes for democratization, but if their programs
were too radical, they stiffened resistance among the dominant classes against
democracy. Once democracy was installed, the party system became crucial fllr
protecting the interests of the dominant classes and thus keeping them li'om
pursuing authoritarian alternatives. Democracy could be consolidated only
where there were two or more strong competing political parties at least one of
which effectively protected dominant class interests, or where the party system
allowed lor direct access of the domimmt classes to the state apparatus.

The main focus of our analysis allowed us to reinterpret the central, and
robust, finding of the cross-national statistical studies that economic dewlop
ment is associated with democrncy. In the course of our comparative work, we
were also able to provide reinterpretations ofother findings of these studies: the
positive association of democracy with a legacy of British colonialism and
Protestantism and the negative association of democracy with ethnic diversity.
In each case, the comparative historical analysis showed that the modernization
interpretation was inadequate and that the relations of class, state, and
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international power were essential in understanding why these societal charac
teristics aided or impeded the development of democracy.

One last issue has to be taken up in this brief introduction to the problems we
intend to pursue. The concept of democracy has been given very different
meanings. Clarifying one's conception of "democracy" is not just a question of
finding an adequate and precise operational definition. Rather it involves more
complex issues of meaning. The marxist critique of "bourgeois democracy"
raises perhaps the most central issue: is the claim ofdemocracy to constitute the
rule of the many real, or is this daim a sham that makes the de facto rule of the
few more effective and secure behind a screen of f()rmally democratic
institutions? To anticipate our position and put it with apodictie brevity: no
actually existing democracy can claim to constitute in a realistic sense the rule
of the many; but "bourgeois" or formal democracy does make a difference for
the process of political decision-making and for the outcomes of that process.

This position has methodological consequences. The concepts of democracy
used in our research - as well as in virtually all other empirical studies - aim to
identi(v the really existing democracies of our world and to distinguish them
from other forms of rule. Our operating concepts are therel(lre not based on the
most far-reaching ideals of democratic thought - of a governmennhoroughly
and equally responsive to the preferences of all its citizens (Dahl 1971) or of a
polity in which human beings fulfill themselves through equal and active
participation in collective self-rule (M<tcpherson 1973). R<tther, they orient
themselves to the more modest forms of popular participation in government
through representative parliaments that appear as realistic possibilities in the
complex societies of today. Our definitions of democracy focus on the state's
responsibility to parliament (possibly complemented by direct election of the
head of the executive), on regular free <tnd fair elections, on the freedom of
expression and association, and on the extent of the suffrage. Robert Dahl,
whose careful conceptualizations probably had the greatest influence on
empirical democracy research, reserved the term "polyarchy" for this more
modest and inevitably somewhat formal version of democracy (Dahl 1956,
1971).

Why do we care about formal democracy if it considerably falls short of the
actual rule of the many? This question assumes particular saliency in the light of
two of our findings, namely that democracy was a result of the contradictions of
capitalist development and that it could be consolidated only if the interests of
the capitalist classes were not directly threatened by it. The full <tnswer to this
question will become clear as we proceed with our analysis. But it is possible to
anticipate our conclusion briefly already here. We care about formal democracy
because it tends to be more than merely formal. It tends to be real to some
extent. Giving the many a real voice in the formal collective decision-making of
a country is the most promising basis for further progress in the distribution of
power and other forms ofsubstantive equality. The same factors which support
the installation and consolidation of formal democracy, namely growth in the
strength of civil society in general and of the lower classes in particular, also
support progress towards greater equality in political participation and towards
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greater social and economic equality. Ultimately, we see in democracy - cven in
its modcst and hugely fcmnal contcmporary realizations - the beginning of tht'
se\t:'transfimnatibn of capitalism.

The structure of this volume is simple and follows the line of reasoning just
sketched. Chapter 2 offers a review of existing research, describing and
evaluating the two traditions of research on development and democracy. Ir
concludes with reflections on the methOdological problems of reconciling
contradictory results of research employing very different methods. Chapter 3
develops our theoretical fhunework fill' the study of development and demo
cracy f()cusing on the three power clusters of class, state, and transnatiunal
relations. Chapter of presents the comparative analyses of advanced capitalist
countries. Chapter 5 deals with democratization in Latin America, and chapter
6 compares the Caribbean islands and the countries of Central America. Thc
concluding chapter 7 reviews the theoretical positions developed at the outsct in
the light of these compamtive historical investigations. It ends by exploring thc
implications of our findings for the futlll'e of democracy.
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2

Capitalist Development and
Democracy: The Controversy

In the comparative study of macro-social phenomena two radically different
research traditions coexist with each other - cross-national statistical work and
comparative historical studies. This may be - and is often - seen as just anothcr
instance of the age·old opposition between quantitative and qualitative inquiry
or, more radically, between social scicncc and llllluanistic scholarship.

A minority of scholars - among thcm Jeffcry Paigc (1975), John Stephens
(1979c), and Charlcs Ragin (1987) - have insisted that the two research modes
should complement and be integrated with each other rather than treatcd as
irreconcilable opposites. In research on development and democracy, the
opposition between the two modes of work has a particularly intense character.
llere we encountcr not just n divergence of method but sharply contradictory
findings. As lIoted, this constitutes a difficult dilemma unless one is prepnred to

dismiss onc mode of research out of hand as inadcquate. This chapter
describes and evaluates thc two bodies of research and seeks to lay the basis lor
a way to reconcilc and transcend the contradictions.

Comparative Historical and Cross-national Quantitative
Research on Development and Democracy

The contradictions bctwcen these two research traditions did not often lead to
actual controversy and debate. Many who worked in the more qualitative,
comparative historical mode hardly became aware of the other side, because
they simply could not conceive of a research strategy that claims to come to
valid results by taking a few pieces of information about many countries lind
subjecting them to statistical, correlational analysis. In turn, the emphasis on
historical particularity and the small number of cases to which the historical
approach could be applied, appeared radically unsuited for an exploration of the
causal condiJ,iAt!s of democracy in the eyes of students who conceived of the
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quantitative analysis of a large number of cases as the only viable substitute I(lr
the experimental approach that is impossible in macro-social analysis; they
therelilre searched for ways of stUllying the conditions of democracy through
statistical inference li'mn cross-national research covering many countries. The
gulf between these methodological conceptions was - and is - so deep that the
work of thc other side was easily dismissed if it was noticed at all.

Ignorant dismissal was especially frequent ,1I1umg the historically minded
students of democracy. The quantitative analysts paid more attention to the
comparative historical work, though, as we will see, they often disregarded the
more sophisticated theoretical ideas advanced by the other side, especially if
these could nut be tested with the crude measures suitable for macro
quantitative statistical analysis. This asymmett}' has little substantive justifica
tion. Both sides grapple with difficult, yet fundamental methodological issues
that are hard to do justice to at the same time; and each side makes different
strategic decisions on which issues are to be given the most attention and which
are to be treated with relative neglect.

We will first oller a selective account of both research traditions. This will
introduce not only the problems at issue in the contrast between comparative
historical and statistical investigations of the conditions of democracy but also a
large number of ideas used in our own account. The chapter then turns to
reflections on the questions raised by the divergence of the two research
traditions. We will ofTer methodological arguments fi)r an approach that can
transcend the impasse and reconcile the contradictory findings.

/:'ar!l' l/IUlIllilalh'( rmss-llaliwud sludies

Seymour fvlartin l.ipset published in 1959 a now classic paper linking
democracy to economic development. It opened a long line of increasingly
sophisticated quantitative cross-national studies. Lipset's theoretical position
derived Irom the nineteenth-century classics of social theory, especially from
Durkheim and Weber hut also from Marx, combining a systemic conception of
society with a revised version ofsocial evolutionism. In many ways, his approach
to the problems of development resembled that of modernization theory. At the
same time, Lipset did not subscribe to thc value determinism and the
equilibrium assumptions that came to characterize especially later versions of
modernization theory as well as his own later work. He combined a systemic
view of social ch,mge with a resolute f()CUS on divergent class interests amI
conflict.

Upset begins with the observation that greater economic affluence in a
country has long been thought ofas a condition f:nrorable for democracy: "The
more well-to-do a nation, the greater the chances that it will sustain demo
cracy" (Upset 1959/1980: 31). He then proceeds to put this idea to the test by
cross-national comparison.

He compares European and Latin American countries on the interrelated
dimensions of wealth, industrialization, education, and urbanization and
demonstrates that European stable democracies scored on averag~er in all
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of these dimensions than European dictatorships. Examples of the indicators he
uses arc per capita income, telephones pCI' 1,000 persons, percent of people
employed in agriculture, percent literate, and perccllIliving in cities of different
sizes. A comparison of democracies and unstable dictatorships with stable
dictatorships in Latin America comes to very similar results at a lower level of
development.

In his theoretical account for these relationships, Upset liJcuses on modera
tion and tolerance. Education, he contends, broadens one's outlook, increases
tolerant attitudes, restrains people from adopting extremist doctrines, and
increases their capacity liJr rational electoral choice. Increased wealth
moderates the lower classes and thus makes them more pronc to accept gndual
change. Actually, it is the discrepancy in wealth rather than its overall level that
is dccisivc, but since there is generally more inequality in poorer countries these
two factors are closely related. In countries with greilt inequality of wealth, the
poor are more likely to be a threat to the privileged and thc established order.
The rich in turn tend to bc hostile to democracy, both because they feci
threatened and because they often view it even as morally wrong to let the poor
and the wretched participate in political decisions - an arrogant attitude which
in turn fceds the rescntment of the poor. Thus, the middle class cmerges as thc
main pro-democratic force in Upset's analysis, and this class gains in ,'iize with
socioeconomic development. In sum, Upsct argues that industrialization leads
to increases in wealth, education, communication, and equality; these develop
ments Me associated with a more moderate lower and upper class and a larger
middle class, which is bv nature moderate; ,md this in turn increases the
probability of stable dem()cratic liJrms of politics.

Subsequent studies employed far more refined statistical tcchniques. But
they confirmed the positivc relation between dcvelopment and democracy.
While they explored alternative as well as complementary hypotheses and
sought to detail the cOlus.\1 IllcchOlnisms underlying the wnnection between
de\'elopment and democracy, they added little to a more comprehensive
intcrpretation of this relationship.

Phillips Cutright (1963) brought correlational - and more generally multiva
riate - analysis to bear on these problems. lie ,\rgued that averages of differcnt
social and economic indicators are luI' too crude a measurc of development,
discarding the more precise information availablc. Furthermore, differcnces in
the character of the political ordcr must not be just crudely classified because
they then cannot be related with any precision to the quantitativc inliJl'lllation
on social and economic conditions: "It makes little difference that in the verbal
discussion of national political systems one talks about shades of democracy if,
in the statistical assessment, one cannot distinguish among nations" (Cutright
1963: 254).

Cutright constructed scales of economic development, of "communications
development" as well as of "political development" or, in effect, democracy,
each combining several specific measures. I lie then subjected these quantitat
ive scores for 77 countries to a correlational analysis.

The correlation between the indices of communication development and
democracy (or political development) was I' = 0.81, while the correlation of

~
~ e
~

v-
nil! Cfllltrol'('/:~)' 15

democracy with economic development was 0.68, signiHcantly lower. Cutright
concluded that his main hypothesis - that political institutions are intenlepen
dent with the level of social and economic development - was confirmcd.

The theoretical account Cutright offered lor these findings is simple and not
hilly dcvelopcd. More strongly than l.ipset's it reflccts thc assumptions of
modernization theory - of cvolutionism and functional system integration.
National societies are conceived as interdependent systems with sttrong equili
brium tendencics, Greatcr division of labor and structural differentiation in
economy and society demand more complex and specialized political institu
tions, if the system as a whole is to be in equilibrium. lIe considcrs
representative democracy as the lorm of government sufficiently complex to
deal with a modern, increasingly heterogeneous social order. This identification
of representative democracy with political dillerentiation is also the reason why
the title of his paper speaks of "political development" rather than democl':lcy.

In any less than pel'lect correlation, many countries will stand significantly
above or below the regression line. Relative to its level of social or economic
development a country may have "too much" or "too little" democracy.
Commenting on this, Cutright offered on the one hand a number of ad hoc
hypotheses explaining such "deviations" from a presumed equilibrium. For
inslance, he speculated, democracy may have flourished in the westnn
hemispherc more than in Europe because of the absence of large-scale
international conflict. And he suggested that case studies focus on deviant caSt'S
in order to gain I'i.lrther insights into the particular conditions f:l\'oring or
hindering' "political development".

On Ihe other hand, he turned thc mathematical cljuation represcnting the
overall relations betwecn social, economic and political development in all 77
countries into a "prediction equation:"

The concept of intel'llependencc and the slatistical method of this study (lead)
us to consider thc exislencc of hypothctical equilihrium Jloints toward which cal'll
nation is moving. It is possihle f(lr a nalion to he politic'llly o"crde\'l:lopcd or
undcrdeveloJlcd, and wc suggest that eithcr pulilical ur non-pulitical changcs \I ill
OCClll'to put thc nation intu cquilihrium. (Cutright 1%3: 2M)

This preuiction presupposes an extremely tight integration of national systcms,
It fllrthermore implies the assumption that the social and economic dcvelop
ment indicators represent the structural conditions that in thc long run arc
decisive fi)r the chances of democracy. Ilowevcr, thesc factors cannot explain
on their own why any deviations li'om the predicted configuration should exist
in the first place. Other conditions, such as those considered in the ud hoc
hypotheses, become then by implication merely temporary obstacles to repre
sentative democnltic forms of govcrnmcnt or passing liworable circumstances.

Six years later, Cutright and Wiley (1969) published a study that responded
to a number of qucstions raised by critics. It constituted a significant advance in
quantitative comparative research on dcmocracy. They selected 40 countries
that were scJf-govcl'I1ing throughout the period from ]927 to 1966, thus
excluding the effccts of foreign occupation and colonial rule on the form of
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government. This represents a small, hut significant advance toward the ideal of
employing units of analysis that arc independellt of each other - a technical
presupposition of causal inference from correlational analysis that can never be
fully met for human societies, especially in the twentieth century.

With this sample ofcountries they studied democracy in relation to social and
economic development in four successive decades, 1927-36, 1937-46,
1947-56, and 1957-66. In this way they were able not only to examine the same
relationships in four different periods but also to subject the question of causal
direction to a "cross-lagged" correlational test. Their conclusion: the positive
association between social and economic development and democracy holds for
all four decades, and the data suggest a causal priority especially for economic
development.

The analysis then turned to the conditions of chnnge in political representa
tion over time. What accounts for stability of regime form in the face of social
and economic change? And which lactors are associated with declines in
political representation, which occur in spite of the fact that literacy rates and
energy consumption, the indicators of social and economic development, hardly
show similar declines? Ilere a simple measure of social security provisions,
based on the age and number of national social security programs, proved
illuminating.

Changes in political representation were virtually confined to nations that
rated low in the provision of social security and at the same time high in literacy.
This led Cutright and Wiley to a revision of Cutright's earlier equilibrium
theorem which predicted that countries with a political representation "too
high" or "too low" in view of their level of social and economic development
would decline or increase in political representation. Only nations high in
literacy and low in social security provisions conlimlled 10 this expectation.
Where literacy as well as social secllrity were low, lillie 01' no change was
obsenred. Neither did any significant political change occur in countries with
high social security, whatever their levels of literacy.

The interpretation of these results given by Cutright and Wiley stayed as
close as possible to the original equilibrium model: economic development
entails division of labor and social differentiation to which reprcsentative
democracy is the most adequate constitutional response. This functionalist
argument is now complemented by a causal hypothesis concerning s(}cial
development: increasing literacy and related aspects of social change foster a
population's interest and capability in political participation and thus engender
pressures for democratization.

The stabilizing effect ofsocial security provisions, which constitutes the main
new lInding, is explained by two ideas, the second of which is only obliquely
hinted at. First, satisfying major economic interests of the population streng
thens people's allegiance to the political status quo, independent of constitu
tional form. Demands for democracy, in this view, derive their strength from
unmet economic needs.

The second explanation can be combined with the first, but it is a sharply
distinctive a!lQ!ment once lully developed. The capacity of a government to
deliver soc~ "eurity programs can be taken as an indication of a strong and
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ctlective state apparatus, and - so we interpolate the argument - such stilte
apparatllses milY bc strong enough to maintain the constitutional status quo:
strung enough to defend itself again!>! forces in society demanding a voice in
collective decision-making, effective enough to "bribe" them into quiescence,
and even powerful enough to crush them.

Retreat fi'om comprehensive theoretical interpretations

Subsequent studies changed and rclined the indicators for democracy2 as well
as the measures of social and economic development; they analyzed different
samples of countries, and examined constitutional change Over time. More
important, however, was a subtle but significant shift in the relation of these
studies to issues of theory. Typically, they explored propositions derived from
alternativc theoretical views of the relation between development and demo
cracy, considering now in addition to modernization theory also the more
conflict-orientcd ideas of world-system and dependency theories. At the same
time, they tended to refrain from such broader theoretical interpretations as
offered by I,ipsct and Cutright and focused more and more on specific testable
hypotheses.

Ken Bollen's work, arguably the most carelul of this type, brought further
mcthodological refinements together with confirmation of the basic empirical
generalizations. Bollen also responds to a wider range of theoretical arguments.
I lis paper on "Political Democracy and the Timing of Development" (Bollen
1979) takes ofr from the skepticism about any clear-cut relationship between
socioeconomic development and democracy that we will encounter when we
turn to the comparativc-historical studies. To anticipate, this view sees
fil\'orahle conditions Illr democracy rooted in the particular historical constella
tion of early capitalism and it maintains that such favorable conditions are not
going to be repeated.

Bollcn lormulated this as the hypothesis that "the earlier a country begins to
develop, the higher its level ofdemocracy," noting that one could well argue the
opposite by virtue of a diHi.lsion of the democl'lltic ideal over time which would
exert more pressures for democracy in late developing countries. Using two
diHcrent measlll'cs lor the "beginning" of development, he found no signil1caIll
association between the timing of development and political democracy. The
interpretation of this negative finding is carefi.tlly left open. It could, trJr
instance, be the result of the opposite - nnd mutually canceling - eflects of
ditlcrcnt factors associated with the timing of development.

His analysis demonstrates again a rather robust association between econo
mic development and democracy. This is especially significant because he
examines a very large sample of 99 countries and because he employs a
different set of indicators for political democracy. The association between
political democracy and economic development was fundamentally unallected
by this ditlercnt operationalization.

Bollen's study also throws light on the role of cultural factor~~d on the
impact of state strength on democracy. He found political den .cy to be
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positively associated with the proportion of Protestants in a country and
negatively with the frnl:tion of domestic economil: prOlhll:tion used fell' (.(overn
ment expenditures. In subsequent publications, Bollen explored the interrcla
tions between political democracy and income inequality as well as between
democracy and the degree of a country's dependence on other countries in
transnational economic relations. To these issues we now turn.

The relation between income incquality and democracy had been a central
issuc for Upset (1959/1980) as wcll as 1(11' some of the classic authors on whose
work he built his own argument. If these arguments lead us to expect chances
for democracy to be more 1~lVorable under conditions of reduced inequality, the
reverse direction of causation is equally plausible: wherever democracy is more
than a mere formal sham, it should over time contribute to a reduction of
inequality. Either or both of these relationships between inequality and
democracy should result in fairly clear-cut negative correlations, although both
are likely to involve time-lags the lcngth of which is not easily specified.
Empirical analyses have had trouble identifying clear-cut patterns.

A number of early quantitative studies came to contradictory results. Bollen
and Jackman (1985b) concluded from their review of these studies as well as
their own analysis that no relationship could be established onCe the level of
development Was taken into aCcount. Muller (1 ()H8) argued that this was tl'lle
only if democracy and inequality are measured at a single point in time. He
found that the length of a country's experience with democracy has a significant
negative impact on income inequality - independent of level of development,
position in the world system, and the population's age structure. This is a
gradual impact, measurably effective only after about two decades of democra
tic experience. Conversely, while the degree ofincome inequality docs not seem
to affect the illtlllKllrtltilJl1 of democracy, it docs show a close relation to the
chances of lI/(/ill((l;Il;IlK a democratic fill'lll of ~ovcl'l1men1.

The issue is 1:11' from settled. Mullcr's lindings were challcng'cd by Weede
(1989) who introduced literacy in addition to level of development and the age
structure of the population as control variables; this eliminated the central
finding of Muller - the negative correlation between inequality and democratic
experience. In turn, i'vluller (1989) replicated his earlier findings even with
litemcy as a control, using neW measureS lill' democratic experience and
literacy.J

The exploration of the relation between democracy and economic depen
dence led to results one must judge ambiguous. Various authors had argued, on
the basis of qualitative assessments and theoretical considerations, that the
impact of advanced "core" countries on the political economy of dependent,
"peripheral" countries would diminish the chances of democracy. "Outside the
core, democracy is a rarity" (Chirot 1977: 22). Thomas and others (1979) drew
from several, not altogether consistent, empirical tests the conclusion that
economic dependence was indeed associated with political centralism:·
However, Bollen (1983: 476, n.13) found no significant effect modilying the
relation between democracy and level of development when he introduced such
variables as penetration by multinational corporations, foreign trade concentra
tion and US foreign aid. Acomplex classiflcation distinguishing countries at the
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l:ore of the capitalist world system, peripheral countries and semipcripheral
countries, which was based on political as \\ell as econumic considerations _ 011

treaty memberships, military interventions, and diplomatic relations as \\ ell as
trade /lows - did lead to the conclusion that democracy had, independent of ,I

country's level of economic development, wc!rse chances in peripheral and _ 10

a lesser extent - in semiperipheral nations.' This IInding suggests that gco
political intcl'I1ational configurations may be more important than ewnomic
dependency as detcrminants of the chances of democracy. Shiliing the li)cu~ to
political international relations is also suggested by the results of Muller (llJIl5),
who tCHlIld no evidel1ce that breakdowns of democracy were the re~ult of
cconomic dependencc, but observed a significant negative relation bet'.\ ecn ,lid,
especially military aid, by the Unitcd States, and the stability of democracies,

Q.uite a few other Cl'Oss-national statistical studies have also dealt with
specific conditions or consequences of democracy - investigating further its
relation to economic inequality and to a country's dependence on other
countries in transnational cconomic relations or examining for instance the
impact of democratic rule on economic perlormanee. The details of thcse
complex and o/ien contradictory research I1ndings need not detain us here.
research findings nced not detain us here.

A last quantitative study to be reviewed herc departs from the cross-~el:tional
mode of analysis of earlier work. Ilannan and Carroll (1lJ81) seek to idcl1til~'
social and cconomic correlates of tmllsit;IJIlS from one lilrmal political structurc
to another. This "event-history mcthod" partially confirms, partially modifie~
and complcments the findings of cross-sectional research. Hannan and Carroll
found that in thc 90 countries studied fi)r the period Irom 1950 to 1<)75, (lIll\' a
lew of the variables examined had significant enects on the transitions from (;ne
of filUr political liH'll1s to anothcr. Iligh levels of economic production wen'
ncgatively, ethnic divcrsity positively associated with overall nllcs of l'hangl' in
polilicallclI'Il1. Thc IlIOSt stahle Jlolitical StnH,:tures wcre multi-part)' systems: of
Ihe 39 countrics with llIulti-party political structurcs in 1%0, 2H had such a
system still (or again) in 1975, In line with what one would eXpcl't li'om
cross-sectional analyses, Ilannan and Carroll's event-history analysis showcd
that richer countries arc less likely to llIove from multi-party politics to political
ccntralism, but the same holds IClI' transitions away Irom centralized political
l(lI'I11S: "Stated loosely, successful countries retain their political stratcgies."
(llannan and Carroll 1981: 30-1). Ethnic divcrsity was not (lIllv ICllllld to
destabilize lormal political structures in general, but had a particuhl~ly ncgati\'c
effect on dcmocracy: it was especially associated with transitions IIllt I!(
multi-party systems and with changes iI/til one-part)' regimcs.

The whole gamut of quantitative cross-national, research was dismissl'd by
many and attacked as inadequatc by a lew. Its empirical conclusions as well as
its - generally sparse - theoretical grounding, primarily in modcrnization theory,
wcre sharply contradicted by investigations that focused on the histories of a
lew countrics and analyzed them in the light of more complex theoretical
arguments. These studies were critical of the a-historical quasi-evolutional}'
generalizations that inlc)rmed modernization theories. Their own common
ground in theoretical conception has been characterized by a focus on
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long-term effects of past conflicts and historical structures, by a search for the
critical collective actors in historical change, and by an emphasis on the
changing world historical environment of natiunal histories. We oncr a sketch
of some of these comparative historical works before turning to an evaluation of

both strands of research.

ElIr(J' (omparath't' histol";atl ;llt't'st;gat;olls

Karl de Schwcinitz (19M) formulated a theoretical position that sharply
contradicts the notion that today's advanced capitalist countries represent the
future state tow,ud which less developed countries will travel on roads roughly
similar to the paths taken by the "early developers". Democracy as known in the
West was in his view the privilege of the original capitalist countries. Here
economic development was slow. Its decentralized character encouraged liberal
political conceptions and ideals. The working dass was not yet mobilized.
There was no demonstration effect from neighboring more advanced countries
that would have stimulated individual and collective consumption denmnds.
Thus, it was lin easier than in today's developing naIions to impose the
disciplines of consumption, of work, and of public order that are necessary for

economic development.
Later developing countries need a stronger state also for a number of other

reasons - among them a very different international economic environment,
\\'hich is likely to trap the less advanced countries in unfavorable positions in the
transnational divisiun of labor, and new technological options that can be
exploited only with larger lumps of investment than private savings can sustain.
The pressures IOward greater centralization go beyond economic considera~
tions and necessities. States in late developing countries also have more reason
to intervene repressively because their rapidly changing societies arc more
mobilized. At the same time, they have more effective means - military and
police technology, modern systems of communication and tnmsporration, as
well as beller forms of organization - to impose the three disciplines of
consumption, work, ami public order. If that imposition succeeds, democnlcy is
not very likely since democratization now depends hugely on the values and
intentions of the ruling groups. Ifit does not succeed, neither development nor
democracy have good prospects. De Schwcinitz concludes (1964: to-II):
"The development of democracy in the nineteenth century was a function ofan
unusual configuration of historical circumstances which cannot be repeated.
The Euro-American route to dcmocracy is closed. Other means must now be
devised for building new democratic states." The remainder of the book makes
clear that he sees the possibilities of developing democratic political structures

as limited indeed.
Two generations earlier, in 1906, Max Weber voiced an opinion on the

chances of bourgeois democracy in Russia that is similarly skeptical and roughly
akin in its reasoning. While his passionate sympathies lay with the struggle of
the liberal ,.J-q,ocrats in Russia, his analysis of the impact of capitalism on the
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Russian economy and especially on the Russian ,Igntrian structure led him to a
rather negative prognosis.

True, the hureaucracy of the amorratic regime of the Tsar would hardly
survive the tensions and conflicts of capitalist transformation: "As far as the
negative side of the problem is concerned, the view of the 'developmental
theorists' will be right. The Russian autocracy of the past has ... by any human
estimate no choice but to dig its own grave" (Weber 1906: 350). But that docs
not mean that it will be replaced by a democratic regime. The project of
democratization would have to rely primarily on the power of Western ideas,
while it filces overwhelming struclUntl obshlcles. These obstacles arc in
Weber's view firstly grounded in the conditions of the Russian political
economy, particularly in its agrarian problems. But the progress of democrati
zation is also not f:lVored by the charm:ter of advanced capitalism itself: which
begins to penetrate the Russian economy. Capitalism in the twentieth century
represents in Weber's judgl'ment an increasingly hostile cnvironment fiJI'
freedom and democracy: "It is completely ridiculous to attribute to today's
advanced capitalism an elective amnit)' with 'democracy' not to mention
'fi'cedom' (in mo' meaning of the word)." Successful democratization in Russia
now has to overcomc obstacles that derive from the political and economic
problems oflate and uneven capitalist development as well as from the changed
character of capitalism anywhere. Its only hopes arc in Weber's view the itlmls
of hourgcois liberal relorm - a slender reed to lcan (mf'

An even more skeptical view of the relation between capitalism ami
democracy that applies to carly capitalism as well can be inferred fi'om his
analysis of the rolc ofhlW and bureaucracy in the rise of capitalism. Herc Weber
(1922/1968) argucs for a I'i.mctional correspondencc or "elective amnity"
between carll', l'Ompctitivc capitalism and the predictability of liJl'lually rational
law and hureaucratic administration. Formal rationality ami thus predictability
arc compromised by substantive demands ofjustice. Democracy, hO\\'e\'cr, is in
Weber's view precisely the institutional arrangement through which such
substantive dcmands lue invading and transforming the pure formalism of law.
In critical ways, then, democracy and even early capitalism were at odds with
each other.

More reemt mmpal"alive h;sloriail lJ)ork

Guillermo O'Donnell (I 979b} sought to explain authOl'itarhlll developments in
South Amcrica during the 1960s and 1970s that ~eemed at odds with the
optimism implied in modcrnization theory. Argentina, Brazil, Uruguay, and
other countries turned away li'om dcmocratic constitutional forms at fairly high
levels of development and, he argucd, fj)r rcasons prccisely related to their
comparatively advanced stage of developmcnt. O'Donnell's analysis was based
on a political economy Ihllllework, roughly comparable to that of Max Weber
and dc Schwcinitz. lIe gave particular attention to the economic and political
depcndence of a late developing countly on the developed core of t~.apitalist

.;



1·- ...........

22 71//: COlllrol'er~)'

world economy and to thc responses of the state and of class-based politics to
the problems engendercd by this dependency.

Import substitution industrialization (lSI) had expanded the urban middle
and working classes and brought to power populist coalitions which deliberately
activated popular forces, particularly through labor organization, and included
them in the political process. Economic growth underwrote the costs of social
welfare policies. However, the progress of "easy," or "horizontal," Le.
consumer goods import substitution behind high tariff walls depended on
growing imports of capital goods, paid fill' by exports of primary goods. This
development strategy ran into trouble when the foreign exchange reserves
accumulated during World War II werc exhausted and both prices and demand
for Latin America's primary exports declined in the 19505. The severe balance
of payments problems caused domestic inflation. Attempts to impose stabiliza
tion policies hurt the popular sectors, divided the populist coalitions, and
created political crises.

The growth of lSI had also enlarged the number and range of technocratic
roles in the public and private sectors. Prominent on the minds of these
technocrats was the "deepening" of industrialization, Le. the creation of a
capital goods industry. However, successful plll'suit of this stratel,'J' entailed
reduction of popular consumption in order to generate higher domestic
investment levels (as taxation of the wealthier sectors was not even considered
as a realistic alternative), and attraction of foreign capital. The crucial obstacles
in this path were militant labor movements and populist politicians. This
constellation led to the formation of a coup coalition among civilian and military
technocrats and the big bourgeoisie. They discarded democracy as incompa
tible with further economic development and installed bureaucra
tic-authoritarian rebrimes, These regimes insulated economic policy makers
from popular pressures and deactivated unions and left-wing political parties,
by force if necessary. Thus, it was exactly in the more advanced of the I.atin
American countries that particularly harsh authoritarian rule was imposed in
the 19605 and 19705.

O'Donnell asserted on the basis of these findings an "elective affinity"
between advanced c,lpitalist development in dependent political economics and
bureaucratic authoritarian rule. Though the widet' <llllliong'er-term significance
of such developments is treated with cilution, his pcrspective is radically
different from the optimism of much of modernization theory: "It is impossible
to say, without systematic comparative research, but it is a disquieting possibility
that such authoritarianisms might be a more likely OUlcome than political
democracy as other countries achieve or approach high modernization (O'))on-
nell 197%: 90).

O'Donnell places great emphasis on a country's dependent position in the
international economic system. Dependency theory - as well as its close cousin,
world system theory (see Wallerstein 1974 and 1976) - generally tends to sec
economic dependence as creating pt:essures toward authoritarian rule (see, e.g,
Chirot 1977; Thomas 1984).

Seven years before O'Donnell's book, Barrington Moore,jr. , had published
~ The Social Origins ofDictatorship alUl Dell/ocmcy (1966). This was without doubt
"'rel the most important comparative historical research on development and
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political form, and it achieved paradigmatic influence in the field. Through
historical case studies of six countries - England, France, the United States,
japan, India, and China - and extensive research on !'IVO more, Germany and
Russia, Moore identifies three distinct paths to political modernity, each
characterized by specific conditions: the path to parliamentary democracy, the
path to fascist dictatorship, and the path to communist dictatorship. These
three routes, he argues, are not alternatives that are in principle open to any
society. Rather, they are tied to specific conditions characteristic of successive
phases of world history. Thus he sees the conditions favorable for demo
cracy - like Weber and de Schweinitz - bound up with the historical constella
tion of early capitalism: "the route that ended up in capitalist democracy ... was
itself it part of history that almost certainly will not be repeated" (Moore 1966:
5).

A strong concern with historical particularity and process leads Moore to a
principle that informs all of his interpretations and cxplanations: past conflicts
and institutional structures have long-term effects and are of critical impor
tance for later developments. Any attempt to explain current change without
attention to these continuing effects of past history - any "presentist" ana
lysis - is doomed to filii. 7

Moore's specific analyses proceed in the by now familiar political economy
framework: economic change, state structures and state actions, and social
classes are the central categories. Basically marxist in orientation, the study
focuses on peasants and lords, though the bourgeoisie is given a critical role as
well. Moore's emphasis on the role of the rural classes derives, of course, from
the principle oflong-term effects of past history. It is noteworthy, however, and
it will occupy us later, that the working class is virtually absent from the picture
he gives of the rise of democracy.

In his conceptions of rural class conflict, the distinction between labor
repressive and market-dominated modes of labor control plays a crucial role.
This has fClUnd striking support in a study of agrarian social movements in
contemporary developing countries by jeffery Paige (1 CnS). Paige found that
the most radical agrarian movements emerged when a landlord class relied on
coercive labor policies while facing- a cultivating <:lass that derived its income
primarily from wages rather than directly from the land and that was able to
organize fClr collective action.

Moore asks of his cases a number of central questions, and it is these
questions that constitute the core of his theoretical framework. The analysis
focuses (I) on the strength of the state in relation to the power of landlords and
bourgeoisie, (2) on the incidence of repressive agriculture for which the
landlords need the help of the state, (3) on the relative strength of the rural and
the urban dominant classes, (4) on the alliances ofdoniination among the crown
and the dominant classes, alliances shaped by the relative strength and the
interests of these partners in power, and (S) on the chances of the peasantry to
come to collective action depending on the presence or absence of solidary
village and work structures.

The conditions for the route to communist revolution can now be listed in
skeletal fashion: a highly centralized state, a weak bourgeoisie, a land owninge class that relies on political means of labor repression, and a peas. with
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good chances of collective action that are due to solidary village communities
and weak tics to the - often absent - landlords. This picture bears a striking
similarity to the sketch of the factors Weber considered relevant in the early
stages of the Russian revolution. The communist take over occurred in Russia
only after the system of domination broke down in the revolution at the end of
World War I, which was fueled by peasant discontent.

Moore's view of the conditions for the reactionary revolution from above that
ends in fascist dictatorship can be put in similarly apodictic form as follows: a
coalition led by a strong state and powerful landowning classes includes a
bourgeoisie that is not without some strength but depends on the support of the
state through trade protectionism, favorable labor legislation and other mea
sures that in different combinations characterize top-down, state-sponsored
industrialization. Agricultural labor remains signilkantly controlled by repress
ive means rather than primarily through the market. Owing to village and work
structures that do not favor solidarity, the peasant revolutionary potential is low.
The internal tensions and contradictions of industrialization under reactionary
sponsorship lead to experiments with democracy that do not, however, yield
results acceptable to the dominant classes. Fascist repression is the final
outcome. The similarity of this path to the developments in Argentina and
Brazil in the 1960s and 1970s did not escape the notice of O'Donnell. In fact,
he explores the broader theoretical implications of his own analysis precisely by
linking it to Moore's work and by extending Moore's ideas beyond the cases of
japan and Germany (O'Donnell 1979b: 88-90).

The emergence of parliamentary democracy represents the oldest route to
modernity. The picture Moore offers here is more complex than in the case of
the other two routes. Conflict and a fairly even balance of power between the
lords and the crown are a first condition. A strong bourgeoisie, :It odds in its
interests with the rural dominant class and even able to entice landlords into
commercial pursuits, is ofcritical importance: "No bourgeoisie, no democracy"
(Moore 1966: 418). Moore also notes that in all three cases of democratic
development studied there was a revolutionary, violent break with the past,
unsettling the established domination oflandlords and crown. Other conditions
that emerged as significant in the rise of communist revolution and fascist
dictatorship show, however, no clear-cut pattern in the histories representing
the democratic route: while labor repressive agriculture was present in France
and the United States, English agriculture relied rather exclusively on the
market. The capacity of rural labor for collective action - the revolutionary
potential of the peasantry - was high in France but low in England and the
United States.

On the case of India, Moore takes a similar position as de Schweinitz: there
are complex conditions that allow the institutional legacy of post-colonial
democracy to survive. But due to the limited compatibility of freedom nnd
efficiency under current conditions, Indian leaders have to face cruel choices
between effective democracy and effective development. The argument I'eveals
a conviction that informs Moore's aualysis of all routes into the modern world:
"The tragic fact of the matter is that the poor bear the heaviest costs of
modern~~nunder both socialist and capitalist auspices." Therefore, moder-
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nization is not possible without "either masked coercion on a massive scale, as
in the capitalist model including even japan, or more direct coercion approach
ing the socialist model" (Moore 1966: 410).

In her incisive review ofSocitt! Origills, Skocpol (1973) takes Moore to task on
a number of points, among them his neglect of the variably autonomous role of
states and his lack ofan intersocietal perspective.8 She argues that a strong state
with a capacity for repression - something absent in England for example, due
to the reliance on the navy for military power - is an essential element of the
authoritarian class coalition. Her argument for the importance of the interso
cietal perspective is, in part, a plea for integrating Moore's domestic class
analysis with the central ideas of dependency theory and Wallersteinian
world-system theory. But at the same time, it is an argument for the importance
of interstate relations in analyzing domestic politics and the variably autono
mous role of the state. Conceptualizing states as standing at the intersection of
domestic and international power relations proved to be exceptionally fruitful in
her own comparative study of social revolutions (Skocpol 1979).

Moore's analysis is open to quite important other criticisms. One was briefly
noted earlier and will occupy us later at some length: the role of the working
class in democratization is rather radically neglected. This is in part a
consequence of Moore's focus on long historical gestation periods. In addition,
it follows from his definition ofdemocracy which focuses on public contestation
of political issues rather than on inclusive participation in the political process.
The democratic struggles of the working class then appear only to extend an
otherwise already largely established pattern. We will argue for a very different
view.

Another important critique takes off from the apparently innocuous fact that
the time periods taken into account for the different COuntries vary considerably
in length. While the cases of democratization are pursued over very long time
periods, the discussion ofJapan and Germany breaks offwith the establishment
of Fascism. This can be defended only by arguing that post-war democratiza
tion in these two countries was exclusively a result of foreign imposition, which
in turn is -like all questions of international context in Moore's ana
lysis - excluded from the eXl>lanatory framework.

If this exclusive focus on domestic developments is modified and if the time
periods considered are adjusted in theoretically meaningful ways, it is possible
to argue that the reactionary path to political modernity has some potemial lor
leading - by tortuous detours - to democratic political forms. This argument
goes far beyond the cases ofjapan and Germany. France came at various poillts
in the nineteenth century quite close to the reactionary path model, yet it rightly
figures as one of the main cases of democratizatiop.9 Spain, Portugal, and
Greece as well as Argentina and Brazil may well be seen as instances of a
similar development toward democracy in the twentieth century (Ruesche
meyer 1980).

Yet, these as well as other critiques notwithstanding, Moore's book repre
sents a towel'ing achievement. It helped transform the social sciences by
reestablishing the. comparative historical mode of research as the most
appropriate way of analyzing macro-social structures and developfllAl.l.!s.
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7h'O modes 0/ research - aJ1ltradict01.1' results

Our review of quantitative cross-national and comparative historical studies on
the relation between capitalist development and democracy has shown us
results that rather consistently contradict each other. We are faced with a
serious dilemma because the two research traditions are separated by two
things at once: by opposite findings and by different methods.

The first research tradition covers many countries, takes for each country
only a minimum ofstandardized, aggregate, but not always reliable information
into account, and translates that inlormation - on occasion not with great
delicacy - into numerical expressions in order to subject it to complex mathe
matical operations. It sees the quantitative analysis of a large number ofcases as
the only viable substitute lor the experimental approach that is impossible in
macro-social analysis.

The other tradition studies only a few countries at a time, and while the
complexity of such analyses far exceeds the possibility of testing the explanatory
propositions with so small a number of cases, these works are attentive to many
factors suggested as relevant by common sense and theoretical argument, they
treat historical particularity with care, they give weight to the historical genesis
of social and political structures and developments, and thcy betray an attractive
awareness of long-term historical developments in different parts of the world.

Taken together, the two research traditions highlight Illlldamental methodo
logical issues that are hard to do justice to at the same time. Faced with difficult
dilemmas, each makes different strategic decisions on what to give priority.

The quantitative cross-national research, which we respect for its breadth of
coverage, the objectivization of analysis, and the quantit;Hive testing of specific
hypotheses, has come to a number of consistcnt results. The outstanding
I1nding is that there exists a stable positive relationship between socioeconomic
development and democracy.

The comparative historical tradition of research, which we respect f()r its
analyses of historical process and for the sophistication of theoretical argument,
is by contrast extremely skeptical of the chances of democracy in contemporary
developing countries. These authors do not only deny that there exists a
consistent and theoretically plausible relationship between democracy and
development, capitalist or otherwise, but they also see the odds of democracy
especially in developing countries as extremely unfavorable. They find the main
reasons for this world historical change since the first rise of capitalism in the
different and more powerful role of states (including the expansion and
transformation of the military forces) in both less developed and advanced
industrial countries, in the different balance of power between dominant and
subordinate classes and different patterns of class alliance in less developed
countries, and in the different transnational environment in which late-coming
nations have to advance their projects of developmcnt.

How can this dilemma - created by contradictory results of different res
earch methods - be resolved? Before that question is approached, one point
should be made clear. This is not a conflict between divergent quasi-
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philosophical, "meta-theoretical" positions, as Was argued for different theories
of the state by Alford and Friedland (1985). In that case the conflicting analyses
would simply talk past each other. The contradictory results at issue here can in
our view be confronted with each other much more directly; they are in
principle open to resolution on the basis of empirical evidence. This, too, is the
way in which they have been treated in the past - by Max Weber no less than by
the quantitative methodologists of today. We will first turn to some methodolo
gical arguments and reflections, giving emphasis to those that challenge the
widely accepted monopoly of the quantitative cross-national methodology, and
then seck to arrive at a judgement about the best foundations of a stratef,'Y of
resolving the contradictions.

Methodological Reflections

Critique lllld coulltercriliq1le

A convenient starting point for examining the contradictions between the two
research traditions is O'Donnell's critique of cross-national statisticall'esearch,
one of the rare responses li·om a comparative histol'ical scholar to the other
side. O'Donnell argues, Hrst, that causal inferences from quantitative CI'OSS

national evidence imply the assumption that the causal conditions which affect
the chances ofdemocracy today are the same as those which shaped democratic
developments during the early rise of capitalism, an assumption that may well
be wrong. This, of course, invokes the fundamental claim made by all the
comparative historical analysts we reviewcd - that democratic developments
were rooted in a historical constellation not likely to be repeated. llowever,
quantitative research results make it difficult to sustain the lines of argument
that have been advanced so far. Bollen (1979), as we have seen, t()U1lll no
consistent relationship between the timing of development and democracy or,
more precisely, none that overrides the association between democracy and
level of development. Furthermore, the statistical association between demo
cracy and level of development holds cven if the most advanced industrial
(;ountries are excluded from the analysis (see e.g. Cutright 1963: 258; i\larsh
1979: 23H). That means it cannot he "explained ilway" hy a strong association
between democracy and the highest levels of development achieved by the early
modernizers. III

Next O'Donnell charges that if "deviations" from the central tendency
identified by multivariate analysis are dismissed as due to idiosyncratic
obstacles, "the basic paradigm is rendcred immune tb empirical falsit1cation"
(O'Donnell 197%: 5). This objection seems rooted in the comprehensive
interest in each case characteristic of comparative historical research; rather
than dismissal, the deviant case deserves special attention. The objection is
plausible in the context ofcomparative historical analysis. It is not convincing as
a critique of the statistical approach, which focuses on a number of variables
while randomizing the effects of others. True, in the early work of Cutright
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(1963) we encountered interpretive arguments, wedded to the neo
evolutionism and the equilibrium assumptions of modernization theory, that fit
O'Donnell's charge rather exactly. However, Cutright himself adduced the
evidence for very important modifications of the assumed equilibrium tendency
(see Cutright and Wiley 1969). And later studies no longer viewed the statistical
associations as confirming complex macro-trends, but used them rather to test
specific hypotheses.

O'Donnell also charges the quantitative studies with what he calls the
"universalistic fallacy" - the assumption that since in a set of all or most
contemporary countries "some positive correlation between socio-economic
development and political democracy can be found, it may be concluded that
this relationship holds for all the units (say, regions) included in that set"
(O'Donnell 1979: 6). This raises the same question about uniform conditions
of democracy across different regions as we just considered for different
periods of time. The argument is central to O'Donnell's view of South
America, where it seemed at the time that "political authoritarianism - not
political democracy - is the more likely concomitant of the highest levels of
modernization" (O'Donnell 1979: 8). Though nothing is wrong with this idea
of regionally variant conditions in IObric or theoretical principle, it is contra
dicted by the evidence of quantitative studies that varied in regional inclusive
ness but not in the dominant result of a positive association between level of
development and democracy. Given our present knowledge, it may be more
reasonable to warn regionally specialized scholarship - such as Latin American
studies - against the "particularist fallacy" of disregarding the results of more
comprehensive analyses than to press' the dangers of a universalist fallacy
against the claims of quantitative cross-national research.

O'Donnell makes a quite valid point when he argues that variations within a
country are not taken into account when cross-national analyses are based on
average per capita figures for domestic production, educational attainment etc.
It is quite true, for instance, that the growing wealth of some segments of the
population affects national averages quite strongly even though nothing may
have changed in the economic condition of the vast majority; in fact, such a
development renders the groups that do not participate in the higher standard
of living even less - rather than more - capable of making their interests count
in political decisions.

However, one may see such inattentiveness to intra-country variation as a
discrepancy between the indicators used and the theoretically relevant vari
ables - an error in measurement. And it is well known that measurement error,
unless it systematically favors the hypothesis under review, has the counter
intuitive effect of deflating correlations. This also applies to the - often quite
debatable - indicators of social and economic development and political demo
cracy. Bad measures make it harder, not easier, to confirm a hypothesis.

Another argument of O'Donnell constitutes, however, a powerful critique
with far-reaching consequences: it is highly problematic to draw diachrollic
conclusions - about changes over time and thus about causation - from crOS$

sectiollal analyses. The same idea - that genetic, causal questions require
historicat,~mation about processes rather than cross-sectional data on a '-',

given point (or short period) of time - was the starting point of a seminal paper
by Dankwart Rustow (1970) that developed a simple process model of
democratization whose phases moved from prolonged and inconclusive struggle
through elite compromise to habituation. The systematic exploration of causal
conditions through comparative analysis of historical sequences is a cornerstone
of our own approach.

It is true that several quantitative cross-national studies did take the historical
dimension into account, however minimally and crudely (Cutright and Wiley
1969; Bollen 1979; Hannan and Carroll 1981). The findings of these studies
are suggestive for further analyses that search for genetic, processual explana
tions. Nevertheless, there is little doubt that causal explanations cannot be
tested directly with cross-sectional studies and that it is diachronic propositions
and studies of historical sequence that are needed for settling the issues of a
causal interpretation of cross-sectional findings.

Where, then, do these rather complex arguments leave what we may take as
established conclusions of the quantitative cross-national studies? One massive
result of these studies still stands: there is a stable positive association between
social and economic development and political democracy. This cannot be
explained away by problems of operationalization. A whole array of ditlerem
measures of development and democracy were used in the studies under
review, and this did not substantially affect the results.

This result cannot be invalidated either by arguing that it may not apply to
certain regions of the world. Nor can it be explained by diffusion from a single
center of democratic creativity, though sonie associations of democracy with
former British colonial status as well as the proportion of Protestants were
found by Bollen (1979). It also cannot be explained by a particularly close
correlation between development and democracy at the highest levels of
development, because samples consisting only of less developed countries
exhibited substantially the same patterns. Finally, the dose concatenation of
level of development and democracy cannot be accounted for by a special
association between early modernization and democrac), since the explicit
inclusion of measures of the timing of development did not significantly aHeet
the relationship between level of development and democracy.

Yet as the talc of storks and babies onen told by statisticians suggests, any
correlation - however reliably replicated - depends for its meaning on the
COntext supplied by theory and accepted knowledge. The relation between
statistical finding and theoretical account is decidedly asymmetrical. The
theoretical explanations we encounter in the cross-national studies do not gain
any particular credibility from the sturdiness of the findings for which they gh e
an account. They are, to put it most starkly, pure conjecture. This is so by
logical necessity, though it also finds support in well-founded reservations
about the theoretical models most often llsed. In sum, the quantitative findings
are compatible with a wide range of explanatory accounts.

The causal forces that stand behind the relationship between development
and democracy remain, in efTect, in a black box. 11 The explanations offered in
the early quantitative research adopted the then prevailing assumptions of
modernization theory. But nobody can maintain that this in any w-(ollowed
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from the statistical results. The correlations between development and demo
cracy constitute {III empirical gellt'rtllizl/tiol/ - not more and n~t less. In regard to
the theoretical account of the conditions of democracy, this empirical generali
zation plays a role that is critically important and at the same time strictly
limited: It has a veto power over certain explanations - those that are at odds
with it; but it does not determine the choice between various theoretical
accounts that are compatible with -it.

If we must consider the association between development and democracy a
fundamental given in any theoretical argument about the conditions of
democracy, the quantitative cross-national research has yielded also a number
of results that have less definite and often quite ambiguous implications. We
can best treat them as important suggestions for further analysis, because the
relationships emerged only in one or a few studies and were contradicted by
others or because it is not clear what exactly is measured by the empirical
indicators used. Among the more important suggestive I1ndings are the
following:

the possible negative impact of state strength on the chances of democracy,
the association between stability of political form and the provision of social

security,
the negative relation between central control of the economy and democracy,
the negative effects of ethnic and linguistic fragmentation on democracy.
the possible role of cultural tradition and diffusion (British influence, percent

Protestant), '
the supportive relation of literacy and literacy gains to democracy,
the possible impact of economic and especially geo-political dependency,
and the long-term mutually supporting relation between democracy and

lowered economic inequality.

There are no similarly explicit and refined critiques of the comparative
historical approach as O'Donnell mounts against the cross-national quantitative
work. That does not mean that comparative historical research is generally held
to stand above such criticism. To the contrary, the very self-understanding of
many quantitative social scientists is built on a dismissal of qualitative evidence
as merely anecdotal- interesting for illustration and perhaps inspiration, but
worthless when it comes to establishing results. The critical claims about
comparative historical research implied by this vicw are easily listed. Comparat
ive historical research, while theoretically often very complex, covers too few
cases to come to any definitive results about these theoretical arguments. The
choice of cases is often arbitrary, and there is no protection against a case
selection that favors the author's line of theoretical argument. In tilct, theories
are rarely tested in any meaningful sense, because they are typically developed
from facts known in advance. Finally, the lack of methodological self
consciousness in much comparative historical research is taken as the symptom
not only of a profound unconcern but also of fatal substantive flaws.

We will take up some of the specifics of this critique in our discussion below.
~ Here it is sufficient to make only a few fundamental points. The first, already
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made earlier, is excellently developed in Ragin's recent examination of
comparativc methods, both quantitative and qualitative (Ragin 1987); both
comparativc historical case studies and variable-oricnted quantitative research
must answer to the same fundamental standards, and both meet
them - imperfectly - in ditlerent ways and with different strengths. The second
is that the ncar-consensus of the cOlnpanltive historical studies on tilt.:
extremely limited chances of democracy after a favorable phase in the cOlll'se of
world history is at odds with the most robust Hnding of cross-national
quantitative research. That consensus opinion must be dismissed, and rhe
contrary result of the quantitative studies must be considered an established
empirical gencralization with which all accounts of democratization have to
come to terms. This docs not, however, follow from inherent l1aws of
comparative historical research; rather, it is our considered judgement alicr
comparing the two traditions of research. Our third and final claim is that in
principle comparative historical research is equally able to come to similarly
pivotal rcsults.

77u comparative adva11lage ojhistorical analyses

flow are we going to develop an empirical theory about development and
democracy that is credible in the light of general sociological knowledge,
capable of accounting tor the central relationship between development and
democracy established by the cross-national quantitative research, and promis
ing for further research into the conditions of democracy and for the
interpretation of ambiguous and opaque findings? It is Our conviction that we
must tUI'll to the richer theoretical reasoning of the comparative historical
tradition if we want to lay the groundwork for an adequate theory of the
conditions of democrncy. Wc take this position in spite of the fact that so many
of the qualitative historical works came to conclusions about the relation of
democracy to devclopment in today's world that are at odds with the
quantitative empirical evidence. That their conclusions went far beyond the
evidence actually examined in thcsc studies mayor may not be taken a~ an
indictment; it does point to the problem inherent in theory-oriented comparat
ive history just mentioned: the number of cascs is too small for the number of
variables considcrcd. The contrast between intellectual complexity and the
limited number ofcascs is indeed a basic dilemma of the comparatiw historical
search for explanation and theory.

Thcrc arc severnI rcasons why neverthelcss the comparative historical
tradition of research on democracy appears to offer the best foundation fiJI'
constructing a satisfactory theoretical account of the' conditions of democracy.
First, it is tal' richer in theoretical argument and analysis than the macro
quantitativc studies. This is true whether we compare it with the quantitative
studies that -like Cutright's - seek to support a broad systemic interpretation
or with the later research trying to test specific hypotheses. This theoretical
richness is not an accident: "One of the most valuable features of the
case-oriented approach ... is the tact that it engenders an extensive dialogue
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between the investigator's ideas and the data" (Ragin 1987: 49). Second, and
more specifically, the political economy orientation of the works reviewed has
proved fruitful in a number of similar areas of inquiry - for instance in
comparative work on inequality, on socioeconomic development, and on state
intervention in civil society.

Finally, these studies developed their explanatory ideas grappling with
historical sequences; and we are convinced that it is in sequences ofchange that
we will find the key to the black box that mediates the relation between
developmcnt and democracy. Historical scqucnce studies are generally best
attuned to the necessities of a genetic, causal explanation. This claim will
appear to many social scientists at first sight counterintuitive. Further reflection
will perhaps make it more plausible.

What are the specific chances of insight, which the particular blind spots of
the two modes of research? Our basic position on the methodological side of the
impasse between them was already stated: neither side has an obvious
superiority in principle, and neither can be dismissed. Rather, each has made
choices when confronted with a situation that did not allow obedience to all
mandates of methodology - not cven to all major mandates - at the same time.
Each side had to pay for its peculiar strengths with equally characteristic
weaknesses.

Further reflection may usefully begin with the theoretical implications of a
single case pursued over time. All too often it is takcn for granted that the
theoretical utility of studying one single case is extremely limited. It can inspire
hypotheses, this argument says, but so can sheer imagination. It can perhaps
force a reconsideration of those propositions contradicted by this singular set of
unique facts, but it cannot go beyond that. This view overlooks that a particular
scquence of historical development may rule out a whole host of possible
theoretical accounts, because over time it typically encompasses a number of
different relevant constellations. The continuity of a particular system of rule
can for instance invalidate - by its very persistence under substantially changing
conditions - quite a few claims about the conditions ofstable domination. Such
an effect presupposes, of course, that there arc reasoned expectations, that the
interrogation of the historical record is theoretically informed. This impact of a
single case analysis is strengthened by the fact that for one (or a few) cases it is
possible to match analytic intent and empirical observations much more
precisely than in an analysis covering many cases with the help of standardized
indicators. Case-centered research can examine the particular context of
seemingly simple facts and take into account that their analytic meaning often
depends on that historic context. It is these two features of historical analysis
that led E. P. Thompson to insist on the "epistemological legitimacy of
historical knowledge ... as knowledge of causation" and to speak - somewhat
obliquely and perhaps extravagantly - of "history as a process inscribed with its
own causation" (Thompson 1978: 225, 226).

Yet if the theoretical utility of the narration and analysis of even a single case
must not be dismissed, a focus on historical lines of change does carry its own
problem~tudying change within the same society implicitly holds constant
those st, :-'ral features of the situation that do not actually change during the
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period of observation. It is for this reason that process-oriented historical
studies - even if they transcend sheer narrative and are conducted with
theoretical, explanatory intent - often emphasize the role of voluntary decision
and tend to play down - by taking them as givens - structural constraints that
limit some options of historical actors and encourage others.

This consideration may throw a revealing light, for instance, on the recent
controversy about the relation of German big business to the rising National
Socialist party. Turner's analysis (1985) is a good example of the focus on
process and agency and he comes to rather innocuous results about the role of
big business in the lise of Hitler, while Abraham (l986) who uses a theoretical
framework centered on structural analysis comes to very different conclusions.
Similar questions are raised if O'Donnell and Schmitter (1986: 19) claim that
in recent transitions from authoritarian rule "what actors do and do not do
scems much less tightly determined by 'macro' structural factors during the
transitions we study here than during breakdowns of democratic regimes".
They may indeed offer us a fascinating empirical generalization. But the fact
that their conclusion to the studies of "Transitions from Authoritarian Rule"
(O'Donnell, Schmitter and Whitehead 1986) emphasizes themes congenial
with a voluntarist perspective - such as political divisions within the authorita
rian regime, pacts of "soft-Iiners" in government with parts of the opposition,
and the sequences and turns of liberalization that could have taken a different
course - may also derive from the design of this project, which had at its center
a series of country monographs covering a relatively short period of time. 12

If we entertain serious reservations about the voluntaristic bias that seems
associated with the study of single instances of historical process or with
analyses covering relatively short time periods, we do not intend to counterpose
the focus O,n the longue durte of the French Amwles school to a dismissed hisloire
ivi:llementielle. Our aim is rather to construct a framework of inquiry that is in
principle equally well attuned to the study of process and to the recognition of
strucrural constraints. This does nor seem a utopian goal. Within this broader
framework, our own interests do center on the structural conditions of
democracy rather than on a process mmlysis of regime transitions.

Ragin claims that companttive historical case studies are generally inhospit
able to structural explanations while "wide-ranging cross-national studies, by
contrast, are biased in favor ofstructural explanationsII (Ragin 1987: 70). There
is little doubt about the latter assertion. In fact, cross-national statistical
research has no choice but to be structurally oriented. 13 The former, hO\\,e\-er,
truly holds only fl)r single-case historical accounts. The voluntaristic bias of
case oriented research is counterbalanced by comparison. Even in single-case
studies comparative awareness and especially a longer time span ofiu\'estigation
can - logically analogous to cross-country comparisons - make the structural
conditions of different event sequences more visible.

It is, however, actual comparison of cases featuring different structural
conditions that really turns things around. Even a few comparisons have a
dramatic effect in disciplining explanatory accounts. Moore's (1966) classic
study does not stand alone as a case-oriented comparative inquiry that
illuminates the role of structural constraints. In fact, most of th~mparative
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historical studies we have reviewed share a strong focus on structural condi
tions. Clearly the strategy of case selection acquires critical importance here,
because the range of cases examined determines which outcomes and which
potential causal conditions can be comparatively studied. Certain case selec
tions and choices of time horizon can also favor a focus on process and agency.
This is demonstrated by O'Donnell and Schmitter's (1986) work on rede
mocratization and Linz's (1978) work on breakdown of democracy. Linz's
extended essay compares cases in which the democratic regime collapsed and
focuses on the events which led up to the demise of the regime. His emphasis
on process (e.g. "the constriction of the political arena") and agency (e.g.
mistakes made by the supporters of the democratic regime) are direct results of
the short time horizon and the case selection. I!lld he compared breakdown
cases with those in which democracy survived and/or selected a longer time
horizon, for example comparing the breakdown with later returns to democracy,
structural differences would have appeared as much more important in the
analysis. Precisely the same observations could be made about O'Donnell and
Schmitter's essay on redemocratization.

Case selection is a more important concel'll in comparative historical
research than in quantitative cross-national studics bccause the latter typically
reach for the largest number of cases li)r which the relevant inli>rmation is
available. Rational case selection depends primarily on a sound theoretical
framing of the issues.

Ragin (1987) sees the special strength of comparative historical research in
its particular aptitude to deal with two phenomena - multiple causal paths
leading to the same outcome and different results arising from the same lilctor
or factor combination, depending on the contcxt in which the lattcr operates.
He sees this as a powerful advantage because he considers multiple and
"conjunctlll'al" causation as the major reasons fi)!' the peculiar complexity of
social phenomena and especially of large-scale social phenomena.

Why should the comparative case strategy have a special strength in dealing
with this causal complexity? Since each case is viewed hoth on its own terms
and in comparison, alternative causal conditions for the same 01' similar
outcomes stand out with special clarity in comparative historical work, while
macro-quantitative studies tend to view their cases as a causally homogeneous
population of units. This is closely related to what we observed about the
relation between indicator and analytical concept. The case-oriented approach
has a strong comparative advantage in taking context into account - both in
assessing the character of an event - sayan insurgent social movement - and in
evaluating its causal impact within a historical situation. Again, it is clear that
good, theoretically guided case selection is critical li)r making full use of these
advantages.

Finally, the comparative historical method allows the exploration ofsequence
and this, as claimed earlier, is indispensable for causal analysis. The claim
deserves more comment. While a causal condition obviously has to precede its
result in time, historical depth is not'so obviously required. It is logically quite
conceivable that the outcomes we wish to explain result from conditions located
in the most immediate past. However, macro-social research has taught us two
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lessons, which make it problematic to take this logical possibility for granted.
We have learned that (1) sequence olien matters and (2) structural conditions,
once settled, often resist transformation. It may, IiII' instance, mattcr a gTcat
deal for the outlook and the organization of the working-class whether universal
suffrage came early or late in the process of industrialization (Katznelson and
Zolberg 1986), and - once set - different patterns of class consciousness and
readiness to organize may be hard to change.

Neither sequence effects nor historical persistence can be counted un a
priori. We need to know much more about the conditions under which lasting
pattcl'lls limll, change and break down bcfore we can use historical persistence
as an (xplmUl/o/J' principle; and the same goes for sequence effects. We do,
however, have suflicient knowledge to treat them as heuristic principles. As
heuristic principles they privilege certain research strategies and cast doubt on
others. What we know about sequence effects and structural persistencies in
large scale social change make "presentist" explanations profoundly problema
tic. Therefore causal exploration in macro-social analysis requires the study of
fairly long time periods, it requires comparative his/orical work.

Our insistence on the importance of comparative historical sequence studies
101' developing and testing genetic and causal theories will not go unchallenged.
There is not only the argument of "too few cases, too many variables". There
arc also arguments presenting cross-sectional quantitative studies as particu
larly suitable liJr causal inference. These consider the factors that in a large
cross-sectional set of cases are associated with a dependent variable as those
most important in the longer run (see Bollen 1979: 583; also Bollen and
Jackman 1989). If the number of cases is large enough for "accidental"
variations to balance each other out, this argument maintains, it is precisely a
cross-sectional analysis that wi1l best reveal the major structural determinants
of variation in the dependent variable - here dcmocracy.

It is clear that this assertion presupposes a causal homogeneity of the
universe of cases as well as long-run equilibrium tendencies. It also assumes a
close correspondence of diachronic and synchronic relations among "ariabit's.
Without such premises, which make the sharp differentiation between short
run and long-run, "accidental" and "major" causal factors possible, the goal of
"reading off" the major causal factors from cross-sectional statistical patterns is
10l,rically impossible. Even with these presuppositions, that project remains
deeply problematic. If there is more than one way to account li>r the same
results, we encounter again the black hox character of these findings. Quanti
tative research can sometimes help to adjudicate between competing theories
(which more often than not were developed and given credible standing in
qualitative research), but often this hypothesis testing runs into tremendous
difliculties because such research must work with crude and ambiguolls
indicators the context of which is necessarily excluded from the analysis.

All this is not to deny the very considerable value of quantitative research
results. It is certainly true - and bears repetition - that established cross
sectional results represent limits with which any genetic, causal explanation has
to be reconcilable. This must be added to the obvious and powerful argument
that cross-sectional studies - the prime case ofavailable large-scaleintitative
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work - reduce even if they do not fully avoid the perennial problem of
macro-social research that the number of case~ is small :lnd the number of
potentially relevant variables large. This remains a major difficulty of the
comparative historical strategy, a difficulty put into perspective but not
eliminated by the arguments just developed.

A methodological straleKJI outlilled

We can now describe the design of our own project. We will employ a strategy
that takes the results ofcross-national studies seriously but gives more weight to
comparative historical research. It will be inlcumed by a theoretical framework
that builds on past research and theoretical argument and focuses attention on
structural constraints as well as on process and decision. We want to develop a
theoretically adequate account of the causal conditions of democracy that is
sensitive to the insights of comparative historical research and capable of
explaining the persistent statistical relationship between development and
democracy. This account is to be further tested and developed in a series of
comparative investigations that seek to combine a relatively large number of
cases with qualitatively adequate information on each case. The cases and
comparisons are chosen so as to elucidate critical questions about the
relationship between development and democracy. We are confident that this
combination of theory and research strategies will render the implications of
both comparative historical findings ami cross-national quantitative results
more far-reaching.

Our strategy wiII be the strategy of "analytic induction;" a strategy that can be
observed in practical use in several of the comparative historical works
reviewed.H It breaks with the conventional view that research based on one or a
few cases can at best stimulate some hypotheses, while only research on a large
number of cases can test them. In this view, case studies - eVen careful
comparative case studies - are irrelevant lor the validation of theoretical ideas.
They belong to the "context of discovery" rather than the "context of
validation" - along with anything else that might stimulate intelligent ideas,
from reading novels and philosophical treatises to the enjoyment of food, wine
and bright conversation. Yet this radical separation of validation from an
essentially arbitrary process of "discovery" is manifestly at odds with the ways
we come to reasonably reliable knowledge in everyday life or to historical
knowledge that transcends the single case at hand and can be used in historical
explanation•.

Analytic induction employs in a self-conscious and disciplined way the same
strategies we see used in everyday life and in sophisticated historical explana
tion. Yet it has a more explicitly analytic orientation. It begins with thoroughly
reflected analytic concerns and then seeks to move from the understanding of
one or a few cases to potentially generalizable theoretical insights capable of
e.xplaining th~oblematic feature~ of each case: These theoretical generaliza
tIOns are th( , ,ted and retested III other detatled case analyses.
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Committed to theoretical explanation and generalization, analytic induction
builds its arguments from the understanding of individual histories. The
complex leatures of successive cases - with each lactor remaining embedded in
its historical context and therefore morc adequately interpretable - serve as
empirical "road blocks" that obstruct arbitrary speculative theorizing. In the
overall process of theory building, they are the logical equivalent of the
standardized coefficients relating a few selected variables in large-scale quanti
tative research.

The speculative element, and even arbitrariness, can never be fully elimi
nated fi'om such case-based theory building. Hut neither does the opposite
strategy, quantitative cross-national research, ever really lose its black box
character when it seeks to account for its findings. In our own analysis, we will
include as many cases as possible in the same analytically inductive project. In
addition, building as we do on the results of both research traditions, we
incorpOl'ate the empirical generalizations of quantitative cross-national studies
into the premises of our own project.

A critical feature of successful analytically inductive research is the initial
theoretical reflection. This may take the form of an explicitly dcwloped
theoretical framework of concepts, questions, guiding ideas and hypotheses.
Yet even if the theoretical foundation is not announced with specialliml:ue, we
can usually identify it with little difficulty. Barrington Moore, tor instancc,
clearly worked with a consistent conceptual grid centered on economic change,
the state, and social classes (and espechlily rural social classes); he used such
ideas as the long-term consequences of past conflicts and developments as
orientations for all his case analyses; he asked of each case a set of theoretically
grounded questions: about the relative strength of the major historical actors
and about their pacts and conflicts; and he deployed certain hypotheses - lor
instance about the chances of revolutionary collective action of pea
sants - repeatedly as he then'turned to thc main task: the case-by-case analyses
from which he arrived at the three models of political routes into the mmlcrn
world.

In her justly tiuuous critique of "Origins," Skocpol, a student and critk of
Moore, made these intellectual structures visible and subjected them to a
searching evaluation. In her own book on social revolutions (Skocpol 1979), she
hegins with a ct'itical assessment of alternative theoretical approaches and in
eHect constructs a full-scale theoretical framework that insists on a structural
rather than voluntarist explanation of revolutions, on the salience of interna
tional and world-historical contexts, and on the potentially autonomous role of
the state. It is with this set of concepts and theoretical premises that she then
enters the analysis of the French, the Russian, and the Chinese revolutions as
well the non-revolutionary developments in Britain, Prussia/Germany, and
Japan.

Such a theoretical foundation of analytically inductive research has not only
the function ofstating explicitly which questions are asked, how they are li'amell
conceptually, and what the theoretical premises of the analysis are. By giving
reasons - preferably empirically grounded reasons - for these decisions and
premises, it establishes continuity with earlier scholarship. It is cr·............. to fully
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appreciate this point, because here lies one reason why the credibility ofanalytic
induction is far greater than one could possibly justify with the few cases
studied. As in everyday life we can gain powerful insights from a few encounters
because these are assessed against the experience of a life-time, so the
theoretical framework - when informed by previous thought and res
earch - provides the background against which the picture of the cases studied
yields more telling results. To put it slightly differently, a carefully developed
theoretical foundation also eases the thorny problems of any macrosocial
analysis that derive from the small number of cases; for it taps the results of
earlier inquiries. IS

The theoretical framework does not represent unchangeable assumptions. It
does not constitute a "metatheoryll in the sense of a set of premises upon which
the validity of any finding is contingent. True, any theoretical framework,
whether explicitly recognized or not, structures analytic attention and thus is
more open to some findings than others. But we certainly do not wish to claim
for the framework developed below a privileged status by which our findings
would be protected from criticism that is based on other premises. Developing
our theoretical framework in self-conscious detail should in fact make it easier
to identify possible blind spots in the subsequent analyses. ,

The theoretical framework, once developed on the basis of earlier research
and argument, then informs the comparative case investigations, and it will in
turn be specified and modined through these analyses. The result is, on the one
hand, a set of historical cases accounted for with a coherent them)' and, on the
other, a set of propositions about the conditions of democracy that have been
progressively modified and are consistent with the facts of the cases examined
as well as with the preceding research taken into account. We will develop our
own thcorctical framework for the study of democracy in the next chapter
before we tUI'll to three comparative analyses - of South America and Mexico,
Central America, and the Caribbean, and advanced capitalist societies - in the
main body of this volume. 16

Our case comparisons are far-l1ung, stretching to the limits what can he done
by comparative case analysis, but they are not exhaustive. The case selec
tion - while it inevitably derives in part from the particularity of OUl' intellectual
journeys - seeks to accomplish specinc analytic purposes. The sct of cases
examined, focusing on advanced capitalist societies, Latin America and the
Caribbean, represents the areas with the most extensive democratic experience.
At the same time, there are many examples ofstable non-democratic regimes as
well as of breakdowns of democratic political systems that can be analyzed
comparatively side by side with instances of democratization and stable
democratic rule, giving ample opportunity to use both John Stuart Mill's
"method of agreement" as well as his "indirect method of difference." 17 The
advanced core countries and South America also offer long stretches of
recorded and analyzed history in which the question of democracy was a live
issue. They thus give us the chance to explore the conditions of democracy in
some historical depth.

~ The chapter on the advanced capitalist societies takes as its central problems
is' ,compar'lview of democratization processes at,d the qu"tion of which

democracies broke down in the interwar period and which did not. In taking on
the latter question, it directly confronts Moore's analysis on some of the S,l1l1C

cases which he studied. Since European democratization has been studied most
extensively, it is most directly rel1ected in om theoretical framework. This gh cs
the chapter on South America a special significance fiJI' the further dc\ elop
ment ofour theoretical account of democracy and development. South America
is also ofspecial interest, because political independence here came earlier than
in other parts of the Third World and liberal ideas had a strong political appeal
in this area dming the nineteenth century, while the fate of democracy was vcry
different from the liberal centers of Europe. This gives an opportunity to
explore the relevance of factors that could not be studied in a more limited set
of comparisons. The chapter on Central America and the Caribbean, I1nally,
analyses a startling contrast between the Spanish- and the English-speaking
countries; yet it comes to conclusions quite different from a simplistic
explanation in terms of the difference in cultural heritage.
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Democracy and its Relation to Social Inequality

The possibili~JI oftiemocm~)I

Capitalist Development and
Democracy: A Theoretical
Framework

This chapter develops the analytic framework for the comparative analyses in
the following chapters. It roughly represents our thinking prior to the comple
tion of these comparisons. Our theoretical premises stand in a tradition ofsocial
theory that is roughly characterized by the questions, if not the answers, of
1\1arx and Weber. The framework is informed by the theoretical reflections that
anticipated and accompanied the process of democratization in Europe since
the early nineteenth century and by the comparative research on democracy in
our own time. Central to any analysis of systems of rule must bc the relation
hetwcen the specifkally political rcalm and thc broadcr structurc of power.
(.l.ucstions of power thcrcforc undcrlie virtually all the prohlcms to bedisctissed
in the construction of the theoretical fhuncwork for OUl' analysis.

In four areas of inquiry we will develop and justify the conc~ptions, questions
and hypotheses that infimn the subsequent comparativc studies. First, we will
inquire into the mel/Iling oI "t1t'lIlOrmq" and relate it to social ,md economic
inequality. Second, we will inquire into social e1l/SS divisions - into the structure
of antagonistic socioeconomic intcrests, their articulation in parties and other
organizations which turn classes into social and political actors, and the balance
of power between them. Third, we will inquire how diflcrent state strlutures
affect the chances of democracy. And fourth, we will inquire into trallsllatiollal
power cOllstellatiolls likely to effect democratization. In systematically investiga
ting the interplay of these three clusters of power, this study exemplities a
recendy emerging research program which Evans and Stephens (1988) term
the "new comparative political economy." The conclusion reviews briefly how
the analytical framework can account for previous findings.

Political democracy inevitably stands in tension with the system of sodal
inequality. However we dellne democracy in detail, it means nothing if it docs
not entail rule or participation in rule by the many. Yet in a class-divided
society, the many have less income and wealth, less education, and less honor
than the few. Above all, they have - individually -less power. Democracy, then,
is a rather counterintuitive state ofaffairs, one in which the disadvantaged many
have, as citizens, a real voice in the collective decision making of politics.

From this tension between democracy and social inequality follows a lIrst,
minimal condition of democracy: (lemocracy is possible only if there exists a
lairly strong institutional separation - the technical term is differentiation - of
the realm of politics from the overall system of inequality in society. Only then
is it even conceivable that those who stand at the bottom of the scales of power,
wealth, and cultural participation will- by themselves or through their repre
sentatives - signil1cantly shape collective decisions that are binding for all. ;\
feudal agrarian society, in which control ovcr land - the primary means of
production - entails ipso f.1cto political authority over the population living on
the land, is not compatible with democracy. Except in theatrical rituals like
carnival, it has nO institutional provisions for such an inversion of the sodal
order in the political realm.

The dillcrentiation of government ami politics li'om other spheres of sodal
life, which is - in one fimn or another - characteristic ofall modern socit·tics, is
often taken 11)1' granted as part ofa teleological design ofhistory. Yet it was itself
the outcome of historically varied power struggles; it cannot be understood if
one approachcs it as the political aspect of a universal evolutionary process
:liming fiJI' greater elHciency (Rucschemeyer 1986).

The conflict between democracy and soci:ll inequality does not end with the
differentiation of state institutions Irom the overall structure of power, honor,
and wealth in society. Power and privilege arc mutually supportive, even if the
sphere of the state and the exercise of fiJrnlal political power arc institutionally
set off ii'olll the wider system of social inclJuality. It would be liJOlish lU

overlook, for instance, that the distribution of land in EI Salvador creates
insolvable problems for democracy in that country. This leads into complex
questions about "real" and merely "formal" democracy.

In the extreme, there is indeed the possibility - and it. is not a theoretical
possibility only - that democratic institutions are nothing more than an ineflect
ive pretense, a sham. Democracy takes on a realistic character only if it is based
on significant changes in the overall distribution ofpower. Where that occurs,
an egalitarian critique may still point to the distance between actual deci
sion-making and an ideal model in which collective a~tions are equally
responsive to the preferences of all citizens - Robert Dahl's definition of full

~Iemocracy in contrast to the less demanding and more realizable ver~~!te~
~
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calls "polyarchy" (Dahl 1971). Yet it is extremely problematic, intellectually and
politically, to denounce and dismiss such less than perfect forms as merely
formal.

The really existing democracies of today diverge without exception from such
ideal models. I First, even majority rule - commonly seen as the very embodiM
ment of democracy - violates, in a literal sense, the principle of an equal
responsiveness of state action to the preferences of all citizens. Deciding things
by majority is a tool of efficient governance, a compromise between full consent
and the need for decisive action. The indirect exercise of legislative power by
elected representatives is a second and more obvious limitation of "full"
democracy. Third, in varying but always substantial degrees, important political
decisions are made in all modern societies by the administrative state apparatus
and by judicial courts. These decisions are thus removed not only from
democratic discussion and decision but largely even li'clln indirect democratic
control. We will later encounter other, more subtle constraints that are related
to the autonomy of such organizations as parties, unions and other interest
associations vis-it-vis their own members. Such limitations deriving li'om the
structures of the state apparatus and of the political process are ultimately
unavoidable in any complex society.

At least equally important is, finally, the impact of the social and economic
power structure on political decision-making. More variable perhaps across
countries than the constraints of representation, administration and expertise, it
depends to some extent on the institutional differentiation of politics from
social structure and process. But beyond that it is shaped by the balance of
power in society. The impact ofsocial and economic power on politics and state
action can be counterbalanced in varying degree, but it can never be erased
completely.

Yet representative democracy - emhedded in the wider structures of social
and economic power, animated by party und interest group politics, and joined
to a complex state machinery - did give the many some share in political
decisionMmaking'. And in most cases this added significantly to whatever power
they had in society. It did not bring that broad-based active participation in
public affairs that was the essence of democracy for John Stuart Mill, nor did it
even approach an equal responsiveness of state action to the preferences of all
citizens. Nevertheless, it often secured very real advantages for the many: to
begin with a byMproduct, it typically brought them more secure civil liberties - a
requisite of democracy better appreciated in this century than ever bcfore.
Without reducing those liberties, it has also often rcsulted in substantially
redistributive state action, especially where democratic socialist parties gained
suft1cient strength (Hewitt 1977; Stephens 1979c; I-licks and Swank 1984)2. In
addition to material gain and protection against arbitrary power, democracy has
thirdly brought a change that may be called "symbolic" but that it is unrealistic
to belittle: it has made possible the dignity of full adult participation in politics
that was denied to those excluded on the basis of social status or property..fhat
this denial was felt as an insult, is not left in doubt by the histories of labor, of
race, and of women.

The concept oj'democrat)'

Democracy may soli:en, but it certainly docs not eliminate the differences of
power, wealth and status in class-divided socictics. Even the very premises of irs
own functioning have becn compromised by class-inequality. Central among
these premises is the axiom that all actors are fully aware of their own real
interests. one and Wiescnthal (1980) critically examine this liberal axiom of an
identity of actually exprcssed and enlightencd interests. They raise radical
questions about intercst articulation and social class that are worth pondering:

We recognize these as serious problems. But we do not agree with the
conclusion of Leninists - and even of Rosa Luxemburg - that democracy is
essentially an imposition on the working-class that works against its well
understood interests. One does not have to subscribe to all premises of liberal
political philosophy to sec in really existing democracies the chance f(lr a
promising pursuit of subordinate class interests. Embracing democracy as
promising was also the position taken by the vast majority oflabor movements in
different countries and in very differcnt historical situations.]

..
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To whal eXlent do the political limns of libenll democracy provide asymmetric,ll
chances til the members of different classes to be able to arliculatel::nlightcned
interests?

To whal extent do they leave room for those mechanisms to become eflcctiw
that arc required to overcome the specific obstacles to nondistorted intcrest
awareness that we find in the ranks of the working class?

Or, conversely, to what extent arc liberal democratic forms of political conflict,
which favor the accurate llrticulation of bourgeois interests lind impede the
orgllnizlltionlll practices that fildlitate the articulation of undistorted working
class interests, imposed upon the working class?

If it is true thllt political forms arc not neutral, but are rather schemes for the
preferential recognition of certain class interests (as we believe the above
arguments strongly suggest), then they must themselves be considered as part of:
and as objects 01: the class conflict which they appear to merely regulate and to
channel.

The concept of democracy that guides our rcsearch, thcn, can and will be quite
conventional. It entails, first, regular, frec and lair elections of representatives
with universal and equal suffrage,\ second, responsibility of the state apparatm
to the elected parliament (possibly complemented by direct election of the head
of the executive), and third, the Ii'cedoms of expression and association as well
as the protection of individual rights against arbitrary state action.

The first and the second of these dimensions, universal suffrage and
responsibility of the state, define in our view the essence of democracy. If
participation is limited to a lew (as in mid-nineteenth-century England), the
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regime may be liberal because issues are openly discussed or because state
action is limited by solid individual rights, but it remains an oligarchic regime;
one cannot speak of democracy. If the state apparatus is not made responsible
(as in the Germany of Bismarck and Wilhelm II), the most inclusive system of
suffrage and the best protection ofcivil rights are not sufficient to create a "rule
of the people" in any meaningflll sense.

The third dimension of civil rights - which embodies the idea of political
freedom - does not in itself constitute the exercise of democratic power; it is
rather, on the one hand, a necessary condition of stable democracy and, on the
other, a limitation ofstate power without which individual and collective liberty
is not secure - under democratic or other f()rms of domination.s

All three dimensions are a matter of degree. This leads into issues of the
classification ofdifferent regime forms ofwhich we will give only a sketch at this
point,6 While minor deviations from the definition may be neglected when we
identify a regime as a democraCJ1, regimes that rank near zero on the first two
dimensions will be called llllthoritariall regimes, those very low on all three,
totalilantl1l ones. COllstitlltiollal or liberal oligardlies are those that rank low on
inclusion while the state llpparatus is f.1irly responsible to parliament and
political liherties are more or less secured.

We will speak of restricted democracies when the stipulated conditions are met
to a large extent, but significant sectors of the population are excluded (for
example by sufTrage restrictions through literacy or similar qualifications),
responsiveness of government is significantly reduced (for example through
frequent military interventions or political pacts), and/or limitations of the
freedoms of expression and association significantly narrow the range of
articulated political positions (for example through the proscription of political
parties). Clearly this is a large and complex category that requires further
differentiation. At the same time, dear distinclions arc olien difficult to draw
because restrictions in one dimension may also have effects in One or both of
the olher two.

The comprehensive right to participation seems to be the most obvious
component of any conception of democracy. Yet we emphasize it to an extent
that is not common. It is far more common to treat inclusivcness ofparticipation
as secondary to the other dimensions - to the effectiveness of control over the
state (its responsibility to parliament), and the institutionalization of opposition
rights (freedom of association and expression, fi'ce and fair elections). First
(It:mocracy is set up, this view holds, and then it is extended to broader and
broader parts of society. The process of inclusion is not denied importance, but
all too often it is merely viewed as the extension of a democratic pattern that
already existed before. This view is diametrically opposed to the idea intro
duced earlier - that democracy means nothing if not a share of political power
controlled by the many. We make the extent of the suffrage, and in particular
the extent to which the right to vote transcends class boundaries. central to our
concept of democracy. The justification of this decision goes beyond mere
questions of definition and leads toward basic theoretical orientations that
inform our analytic model.

~
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DemOCTIIq' IIml dllss-:-illeqllllli{J'

The history of thought about democracy underlines the critical relation
between social class and democracy (sec e.g. rVlacpherson 1973, 1977; I [eld
1987). Until the nineteenth century, it was nearly without exception assumed
that democracy was a one-class arrangement, that class division could not he
bridged by democracy. Aristotle as well as Rousseau not only stressed thaI
sociocconomic inequality was a condition hostile to democracy; they also took
fi,r granted that the non-propertied classes were excluded from participation, as
did most theorists bef()re the nineteenth century. JetTerson rejected such
exclusion but he, too, held that a democratic society had to be a one-class
society. I [e viewed his own America as a case in point, a society in which the
emergence of other classes than the prevailing class of independent "husband
men" were transitory or marginal developments and therefore negligible.

Jeremy Bentham and James Mill differed from the earlier consensus. Even
though they did not consider it politically feasible actually to extend democratic
rights to the working class, they did think democracy possible in their own
class-divided society. They took this position on the assumption that working
people would be either deferential to their betters or would think of themselvcs
as potential capitalists and act accordingly.

The tension between democracy and class inequality came to a head in the
thought ofJohn Stuart Mill, the son ofJames Mill (see Broadbent 1966, as well
as Macpherson 1973, 1977). John Stuart Mill saw democracy as inevitablc.
Growing prospei·ity. spreading literacy and the ever more widely ranging means
of transportation and communication were increasing people's mobility and
their chances to organize. As a result, the future system ofgovernance would be
democratic. But it would not necessarily be a good system of govern
ment.- because the society was class-divided. Under the impact orthe Chartist
unrest and also influenced by the thought of Alexis de Tocqueville, l\'lill feared
class rule by the working mllsses, Tocqueville's "tyranny of the majority." To
avoid stich "f;llse democracy," he proposed a number of speciaf arrangements
including a system of multiple votes !(lr the educated and the skilled. Ilis
conception of true or rational democracy combined active participation of the
many with the leadership of an intellectual elite that was not bound by class.

Even though few of the special measures he proposed were implemented,
John Stuart Mill's fears did not materialize when the vote was gradually
extended to the working class. This has been variously explained - in a marxist
vein, with the overwhelming social and cultural power of the dominant classes
or, following a lead of Dorothy Thompson (1984: 335), by arguing that the
extensions of the suffi'age were paralleled by extensions of administrative and
judicial decision-making more favorable to class privilege. Other explanations
argue that the very instruments of collective action - of parties. unions and
other organizations, which became stronger during the same time period - had
a demobilizing effect (Macpherson 1977: 64-9), that the socially responsible
and politically judicious actions ofconservative politicians like Disraeli were of.--.
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110m central is socr'al class?

Making social class a central category of our analysis of democratization is
bound to encountcr reservations and objcctions, Is it really possihle to grasp the
diversity of/ile situations, interests and aspirations with such roughly classil)'ing
concepts as working class and bourgeoisie, rural cultivators and landlords? Are
other dimcnsions of political goals and conflicts not equally or more important
than the differences in power and privilege? We will not engage in extended
argulllcllt with the positions that stand bchind thesc questions. A few element
ary points must suffice.

Social class has bcen an extremely powerful explanatory tool in the classic
nnalyses of social science during the last two hundred years, In its broadest
sense, class refers - if in the marxist conceptualization only indirectly - to the
structured nnd cumulatively unequal distribution of the objects of neal'
universal desire: of the material necessities of life and other economic
resources, of respect and honor, and of powcr and inlluence. (Power lIIay
appear an unlikely cnndidate for being an object of l1ear~universaldesire - until
one realizes that it takes a modicum of power to even eschew direct subjection
to the whim of others 01' to have a chance of success in any social undertaking,
however small. ) Given this character of class in its broadest conception, it is

suffrage is neglected or if democracy is considered inevitably "bourgeois
democracy" - irrelevant or evcn hostile 10 working-class interests. That was not
Marx's own view, who considered the achicvcment of universal suffrage the
historical task of the working~class (Marx 1852/1964; Marx and Engels
1848/1976). Therborn (1977) recovered this insight of Marx about the central
role of the working class in the process of democratization for the comparative
historical study of democracy.?

The chances of democracy, then, must be seen as fundamentally shaped by
the balance of class power. It is the struggle between the dominant and
subordinate classes over the right to rule that - more than any other
factor - puts democracy on the historical agenda and decides its prospects.
Capitalist development affects the chances of democracy primarily because it
transforms the class structure and changes the balance of power between
classes. The core of our analytic framework is therefore a "relative class power"
model of democratization.

Our view of the tension between class inequality and democracy bears somc
similarity to that of Marshall (1950) and, following him, Rokkan (1970),
exemplified in Marshall's (1950: 29) frequently quoted remark that in modcrn
British history "citizenship and social class have been at war." However, in the
work of Marshall and Rokkan, the advance of citizenship rights at the expense
of property rights appears as an almost actorless process. Much closer to our
view is that or Bowles ·and Gintis (1986: 27-(3) and Therborn (1977) who sec
democracy as a product of the contradictions of capitalism, and the process of
democratization as primarily a product of the action of subordinate classes.
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crucial importance (Upset 1980: 297-9), or that the rising standard of living
that became apparent during the SalllC ycars had Illodel'i\ting conscqucnces
(' I'hcrbol'll 11J77).

If l'vlill's position of a profound incompatibility between democl'i\cy and
c1ass~inequality proved to be wrong, the history of democratization cannot be
understood without reference to class. And once democracy was established,
the political behavior of both upper and working classes was such that Upset
(1980: 230-300) could analyze elections as "expressions of the democratic class
struggle."

It is a central thesis of om theoretical fi'amework that democratization was
both resisted and pushed forward by class interest. It was the subordinate
classes that fought for democracy. 13y contrast, the c1<\sses that benel1ted fi'om
the status quo nearly without exception resisted democracy. The bourgeoisie
wrested its share of political participation from royal autocracy and aristocratic
oligarchy, but it rarely fought for further extensions once its own place was
secured.

Neither was democracy extended because of the universalist logic of the
ideas that gave it rationale and legitimation. True, when taken at face value
these ideas did not toler'ate exclusions on the basis or class. But the historical
record shows that such contradictions between reality and kgitimatinf{ ideal
had a healthy and long life, camouflaged even in sophisticated writings by a
silent acceptance of various fimns of exclusion. On occasion the vote was
extended in order to serve the competitive dectoral interests of established
parties and institutions. But fundamentally, democracy was achieved by those
who were excluded from rule and who acquired the social power to reach fc)r a
share in the political process. 110wever much the dcmocratic ideas were taken
up and uscd hy these excluded strata and classes, the notion that it was their
univcrsalist character that pushed demucratization fC)J'\vanl is an idealist
illusion. Only within this process of empowerment of the subordinate classes
did ideas playa role, too.

In the twentieth century, thc democratic ideal has triumphed around the
globe, Clearly this is largely a rhetorical triumph - open to contradictory
interpretations and compatible with massive repression. Yet due to this
development, the institutional forms of democracy may be introduced in order
to gain a modicum of regime acceptance within the count!)' and abroad; and
this development has made it more dillkult to limit thc suffrage openly by class,
race, or gender. However, where democratic institutions rest primarily on such
bases rather than on the demand and power of formerly cxcluded classes, they
will be more vulnerahle to authoritarian reversals and they are more likely to bc
merely formal trappings, subject to restrictions such as a dominant inl1uence of
the military, bureaucracy, or hegemonic party.

It is ironic that not only liberal historians but also the orthodox marxist
accounts of the rise of democracy see the bourgeoisie as the protagonist of
democracy. In these views, the bourgeoisie drew strength from the growing
dominance of the capitalist mode of production and thus was able to eliminate
progressively feudal and absolutist political 1<>r1ns and finally establish
democratic rule. This position can be maintained only if the issue of universal,



functionaVpluralist alternative. The functionalist view basically sees ethnic
divisions as contributing to the breakdown of democracy because they under
mine social integration and societal consensus. While we do not dismiss this, we
argue that even deep ethnic divisions are not likely to be fatal for democracy if
they are not strongly related to class alignments, as the cases ofSwitzerIand and
Belgium illustrate. The pluralists have handled this with the hypothesis that if
various social cleavages crosscut one another, this is more favorable to national
integration than if they align with one another. The emphasis in this approach is
on how strongly the individual identifies with various COllectivities; if cleavages
reinforce one another, the identification with the group may overpower national
identity and endanger compromise and national integration. For our analysis
the strength of group identification is also important, since it affects the
propensity of groups to organize and therefore affects the balance of power
between various groups. However, the li.ll1ctionalist approach peripheralizes
what is at the center of our analytic frame: that is, the distribution of limited
resources in a society and the competition ofethnic/class segments for power in
the economy and polity in order to influence Or control that distribution.

These differences in the treatment ofethnicity are mirrored in the analysis of
the organizational density of society as a condition of democracy. If we see
capitalist development and democracy primarily related through changes in the
class structure, modernization theorists and pluralists typically build on an
alternate conception that became prominent in diagnoses of the origins of
totalitarianism (see, most recently, Huntington 1984: 202-3). It is grounded in
de Tocqueville's analyses of democracy in America and post-revolutionary
France and in the consensus-oriented sociology of Emile Durkheim and his
ideas on the role of secondary groups. In this view, democracy is facilitated
primarily by social mobilization and by the development of relatively autono
mous groups that are arising in an ever more differentiated social structure.
What is typically missed in these theories (or feared and criticized as
destabilizing) is the shift in the power of conflicting class interests that is the
correlate of social mobilization and pluralization - precisely the aspect of
socioeconomic development we deem most important. Yet while we view the
balance ofclass power as the factor ofpre-eminent importance in the process of
democratization, we do consider the density of autonomous organizations as
relevant on three counts: as a way in which the empowerment of subordinate
classes is realized, as a shield protecting these classes against the hegemonic
influence of dominant classes, and - aside from the balance of class power - as
a mode of balancing the power of state and civil society.

The Tocquevillean ideas are closely paralleled in the marxist literature by
Gramsci's contention that rule through consensus is made possible by the
development of a "dense civil society". A denser and stronger civil society is a
by-product of capitalist development. Civil society, in this conception, is the
totality of social institutions and associations, both formal and informal, that are
not strictly production-related nor governmental or familial in character.9 The
concept includes, then, everything from the informal card playing group to the
parent-teacher association, from the local pub to the trade union, from church

"O'roups to political parties. A dense civil society - one rich in such institu~s,

A Tlleoreti",1 Fml",
·d to imagine any social science analysis in which it does not occupy a central
ce - in whatever disguise.
rhe marxian concept of class does not focus on distribution. It searches for
lective actors that make a decisive difference in history. Though closely
ated to the structure of inequality, they are defined by their relation to the
~anization of production - that aspect of social formations Marx considered
:isive for long-term historical change. Again, it is hard to fault this strategy of
lrx in its fundamentals. Any study of social change gains much if it can
:ntify collective actors of historical significance. And these are usefully
nsidered in relation to the major f.'lctors otherwise seen as decisive for the
rsistence and change of social structures. To maintain - and if necessary
rieve - this idea of classes as potential historical actors seems to us of great
portance, because social class in this sense is a concept that allows us to link
uctural change and political developments.
Class inequality does not exhaust the forms of social and economic
~quality. Are other forms of inequality, especially those based on race and
micity and on gender, not equally important? Exploring the impact of these
visions and antagonisms offers a chance to define our conception more
arply and contrast it to others.
Gender relations may well be of critical importance for future developments
democracy, but they were far less important in the known histories of

:mocratization. Vastly less blood was shed in the struggles for women's
llitical inclusion, and their inclusion did not give rise to regime changes
~signed to re-exclude them. Some of the reasons for this seem clear. Power
lations between social classes typically began to change well before changes in
'Iative gender power. And the transformation of class relations are far more
Itimatc1y linked to state interventions in society. This expresses itself also in
Ie f.'lct tliat when women were finally cnfranchised - in a few countries before
/orId War I, in many in the wake of that war, in somc (for instance Switzerland
1d Liechtenstein) not until recently - their voting participation did not
gnificantly change the political spectrum in any country. It is these considera
ons that led us to choose for our historical investigations universal male voting
ghts, rather than truly universal suffrage, as a critical threshold that allows us
J speak of democracy.s

Racial and ethnic divisions become particularly important where they are
nked to class and/or where racial and ethnic groups are differentially linked to
lC state apparatus. As sharp and often rigid distinctions of status, they can
~inforce and deepen class differences as well as cut across class lines and
'eaken class cohesion. In the limiting case, these divisions may constitute social
egments that must be treated much like classes themselves. Finally, racial and
thnic divisions may also affect the chances of democracy directly, especially
there they put the unity of the country into question.

These propositions on ethnicity and race do not seem, at first sight, to differ
trikingly from the views ell'Pressed in functionalist modernization theory and
,Iuralist political analyses. We do believe, however, that the political economy
pproach we advance here - emphasizing the interrelationship between ethnic
livisions and the:~ structure and the state - will prove more fruitful than the
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associations, and social interactions - should facilitate the development of
democracy, first and foremost, because it creates liworable conditions lor the
classes previously excluded from the political arcna to organize for collectivc
action and to overcome the perennial "free rider" problem obstructing effective
political organization on a large scale (Olson 1965).

In this view, the emphasis on social mobilization and pluralization of society
is quite compatible with the relative class power model of democratization.
Here it is not primarily the density of civil society pel' se, but the empowerment
of previously excluded classes aided by this density that improves the chances of
democratization. In fact, Gramsci emphasizes in addition that in the abscncc of
a working-class movement, civil society can act as a conduit for the ideological
hegemony of the dominant classes. III

From this we derive propositions that simply add specillcity to the "relative
class power model" of democratization: it is the growth of a counter-hcgemony
of subordinate classes and especially the working class - developed and
sustained by the organization and growth of trade unions, working-class parties
and similar groups - that is critical for the promotion of democracy. Even
without a relatively strong labor movement, a dense civil society facilitates the
political inclusion of the middle classcs, cspecially ofsmall independent filrmers
and the urban petty bourgeoisie, and in some cases this may be the decisive
democratic breakthrough. The autonomy of these organizations is decisively
important. Only quite autonomous organizations protect the subordinate
classes from the ideological hegemony of the dominant classes - a necessary
condition for a strong democratic impulse. This condition is of special
importance for organizations of peasants and the urban middle class because
they are often more easily co-opted by established elitcs than the working class.

Finally a dense civil society docs also have an importance for democracy on
its own, because it cstablishes a counterweight to state power, a condition
favorable for democracy in conjunction with thc balancc of social and economic
power. The impact of state structures and of their interrelations with the
structure of power in society on the chances of democratization constitutes the
second major component of our analytic framework, which will be discussed
below.

A last contrast between our political economy approach and the theoretical
stratebries of functionalism concerns the role of culture and in particular of
religion. Ideologies, value traditions, and religious orientations playa central
role in most versions of structural functionalism and modernization theory.
Such an approach seems validated for the particular issues of development and
democracy by some cross-national statistical findings; Bollen (1979) reported,
for instance, that the proportion of a country's population that is Protestant is
positively associated with the incidence of democracy, giving credence to the
hypothesis that a "Protestant-based culture" aids the diffusion of democracy
and legitimizes democratic values.

As will become dear as we develop our fmmework further, we prefer to link
values, ideologies, and religious orientations to structuml and organizational
realities. In particular, they must be seen in relation to the historical articulation
of class interests. Much of what appears as culture in structural functional

Class Structures, Classes, and Class Organizations

COllfepllUIIizaIions

At the most abstract level, we can begin with the definition of social class by
Elster, who seeks to "make sense of Marx." It is couched:

Belore we can enquirc more specil1cally into the role of different social classes
in the process of democratization, we must enter into a discussion of the
concept of class. Without a careful and differentiated conceptualization, the
idea of class can indeed be a rather blunt tool, one that can do more damage
than it helps the analysis.

The analytic discourse about social class has become extremely complex - in
large part because it is animated as well as divided by illlertwined intellectual
and idcological interests. Thercf(Jre, though a number of remarkably conver
gent developments ease our task signifkantly, a condensed treatment as we
necessarily will present here is not without hazard. We will nevertheless simply
stress a number of ideas that seem spccially important, without engaging in
extended explanation, justification, and critique of alternative positions. In
particular we are concerned to come to a realistic conception of classes as
historical actors that are grounded in the structures of antagonistic socioecono
mic interests and their change.
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analysis can be more precisely identil1ed as the valucs and views characteristic
of different classes as they were historically I(mned through ilUtonomous
organization as well as hegemonic influence of one class on another.

The historical articulation of class interests does not cxhaust all aspects of
"culture." But lor other cultural phcnomena, too, we opt lor a stratcg)' of
f(ICUsing on symbols, ideals and views of renlity that are urglllliziltiolltl/()' tllld
institl/tiolla/b' gl'Ol/lIded. We choose this strate!!;y for two reasons. First, as we
conceive of dcmocracy as a mattcr of power, we f(JCUS on those idcas we
consider most socially powerful, that is - wc belicvc - those embedded in
organizations ami institutions. Second, our option has also methodological
reasons; it is much more difl1cult to idcntify, and to assess the strength of,
cultural phenomena that are not in such ways socially grounded.

Thus, cultural traditions that are embodied in state structures can be of great
importance and will be considered in the comparative historical investigations.
This includes most crucially the relationship of organized religion to the state.
Finally, religious afl1liation can be in its own right an importalll factor in
collectivity formation. Group formations on the basis of religion will be treated
in much the same way as ethnic groups: they can reinforce or weaken class
cohesion; they may contribute to or weaken the cohesion of society; above all
they, too, operate in the context of a struggle for control over limited resources.
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in terms of endowments and behaviours. The endowments include tangible
property, intangible skills and more subtle cultural traits. The behaviours include
working vs. not working, selling vs. buying labour powcr, Icnding vs. borrowing
capital, renting vs. hiring land, giving vs. receiving commands in the management
of corporate property. These enumerations are intended as exhaustive. A class is a
grollp ojpeople ,PIIO ~v virtlle ojw!lat tIllY possess are compelled (0 mgage ill t!le same
af/ivilies iftlu)' 1lIalll to make t!le best lise ojI!leir ellt/01llIllellts. (Elster 1985: 330-1.
Italics added.)

This definition does not spell out - though it clearly implies .- that classes are
shaped in their fundamental characteristics by the structure of capitalist
economic production and its development. For realistic historical analysis, that
entails a conclusion often overlooked: different courses of economic develop
ment will lead to different class structures, some fundamental similarities of
capitalist development in any historical situation notwithstanding. The United
States and France never had, for instance, as large a working class as England
or Germany did. II And dependent development today seems to sharply limit
the e>.:pansion of the working class in almost all Third World countries.

As the last point already adumbrates, such differences in economic develop
ment do not simply arise out of technological and economic conditions internal
to a society but are also shaped by the transnational division of labor as well as
by state structures and the political constellations mediating state and society.
We encounter here another instance of the interrelations between the different
components of our analytic frame of reference. These will not become fully
apparent until the end of this exposition.

Elster's definition also does not tell us whether and under which conditions
classes have distinct boundaries or, by contrast, form a continuum and merge
impcrccptibly into each other. This question is of great interest because such
distinctness seems to be a necessary condition for the emergence of collective
action on the basis of class. For Marx this was not problematic because he
predicted a polarization of classes in the course of capitalist development. But
lhis prediction proved wrong. Following Weber (1922/1968) and Giddens
(1973) we can locate distinct classes by introducing two factors - the range of
~ocial mobility and the spread of social interaction and communication. For
Weber a social dass is characterized by easy and typical mobility - within and
between generations - among similar class positions. A social class is set off
from others by greater difficulty of mobility. To this mobility closure we add as a
secondary criterion interaclion c!oSllre - a strong tendency for meaningful inter
action to be confined within class boundaries (see Stephens 1979a).

With these analytic tools we can make the distinctions necessary for a
meaningful class analysis of advanced as well as less developed capitalist
s?cieties. ll We can distinguish the owners of capital who employ labor on a
stzeable scale - the bourgeoisie proper - from the urban petty bourgeoisie. We
can identifY the lower non-manual employees - such as clerical workers and
sales clerks without much of a supervisory role - as a class distinct from
middle-level managers and professional experts outside the chain ofcommand.
Similarly, thes~'ls allow us to analyze with SOme specificity the coalescence
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of skilled craftsmen and unskilled workers into a more or less unified working
class or - under dillcrent historical conditions - their continued separation. We
can examine whether landlords nnd industrial capitalists are separate classes or
merge into a single class. And we can study differentiation or class unity in the
peasantry.

Up to this point, the conceptualization takes class as an objective given. Class
is a social category determined, in the extreme, by the observer and analyst. It is
a category for analyzing the structure of conflicting interests. This objective
conception of class must be complemented by an analysis of the subjective
mentality, ideas, and dispositions found among members of a class and, equally
importanr, by an analysis of the conditions of collective organization and action
on the basis ofclass position. Neither class consciousness nor class organization
and collective action follow with any simple necessity from class position. Nor
do collective organization and action have a one-to-one relationship to the ideas
and attitudes found among the class members. This means: not all classes are
collective actors in history; nor do they become eventually such actors with any
generalized necessity. It also means that the interests pursued by organizations
actin9on behalf of a class are not with any necessity "the" interests of that
class. 3

We distinguish, then, three levels of class analysis: (1) the class structure
grounded in the organization of production and modified by patterns of
mobility and interaction, (2) the ideas and attitudes of the members of a class,
and (3) the determination and pursuit of collective goals through organized
action on behalf of a class. These are interrelated, but one cannot derive lypical
ideas and outlooks or the existence and the goals ofcollective organization from
the structural class position in any teleological fashion.

Clf/SS interests llml collective action

Classes may indeed have objettive interests, but in historical reality class
interests arc inevitably subject to sodal ((JIIstmclillll. The following comments
focus on the working-class. They apply - appI"Oprimcly modified - to allollll'r
classes llS well. The interests actually pursued by landowners and peasants,
industrial entrepreneurs and urban middle classes are historically articulated
and cannot be deduced fi'OI11 their objective class situation.

Even those who are quite aware that one cannot take the organized
expression of class interests fill' granted often assume that what these intcTl~!>ts

are is not really problematic. The deservedly famous (as well as deservedly
criticized) analysis of collective action by Mancur Olson (1965) provides an
example that this f.'lllacy is not confined to Marxists blinded by hope. Olson
treats the "public goods" that require collective action as obvious or, if not
obvious, as objectively given. He assumes that unions function, if they come
into being at all, as wage cartels rather than aiming for other goals - for a
different authority structure at work, for example, for broad political class
interests, or for national political goals virtually unrelated to class int- ---'l.

e e

, .



Michels (190H/IlJ49) callcd this thc "Iron l.aw of Oligarchy." In it~ weak
version just I(muulated, this tendency is inherent in any t()rm of organized
collective action. It f()llows fi'om the varicty of individual idcas and goals and
from the advantages specialization can bring to collective organizatiun as to !>o
many othcr pursuits. Robert Michels and many later f()llowers understood his
law in a more rigid fashion than is justified - as an "iron law" virtually without
cxception. The autonomy of the organizational representatives vis-a-vis their
constituents is in fact quite variable and depends on different conditions, sume
of which are by now quitc wcllunderslOod (see e.g. Upset, Trow and Colcman
1956).

The variable autonomy of the leadership of an organization from the rank
and me must be seen togcther with the necessity of co-operating with other
powcr centcrs. The conscquences of such co-operation - of worker represen
tatives with owners and managers, of union leaders with middle-class party
leaders, or of the leaders of the most varied organizations with a domineering
state - are again quite variable. They are contingent on a variety of factors, and
they range fi'om co-optation through direct bribes to acccptance of outside help
in making the organization more effective and to common bonds of status,
ethnicity or religion that link an organization's elite to other power holders.
Social and cultural bonds between organizational clites shape the formation of
an organization's goals without any conscious intent on the part of the other
side to seek a strategic advantage in the pursuit of interests. It is even
reasonablc to include here also the case of ncgotiators from opposed interest
organizations who agrce on a compromise because it is expected to yield
advantage f()r both sides - whatever the judgement ofan outside observer about
who got the better bargain. It is quite clear that in such bargaining relations the
ability to act independently of consultation with the rank and me and to delh'er
their acquiescencc later is an invaluable asset.

The rclations of an organizational clite to other power holders and to their
own rank and me - elitc co-operation and oligarchy - are of critic'll importance
for our undcrstanding of the social construction of class interests as they .Ire
actually pursued. From a grass roots point of view, it secms rcasonable to speak
of an il/hal'llt a/llbiXlliO' (!I'orxal/ized t'o/l/yth'e actiol/. We use the word ambiguity
advisedly, so as to undcrline the variability of the component mechanisms.
Thus, therc is a great difference in the responsiveness to their memhers'
preferences bctwcen an industrial union, say, in Sweden and its countcrpart in
Argcntina under Pcron. Any interest organization, even one turned around by
an outside power centet· to become a mcans of controlling its members, must
serve some interests of the rank and file in order to remain effective. :\t the
same time, it is hard to think of a large organization rep.resenting subordinate
class interests that does not have any trace of both oligarchy and cooptation.

Insisting that class intcrests arc socially constructed and that thc f(mus of
collectivc organization critically affect this social construction of interests docs
not imply that thc "rcal" intercsts are f!lltnd at the gmss roots, ready to be
cxprcsscd in put'c or distortcd fimn by difrercnt organizations. Unions, mutual
aid societies, and political parties can be, and otten are, decisive in articulating
class interests that otherwise would remain inchoate or completely dormant.
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Yet it can easily be shown that the goals of different movements claiming to
act on behalf of the same class differ considerably from each other. Communist,
social democratic, liberal, Catholic, and even outright conservative organiza
tions have competed with each other for the allegiance of the working class, and
all have claimed to represent the best interests of labor. It is possible to argue
about the validity of such claims, and one can probably reach agreement that
some claims - for instance that of the Tories to act on behalf of the working
class - do not stand up to any reasonable examination. Within narrower limits,
however, such evaluations turn on ideas ofwhat is historically possible and what
is ultimately desirable. Class interests are an "essentially contested concept"
(Lukes 1967, 1974). One can still reason about them, but not prove or disprove
them in a more stringent sense.

Offe and Wiesenthai (1980) have argued convincingly that the interests of
the working class are in a peculiar way undetermined (and thus subject to what
we have called the social construction of class interests). They contrast working
class and bourgeoisie and show that, while the interests of capital fall
fundamentally into a single dimension, the interests of1abor inevitably involve a
whole array of partly contradictory goals because labor is never simply a
commodity and the whole human being cannot be eliminated from the factor of
production that is labor. H The resolution of these contradictions, among
potential goals or class interests is inevitably uncertain and conl1ictual. This is
compounded by the fact that the subordinate classes face particular problems of
collective organization. They cannot hope to overcome the problem of "free
riding" - the individualist calculus that leads to withdrawal from the common
effort - by the utilitarian means of individual incentive and threat alone:

No union can function tor a day in the absence of some rudimentary notions
held by the memhers that being a member is of value in itself, that the individual
organization costs must not be calculated in a utilitarian manner but have to he
accepted as necessary sacrifices, and that each member is legitimately required to
practice solidarity and discipline, and other norms of a nonutilitarian kind. (One
and Wiesenthai 1980:79)

From these considerations they come a to conclusion that scems but is not in
reality paradoxical: that a subordinate class's" il/terests £'(11/ 01l(J' be /IIet to the e:rtent
that the)' lire partl)' m/~/il/t!tf' (ibid.). This redefinition is likely to be a process of
tension and conflict.

One of the major factors shaping the social construction of class interests is
the process of organization itself. Organization is the main means of empow
ering the many. At the same time, organization is inherently ambiguous in its
consequences. Only through organization can the disadvantaged many develop
conceptions of structural change to fundamentally alter their situation. As
Mann (1973) puts it: "Socialism is learned." Neither socialism nor any othet'
idcological orientation arises spontaneously out of the conditions of working
class life.

Any stable form of collective action creates an organizational corc whose
members tend to acquire a certain independence from the rank and file. Robert
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Even organizations without a clear-cut class program can play this role of
interest articulation and political mobilization. In turn. radical parties may find
it extremely difficult to create a broad following for goals that transcend the
current situation. The immediate interests of the potential rank and file and
their articulation in unions and other organizations may well be resistant to
appeals of radical transformation. The tensions between socialist programs and
a "trade union consciousness" focused on concrete gains in working conditions
and income represent a well-known illustration.

The indeterminacies and ambiguities of collective action are of course not
the only source of different outcomes in the social construction of class
interests. The mentalities, outlooks, and ideological inclinations of the
members ofa class are not irrelevant tor the character ofclass organizations and
for their course ofaction, even though they are not simply reflected in - and are
in fact partly shaped by - collective organization and action. The ideas and
inclinations of class members are also influenced by a variety of other factors.
They are related to their place in a particular class structure and to their
chances of mobility within that structure, but they are also shaped by
geographic patterns, cultural traditions, and, last not least, by the structure of
politics and by state action. '

The structure of the economy and its development have strong direct effects
on the organizational formations of a class. For instance, whether craft
unionism prevails in a working class or is replaced by more inclusive industrial
unionism, depends in part on the timing and speed of industrialization and on
its location in the international division of labor, since these conditions afTeet
the relative role of small workshops and mass industrial production (Ingham
1974). Similarly, centralization of capitalist enterprises encourages centraliza
tion oflabor organization; and union centralization is related to labor movement
hegemony and leftism because it leads to a concentration of resources in the
labor movement and forces the leadership to take a more class-wide view
(Stephens 1979a: 399; see also 1979c).

We have touched briefly on the ethnic and racial composition of a class
earlier. The most obvious effects are on the intermediate level of class-wide
attitudes and behaviors. Here these communal identifications and divisions may
reinforce class boundaries or - as is more often the case, and especially so in
subordinate classes - lead to divided loyalties, weaken class identification and
possibly establish communal links to opposite class segments of the same color
or ethnicity. As factors that powerfully shape both mobility and interaction, race
and ethnicity may in fact redraw the boundaries of social classes as we have
defined the concept. In the United States, ethnic divisions of the working-class
coincided to a large extent with differences in skill. Massive immigration ofless
skilled labor both made it harder to organize the unskilled and fostered hostile
reactions on the part of native-born skilled workers. It thus strengthened craft
unionism and inhibited a transition from craft to industrial unions similar to
developments in continental Europe (Bridges 1986; Zolberg 1986: 442-3;
Erickson 1957).

The econ~ social, and political situation in which an organization - a
party, a unk pressure group association, or a whole cluster of organiza-
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tions - finds itself will also affect the goals of class organizations if only by
determining what makes sense under the circumstances. I-Iere the organization
and actions of opponents as well as the availability of allies are critically
important.

These situational determinants must not be seen in too narrow a national
frame. External influences - for instance through international afliliation of
unions and parties - were and are still important in the formation of dass
organizations. The Second International is a great example of such diffusion.
Variants of the marxist Erfurt Program of the German Social Democrats were
adopted by a large number of other member parties. Furthermore, the way a
situation and its future development is assessed will be shaped by historical
precedent and diffusion across national boundaries. Theories -like Keynes
ianism for instance - have a different impact once they are tested as policy.
Large events - like the French and the Russian revolutions - redefine for long
periods and for many countries what is considered as great promise or an
unacceptable danger. And even complex cumulative developments -like the
incorporation of the working class into the politics of advanced industrial
societies by class compromise and democratization - affect the perception of
democracy as a realistic possibility in other countries.

Finally, the course oforganized collective class action is often constrained by
past choices and decisions. In fact, the initial organization of class interests
typically has effects that outlast the historical constellation of its origins. Here
lies a major cause for the different political orientations adopted by working
class organizations and parties in different countries and different historical
periods. Of particular importance for the working class have been decisions
abollt the relative rule of economic and political action and thus about
affiliations with political parties and about relations to the apparatus of the state.

In the short run, the actions and organizational structures of the past come
close to determining the immediate future, while in the longer run other factors
come more to the fore. There are, ofcourse, critical turning points oflong-term
significance, such as the decisions about war and peace in socialist parties
before World War I that tipped the balance ofclass and national identifications,
fractured the carefully developed internationalism of labor organizations, and
contributed to the split of the labor movement into a social democratic and a
communist party.

Class constellations and democratization

The baseline for our analysis of the relation between class and democracy is
quite simple: those who have only to gain from democracy will be its most
reliable promoters and defenders, those who have the most to lose will resist it
and will be most tempted to 1'011 it back when the occasion presents itself:
Elementary historical knowledge supports this proposition as a basic principle.
It is a telling f.1Ct that revolutions from below, marxist-leninist or otherw~are
llways carried out against authoritarian systems, not democracic 'lnde e
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bourgeois power came to constitute a counterbalance to the power of the
nobility, thc result was liberal oligarchy, possibly open to extensions toward the
subordinate classes, morc often dosed to such an opening 1<11" long periods of
timc. In Illany cases, however, an oligarchic alliance with large landowners and
the statc - an alliance that guaranteed the institutionalli"amework for continued
capitalist accumulation without institutionalizing contestation - was a signill
cant historical alternativc to liberal oligarchy.

It is cspecially the working class that has oftcn played a decisively pro
democratic role. Labor's role was concealed to the superficial eye precisely
because in many countrics workers werc long excludetl from the political
process and thus from visible participation in dcmocratic politics. This rolc
becomes c1car, howcver, if one looks at the strugglcs that led to an extension of
political participation beyond the social circles surrounding the dominant
classes. The particular politics of working-class organizations took t1iffcrent
forms .\Ild olien expressed reservations about participation in a political process
biased against sllbordinate class interests. That rhetoric, howevcr, which can
for instance easily be found in the debates in the German Social Democratic
Party befclI'c W<jrld War I, must not be alIowed to obscure the basically
democratic thrust of working-class intercsts; there was hardly a more reliably
pro-dcmocratic force in Germany than the SPD. And the SPD was not a
marginal case but was typical of other national working-class parties (Therborn
1977; Zolberg 1986).

In the relative class power model of democratization that stands at the center
of our analytic Ihllnework, it is a crucial hypothesis that the relative size and the
density of organization of the working class - of employed manual labor outside
of agriculture - are of critical importance for the advance of democracy. At the
same time, the conditions under which the social construction of working-class
intcrests takes a non-democratic form - as it did in Leninism and in Peron
ism - also deservc closc attention.

The working class was - contnll1' to socialist expectations - far too wcak to
achievc by itself dcmocratic rights lilr the subordinatc classcs. 1h If this was true
of the countries of early capitalist development, it is an cven more significant
consideration in the analysis of the late dcveloping countrics of the Third
World. In late developing countries the relative sizc of the urban working class
is typicalIy smalIer because of uneven, "cnclave" development, because of
changes in the overall tmnsnational structlll'e of production, and because of thc
related strong'cr growth of the tertiary sector, That means that alliances acros!'>
class boundaries become critically important 101' thc advance of democracy.

The potential allies of the working class do not, howevcr, emerge indepen
dently of the class stt·uetme. They can hardly be understood as groupings in a
class-neutral political structure that happen to prescnt themselves as .llIies of
labor because of the accidental play of politics 01' by reason of democratic
principle. It is primarily other previously excluded classes that constitute such
potential allies, Historically, it was the mban and the rural petty bourgeoi
sie - mcrchants, craftsmen, farmcrs and other self-employed groups with at
most a few employees - who were the most signifkant allies of the working
class in Emope. In Latin America, the employed middle classes were more
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seizures of power in democracies virtually always occur from the right, not the
left.

The basic proposition has implications that are less obvious. In particular, it
denies the bourgeoisie that decisive role in the struggle for democracy which
both marxist and liberal historians have attributed to it. The owners of the
capital for the new forms of production that undermined feudalism did
wrest - though in varying degrees - a significant share of control over political
decisions from the aristocracy and the crown; and often this took the form of
liberal oligarchy. But at least for evel)' case in which the bour~eoisie included
the working-chlss in the political system (sometimes with apparent willingness,
in most cases only in response to actual or anticipated pressure), there is at least
one other in which the bourgeoisie participated in rollbacks of democracy in
order to defend economic interests against those classes that used to be called
les classes t/(/llgemlses. Support for Pinochet's regime in Chile is only one in a
long line of examples. Even disregarding such later reversals, it is only if we
make no distinction between democracy and liberal forms of rule, however
restricted by class, that we can assign to the bourgeoisie the role of the main
historic promoter of democracy.

It is true that large landowners - especially those who still enjoy their
pl'ivileges as remnants of a feudal social order immune to democracy - have a
historical record of an even more systematic opposition to democracy. As we
will see, this negative role of the landlord class is not confined to brier periods
of transitions; in many cases it affected the constellations of class antagonism
and alliance for long periods after landownership had lost its preeminent
economic role. Barrington Moore has taught us the important lesson that an
analysis of democratization can ignore agrarian class I'elations only at substan
tial intellectual peril.

We retain, then, in our theoretical fmlllework Moorc's cmphasis on a~rariatl
class relations and on landlord-bourgeoisie-state coalitions; but we combine
this emphasis with an equally strong focus on the role of the subordinate classes
in the new capitalist order. The role of different classes in the struggle about
the lorm of government must be analyzed historically in terms of their
conflicting interests, the transformation of economy and social order by
capitalist development, and the changing opportunities for ChlSS coalitions and
compromises.

Capitalist development is associnted with the rise of democracy primarily
because of two structural effects: it strengthens the working class as well as
other subordinate classes, and it weakens large landowners. The first of these
must be further specified: capitalist development enlarges the urban working
class at the expense of agricultural laborers and small farmers; it thus shifts
members of the subordinate classes from an environment extremely unfavor
able for collective action to one much more favorable, from geographical
isolation and immobility to high concentrations of people with similar class
interests and far-flung communications.

Another major outcome of the capitalist transformation of the class struc
ture - and in a sense the first, its premier outcome - is, of course, thc rising
power of the owners and managers of capital, of the bourgeoisie. Where
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important. To play this role, however, it was necessary that they had consider
able autonomy from dominant interests. This was of special importance for
small farmers where large landowners constituted a politically significant force.

The specific patterns of alliance and conflict in class relations arc contingent
on the variable construction of class interests. A radicalization of working class
struggle may, for instance, not only divide the working-class; it may also
significantly reduce the chances of building a broad pro-democratic coalition
between different segments of the middle classes and the working class. In turn,
the degree of intransigence ofelites may open or close alliance options for other
classes.

The urban and rural middle classes also can take the lead in the struggle for
democracy, with an often still small working class in a secondary role. Even
profef>sionals and entrepreneurs may playa significant role, provided that they
sec their interests sufficiently protected and anticipate gains from a more
inclusive democratization. Yet the particular pro-democratic character of
working-class interests shows itself not only in labor's role in the original
process of democratization; we would also expect it to express itself in the
defense of democratic institutions when these come under attack, as they did in
Europe in the 1930s or in I,atin America in the I%()s and 1970s.

I,andlords siand at the opposite pole fi'om Ihe working class in their
constitutional interests. A first cause of this lies in Ihe fact Ihal landlords were
the dominant class of agrarian feudalism, which in all its varieties was
incompatible with democratic rule. This typically had lasting effects on the
political orientations of the landlord class well beyond the transformation of the
economic system.

These historical causes are paralleled and reinforced by Ihe current political
and economic interests of large landlords. Any class that is dominant both
economically and politically will not he eager to dilute its political power by
democralization. More important than this ncar-universal tendency of the
powerful to preserve their position, is - for a certain kind of agriculture - a
specific interest linking the economic and political interests oflandlords; Large
landowners will be the more anti-democratic the more they rely for the contl'Ol
of their labor force on state-backed coercion rather than on the working of the
market. This anti-democratic consequence of "labor repressive agriculture"
was a central point of Moore's (1966) comparative historical analysis, and it
received confirmation in the quantitative cross-national study of Paige (1975)
that examined similar assumptions. Finally, peasants with small or no land
holdings often represent a greater threat to the interests of large landowners
than workers to the interests of employers, because they demand land far more
frequently than workers insist on control of the means of industrial production.

A large and politically significant landlord class, especially one that relies on
labor repressive agriculture, inhibits democratization in several ways. It often
shapes the character of the state apparatus so as to make democratization more
difficult; to this we will turn in the next section. It may be able to "co-opt" the
emerging bourgeoisie or parts of it and establish an anti-democratic coalition
composed of elements of both the old and the new dominant classes. It is likely
to have a strol!lthegemonic influence on dependent peasants and often also on
~ ".

~ e e

the rural middle classes. And it can, of course, wield its own considerable
economic and social power in more direct ways.

The hourgeoisie is a much less l'Onsistently and radically anti-demon.llie
force - similar to large landowners who are not historical descendants of a
feudal aristocracy and who do not rely on repressive means of labor control.
Reflection on the modal class interests of the bourgeoisie reveals its liberal
potential hut also indicates its limitations as an agent ofdemocratization beyond
liberalism.

The primary economic interest of the bourgeoisie as a class lies in the
development and guarantee of the institutional infrastructure of capitalist
development - in the institutions of property and contract, in the predictability
of judicial decisions, in the functioning of markets for capital, goods and
sen-ices, and labor, and in the protection against unwelcome state inten'ention.
At the same time, the common class interest stands against the collective
organization of I;tbor and other subordinate classes - the premier mode uf
empowerment of the many. Furthermore, different fractions of the bourgeoisie
have always had interests that involved directly filVorable state action beyond the
formal guarantees of property and market functioning - such as protection of
monopolies, tax-financed subsidies, or tariff barriers against foreign competi
tion.

The tirst set of bourgeois class interests demand a state that concentrates on
formally universalistic institutions and largely limits itself to that. This stille
conception is liberal in its self-limitation and in its regard fi)r individual
liberties_ It cannot be too democratic, however, because it cannot be responsive
to interests that are at odds with the formalism of liberal law and of state
bureaucrncy and with the impersonal fi.mctioning of the market. The major
contrary force here are the subordinate classes insisting on democrntic
participation and demanding that their interests be protected against injuries
from the market, enfi)rced by filrlnalist law and a minimalist state. This clash of
interests has repeatedly led to capitalist political iuten'entions obstructing
democratization 01' - in a later phase - suspending existing democratic institu
tions. The last set of bourgeois interests, finally, the interest in state action
directly aiding particular forms of capital accumulation, creates a similar,
though typically less strong dependence on supportive state action as we
observed as 11 consequence of labor repressive agriculture for the landowning
class.

Historical reality is, of course, far more complex than these obsen'ations on
the modal interests of different classes suggest. It is more varied across
countries and historical constellations, The filctors that account fi)l- this
complexity will therefore have to have a central place in the compararivc
historical analysis. The major factors relevant here are; in our view; first, the
social construction of class interests in the process of collective organization;
second, the persistence of organizational ((,rms, alliances, and ideological
OI'ientations beyond the causal conditions of their original formation; and third,
the perceptions of immediate and anticipations of future opportunities and
threats, which are shaped by historical experience both within and beyond the
borders of one country.
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Ilow these factors modit}, the historical articulation of class interests and
result in quite contrasting constellations of alliance and conflict can be
indicated here only by a lew illustrativc arguments. Thc classic (though not
typical) historical sequence - represented by the English process of democrati
zation - is the slow expansion of democratic rights from aristocracy to gentry
and bourgeoisie, to petty bourgeoisie and uppcr working-class, 10 all male
adults, and thcn to the whole adult population. This sequence may havc favored
the maintenance and thc continuous dcvelopment of liberal political institu
tions, but it favored III the samc time the pursuit ofdominant class interests and
it undercut as wcll as shaped the articulation or subordinate class intcrcsts. Wc
think hcrc both of the coercive deteat of the Chartist demands for universal
malc sulli'age and of the subsequent phased extensions of thc vote, which put
the Conservatives and the Liberals in competition for the new elcctorate but
also gave them a chance to put their imprint on the organized exprcssion of
working-class interests for some time to come.

One may well consider this historical development IlS a deformation of
working-class interests. It certainly protected dominant interests from radical
threats. But the role of bourgeois-led parties can also be seen as critically
positive for the mobilization of subordinatc classes and the articulation of thcir
intercsts. Which of thcse - on thcir facc contradictor)' - views one adopts,
depends prcsumably on counterlilctual assumptions about the particular case.
lvleasured against the desolate subordination, small sizc, and disorganization
that characterize thc working class in quite a fcw Third World countries, even
bourgeois-led parties may help articulate working-class interests and advance
their chances of organization far more than a c1ass-bascd collective action ever
could. By contrast, their impact may be judged as demobilizing on thc strength
of a very diffcrent evaluation of working-class organizlltional potential in :1

particular historkal situation.
The English scqucnce of democratization is instructivc in quite another way.

Ofien taken as thc paradigmatic path of political dcvelopmcnt, it actually is a
precedent that was followed by morc dcviant than conforming cascs. This is no
accident. Thc pace of capitalist dcvclopment, its timing relativc to that of othcr
countries (which affccts the horizons of historical expcrience), and the risc of
organized expression of differcnt class intcrests arc not chained to cach other in
invariant rclations.

In fact, both historical learning and thc changing impact of onc political
economy on the othcr makc these relations systematically dil1ercnt f1'<ml each
other across time. The German bourgeoisic took a 1;11' lcss opcn and Iibcral
political position than its English counterpart. This cannot be understood
without llltcntion to the f.'lcts that Germany was a latecomer to capitalist
de\'Clopment (if an early latecomer), that its pacc of industrialization was faster,
and that the bourgeoisie already fclt threatened by the emergcnt working-class
when it was still engaged in lighting' for its own right to political participation. In
other countries, for instance in Latin America, wc cxpect to find constellations
of chlss interests and their articulations that al'e again very dinerent from both
England and European latecomers.

Pcrceptions of threat, espccially thosc guiding the organizations llcting on
behalf of dominant class interests, are critically important for the chances of

~ ,

democratization. In many cases, the dominant interests are strong enough III

foil advillll:es in democratization if they pcrcd\'l~ radical threats 10 their
interests. Thcse pcrccptions arc not simply reflections of objcctivc conditions
but represcnt symbolic constructs that are subject to hegemonic and ~'()unter

hegemonic contention. Once established, they often rcmain a potent forcc for
long periods of time. An obviolls contemporary illustration is the fear of
communism in many Third World countries that arc in the midst of struggles
about democratization.

State Structures and Democracy

Thc relative class power model of democratization h:ls to be modi lied by
"bringing thc state back in" (Evans et aI. 1985). If the struggle for democracy is
a struggle about powcr, wc cannot conflnc OUI' attcntion to the structll1'c of
power in civil society and the economy. Any modern statc is on its own u
signi/kant part of the ovcrall Iandscapc of power. The state apparatu~ b
flll'thcrmorc of special relevance because it is always a major actor in thlll field
in whkh democratic rule mllst prove itself as elfective and real - the power to
shape authoritative decisions, binding for all. 17

Slale alllol101JO' (Il1d del1locrtl~l'

When we inithllly discusscd the very possibility of democnll:y, we encountercd a
first condition without which democracy cannot exist - a fairly strong instilU
tional diffcrentiation of the political realm of formal collective decision milkin~

from theo\'erall systcm ofinequality in a society. Without it, a signi/kant role of
the many in governance is inconceivable. Such institutional differentiation - in
some measure characteristic of all modern societies - givcs govcrnmcnt and
politics a certain autonomy fi'<l111 social powcr and privilcge, but it ccrtainly docs
not makc structured inequality irrelcvant.

The relations between the structurc of social and cconomic powcr and thc
stute have becn the subject of protracted debatc, especially among mar"bt
scholars. At thc centcr of these discussions was thc issue of the "autononlY Ill'
the stlllC".lll Wc take the position that this autonomy is variably deterl11illl:~1 by
historical conditions that do not stand in a one-to-one relationship to capihllisl
development. The rise of the modcrn state cannot be explained adequ:Ile1) b)
the needs of emergent capitalism; it had its own roots and'determinants, cvcn if
its relations to thc capitalist transformation of economy and society quickl)
attained cenu'al importance fc)r both sides - for the new state apparatuses as
well as the ncw cconomic fCll'IllS and elites (Weber 1922/1968; Tilly 1975).

Furthermore, model'll states cannot be understood merely in relation to their
own societies. Each must be seen as part of a systcm of states. The relations
among statcs have their own dynamics of challengc and response, ascendancyfjd defcat (which give the discipline of international relations its remarl'

I I

.:



between political collective decision making and the wider structures of
inequality.

This consideration suggests that pre-democratic pacts of domination,
especially those involving - in addition to state and bourgeoisie - a landlord
class that relics on lubol' repressive agriculture, probably have to break up
befi)re democratization has a serious chance. That hypothesis is in accord wilh
Moore's analysis, and it is reminiscent ora condition ofsocial revolutions which
voluntaristic theories of revolution have always neglected - that revolutiOll<lry
situations can hardly occur unless the system of domination is seriollsly
damaged, Ihat they cannot be understood just as the result of pressures from
below, however dcsperate (Skocpol 1979).

The autonomv of thc state from the dominant classes can, obviously, neYer
be complete. Where the landowning aristocrncy has close relations to tlte state
apparatus, as is typical of landlords relying on coercive means of labor control,
the interests of landowners h,we often been firmly imprinted on governmental
organization and its COIl'S of civil servants. Once institutionalized, this orient,l
tion and the associated anti-democratic proclivities can well persist even attcr
the economic power of landlords has waned.

Such patlerns of recruitment for top positions and the peculiar esprit de
corps of' higher civil servants and milit<ll)' ollkers are critical for linking the
state apparatus to - 01' insulating it from - the interests and orientations of
difti~rentclasses. At the same time, recruitment patterns and esprit de corps are
decisive for the degree and the character of the state apparatus's corporatc
identitity and its ability to act coherently.

In the context of capitalism, the state relies for its own revenue on the health
of the economy. That entails a special dependence on the interests of capital
owners and managers. It is above all their reactions and anticipations that
reprcsent the "business climate," which is so often decisive for the success of
statc policies. And it is their investment deCisions that determine future
economic growth, stagnation, or recession and with that the level of employ
ment and· the development of tax revenue, This is the basic dependence
constraining state autonomy in capitalist societies.

These constraints do leave space for significant stute action. The stare
apparatus may have accumulated enough power on its own to act with some
autonomy even against dominant interests. Equally important, the power
constellations in economy and society may have shifted so as to make state
action less dependent on dominant, and more responsive to subordinate class
interests. Thus, if and to the extent that working-class organizations and
socialist parties acquired sufficient strength, as they did especially in the small
democracies of westel'll Europe, state-society relations were transformed and
the interests of the subordinate classes were better' served bv the state
(Stephens 1979c). .

The intuitive plausibility of an inverse relation between state autonomy and
democracy makes more sense ifwe use a broader conception ofstate autonomy.
A state apparatus that enjoys considerable autonomy vis-A-vis the mass of the
population - the petty bourgeoisie, small farmers as well as the working
class - is unlikely to be a factor favorable for democratization. The more
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self-contained character). Involvement in this field of interstate relations is one
of the bases of the state's partial independence li'om the intern,ll constellations
of sociocconomic interest and power (Ilintze IlJ7S). This means that states
must be seen in both contexts at once - as "potentially autonomous organiza
tions located at the interface of class structures and international situations"
(Skocpol 1979: 33).

The modern state, then, has in our view a potential autonomy that is fill'
gre.ller than 1I10st varielies of marxist conceptions of the stale allow, concep
tions that for instance see the state as an instrument in the hands of the
dominant classes or assign it a "relative" autonomy that docs exist vis-a-vis
even the dominant classes but is limited to maintaining the capitalisl system in
good working order. However, if the modern state has indeed a very consider
able potential autonomy, the actual autonomy of concrete states varies widely,
depending on a constellation of factors as yet rather incompletely understood.

\Vhile this variable autonomy of the state can hardly be stressed enough,
another proposition is equally important: the state is almost inevitably part of
any pact of domination that in effect determines the substance of the major
collective decisions. The svstem of domination in all modern societies includes
the state; and the articulaiioll of state power with the power structure of the
,;ociery is decisive for the overall system of domination.

The colonial state represents a special case because it typically hadgreater
,mtonomy from the indigenous society than virtually any other state. This is of
b'Teat importance for the "new nations" of the Third World, since state
structures and their articulations with civil society oftcn persist once firmly set.
True, decolonization often constituted a radical break, and onc certainly cannot
count on simple continuities - the "colonial mheritance" - in state-society
relations in new nations. But the transformations of dccolonization and their
impact on state autonomy tuke a different Ibrm depending on the level of
economic development, the density of civil society, and the relative strength of
different social classes.

How is state auronomy related to democracy? One muy be tempted to give
the apparently obvious answer: They stand in opposition to each other. The
more autonomous the state apparatus and its managers fi'om the threes of
socicty, the less thc chances of democracy, or if democratic forms exist, the
more likely that they are merely formal, a pretense.

This is a seriously incomplete view, because it treats "the forces of society"
without any differentiation. Some distinctions focusing on class will muke this
clear. In most marxist discussions, the autonomy of the state means t1rst and
foremost autonomy from the dominant class, in capitalism from the bourgeoi
sie. We do not accept this as the exclusive meaning ofautonomy. The concept
of state autonomy must retain a more comprehensive meaning to be put to full
use, but autOnomy from dominant interests is clearly one facet of critical
importance. Some autonomy of the state from the dominant classes, fi'om the
hourge.oisie and especially - where it still exists - from the landlord duss, is a
necessary condition for democracy to be possible and meaningful. If the state is
simply a tool of the dominant classes, democracy is either impossible or a mere
form. Such autonomy of the state is in fact but one aspect of the differentiation
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Is the autonomy of the state vis-it-vis the population as a whole not limited, in
any political order, by the need of the system of rule to be legitimate in the eyes
of its citizens? And docs this need not by its very nature hand a sort of
quasi-democratic control over the state to the mass of the population? Though
the position expressed in these questions is rarely argued explicitly, it is quite
commonly taken for granted. Yet it is fundamentally mistaken. It turns the
values of democracy into empirical assumptions about the functioning of all
systems of domination. The reality of history shows a quite different pattern:

66 A 1'1uordimfil/l(l/1or/:

resourceful and powerful thc state apparatus, the less likely that the subordinate
classes of the population are strong enough to impose dell1ocl'.ltic rule on the
system of domination. II)

Taken together with the previous point, these considerations suggest that
while state autonomy vis-it-vis the dominant classes is a necessary condition of
effective democracy, the same state strength that contributes to this outcome
may enable the state to overpower the pro-democratic forces in the rest of the
society. Processes of democratization, then, must steel' between the Scylla of a
dependence of the state on the dominant classes that is incompatible with
democracy and the Ch,jrybdis of a state machinery too strong to he democra
tically tamed.
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The lII{)IIOPOb' of violence

At the same time, the state has many ways of shaping the development of civil
society. It can ease 01' obstruct the organization of different class interests; it can
cmpower 01' marginnlize existing organizations; it may succeed in co-optation
and, in the extrcme, use whole organizational networks as conduits of
hegemonic influence. The complex interdcpendence of state and civil society
creates a wide variety of possible relations between the state and different sociill
classes and, consequently, of conditions conduch'e 01' hostile to democracy.

The ways in which organized religion is related to the state is of great
importance lilr our inquiry. Whether there is religious division, whether a
church is dosely allied with the state and/or dominant classes, whether a
strongly organized church stands apart li'om and possibly in opposition to the
stHte apparatus, whether religious movements and sects have developed an
autonomous and dense organizational network - these questions are critical in
analyzing the overall relations of state and civil society. Again, we will
emphasize the impact these differences have on the chances of dominant
classes to gain and maintain cultural hegemony as well as on the chances of
subordinate classes to retain some autonomy. As indicated earlier, we will seek
to relate earlier scholarlv work that took its cues li'om diHerent theoretical
orientations to the class a;Hllytic framework we develop here. Especially releViltll
is the comparative historical work of Upset and Rokkan (in particular Upset
and Rokkan 1967; Rokkan 1970) which examined the lasting imprints of state
formation, chUl'ch-state relations, and class on political alignments.

The modern st,lte claims a monopoly on the use of coercion and violence. It
denies these means of power to any other actor in society. Even where this
policy does not succeed fully, it leads to a massive concentration of the coercive
tools of power in the hands of the state. At the same time, the monopoly of the
usc ofcoercion is the basis ofauthoritative decision m,lking binding for ull. Itis,
in fact, yet another aspect of that diHerentiation of collective political decision
making Irom the widcr structllt'es of inequality we have touched on repeatedly.
Where the consolidation of this ,Illthority of the state is seriously in question,
where it is challengcd by armed conflict and where its reach is uncertain,
democratic Ic)rms of rule arc impossible.

The particular role played by the means of coercion in a given state structure
and in its relation to thc wider society can be decisive for the chances of
democratization (Stepan 1988). If the organizations of coercion and vio
lence - the police and the military - are strong within the overall state appa
ratust the situation is quite unlavorable lor democracy. Even in advanced
capitalist, dcmocratie societies, a large and powerflll military establishment
reduces the sphere of decisions subject to democratic decision-making. Not
only is the ethos of thc armed lorces - an ethos of command and obedience, of
order and loyalty - typicully at odds with democratic values, but their organiza
tional interests and often their class position as well also predispose them
last rule of the people. In the Third World, a strong military is one oftlt
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a s~stem of domination may - as often occurs in practice - be so completely
protected on the one hand by the obvious community ofinterest betwccn the chief
and his administrative staff ... as opposed to the subjects, on thc other hand by
the helplessness of the lalle." thaI it can afl(l1'l1 to drop cvcn the pretense ofa claim
to legitimacy. (Weber 1922/1968: 214)

Legitimation as well as other, weaker forms of consent are important only
where people already have significant social power. Only if the subordinate
classes have acquired significant power does it make any difference whether a
state is legitimate in their eyes or not.

The many acquire power primarily through organization. As we have seen,
capitalist development h,lS two consequences that are relevant here: It makes
generally lor a denser civil society, and that cases the problems of organization
for collective action. And it shifts agricultural workers and small farmers into
the urban labor force, where they have far better chances of collective
organization.

IIigh organizational density in society - among all classes but especially
among the subordinate classes - is an important counterweight to the power of
the state apparatus: A dense civil society widens the passage between the Scylla
of a state so dominated by landlords and bourgeoisie that democracy becomes
impossible or meaningless and the Charybdis of an authoritarian leviathan
strong enough to overwhelm all democratic forces in society.
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najor obstacles to successful democratization. And the export of weaponry and
•ther military technology - stimulated by East-West tensions and often sup
lorted with military aid - is one of the major ways in which western democra
:ies undercut democratization in the Third World.

"Tocquevilleall" effeCIS of slale slruclures

.'1 'l7uorelical Frtllllt'lvork •

Finally we can point to effects that democratization itself may have on the
patterns of class lormation. Here historical sequence matters decisively.
Working classes that had to fight for democratic participation tend to be more
cohesive and more politically radical than working-classes that faced less
struggle or - as in the North American case - that constituted themselves
structurally after the struggle for more or less inclusive democracy was won
(Katznclson and Zolberg 1986).

Democracy and the Transnational Structures of Power

To the relative power ofclasses and the partially autonomous state we must add
a third dimension of power relations: transnational power structures and their
impact on the internal system ofrule. Coumries - their states and their political
economies - do not exist in isolation from each other. The relations to other
states are always a centl'lll element on the agenda of state policy. In f.'lct, it is
only as part of a ~)'slt'l1I oj'slllies that the modern state and its development can be
understood.

Equally important, no modern economy is limited to its country's borders.
Increasingly, national economics have become involved in worldwide economic
relations and found - or were forced into - a place in the worldwide division of
labor. This inrcgration in the transnational economy has a significant impact on
the internal class structures, and international capital interests become a
significant factor in internal class relations. It is quite plausible, then, to
consider transnational structures of power - both political and economic
international relations - as vitally important lor the internal power balance of a
country and thus fe,r the chances of democracy.

The impact of the worldwide economy is not merely a matter of market
li!rees. While the international market is much less open to economic
intervention and intentional structuring than the internal economy, states as
well as transnational corporations do exert a significant influence by command
and agreement rather than merely through market exchange. The more
powerful among them put their stamp on the world economy and relegate
weaker political economies to a position of dependence.

The three broad components of our analytic framework introduced so
far - relative class power, the state as a partially autonomous block of power,
and the transnational power structure - are cumplexly intertwined with each
other. We have seen that the state's involvement in transnational relations is one
important basis of its very autonomy vis-it-vis the internal structure of social
and economic power. Transnational relations affect the development of
national economics. And the position of a country in the international division
of labor is a major determinant of the relative size and power of its dominant
and subordinate classes. Within often harsh constraints, states - even small
states - do have some freedom of action on the international scene. They even
.rAtl modify the impact of transnational economic relations on the natk-.l

)tate structures and state policies have effects other than those intended by
policy makers; the patterns of state organization and state action may have an
Impact on society that is often not noticed by the actors themselves and even
more rarely intended. These "Tocquevillean" structllml effects20 prof<llIndly
influence all forms of collective action in society. They have complex and
contradictory relations to democratization particularly as they affect the
articulation of state and civil society and influence the formation ofclasses and
their interrelations.

A counterintuitive example of the restructuring of state-society relations is
found in European absolutism. The autocratic rule of absolutism is hardly, on
its face, a phenomenon favorable lO democracy. Yet it is arguable that the
bureaucratic universalism of the modern state had egalitarian consequences.
The equality of the subjects of absolutism in continental Europe can be
analyzed as one of the foundations of democratic citizenship. By the same
token, absolute rule advanced the differentiation of state and society.

State structures and the unanticipated consequences of state action are also
closely interrelated with developments in the class stntcture. This applies with
special force to landowners and the bourgeoisie bccause their I'Ole in the system
of domination links them dosely to the state. Not only are state structures
imprinted with the interests and views of dominant classes, but these classes in
turn are shaped in their organization and outlook hy their relations with the
srate in the context of the wider system of domination. Yet, the same basic
propositiun holds also for the subordinate classes, li)r changes in their outlook
and organization. jiirgen Kocka has, f<n' instance, raised the possibility that the
German working class was more united and broadly organized in part because
of unintended consequences of state action: "Government supervision and
repression did not focus on specific occupations but on journeymen and
workers in general. Probably this helped them to identify as workers instead of
as members of particular crafts or special skill groups" (Kocka 1985: 291). In
addition, measures of control and repression were in this case complemented
by social security policies that also focused on workers as such, inscribing a
unitary class conception into these new institutional structures. "Tocquevil
lean," unintended effects shade over into intentional and consciously conceived
policies. If German social policy contributed unwittingly to a unification of the
working-class, many states - Germany included - carefully underline and pro
tect in their legislation the distinction between blue collar working-class and
white collar emQ!Qyees, however routine the work of the latter - clearly a policy
of dividing thr"":·king-c1ass.
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political economy though, to be sure, their capacity lor such ilction varies
tremendously, Finally, internal class relations and in particular the natlll'e of the
overall system of domination, which now oneo includes international capital as
a significant actor, are in turn one major determinant of the capacity ofstates to
act effectively in the transnational scene.

Rather than turning immediately to the effects of transnational dependence
and interdependence, we begin our discussion of intel'llational power relations
with the impact of the most radical disruption of transnational interdepen
dence - the consequences of war.

War aud democratization

The most dramatic manifestation of inter-state power relations certainly is war.
That warfare has a close relation to democratization has often been noted.
Previous arguments have prepared the explanation: any major war strengthens
the hand of the state vis-a-vis its partners in the existing system of domination,
and this rnay loosen the coherence of that coalition, I\'\ore important, modern
mass-mohilization warfare involves the willing participation of the many, both
in the field and at home. It has therefore typically led states to make major
concessions to the subordinate classes. Working-class organizations often had
to be included in the ruling coalition, and the presslll'e to extend the vote to
women and excluded racial groups mounted. Even though such socialmobiliza
tion for war can also be achieved under authoritarian auspices and even though
after the conclusion of a war we frequently sec attempts to contain and reverse
sllch gains (as was the cllse nftel' both World Wars in the United States),
11lodcm mass wnrlilrc tcnds to givc a powcrful mOl\lcntulIl to already existing
pro-democratic presslll'es. A now nearly lorgotten US Scnator, Uarkley of
Kentucky, gavc cloquent exprcssion to this in 1946 in a debate on civil rights:

I ,'uted, ,\ II', Prcsidcnt, 10 CXll'llllthc ann of thc Fcdnal (jo"cl'lllllcnt into cvcry
homc and into cvcry city and into cvcry town in lhe Unitcd States and takc li'OIll

thc homes and communitics c"cry ahlc-hodied man availablc 1'01' military scrvicc
without rcgard to race, color, crl'ed, rcligion, anccstry, or origin. '" I do not scc
how I, having voted to subjct't men to compulsory scrvicc in bchalf of our
inslitutions in wartime, can refuse to vote for thc same kind of dcmocracy in peace
when the war has been won, (Quoted in I.cuchtcnburg 1986: 592)

If the economic exertions of a major war are overwhelming and especially if
the war is then lost, the earlier ruling coalition may not merely be transformed
in its internal balance, it may break liP - creating prolcllInd political instability
and the potential Ic)r rapid advances toward democracy. This is often ovcr
looked when subsequent constitutional change is simply attributed to imposi
tion by the victorious powers - the commonsense view of democratization in
Japan and Germany after World War 1I.21 We do, of course, not deny that
foreign imposition - in colonies as well as in deleated countries - may have
~m~ effect and.even constitute a lasting imprint. But the outcomc is inevitably
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shapcd, especially in the longer run, by the internal stl'llcture of power, hy the
relations of powcr among the classes, and by the articulation of state structure
with the pallerns of economic and social power in sociel)',

The power vacuum ct'eated by such a break-up of the system of domination
need not, of course, be llJ1 opening li)r democracy. Thc outcome may well bc a
different Ic)rm of authoritarian rule, as it was in Russia aftcr 1917. If the powcr
vacuum is primarily filled by an expansion of the I'Ole of the state, non
democratic outcomes are virtually inevitable. This depends partly on the
international environment, but the critical question here reverts again to relative
ch ~ power. If the subordinated c1asscs have - or can devclop - organizations
strong enough to control the state apparatus, they can take advantage of the
weakening of the dominant classes, and advances toward democracy become
more likely. An important further question is whether thc antagonisms between
dillcrent potentially pro-democt'atic groups are seen as bridgeable or, alternat
ively, whether earlier divisions and cleavages are so deep as to preclude
coalition building as well as even antagonistic co-operation.

There arc other reasons why war has by no means unambiguously positivc
consequences Illr democracy. One of its major eflects may be a strengthening
of the military apparatus, which under most conditions is a development hostile
to democracy, t\ heightening' of nationalism, another likely correlate of war,
often eases the hegemonic influence of dominant over subordinate classes.

The impact f{emllolllit alld geo-politim! dependence

The less developed countries lind themselves typically in positions in the
intemational division of lahor that severely affect their intcl'llal development. If
this combines with an unli\Vo\';\hle position in the geo-political interstate
relations, onc can speak of sovcrcignty only in a very rcduccd and f()rmal sense.
We have secn in the previous chapter that many analysts have viewed such a
condition of dependency as radically inhihiting' demolTatization. Yet we havc
also secn Ihat thc cmpirical cross-national evidclll:c docs not support these
radical claims. It is at best ambiguous.

Recent developments in dependency thcory, which II)cUS on the conse
quences of dependence for economic development, have led to a paradigmatic
shili away li'om radical claims that were both rigid and unhistorical. The new
views no longer see dependency as a unitary phenomenon which has homoge
neous conscquences - the obstruction of developmcnt and the creation of
underdevelopment - across a wide range of historical situations, but adopt a
more complex conception. In this conception dependencc rcmains central but
can take different IClI'IllS, can interact with signilicant technological develop
mcnts, can hc counterbalanced by statc action, and can lead to a vurict)' of
outcomes (Cardoso and I·'aletto 1979; Evans 1979; Evans and Stephens 1988).
This new conception of dependency appears also best suited lor the comparat
ive study of its impact on the chances of democracy.

Adependcnt nichc in the worldwide division of labor does not leave the class
slructll1'e untouched, because it aflects the internal economic development.
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presence of transnational corporations and the concentration of foreign trade
on one or a few partners, Bollen did lind a negative correlation between
denlocracy and dependence - independent ol'levd of development - only when
he used a measure ftJr dependence that included, in addition to trade flows, a
number of political variables such as treaty memberships and military interven
tions.

This suggests that the effects of economic dependency as such are far less
clear-cut than the impact of radically unellual interstate rdatiolls. On that
interpretatioll of Bollen's results it would be problematic to assume a
generalized negative effect on delllocracy via the impact of dependent devdop
ment on the class structure. This docs nol imply that an unfilVor;lble
development of the class structure becomes irrelevant nor that there are no
powerful anti-democratic allinnces of international capital and the local domi
nnnt classes. Rathcr, these effects may be Icss than uniform consequences of
economic dependency, ami they may possibly be cpunteracted by other lactors.
Furthermore, whcrc economic uependency is joined with geo-political depen
dence, Bollen's results would support a filil'l)' generalizl'd negative conception
of the eflects of dependency on democracy. Such a combination of economic
and politicalfilctors is likely wherever a dependent state plays a strong role in its
political economy (as in the triple alliance analyzed by Evans 1979) nnd a core
state takes a strong geo-political interest.

It scems plausiblc, howcvcr, both on theoretical grounds and on a rough
comparative purview, to see the impact of unequal geo-political relations on the
chances of democratization nlso as contingent on specific situational factors.
East-West tensions and the fear of communism have given especially American
interventions an anti-democratic cast that it may be imprudent to generalize
beyond a particular world-historical constellation (Ivluller 1985). Even within
this overall constellation, geo-politically motivated pressures ,md interventions
dillered strikingly across regions. Thus, since the early twentieth century, the
role of the .United States has been overwhelmingly negative in its Central
American "back}'ard:" with rare exceptions, US interventions supported anti
democratic forces against the thre;tt of radical social transformation. But
pressures of the northern European democracies (and in part also of the United
Slates) supported very different, democratizing developments in Spain, Por
tugal, amI Grecce (Whitehead I986b). This llIay be related to the diflcrent
social hase of European democracies; but it is conceivable that the future
American role in East Asia might resemble these latter cases more than the pan
played by the Unitcd States in Centml Amcrica.
. On these gmunds we will adopt an "agnostic" position on any genemlizahh:
overall relationship between dcmocracy and puliticaVeconomic dependencc in
transnational rehllions. This does not mean, however, that· the position of a
country in the transnational division of labor and inter-state relations is
irrelevant for its chances of democratization. It does mean that these chances
are dependent on power relations among groups and institutions whose
interests stand to benefit or sufler by democratization. Transnational power
relations are an integral part of these constellations that interact with the other
forces and developments. It is because of the variability of these interactions- ..........-.-
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Therborn (1977: 31-2) oflers a succinct description of the modal conse
quences. Though it probably paints too homogeneous a picture, it gives a
powcrful indication of the kinds ofdlanges:t comparative historical anal}'sis will
have to consider:

First, dependent capitalist development has severely restricted the internal
differellliation of the capitnlist class, making it instend Inrgcly dependent on one
externnl cemre .... Secondly, the lopsided, externall} llcpelllleni growth of petty
and generulized commodity production has rendered the economic base ex
tremely fragile and vulnerable to internntional crises, thus le'l\'inl\ the indigcnous
bourgeoisie~ little room li,r 1l1.\llOell\Te vis-it-vis till' c:\l'loited dnsses .... The
frequent illlertwining of c'lpitalist with feudnl, slnvc or other pre-capitalist modes
of exploitation, as well as the combination of enclave cilpitalism with subsistence
farming, has impeded the development of impersonal rule ofcapital " . and a li'ee
labour market, thereby seriously limiting the gJ'(Jwth hoth of the labour move
ment , .. and of an agrarian small and pell)' bourgeoisie.

In this view, dependent capitalist development, then, weakens the two effects
of development on the class structure we identified earlier as most f:\Vol'ing
democratization: an expansion and strengthening of the working-class and a
reduction of the large landowning class in size as well as political power. It also
tends to conserve labor rcpressive agriculture and to weaken the autotlomy of
subordinate classes such as the peas;tntry and petty bourgeoisie fi'om the
t.lndlords' anti-democratic hegemonic influence. More generally, dependent
development has been shown to increase consistently the degree of socioeco
nomic inequality (Chase-Dunn 1975; Rubinson 1976; Bornschier ami Chase
Dunn 1985), and that can - though it does not regularly - inhibit democratiza
tion.

Whatever the consequences of dependent developmcnt fiJI' the relative size
ami strength of different classes, dependcm:y otien hut not ulways creates
strong bonds of common interest between the dominant classes in core
countries and their counterparts in the dependent country. The smte in the
dependent political economy may then become the third part, and an important
instrument, of a "triple alliance" (Evans 1979) that stands in a filirly strong
position ilgainst the interests of subordinate classes.

There are quite il few reasons to expect that dependent states have strong
incentives to buttress as much as possible their autonomy, among them the
unf:worable position of their political economies in the worldwide diVision of
labor and the chance to modify this insertion into transnational cconomic
relations to the country's advaritage by state action. At the same time, the
strengthening of civil socict}' that may counterbalance such state strcngth in
internal state-society relations is likely to be retarded by structural effects of
dependence - for instance by the divisive ellccts of greater income inequality
and uneven development. This would be another reason to expect negative
effects of dependence on democracy.

We must remember, however, that neither Muller (1985) nor Bollen (1983)
found in their quantitative cross-national studies any overall relationship
between dem~acy and such measures of economic dependence as the
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lhat simple generalizations based on transnational power configurations alone
are bound to filiI.

Trallslll//iollal cIII/llral jlol/ls

Dependency and world system theory have recently attempted to include also
the cultural sphere (e.g. Meyer 1980). Cultural premises and idcals are
certainly relevant to the process of democratization. However, the critical
question concerns the extent to which they are effectively grounded in social
forces and institutional structures'. To include cultlll'al traditions and innova~

tions as a major component of our analytic framework presupposes that they
have a strong enough effect on the relevant constellations of power to make a
clear-cut difference for the chances of democracy.

Democratic aspirations certainly were ideals that trayelcd across interna
tional borders. Such transnational cultural flows had, however, little effect if the
structural conditions were not favorable. For instance, the diffusion of
democratic ideals to Latin America in the nineteenth century did not signifi
cantlv advance democratization at that time.

As' noted earlier, dCJlloCl'lIcy is today an inlel'l1alionally accepted ideal,
however variably "democracy" may be interpreted. This acceptance is based
largely on the experience with Fascism and its defeat as well as on the rejection
of Stalinism. Though one may be skeptical about the real meaning of that
rhetorical triumph, this worldwide near-consensus is not without effect. In the
second half of the twentieth century it has become difficult for dictators to
promise a "Thousand Year Reich"; more often than not they rather choose to
legitimate their regime as "preparing the country for democracy". Similarly,
when democracy is introduced it is much harder than in the nineteenth century
to privilege certain classes of voters or to institute f(lrmal limitation of the
suffrage and exclude whole segments of the population. But other types of
restrictions remain exceedingly common.

Clearly this worldwide cultural hegemony of democratic ideals is tied to a
spccific historical constellation. Its effects become morc significant when it is
backed by powerful transnational pressures. These may dl:velop on a small
scale from the training of professionals abroad. On a larger scale, pressure /i'om
significant foreign partners can have a powerful etlect. But, as we just. saw, it is
hardly assured that such pressure will be forthcoming ewn from the most
established democratic political systems, and wherc it does exist it cannot be
expected to compensate for missing internal conditions.

On its face more appealing is the idea that specific transfers of ideas and
ills/illl/iollS from a cultural "cradle of democracy" havc a positive effecl on the
chances of democracy even in societies with a radically different social
structure. Onc could point to England and its f(mner colonies and cite the
preponderance of democracies among the latter as support f()\' the hypothesis.
Cross-national research confirmed commonsense notions of the relation
between colonial status in the British empire and latcr democratization (Bollen
1979; Bollen and Jackman 1985a). As argued earlier, however, it is possible to
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give such lJuantitative associations very diffcrent interpretations. Broad corrda
tions do not explain causality - they do not explain fur instance why democraq
broke down in the f<mner British possessions in Africa.

That these examples all involve pro-democratic transnational l10ws does of
course not deny the existence of other currents that affect the chances of
democracy negatively. The spread of Fascist ideas between the World Wars
and the impact of the Cold War ideolOb'Y after 1<)45 arc two powerful instances.

While wc rcmain open to the possibility of direct cultural effects, espccially if
they have institutional grounding, we maintain that it is the interaction of
dilTerent dustcrs of powcr and intcrcsts that are decisive 1(11' the prospects of
democracy.

Comparative Research on Democracy in a New Framework

Thc analytic li"oullework outlined deals with thc structural conditions favoring
ilnd inhibiting' democratiziltion. It does not f()cus on the political constellations
and sequences involved in particular transitions toward or away from demo
cracy. It conceives of democracy as a political form that must be scen first and
forcmost as a mailer of powcr. In the institutionally diflerentiated sphere of
limnal political decision making it gives the many an effective share of power
even though they do not rank high in the scales of wcalth, honor, and social
powcr as individuals.

We maintain that this is a realistic conception even when applied to the
actually exisling' representativc democracies, delined by fi't~e and fair elections
with a suffrage inclusivc of all classes, responsibility of the statc apparatus to the
clected parliament, and civil rights protecting freedom of expression and
association. At the same time, it must be recog'nized that formal democratic
institutions can coexist with VCI)' different degrees of real political power of the
many.

Both the development of democratic institutions and thc effective role of the
many in collective decision-making depend on power constellations. We have
distinguished three clusters of which we consider the first of paramount
importance: the balance of class power, the power and autonomy of the Slate
apparatus and its articulation with civil society, and the transnational structures
of power. All three interact with each other in complex wolYS.

In all three clusters, we insist 011 the historical, sequenti~1 character of the
required analysis. This is of critical importance, lirst, because many struclllres
and constellations persist and are influential beyond the historicalconfigur,llion
of their origin. Previous state structures and regime flJrms shapc later political
developments; the original shape ofclass organization and the related social and
political constructions of class interests are powerful determinants of later
forms of class-based collective actionj critical events - such as brutal repres
sion, a successful coup, or civil war - shape the perceptions of opportunity and
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Where the power of the bourgeoisie counterbalances the powcr of large
landlords, the state also has a chance to hecomc more autonomous li"olll
dominant interests. At the same time, the growing urganizational density of civil
society not only constitutes an underpinning for the political organization of
suhonlinate c1nsses, hut it also represents a counterweight to an overwhelming
power of the state apparatus.

The major ditlcrencc bctween our fi'amework and those compar,ltive
historical studies thnt came to results at odds with the positivc relation!>hip
hetween development ami democracy lies in oUl' emphasis on the emp()\\er
ment of the subordinate classes, especially the working class. This is closely
related to another contrast. Banington ["Ioore and others focused primarily on
the puhlic contestation of political issues and the institutions of llllltU,ll
toleration as the major leatures of democracy and tended to give second place
ollly to inclusive political participation, which It)r us is pivotal.

The persistent llssociation of development lind democracy in today's Third
World countries may be seen as raising critical questions about our emphasis on
the empowcrIllent of the subordinate classes. If indeed the size and role of the
urban working class is typically smaller, how is this continuing effect of
development on democratization to be explained? While we do not think that
this objection invalidates the balance of class power approach, there is little
question that democmtizlltion in the early developing countries of Europe was
quite different in its specifics than similar developments in the Third World of
today. The particuhtr role of the working class, and the patterns of opposition
and potential alliance varied even among the European countries, and these
differences hecome greater when the analysis includes the less developed
countries of the twentieth century. Yet while thc working class is typically
smaller in roday's Third World countries, the urban population with its bcner
chanccs to communicate ami organize vcry oncn is not; in litct, thc urban
subordinate classes in peripheral countries today may well be larger than their
counterparts in the countries that developed earlier.

The relations between the difTerent clusters of conditions may, as we just
noted, change over time and vary across countries. In addition to different class
constellations and dillerent articulations of state and society, it is possible that
tnmsnational inlluenccs in the second half of this century playa greater role in
fhvoring democracy. If this were a major substitute for a diminished role of the
working' class, howcver, we would expect to lind also that democratic institu
tions more often llrc merely formal lind would not represent a corresponding
real role of the mallY in political decision-making. While such cases may in
cross-national statistics appellr as full-fledged democracies, a closer contextual
analysis could well reveal significant restrictions of democratic rule, especially
in the responsiveness of state action to elected parliaments.

It is important to remember that the correlation hetwecn development and
democnlcy is I:tr fi'om perfect. This is clearly at odds with a simple functionalist
teleology as we encountered in the e,trly theoretical arguments of Cutright
(1963). It is easily accounted for in our theoretical framework. First, if the
struggle fe)r dcmocracy is indeed a strugglc for powcr, it is contingent on the

"'--'omplex conditions of subordinate class organization, on the chances off~ng
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threat for long periods of time. A related, second, reason lies in the f.1ct that
institutionalization of most signilkant patterns takes time - often gcnerational
turno\'cr. Actually, elapsed time is not the criticallilctor. What is essential is the
e~verience of successlltl responses to challenge.

Both points significantly apply to democracy itself. Especially the civil rights
of free expression and association but also the rules of the political gamc, which
channel conflict and give procedural protection to powerful interests, rcquire a
prolonged process of habituation and institutionalization to become robust and
fully effective. At the same time, once effectively grounded these institutions of
mutual toleration protect the chances of oppositional forces to (re)gain political
power, and they enhance the opportunities for organizing the subordinate
classes. This underlies the fitct that democracy itself has tendencies to persist:
democracy begets democracy, at least under propitious conditions. If demo
cracy itself is one of the phenomena that tend to persist bcyond t1w conditions
of their origin, an important methodological rule lollows: one must be prepared
to distinguish the causal conditions of the first installation of democracy from
those that maintain it after consolidation and even from those that determine
the chances of redemocratization after an intervening authoritarian regime.
This rule does of course not deny that other, constant causes - such as the
balance of class power - remain critically important throughout.

Finally there is a third reason - again closely related to the first two - to insist
on a genetic, historical analysis. To put it simply: sequence matters. Among the
many examples that spring to mind are the relative timing ofstate building and
class formation, different sequences of industrialization and the first democra
tic initiatives, and worldwide historical developments that give a diflerent
character to internal changes in a set of countries which are similar except Ibr
their different world hislorical context.

Taken together, these reasons li)r insisting on historical sequentinl analysis
email another conclusion: except at a very high level of abstraction, we cannot
e:,...pect similar forms of rule £0 be the result of n single set of causes, identical
across a wide range ofcountries and historical configurations. Rather, once the
analysis goes beyond the salience of the three clusters ofpower constellation we
identified - the balance of class power, the power and autonomy of the state,
ami the transnational configuration of power - we must expect to lind patterns
of multiple causation and, historically speaking, different paths leading to
democracy.

How does our framework, developed in the same political economy approach
that guided most comparative historical research, account fiJr the major finding
of the cross-national statistical research - the robust correlation between
socioeconomic development ,tnd democracy? The major explanation is found in
the changing balance of class power. Socioeconomic development enlarges the
size of the working class and it increases the organizational power of
subordinate classes generally. At the same time, it erodes the size and the power
of the most anti-democratic force - the large landowning c1nsses, especially
those that rely on coercive state power for the control of their labor force.

There are other relevant correlates ofsocioeconomic development. The stnte
tends to gain;-.resources and acquires greater importance for the economy.
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alliances, on the reactions ofdominant interests to the threats and opportunities
of democratization, on the role of the state, and on transnational structures of
power.

Furthermore, the chances of consolidating and institutionalizing democracy
do not seem as closely related to development eHects as the changing' balance of
class 1'0\\ er and the resultant efforts to put democracy on the political agenda.
In his sequential model of transitions to democracy, Rustow (1970) begins with
an important background condition: a national unity which provides a taken
for-f,'Tanted sense of mutual social and institutional attachment; this docs not
entail a comprehensive value consensus but rather constitutes a shared
collective identity ami a minimal sense of solithlrity that encompasses .tll
potential political actors. It is the social counterpart to the consolidation ofstate
authority discussed earlier. Ethnic, linguistic, and religious /i'agmentation al'C
among the main obstacles of such cohesion. These do not yield - at least not in
the short and medium run - to the most obvious correlates of economic
development, to more dense and far-flung communication and mobility along
lines dictated by economic considerations. To the contrary, economic develop
ment may generate the resolIl'ees with which these old and fragmented social
identities can be maintained and refurbished (Geenz 1%3; Rueschemeyer
1969).

Finally, the installation of democracy requires complex class compromises
that become embodied in new institutional arrangements. These have to meet
unknown tests in the future lor democracy to become consolidated. Quite
clearly the skills and the luck of the institutional architects do not have any

! • direct relation to socioeconomic development.
Given the realities of diflcrential class power, democracy is a Ihtgile

phenomenon. Democratic institutions can at their best ofter subordinate classes
a real voice in collective decision-making, while protecting the dominant classes
against perceived threats to their vital interests. This is it delic,tte bahmce with
many chances lor lailure.
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Advanced Capitalist Countries

Introduction

We open our comparative historical study with an analysis of the transition to
democnlcv in the set of countries which I1rst made thilt tnlllsition. the ad\'anced
capitalist countries of the contemporary world. The caSes analyzed include the
univcrse of Westel'l1 European cases which experienced some period of
dcmocnlc\' bd'ore World War II, as well as the lillir British settlcr colonies of
North Anlerka and Australasia. The analysis of the European COlses /l)cuses on
the period IH70-1 !)JI). "Ve begin our analysis in IH70 till' two reasons. Firsl.
only one of these coulllries, Switzerland, was a democracy by our dclinition at
th,lt point in time, Second, the economic crisis bcginning in the IH70s set oIL,
chain of political events, particulOlrly with regard to the tariff issue, which
consolidated or reorganized class, sectoral, and part)' coalitions. In most
countries, these coalitions affected the transition to democracy and, in some
cases, its breakdown decades later in the interwar period, This depression, the
European-wide industrial spurt of the subsequent decades to World War I, the
war itself, and then the Great Depression limn pegs around which the historical
experience of almost all of the western European countries can be organized.
By contrast, due primarily to g-eographic isolation. these evcnts had much less if
any impact on the democratic tnlllsitions in the lilur British seltler colonies.

Twelve of the sixteen countries discussed here experienced no major reversal
of democratic lImns alter the transition to full democrac\', Four countries
Austria, Germany, Italy, and Spain - did experience such reversals and we
single thcm out Illr special attcntion. Thesc cases, particularly the German one,
arc deviations from the general mle that advanced core capitalist countries are
democratic, and thus an analysis of their development promises to lell us
something about the long-term structural leatures that condition such illl
historical trajectory. Though three of these modern authoritarian regimes were
short lived, they werc only broken by war and it is arguable that they would have
1\mllch IlIlIger had .hey avoided war. •
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THE CENTER FOR DEMOCRACY AND GOVERNANCE (GIDG)
TRAINING WORKSHOP ON DEMOCRATIZATION THEORY & PRACTICE

APRIL 16-19, 1996

Presentation by FazIuI Karim of USAID/BangJadesh
on M.5§ion's Country Democracy Strategies

I. Introduction:

I welcome all participants to this GIDG sponsored training workshop to share
USAID/Bangladesh's experience with reinventing its democracy program.

My participation in this forom is unique to my profession and, perhaps, a bit strange to
you. I am a financial advisor who is a core member of the Mission's Responsive
Government (RG) strategic objectives achieving team (AT). However, true to Vice
President Gore's "just do it" advice I have participated in all aspects of the Mission's
reengineering of its democracy program which is why the the RG team sent me to
represent the Mission in this forum. I have been chosen, though not ironically, in the
true spirit of democratic norms/values by the Mission's RG multi-functional AT.

The RG AT is responsible for implementation and managing the results with its
partners, the two democracy strategic objectives (SO) of the Mission. This credit
originates and goes to the visionary foresight of the Agency's Administrator and his
mandate to I quote "build opportunities for participation into the development processes
in which we are involved II and molding of this theme and adaptation by the Mission in
its operational philosophy the five new core values Agency reengineering thrust has
indoctrinated and embodied.

There were two phases to our democracy reengineeering. The first, with
USAID/Bangladesh being designated as one of the CEL, created the Exploration Team
(E-Team in late Nov/94). The E-team was able to complete the design framework or
model to develop new programs/projects more efficiently/effectively by streamlining the
steps/stages in nonnal project design process and cutting down design completion time
span from the inordinately long 18-24 months to a breathtaking 6 months only.

During the second phase, the design model was turned over to a newly formed the D
Team (Democracy Team) to put the E-Team's design model into actual/acid test.
Within the stipulated target deadline of six months, the new Democracy Initiative
Project design was completed, with its implementation phase commencing on October 1,
1995. _During the six months design time frame, the activities which were contemplated
and completed included: (i) the D-Team's completion of the customer survey (CS)
through a rapid appraisal; (ii) induction of appropriate design-cum-implementation
partners (The Asia Foundation - TAF and the Bangladesh Rural Advancement
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Committee - BRAC) and thus the formation of the Democracy Partnership (DP); (iii)
revision!development of the two SOs and the results framework (RF) work based on the
CS; (iv) validation of the various Program Outcomes (PO) under the SOs with DP
directly going back and obtaining valuable and reassuring feedback, ideas and solutions
from its customers to rme tune the POs; and (v) formulation of the DP's operating
principles, the monitoring and assessment plan and the Customer Service Plan (CSP).
For the new democracy project, the D-Team, and later on, the DP unequivocally and
unanimously agreed as to who its customer were i.e., those poor identified as lithe
socially and economically disadvantaged of voting age".

Governance through Democracy is at the pinnacle of modern age and civilization, as
well as a universal citadel of human existence and, for that matter, of nations.
Wherever democracy has been given its true recognition, participation/voice of the
people influence and shape the way decisions that directly affects their very livelihood
and existence are made. In the process, systems, institutions and processes be they
political, administrative or civil mature in its form and substance to see ensure that they
are responsive and accountable to those who are by defmition the dominant centrifugal
force in the chain of democratic institutions and processes.

ll. Country Background:

Sustainable development demands, rather strongly, that real development can not
flourish in societies, communities or countries in the absence of democratic
nonns/values/forces making provision for broader participation of its citizenry in the
decision making process and, in turn, ensuring transparency and accountability in the
political, legislative and administrative processes and institutions which are the other
side of the equation of "governance".

ill. Current StatuslProblems:

Bangladesh recently completed and celebrated 25 years of independence. However, it
saw its first peaceful transition of power in 1991 with the formation of a care taker
government which administered the first elections to be recognized as generally free and
fair. As you probably know, we were less successful in managing a second, peaceful
transition. Elections for the sixth parliament were not contested, but, even then, some
thought it was necessary to stuff the ballot boxes. As a result, the sixth Parliament,
elected on February 15, 1996, has been dissolved and new elections must take place
before the end of June 1996. What does this say about the status of Bangladesh's
democracy.

In the-political front, there is little, if any, trust among the major political parties
(specifically the ruling political party versus those in the opposition). This mutual lack
of trust makes it difficult to reach compromises on important issues - two year's of the
opposition's boycott of the Parliament and - months of non-cooperation which paralyzed
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the country's economy evidence this lack of trust. This lack of trust also puts standard
democratic processes at risk. Fair elections, for example, may be beyond Bangladesh's e·"
reach because each party expects the other to cheat and, therefore, feels justified in
cheating itself. No party trusts the other to administer fair elections, hence, the
opposition's demand for a non-party caretaker government to bold new elections
resulted in a constitutional amendment requiring caretaker government to administer
national elections in the future.

Notwithstanding these negative developments, the Government's effort to strengthen the
administration of the elections elevated the peoples hopes of seeing the Election
Commission (EC) as an independent and well organized entity to conduct the national
and other elections and ensure enforcement of rules/procedures for conducting polls.
With the technical assistance provided by donor agencies, including the USAID through
TAF, officials of EC have been trained. With participation and input from all parties
(ruling and opposition alike), the EC promulgated a new code of conducts and
procedures for compliance by parties and candidates contesting polls. In addition, and
although marked by delays in its completion/implementation by considerable margin,
for the first time the use of voter ID cards have been adapted to make all future
elections more credible. However, the EC's roles/responsibilities and its performance as
an independent body during the 6th parliamentary election left a lot to be desired and
there have been subsequent calls to reconstitute it.

With close cooperation with NDI and IFES (USAID financed US recipients) and other
donors, a consortium of 180 local NGOs called the Fair Election Monitoring Alliance
(FEMA) was formed. In addition, another local NGO called the CCHRB also is
working in its watchdog role of election monitoring with support from TAF and other
donors. FEMA and CCHRB have developed their capacity to observe elections, and did
so as best as they could during the February 1996 elections despite resistance from the
ruling party. has been trained in performing their watchdog Imonitoring role and in
parallel tabulation by NDI. However, government's approval for FEMA to conduct its
role during the 6th parliamentary election was a rather lengthy one and only came
through at the eleventh hour and that too restricting FEMA's election role only to
observation.

With respect to PartylEliteIPopular Agreement, in the last week of March, 1996, the 6th
parliament, mostly consisting of ruling BNP members, which came to existence following
the very controversial national parliamentary election of February 15, 1996, did yield to
the major demand of the allied opposition parties by passing a bill that has
ensured/guaranteed all future parliamentary elections are held under the administration
of a neutral non-party caretaker government. This clearly marks a precedent for
Bangladesh and an overwhelming agreement of aU the political parties and the people of
the country as a whole. As stated earlier, the combined opposition's non-cooperation
movement finally as recent as March 30, 1996 did result in dissolution of the 6th
parliament and resignation of the BNP government which paved the way for formation
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of a caretaker non-party neutral government to administer the next national elections,
scheduled to be held sometime in May-June, 1996, free/fair and impartially.

IV. What is democracy, how prevalent and pervasive it is in terms of delivering its
intended benerJts in the Bangladesh context and what, why and how
USAIDlRangladesh was prompted to make the recent shift in its democracy goal
and objectives:

In the social and economic front, not surprisingly, however, the gap between the well to
do middle class and the elite segment of the society with that of the lower to very poor
segment seems to be widening. What remains alarmingly high intricately touches upon
the strategic importance of what, where and how Democracy is heading in Bangladesh, a
country confronted with so many other development challenges, in the midst of current
political turmoil and imbalance, as it attempts to emerge out of a least development
country (LDC) status to one that of a developing country.

The USAID/Bangladesh's emphasis (under the Mission's FY 95-97 strategic action plan
following the prism .excersize) on building democracy program was a top to down
approach with very little to no connection as to what actually was the felt need of the
vast majority of the poor. Democracy for the poor even until now remain a dubious,
luxury commodity as our customers put it or something which they do not understand
or something that has failed to produce any tangible/intangible direct/indirect results
and benefits for them.

V. Analysis USAIDlBangladesh Conducted:

USAID/Bangladesh's D-Team embarked on a new way of looking into developing and
designing a democracy project. With the design model, focussed fully on customers or
end users in its various steps and stages, the D-Team's foremost design task at the
beginning was to complete a survey through rapid appraisal (RA) method. The
required training and exposure to RA techniques was imparted to the Mission staff by
an AAAS fellow, Ann Sweetser, by profession an anthropologist. The D-team used RA
techniques to discover what actually the customer wanted or felt as their most perceived
uomet democracy needs that they thought were important and, at the same time, they
were deprived of. The RA entailed, exclusive participation of USAID/Bangladesh D
Team and other Mission staff in a direct face to face contact with its ultimate customers
(those identified as the socially and economically disadvantaged).

You have copies of USAID/Bangladesh's D-Team's Democracy Needs Customer Survey
(CS) result and report of May 2, 1995. I need not repeat its findings, therefore, but it
must be mentioned that all who participated felt a sense of being able to actually hear
and see the living conditions, the environment, the lack of opportunities and resources
and many other needs in the form of complaints or subtle aggression ranging from:
non-responsive, non-transparent, unaccountable local elected bodies, inadequate
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representation and opportunity for women representation in local elected bodies,
inefficient/corrupt local administration, unfair elections as a result of intimidation and e·
coercion by influential and political quarters to exercise right to franchise freely, lack of
voter education, very little to non-existence of adequate fora to raise/promote customer
needs/concerns/voice through advocacy and formation of associations, lack of income
generating schemes, lack of legal rights awareness and the inept/corrupt court system to
redress conflicts with local elite/powerful segment dominating the proceedings and
outcomes of conflict/alternate dispute resolutions at the local level.

The findings/results of the customer appraisal provided adequate insight and the
foundation to thrust the DP to fonnulate a draft analytical results framework and, in
the process, to develop the two new SOs. The DP was fonned as part of the design
process and consisted of the Asia Foundation and the Bangladesh Rural Advancement
Committee(BRAC), the largest Bangladeshi NGO. Appropriate intermediate results or
program outcomes (5 POs) along with rationale/indicators and key assumptions were
also developed and put in place, as the next step saw these SOs and POs actually being
put to test when the Democracy Partnership mobilized its members again to visit and
establish direct contacts with its customers to validate the POs developed under each
SO. AU the 5 POs were vetted with the customers who confirmed its framing being in
the right direction; however, the customers did express priority/importance of certain
POs over others but backed and acknowledged fully tbe POs and activities that will
achieve the intended results. The RF containing the Mission's Democracy goal, the SOs
and POs along with the rationale, indicators and key assumptions were also taken
around a few think tankers and scholars in academia, government, and the
private/NGO sector to see their receptivity and suggestions on loopholes that the DP
may have overlooked. Upon completion of tbe validation, the results framework was
finalized with full consensus of the DP members leading to identifying a number of
activities under POs as activities packages.

The DP had ensured that gender based analysis was properly reflected and carried out
in order that SOs, POs and activities packages developed would give adequate
orientation/coverage to the gender issue. One SO that DP developed "More accessible
and equitable justice, especially for women (this SO has 2 POs under it) II specifically puts
emphasis on women. In addition to striking gender balance in all the POs, indicators
and activities packages of the two SOs, the indicators and activities packages reflect
rather eloquently tbe gender concerns of the Democracy Partnership. Moreover, 50%
of our customers directly contacted during the CSIRA and the validation process were
women. In addition to also baving access to the CS Democracy needs and the validation
report, G/DG also has access to the USAID/Bangladesh's Democracy RF that was
approved in USAID/Washington this January 1996 by AA/ANE. Should you need to see
tbe RF, please touch base with G/DG for copies.

In its implementation phase of the new democracy project as well, USAID/Bangladesh
RG team, has continued the DP with TAF and BRAC both NGOs and actively envisage
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carrying out the implementation of the activities through other implementors who are
local NGOs. Currently the DP is in the process of reviewing proposals from local NGOs
who have shown avid interest to implement activities under various POs towards
contributing achieving the results contemplated under the SOs.

VI. The Mission's SOs, how it expresses the Mission's objective; how current
intermediate results address identif"Ied problelmlmove the country toward
democratizationlkind of progress or problems seen/faced:

From the perspective of agency's goal of Building Democracy, the Mission's Democracy
Goal statement prior to the new Democracy Initiative Project read "Responsive
representative government" and the two SOs under this goal were:

1# Citizen access to public policy infonnation increased;
2# Citizen participation in processes for achieving public policies increased.

The two new recently approved SOs under the Mission's new democracy goal statement
of 11 Broadened participation by the socially and economically disadvantaged in
democratic institutions and processes" are:

Prior to launching of the new Democracy Initiative Project, USAID/Bangladesh's
ongoing projects in the area of democracy, civic participation and private rural
initiatives, which are or will be nearing completion, which are complementary in tenns
of their strategic fit with the newly developed democracy SOs, were geared towards:
strengthening the capacity of national level institutions, parliament, the election
apparatus; NGO institutional and strategic planning capacity building; administration of
justice, especially for women; and labor law and organization, especially for women in
the garment industry. Within the context of the ongoing projects/activities and those
launched/planned under the two newly developed 80s, a summary and analysis of
performance of the,;newly developed Strategic Objectives follows.

1*
2*

EnJumced participation in local decision making (this SO has 3 POS under it); &
More accessible and equitable justice, espedtilly for women (this so has 2 POS
under it).

STRATEGIC OBJECTIVE: Enhanced Participation in Local Decision-making

Summary and Analysis of Strategic Objective Performance
1995 witnessed a profound reorientation of our democracy portfolio in terms of both
program emphases and management style. Two new strategic objectives, developed
by the- mission as a country experimental laboratory, were approved by USAID/W in
January 1996, and an expanded strategic objectives team was created to achieve
these objectives. The expanded team includes The Asia Foundation (fAF) , the Asian
American Free Labor Institute (AAFLI),PRIP Trust, and the Bangladesh Rural
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Advancement Committee (BRAC). As new activities begin under these strategic
objectives, we anticipate including in the expanded team the NGO Affairs Bureau, the e ':,
Election Commission, and the Ministry of Local Government. Our current partners
participated fullyin the preparation of the results reports for SOs 7 and 8.

Our pre-1996 objectives related to enhanced participation in decision-making
emphasized improving the: (a) efficiency of the national parliament, (b) administration
of elections; and (c) the institutional and strategic planning capacity of Bangladeshi
NGOs. We were relatively successful with regard to election administration and NGO
capacity building; we were less so with respect to improving the efficiency of
parliament.

With regard to parliament, we achieved our intermediate results. That is, the capacity
of the parliamentary library to conduct research in support of legislative actions has
been strengthened as has parliament's capacity to publish its reports and deliberations
within six months. Draft legislation as well as position descrIptions to strengthen the
ability of the parliamentary secretariat to support the legislative work of parliament's
members are ready for parliamentary consideration. Moreover, through USAID
supported workshops and fora, a consensus developed among the parliamentarians
on the legislative reforms necessary to make the committee system more effective.
However, the political impasse which led to an extended boycott of parliament kept it
from taking the legislative actions necessary to carry out and benefit from these
reforms. Hence, we were unable to achieve our objective of improving the efficiency
of parliament. However, the new parliament willhave access to what it needs to make
itself a more responsive institution; it must choose to do so.

OUf support enabled the Election Commission to experiment successfully with
automated voter registration lists, voter identification cards, and the administration of
local elections by community members rather than deputed government officials. It
also enable the Commission to develop training materials for election officials and to
train more than 1000 election officials including, for the first time, officials responsible
for election security. The Commission's experiments, particularly the administration of
elections by community members, generated wide interest and support among the
public. Unfortunately, the political crisis surrounding the February 15, 1996 national
elections pushed all of the Commission's experiments to the side and reinforced the
public's lack of confidence in the government's ability to administer free and fair
elections. Hence, we did not achieve our objective of improved election
administration, but the Election Commission expects to replicate its experiment with
citizen administration of elections during the 1997 local elections which are free from
the intense party competition which characterizes national elections.

On the bright side, our support for domestic election observers paid a bonus in that a
coalition of 184 Bangladeshi associations came together in the Fair Election Monitoring
Alliance (FEMA), stayed together and observed the February elections despite
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resistance from both the ruling and opposition parties to its existence and its right to
observe the elections. Similarly, our support also helped the Coordinating Council for
Human Rights, Bangladesh (CCHRB) observe and report on the February elections.
Both groups are now well positioned to plan and execute a national observation
program for the next round of national elections expected before the end of June
1996.

Also on the bright side, our efforts to enhance NGO institutional and strategic planning
capacity paid off handsomely. With our support and that of number of other donors,
the Association of Development Agencies, Bangladesh (ADAB), an apex body of
several hundreds of NGOs providing a variety of development services to the socially
and economically deprived of Bangladesh, has become an effective voice for the
interests of NGDs. It was, for example, able to mobilize government support for NGO
schools and development projects after they were attacked by anti-NGO groups.
Subsequently, a GO-NGO joint working group was formed to exchange opinions about
issues of importance to both the government and NGOs. Moreover, our support
enabled the Private Rural Initiatives Project (pRIP) to institutionalize itself as an
indigenous provider of NGO capacity building programs. One of the services the PRIP
Trust will be providing to NGOs in the future is training related to customer appraisals
and the development of customer service plans.

Expected Progress
1996 marks the first year of implementation. During the final months of 1995; the
Democracy Partnership, consisting of USAID, TAF and BRAe, received approximately
30 sub-grant applications from small to medium sized Bangladeshi NGGs to undertake
activities related to planned intermediate results for this SO. Allapplications received
required further development; and the Partnership decided to focus attention initially
on improving those applications related to the first intermediate result, "advocacy of
customer interests strengthened." Three types of activities will be undertaken with
regard to this result. The capacity of local associations to advocate their members'
interests before locally elected bodies or government agencies willbe strengthened.
The capacity of national organizations to develop bottom-up rather than top-down
advocacy agendas willbe enhanced. Finally, public interest litigation as a means of
advocacy will be developed. We expect to have four Bangladeshi NGGs working of
the first of these activities and two beginning public interest litigation activities by June
1996. However, we have not received good applications related to election
administration (intermediate result 2) or improving the competence of locally elected
bodies to identify and meet customer needs.

Accordingly, we hope to identify and recruit Bangladeshi groups willing to work to
achieve these results during 1996. Accordingly, we do not expect significant progress
against this SO's indicators in 1996.
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Nevertheless, several interesting events have already occurred in 1996 which may
affect our overall results. First, the Ford Foundation has agreed to fund several e
participants of the Partnership's choice to an advocacy training program in the United
States and offered to pay a portion of the Partnership's administrative costs for TAP
and BRAe. Moreover, the Bangladesh democracy program has been approved by
USAID/W as a leading edge mission for expanded cooperation with the European
Commission. While field level discussions have taken place between USAID/B and
the Bangladesh Mission of the European Commission, formal talks between
Washington and Brussels to finalize arrangements were still pending as of this
presentation. !fthe European Commission joins the Democracy Partnership and funds
additional activities, the Partnership willbe able to set more ambitious targets with
regard to program results.

STRATEGIC OBJECTIVE: More Accessible and Equitable Justice, Especially for
Women

Summary and Analysis of Strategic Objective Performance
With regard this SO, our pre-1996 objectives related to this SO emphasized improving
the administration of justice, especially for women and labor law and organization,
especially in the garment industry 90 percent of whose employees are women. We
were relatively successful with regard to labor law and organization in the garment
sector. but less so with respect to making justice more accessible and equitable,
especially for women.

We believe we have turned the corner with regard to labor law and organization. With
our support through the Asian-American Free Labor Institute, an informal group
representing nine other Bangladeshi labor unions together considered updated labor
legislation and presented the draft to the Minister of Labor for submission to
parliament. A lengthy boycott by the political opposition kept parliament from
considering the draft labor legislation in 1995, the next parliament willbe able to do so
following its election in June 1996. Moreover, the first truly democratic and
independent labor union, the Bangladesh Independent Garment-workers Union
(BIGU), was formed in late 1994 to represent the country's approximately one million
garment workers. BIGU currently has a paid membership of XXx, pledges signed by
more than 50,000 garment workers, and has organized XXX garment factories. XX
percent of BIGU's members are women. Its XX directors are all paid garment workers
to ensure they represent their members interests, and XX are women. Our current
support is geared to helping BIGU expand its worker services and consolidating its
position as an independent and democratic union.

Our snpport has provide legal awareness training to approximately XXX people, XX
percent of whom are women. It has helped mediate more than XXX disputes at the
family and community levels, and increased the number of skilled mediators in local
communities. Nevertheless, our customers tell us that justice remains largely
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inaccessible and inequitable from their perspective. Accordingly, we have adjusted
our approach to achieving this objective.

We willcontinue to support community level mediation programs, but we willalso
undertake new activities targeted on community elites to improve the enabling
environment for mediation. To expand the geographic coverage of our program, we
willencourage three NGOs more experienced with mediation programs to offer their
technical and training skills to other NGOs interested in opening legal aid programs
with their own resources. And, we willchange our institutional relationships with the
three NGOs offering technical assistance and training in legal aid. In the past, we
interacted with them as standard sub-grantees; in the future, we will interact with them
as training institutions by helping them develop a tuition fee basis for their services.

Expected Progress
As with the other SO, 1996 marks the first year of implementation under this SO,
During the closing months of 1995, the Democracy Partnership received about 35 sub
grant applications from small to medium sized Bangladeshi NGOs to implement
activities related to increasing knowledge of people's legal rights and obligations and
to improve the quality of alternate dispute resolution. As with the applications received
for the other SO, the sub-grant applications for this SO required further development
and the Partnership decided to focus attention initiallyon those related to the SO's
second intermediate result, "quality of alternated dispute resolution improved."
Accordingly, it expects to have four sub-grants related to this intermediate result
approved by June 1996. The Partnership willthen focus on approving applications
related to its second intermediate result, increasing legal awareness.

With regard to the third intermediate result, "capacity of garment workers to bargain
collectively increased," we expect an XX percent increase in BIGD's membership and
an XX percent increase in the percent of BIGD members benefiting from the full
application of labor law in their factories. We also expect an increase in their
confidence to negotiate directly with factory owners.

We do not expect significant progress against the SO indicators in 1996 because
those activities which willaffect them most directly willbe just getting underway.

Conclusion:
The missions's overall goal is to increase the proportion of Bangladeshis living above
the poverty line. Ifone looks the way Bangladesh has used its public resources,
relatively small amounts have been invested in poverty reduction programs; e.g.,
primary education, health and family planning. That is relatively few public resources
have been targeted at the needs of DSAID's customers, the socially and economically
disadvantaged. The assumption underlying our democracy program and the
mission's overall strategic goal is that if the poor's participation in the country's
political institutions and processes is increased, and that public resources willbe better
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targeted on poverty reduction. Our strategic objectives are geared to increasing this
participation.

We believe, once implementation gets underway, our immediate results will address
problems identified directly by our customers. For example, our customers told us
that, for them, justice was not easily accessible or necessarily equitable. Accordingly,
we willbe undertaking activities to improve the alternate dispute resolution techniques
used by community and village mediators and to make community leaders and elites
more aware of the inequities resulting form current dispute resolution practices. The
linkages between all of our intermediate results (program outcomes) and objectives
are clearly established in our results framework.

We have not yet seen a lot of progress, since we are still in the early stage of
identifying subgrant recipients who willactually carry out our democracy activities. The
only problems we have seen so far have to do with the quality of sub-grant
applications we have received form the groups which want to become implementors.
To address this problem, we have held several follow-up conversations with the
applicants to sharpen the focus of their work and. plans to collect results information
based on the program and strategic indicators we have adopted.

Since the DP's new Democracy Project is in its infancy. nothing substantial has not
been accomplished as of now (what we thought we could achieve in line with work
plan developed was thwarted by the political/civil unrest that had crippled Bangladesh
for most part of the first quarter of 1996). Nevertheless, an analysis of the two SOs'
performance and intermediate results (POs) that preceded demonstrates that we are in
the right track.

4/05/96:DOC:RGTEAM:FKGDGRPT.PST
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DELEGATIVE DEMOCRACY
Guillermo O'Donnell

Guillenno O'Donnell, an Argentine political scientist, is Helen Kellogg
Professor ofInternational Studies and Academic Director of the Kellogg
Institute of International Studies at the University of Notre Dame. His
books include Modernization and Bureaucratic-Authoritarianism (1979);
Bureaucratic-Authoritarianism: Argentina. 1966-1973, in Comparative
Perspective (1988); and, with Philippe Schmitter and Laurence
Whitehead, Transitions from Authoritarian Rule (1986).

Here I depict a "new species," a type of existing democracies that has
yet to be theorized. As often happens, it has many similarities with
other, already recognized species, with cases shading off between the
former and some variety of the latter. Still, I believe that the differences
are significant enough to warrant an attempt at such a depiction. The
drawing of neater boundaries between these types of democracy depends
on empirical research, as well as more refined analytical work that I am
now undertaking. But if I really have found a new species (and not a
member of an already recognized family, or a form too evanescent to
merit conceptualization), it may be worth exploring its main features.

Scholars who have worked on democratic transitions and
consolidation have repeatedly said that, since it would be wrong to
assume that these processes all culminate in the same result, we need
a typology of democracies. Some interesting efforts have been made,
focused on the consequences, in terms of types of democracy and policy
patterns, of various paths to democratization. I My own ongoing research
suggests, however, that the more decisive factors for generating various
kinds of democracy are not related to the characteristics of the
preceding authoritarian regime or to the process of transition. Instead,
I believe that we must focus upon various long-term historical factors,
as well as the degree of severity of the socioeconomic problems that
newly installed democratic governments inherit.

Let me briefly state the main points of my argument: 1) Existing
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theories and typologies of democracy refer to represetllative democracy
as it exists, with all its variations and subtypes, in highly developed
capitalist countries. 2) Some newly installed democracies (Argentina,
Brazil, Peru, Ecuador, Bolivia, Philippines, Korea, and many
postcommunist countties) are democracies, in the sense that they meet
Robert Dahl's criteria for the definition of polyllrchy.2 3) Yet these
democracies are not-and do not seem to be on the path toward
becoming-representative democracies; they present characteristics that
prompt me to call them delegative democracies (DO). 4) DDs are not
consolidated (i.e., institutionalized) democracies, but they may be
enduring. In many cases, there is no sign either of <my imminent threat
of an authoritarian regression, or of advances toward representative
democracy. 5) There is an important interaction effect: the deep social
and economic crisis that most of these countries inherited from their
authoritarian predecessors reinforces certain practices and conceptions
about the proper exercise of political authority that lead in the direction
of delegative, not representative democracy.

The following considerations underlie the argument presented above:3

A) The installation of a democratically elected government opens the
way for a "second transition," often longer and more complex than the
initial transition from authoritarian rule.

B) This second transition is supposed to be from a democratically
elected govemmell1 to an institutionalized, consolidated democratic
regime.

C) Nothing guarantees, however, that this second transition will
occur. New democracies may regress to authoritarian rule, or they may
stall in a feeble, uncertain situation. This situation may endure without
opening avenues for institutionalized forms of democracy.

D) The crucial element determining the success of the second
transition is the building of a set of institutions that become important
decisional points in the flow of political power.

E) For such a successful outcome to occur, governmental policies
and the political strategies of various agents must embody the
recognition of a paramount shared interest in democratic institution
building. The successful cases have featured a decisive coalition of
broadly supported political leaders who take great care in creating and
strengthening democratic political institutions. These institutions, in turn,
have made it easier to cope with the social and economic problems
inherited from the authoritarian regime. This was the case in Spain,
Portugal (although not immediately after democratic installation),
Uruguay, and Chile.

F) In contrast, the cases of delegative democracy mentioned earlier
have achieved neither institutional progress nor much governmental
effectiveness in dealing with their respective social and economic crises.
_e elaborating these themes in greater detail, I must make a brief e

excursus to explain more precisely what I mean by institutions and
institutionalization, thereby bringing into sharper focus the patterns that
fail to develop under delegative democracy.

On Institutions

Institutions are regularized patterns of interaction that are known,
practiced, and regularly accepted (if not necessarily nonnatively
approved) by social agents who expect to continue interacting under the
rules and norms formally or informally embodied in those palterns.
Sometimes, but not necessarily, institutions become formal organizations:
they materialize in buildings, seals, rituals, and persons in roles that
authorize them to "speak for" the organization.

I am concerned here with a subset: democralic institutions. Their
definition is elusive, so I will delimit the concept by way of some
approximations. To begin with, democratic institutions are political
institutions. They have a recognizable, direct relationship with the main
themes of politics: the making of decisions that are mandatory within
a given territory, the channels of access to decision-making roles, and
the shaping of the interests and identities that claim such access. The
boundaries between what is and is not a political institution are blurred,
and vary across time and countries.

We need a second approximation. Some political institutions are
, formal organizations belonging to the constitutionlll network of a
polyarchy: these include congress, the judiciary, and political parties.
Others, such as fair elections, have an intermittent organizational
embodiment but are no less indispensable. The main question about all
these institutions is how they work: are they really important decisional
points in the flow of innuence, power, and policy? If they are not,
what arc the consequences for the overall political process?

Other flictOTS indispensable for the workings of democracy in
contemporary societies-those that pertain to the formation and
representation of collective identities and interests--may or may not be
institutionalized, or they may be operative only for a part of the
potentially relevant sectors. In representative democracies, those patterns
are highly institutionalized and organizationally embodied through
pluralist or neocorporatist arrangements.

The characteristics of a functioning instilutional setting include the
following:

1) Illstitlltiolls both illcorporate (md exclude. They determine which
agents, on the basis of which resources, claims, and procedures, are
accepted as valid participants in their decision-making and
implementation processes. These criteria are necessarily selective: they
fit (and favor) some llgents; they may lead others to reshape themselves
in order to meet them; llnd for various reasons, they:. be impossible
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to meet, or unacceptable, for still others. The scope of an institution is
the degree to which it incorporates and excludes its set of potentially
relevant agents.

2) Institutions shape, the probability distribution of outcomes. As
Adam Przeworski has noted, institutions "process" only certain actors
and resources, and do so under certain rules.4 This predetermines the
range of feasible outcomes, and their likelihood within that range.
Democratic institutions, for example, preclude the use or threat of force
and the outcomes that this would generate. On the other hand, the
subset of democratic institutions based on the universality of the vote,
as Philippe Schmitter and Wolfgang Streeck have argued, is not good
at processing the intensity of preferences.5 Institutions of interest
representation are better at processing the intensity of preferences,
although at the expense of the universalism of voting and citizenship
and, often, of the "democraticness" of their decision making.

3) Institlltions tend to aggregate, (l1Id to stabilize the aggregation of,
the level of tlction and orgtlnization of agents intertlcting with them.
The rules established by institutions influence strategic decisions by
agents as to the degree of uggregution that is more efficacious for them
in terms of the likelihood of favorable outcomes. Institutions, or rather
the persons who occupy decision-making roles within them, have limited
information-processing capabilities and attention spans. Consequently,
those persons prefer to interact with relatively few agents and issues at
a time.6 This tendency toward aggregation is another reason for the
exclusionary side of every institution.

4) Institutions induce patterns of representation. For the same
reasons, institutions favor the transformation of the many potential
voices of their constituencies into a few that can claim to speak as their
representatives. Representation involves, on the one hand, the
acknowledged right to speak for some relevant others and, on the other,
the ubility to deliver the compliance of those others with what the
representative decides. Insofar as this capability is demonstrated and the
given rules of the game arc respected, institutions and their various
representatives develop an interest in their mutual coexistence as
interacting agents.

5) Institlltions stabilize agellls/representatives and their expectations.
Institutional leaders and representatives come to expect behaviors within
a relatively narrow range of possibilities from a set of uctors that they
expect to meet again in the next round of interactions. Certain agents
may not like the narr.owing of expected behaviors, but they anticipate
that deviations from such expectations are likely to be
counterproductive. This is the point at which it may be said that an
institution (which probably has become a formal organization) is strong.
The institution is in equilibrium; it is in nobody's interest to change it,
except in incremental and basically consensual ways.

6) Institutions lengthen the time-horizons of actors, The stabilization
of agents and expectations entails a time dimension: institutionalized
interactions are expected to continue into the future among the same (or
a slowly and rather predictably changing) set of agents. This, together
with a high level of aggregation of representation and of control of
their constituencies, is the foundation for the "competitive cooperation"
that characterizes institutionalized democracies: one-shot prisoner's
dilemmas can be overcome/ bargaining (including logrolling) is
facilitated, various trade-offs over time become feasible, and sequential
attention to issues makes it possible to accommodate an otherwise
unmanageable agenda. The establishment of these practices further
strengthens the willingness of all relevant agents to recognize one
another as valid interlocutors, and enhances the value that they attach
to the institution that shapes their interrelationships. This virtuous circle
is completed when most democratic institutions achieve not only
reasonable scope and slrength but also a high density of mulliple and
slltbilized interrelationships. This makes these institutions important
points of decision in the overall political process, and a consolidated,
institutionalized democracy thus emerges.

A way to summarize what I have said is that, in the functioning of
contemporary, complex societies, democratic political institutions provide
a crucial level of mediation and aggregation between, on one side,
structural factors and, on the other, not only individuals but also the
diverse groupings under which society organizes its multiple interests
and id~ntities. This intermediate-i.e., inslitutional-Ievel has an
important impact on the patlerns of organization of society, bestowing
representation upon some participants in the political process and
excluding others. Institulionalization undeniably entails heavy cosIs-not
only exclusion bUI also the recurring, and all too real, nightmares of
bureaucratization and boredom. The alternative, however, submerges
social and political life in the hell of a colossal prisoner's dilemma.

This is, of course, an ideal typical description, but I find it useful
for tracing, by way of contrast, the peculiarities of a situation where
there is a dearth of democratic institutions. A noninstilutionalized
democracy is characterized by the restricted scope, the weakness, and
Ihe low density of whalever political institutions exist. The place of
well-functioning institutions is taken by other nonformaJized but strongly
operative practices-dientelism, patrimoniaJism, and corruption.

Characterizing Delegative Democracy

Delegative democracies rest on the premise that whoever wins
election to the presidency is thereby entitled to govern as he or she
sees fit, conslrained only by the hard facts of existing power relations
and by a conslitutionally limited term of office. The president is taken
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to be the embodiment of the nation and the main custodian and definer
of its interests. The policies of his government need bear no
resemblance to the promises of his campaign-has not the president
been authorized to govern as he (or she) thinks best? Since this paternal
figure is supposed to take care of the whole nation, his political base
must be a movement; the supposedly vibrant overcoming of the
factionalism and connicts associated with parties. Typically, winning
presidential candidates in DDs present themselves as above both political
parties and organized interests. How could it be otherwise for somebody
who claims to embody the whole of the nation? In this view, other
institutions--eourts and legislatures, for instance-are nuisances that
come attached to the domestic and international advantages of being a
democratically elected president. Accountability to such institutions
appears as a mere impediment to the full authority that the president
has been delegated to exercise.

Delegative democracy is not alien to the democratic tradition. It is
more democratic, but less Iiberul, than representative democracy. DD is
strongly majoritarian. It consists in constituting, through clean elections,
a majority that empowers someone to become, for a given number of
yellfs, the embodiment mId interpreter of the high interests of the nution.
Often, DDs lise devices such as runoff elections if the first round of
elections does not generate a clear-cut majority.lI This majority must be
created to support the myth of legitimate delegation. Furthermore, DD
is strongly individualistic, but more in a Hobbesian than a Lockean
way: voters are supposed to choose, irrespective of their identities and
affiliations, the individual who is most fit to take responsibility for the
destiny of the country. Elections in DDs ure a very emotional and high.
stakes event: candidates compete for a chance to rule virtually free of
all constraints save those imposed by naked, noninstitutionalized power
relations. After the election, voters/delegators are expected to become
a passive but cheering audience of what the president does.

Extreme individualism in constituting executive power combines well
with the organicism of the Leviathan. The nation and its "authentic"
political expression, the leader and his "Movement," are postulated as
living organisms.9 The leader has to heal the nation by uniting its
dispersed frugments into a harmonious whole. Since the body politic is
in disarray, and since its existing voices only reproduce its
frugmentation, delegation includes the right (and the duty) of
administering the unpleasant medicines that will restore the health of the
nation. For this view, it seems obvious that only the head really knows:
the president and his most trusted advisors are the alpha and the omega
of politics. Furthermore, some of the problems of the nation can only
be solved by highly technical criteria. Tecllicos, especially in economic
policy, must be politically shielded by the president against the manifold
resistal of society. In the meantime, it is "obvio!Js" that _I

resistance-be it from congress, pOlitical parties, interest groups, or
crowds in the streets-has to be ignored. This organicistic discourse fits
poorly with the dry arguments of the technocrats, and the myth of
delegation is consummated: the president isolates himself from most
political institutions and organized interests, and bears sale responsibility
for the successes and failures of "his" policies.

This curious blend of organicistic and technocratic conceptions was
present in recent bureaucratic-authoritarian regimes. Although the
language (but not the organicistic metaphors) was different, those
conceptions were also present in communist regimes. But there are
important differences between these regimes and DDs. In DDs, parties,
the congress, and the press are generally free to voice their criticisms.
Sometimes the courts, citing what the executive typically dismisses as
"legalistic, formalistic reasons," block unconstitutional policies. Workers'
and capitalists' associations often complain loudly. The party (or
coalition) that elected the president despairs about its loss of popUlarity,
and refuses parliamentary support for the policies he has "foisted" on
them. This increases the political isolation of the president, his
difficulties in forming a stable legislative coalition, and his propensity
to sidestep, ignore, or corrupt the congress and other institutions.

Here it is necessary to elaborate' on what makes representative
democracy different from its delegative cousin. Representation
necessarily involves an element of delegation: through some procedure,
a collectivity authorizes some individuals to speak for it, and eventually
to commit the collectivity to what the representative decides.
Consequently, representation and delegation are not polar opposites. It
is not always easy to make a sharp distinction between the type of
democracy which is organized around "representative delegation" and the
type where the delegative element overshadows the representative one.

Representation entails accountability: somehow representatives are
held responsible for their actions by those they claim to be entitled to
speak for. In institutionalized democracies, accountability runs not only
vertically, making elected officials answerable to the ballot box, but also
horizontally, across a network of relatively autonomous powers (i.e.,
other institutions) that can call into question, and eventually punish,
improper WllyS of discharging the responsibilities of a given official.
Representation and IIccountability entail the republican dimension of
democracy: the existence and enforcement of a careful distinction
between the public and the private interests of office holders. Vertical
accountability, along with the freedom to form parties and to try to
influence public opinion, ex isis in both representative and delegative
democracies. But the horizontal accounlability characteristic of
representative democracy is extremely weak or nonexistent in delegative
democracies. Furthermore, since the institutions that make horizontal
accountability effective lire seen by delegative presidents as unnecessarye



e
62 __ Journal of Democracy

e
Guillermo O'Oonnefl

e
........,; 63

..

:x,
v-,
~

encumbrances to their "mission," they make strenuous efforts to hamper
the development of such institutions.

Notice that what matters is not only the values and beliefs of
officials (whether elected or not) but also the fact that they are
embedded in a network, of institutionalized power relations. Since those
relations may be mobilized to impose punishment, rational actors will
calculate the likely costs when they consider undertaking improper
behavior. Of course, the workings of this system of mutual
responsibility leave much to be desired everywhere. Still, it seems clear
that the rule-like force of certain codes of conduct shapes the behavior
of relevant agents in representative democracies much more than in
delegative democracies. Institutions do maller, particularly when the
comparison is not among different sets of strong institutions but
between strong institutions and extremely weak or nonexistent ones.

Because policies are carried out by a series of relatively autonomous
powers, decision making in representative democracies tends to be slow
and incremental and sometimes prone to gridlock. But, by this same
token, those policies are usually vaccinated against gross mistakes, and
they have a reasonably good chance of being implemented: moreover,
responsibility for mistakes tends to be widely shared. As noted, DD
implies weak institutionalization and, at best, is indifferent toward
strengthening it. DD gives the president the apparent advantage of
having practically no horizontal accountability. DD has the additional
apparenl advantage of allowing swift policy making, but at the expense
of a higher likelihood of gross mistakes, of hazardous implementation,
and of concentrating responsibility for the outcomes on the president.
Not surprisingly, presidents in DDs tend to suffer wild swings in
popularity: one day they are acclaimed as providential saviors, and the
next they are cursed as only fallen gods can be.

Whether it is due to culture, tradition, or historically-structured
learning, the plebiscitary tendencies of delegative democracy were
detectable in most Latin American (and, for that maller, many
post-communist, Asian, and African) countries long before the present
social and economic crisis. This kind of rule has been analyzed as a
chapler in the study of authoritarianism, under such names as caesarism,
bonapartism, caudil/ismo, populism, and the like. But it should also be
seen as a peculiar type of democracy that overlaps with and differs
from those authoritarian forms in interesting ways. Even if DD belongs
to the democratic genus, however, it could hardly be less congenial to
the building and strengthening of democratic political institutions.

Comparisons with the Past

The great wave of democratization prior to the one we are now
witnessing occurred after World War II, as an imposition by ~he Allied

powers on defeated Germany, Italy, Japan, and to some extent Austria.
The resulting conditions were remarkably different from the ones faced
today by Latin America and the postcommunist countries: 1) In the
wake of the destruction wrought by the war, the economic expectations
of the people probably were very moderate. 2) There were massive
injections of capital, principally but not exclusively (e.g., the forgiving
of Germany's foreign debt) through the Marshall Plan. 3) As a
consequence, and helped by an expanding world economy, the former
Axis powers soon achieved rapid rates of economic growth. These were
not the only factors at work, but they greatly aided in the consolidation
of democracy in those countries. Furthermore, these same factors
contributed to political stability and to stable public policy coalitions:
it took about 20 years for a change of the governing party in Germany,
and the dominant parties in Italy and Japan held sway for nearly half
a century.

In contrast, in the transitions of the 1970s and 1980s, reflecting the
milch less congenial context in which they occurred, victory in the first
election after the demise of the authoritarian regime guaranteed that the
winning party would be defeated, if not virtually disappear, in the next
election. This happened in Spain, Portugal, Greece, Argentina, Bolivia,
Brazil, Ecuador, Peru, Uruguay, Korea, and the Philippines. But this
pattern appears together with important variations in the social and
economic performance of the new governments. Most of these countries
inherited serious socioeconomic difficulties from the preceding
authoritarilln regimes, lind were severely affected by the worldwide
ecollomic troubles of the 1970s and early 19HOs. In all of them, the
socioecollomic problems lit some point reached crisis proportions and
were seen to require decisive government action. Yet however serious
the economic problems of the 1970s in Southern Europe may have
been, they appear mild when compared to those besetting the newly
democratized postcoll1munist and [";ltin American countries (with Chile
liS a partial exception). Very high inflation, economic stagnation, a
severe financial crisis of the state, a huge foreign and domestic public
debt, increased inequality, and a sharp deterioration of social policies
and welfare provisions are all aspects of this crisis.

Again, however, important differences emerge among the Latin
American countries. During its first democratic government under
President Sanguinetti, the Uruguayan economy performed quite well: the
annual rate of inflation dropped from three to two digits, while GNP,
investment, and real wages registered gradual increases. The government
pursued incremental economic policies, most of them negotiated with
congress and various organized interests. Chile under President Aylwin
has followed the same path. By contrast, Argentina, Brazil, and Peru
opted for drastic and surprising economic stabilization "packages": the
Austral Pilin in Argentina, the Cruzado Plan in Brazil, and the Inti Plan
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in Peru. Bolivia, too. adopted this kind of stabilization package in the
I980s. Although this program---<:Ioser than the previously mentioned
ones to the prescriptions of the international financial organizations-has
been praised for its success in controlling inflation, GNP and investment
growth remain anemic. Moreover, the brutality with which worker
protests against the program were suppressed hardly qualifies as
democratic.

These "packages" have been disastrous. They did not solve any of
the inherited problems; rather, it is difficult to find a single one that
they did not worsen. Disagreement lingers about whether these programs
were intrinsically flawed, or suffered from corrigible defects, or were
sound but undone by "exogenous" political factors. However that may
be, it is clear that the experience of these failures reinforced the
decision by the democnltic leaders of Chile to avoid this ruinous road.
This makes Uruguay-a country that inherited from the authoritarian
regime a situation that was every bit as bad as Argentina's or
Ilnlzil's-a very interesting case. Why did the Uruguaylln government
not adopt its own stabilization package, especially during the euphoria
that followed the first stages of the Austral and the Cruzado plans? WelS
it because President Sanguinetti and his collaborators were wiser or
better informed than their Argentinean, Brazilian, and Peruvian
counterparts? Probably nol. The difference is that Uruguay is a case of
redemocratiza/io/l, where Congress went to work effectively as soon as
democracy was restored. Facing a strongly institutionalized legislature
and a series of constitutional restrictions and historically embedded
practices, no Uruguayan president could have gotten away with
decreeing a drastic stabilization package. In Uruguay, for the enactment
of many of the policies typically contained in those packages, the
president must go through Congress. Furthermore, going through
Congress means having to negotiate not only with pClrties and
legislators, but also with various organized interests. Consequently,
against the presumed preferences of some of its top members, the
economic policies of the Uruguayan government were "condemned" to
be incremental and limited to quite modest goals-such as achieving the
decent performance we have seen. Looking at Uruguay-and, more
recently, ChiJe-one learns about the difference between having or not
having a network of institutionalized powers that gives texture to the
policy-making process. Or, in other words, about the difference between
representative and delegative democracy.

The Cycle of Crisis

Now I will focus on some South American cases of delegative
democracy-Argentina, Brazil, and Peru. There is no need to detail the
depth of the crisis that these countries inherited from their respective

e -

authoritarian regimes. Such a crisis generates a strong sense of urgency
and provides fertile termin for unleashing the delegative propensities that
may be present in a given country. Problems and demands mount up
before inexperienced governments that must operate through a weak and
disarticulated (if not disloyal) bureaucracy. Presidents get elected by
promising that they-being strong, courageous, above parties and
interests, machos-will save the country. Theirs is a "government of
saviors" (salvadores de la pa/ria). This leads to a "magical" style of
policy making: the delegative "mandate" supposedly bestowed by the
majority, strong political will, and technical knowledge should suffice
to fulfill the savior's mission-the "packages" follow as a corollary.

The longer and deeper the crisis, and the less the confidence that the
government will be able to solve it, the more rational it becomes for
everyone to act: 1) in a highly disaggregated manner, especially in
relation to state agencies that may help to alleviate the consequences of
the crisis for a given group or sector (thus further weakening and
corrupting the state apparatus); 2) with extremely short lime-horizons;
and 3) with the ClSSuOlption that everyone else will do the same. In
short, there is Cl general scramble for narrow, short-term advantage. This
prisoner's dilemma is the exact opposite of the conditions that foster
both strong democratic institutions and reasonably effective ways of
dealing with pressing national problems.

Once the initial hopes are dashed and the first packages have failed,
cynicism about politics, politicians, and government becomes Ihe
pe.rvading mood. If such governments wish to retain some popular
support, they must both control inflCltion and implement social policies
which show that, even though they cannot rapidly solve most of the
underlying problems, they do care about the fate of the poor and
(politically more important) of the recently impoverished segments of
the middle class. But minimal though it may be, this is a very tall
order. These two goals are extremely difficult to harmonize, at least in
the short run-and for such flimsy governments lillIe other than the
short run counts.

Governments like to enjoy sustained popular support, and politicians
want to be reelected. Only if the predicaments described above were
solvable within the brief compass of a presidential term would electoral
success be a triumph instead of a curse. How does one win election
and how, once elected, does one govern in this type of situation? Quite
obviOUSly-and most destructively in terms of the building of public
trust that helps a democracy to consolidate-by saying one thing during
the campaign and doing the contrary when in office. Of course,
institutionalized democracies arc not immune to this trick, but the
consequences are more devastating when there are few and weak
institutions and a deep socioeconomic crisis afflicts the country.
Presidents have gained election in Argentina, Bolivia, Elor, and Peru .
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by promising expansionist economic policies and many other good
Ihings 10 come with them, only to enacI severe stabilization packages
immediately or shortly after entering office. Whatever the merits of such
policies for a given country at a given time, their surprise adoption does
nothing to promote publir;: trust, particularly if their immediate and most
visible impact further depresses the already low standard of living of
most of the population.

Moreover, the virtual exclusion of parties lind congress from such
momentous decisions has several malign consequences. First, when the
execulive finally, and inevitably, needs legislative support, he is bound
10 find a congress that is resentful and feels no responsibility for
policies it had no hand in making. Second, the congress is further
weakened by ils own hostile and aloof attitude, combined with the
executive's public condemnations of its slowness and "irresponsibility."
Third, these squabbles promote a sharp decline in the prestige of all
parties and politicians, as opinion polls from many Latin American and
postcommunist countries abundantly show. Finally, the resulting
institutional weakness makes it ever more difficult to achieve the other
magical solution when the packages fail: the socioeconomic pact.

From Omnipotence to Impotence

If we consider that the logic of delegation also means that the
executive does nothing to strengthen the judiciary, the resulting dearth
of effective lind lIulonomous institutions places immense responsibility
on the president. Remember that the typical incumbent in a DO has
won election by promising to save the country without much cost to
anyone, yet soon gambles the fate of his government on policies that
entail substantial costs for many parts of the population. This results in
policy making under conditions of despair: the shift from wide
popularity to general vilification can be as rapid as it is dramatic. The
result is a curious mixture of governmental omnipotence and impotence.
Omnipotence begins with the spectacular enactment of the first policy
packages and continues with a flurry of decisions aimed at
complementing those packages and, unavoidably, correcting their
numerous unwanted consequences. This accentuates the anti-institutional
bias of DDs and ratifies traditions of high personalization and
concentration of power in the executive. The other side of the coin is
extreme weakness in making those decisions into effective long-term
regulations of societal life.

As nOled above, institutionalized democracies are slow at making
decisions. But once those decisions are made, they are relatively more
likely to be implemented. In DDs, in contrast, we witness a
decision-making frenzy, what in Latin America we call decre/ismo.
Because such hasty, unilateral executive orders are likely to offend

important and politically mobilized interests, they are unlikely to be
implemented. In the midst of a severe crisis and increasing popular
impatience, the upshot is usually new flurries of decisions which,
because of the experience many sectors have had in resisting the
previous ones, are even less likely to be implemented. Furthermore,
because of the way those decisions are made, most political, social, and
economic agents can disclaim responsibility. Power was delegated to the
president, and he did what he deemed best. As failures accumulate, the
country finds itself stuck with a widely reviled president whose goal is
just to hang on until the end of his term. The resulting period of
passivity and disarray of public policy does nothing to help the situation
of the country.

Given this scenario, the "natural" outcome in Latin America in the
past would have been a successful coup d'etat. Clearly, DDs, because
of their institutional weaknesses and erratic patterns of policy making,
are more prone to interruption and breakdown than representative
democracies. At the moment, however-for reasons mostly linked to the
international context, which I cannot discuss here-DDs exhibit a rather
remarkable capacity for endurance. With the partial exception of Peru.
where the constitutional breakdown was led by its delegative president,
no successful coups d'etat have taken place.

The economic policy undertaken by DDs is not always condemned
to be widely perceived as a failure, particularly in the aftermath of
hyperinflation or long periods of extremely high inflation. III This is the
case in Argentina today under President Menem, although it is not clear
how sustainable the improved economic situation is. 8ut such economic
achievements, as well as the more short-lived ones of Collor (Brazil),
Alfonsfn (Argentina), and Garda (Peru) at the height of the apparent
successes of their economic packages, can lead a president to give the
ultimate proof of the existence of a delegalive democracy. As long as
their policies are recognized as successful by electorally weighty
segments of the population, delegative presidents find it simply
abhorrent that their terms should be constitutionally limited; how could
these "formal limitations" preclude the continuation of their providential
mission? Consequently. they promote-by means that further weaken
whatever horizontal accountability still exists-constitutional reforms that
would allow their reelection or, failing this, their continuation at the
apex of government as prime ministers in a parliamentary regime. Oddly
enough, successful delegative presidents, at least while they believe they
are successful, may become proponents of some form of
parliamentarism. In contrast, this kind of maneuver was out of the
question in the cases of the quite successful President Sanguineui of
Uruguay and the very successful President Aylwin of Chile, however
much they might have liked to continue in power. Again, we find a
crucial difference between representative and delegative democracy."
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As noted, among the recently democratized countries of Latin
America only Uruguay and Chile, as soon as they redemocratized,
revived earlier political institutions that the other Latin American
countries (as well as most postcommunist ones) lack. This is the rub:
effective institutions llOd congenial practices cannot be buill in a day.
As consolidated democracies show, the emergence, strengthening, and
legitimation of these practices and institutions take time, during which
a complex process of positive learning occurs. On the other hand, to
deal effectively with the tremendous economic and social crisis faced
by most newly democratized countries would require that such
institutions already be in place. Yet the crisis itself severely hinders the
arduous task of institutionalization.

This is the drama of countries bereft of a democratic tradition: like
all emerging democracies, past and present, they must cope with the
manifold negative legacies of their authoritarillO past, while wresl/ing
with the kind of extraordinarily severe social and economic problems
that few if any of the older democracies faced 1II their inception.

Although this essay has been confined largely to a typological
exercise, I believe that there is some value in identifying a new species,
especially since in some crucial dimensions it docs not behave as other
types of democracy do. Elsewhere f have further elaborated on the
relationship between DDs and socioeconomic crisis and on related
theoretical issues,'2 and I intend to present more comprehensive views
in the future. Here I can only add that an optimist viewing the cye/es
I have described would find that they possess a degree of predictability,
thlls supplying some ground on which longer-term perspectives could be
buill. Such a view, however, begs the question of how long the bulk
of the population will be willing to play this sort of game. Another
optimistic scenario would have a decisive segment of the political
leadership recognizing the self-destructive quality of those cycles, and
agreeing to change the terms on which they compete and govern. This
seems to me practicully the only way out of the problem, but the
obstacles [0 such a roundabout but ultimately happy outcome ure many.
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12. I must refer again 10 my essay "On the State, Democratizalion. and Some
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PROCESS-ORIENTED/INSTITUTIONAL APPROACHES

Summary

• Writers divided democratic development into three stages: pre-transition,
transition, and consolidation. These were stages in the collapse of an authoritarian
regime and the formation of a democratic regime.

• Institutions and rules formed by elites during times of transition ultimately
determine the success or failure of the subsequent democratic regime.

• Compliance with institutions and rules depends on three related factors:
1] the degree of elite participation in their formation;
2] their capacity to limit the power of elites; and
3] their capacity to provide security for competitors.

• The key to successful democratic consolidation is creating an institutional incentive
structure that can peacefully resolve political conflicts.

Possible lessons for donors:

• Points to the importance of rules and institutions in shaping political behavior.

• Describes many of the institutional characteristics and rules that promote
compliance with democracy (e.g. the rule of law, an independent judiciary) and
specifically why they are important.

• Identifies an important factor in the shaping of new democratic regimes: the
nature of elite choices and agreements.

• Identifies transitions as a critical moment in the democratization process, and

• Implies for donors the importance of a certain sequencing of interventions: in the
critical early stages of democratization, getting the rules right and agreed upon by
elites may be the most important task; donors should therefore potentially seek to
promote elite negotiation, pacting, and collaboration in constitution-writing.
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Political Rights
and Civil Liberties:

Russia
Polity: Prcsidential-par- Political Rights: 3
liamell!Ury dell\ocracy Civil Liberties: 4
Economy: Mixed statist Status: Partly Free

transitional
Population: 147,820,000
PPP: $6,930
LIfe Expectancy: 70.0
Ethnic Groups: Russian, ovcr Ion ethnic groups-----------------_._--- -_. , ... -.,

Overview: Pre~Hknt Bori~ Yelt~in \ decision to send troop~ to 111l:

sepal allst autonomous republic of Chechnya in laiC 1l)(J-!

drc\\ ~harp criticism from the public as well a~ llloJerate
lind democratic forces, capping a year in which the emballkd president aliemllcd
key reformer1o over economiL' plllieies. The election of extreme nationali~ls anJ
Communists wthe Slate Duma (parliament) in December 1993 led 10 the re~igna'

tions of seveml well-known I'... fllrmers.
Key domc~tic issues inclmbl demands for greater autonomy hy ~c\ eral

regions, crime and corruption. and the economy. In foreign policy, Rus~ia hec...lIe
more asserti\ e, deploying tJ'(II)/h to furmer SO\ iet republk~-the "near ahrouJ"·
opposing NATO's eastwllrd expansion, a'nd sparring with the West over Bll~nla.

With the USSR's collapse in December 1991, Russill-the unly cOlbtituclll
republic not to dcchn'c sovereignty-gaincd dt' jlu·to independcncc under President

villagers in northwestern Romania torched Roma houses after two Roma youths
were charged with killing a shepherd. Authorities frequently fail to invesligate ami
prosecute violence against the Roma. Roma interests are represented by the
nongovel'llmental Romani International Union and other NGOs. A National
Minorities' Council wm; established in 1993, but its duties and powers remain vaguc.

Few official restrictions arc placed on tmvel, eilher domestic or foreign, amI
citizens have the right to emigmte. In October, President Iliescu refused entry to
deposed King Michael after he landed at Bucharest airport, declaring that the king

posed a threat to the country'~ political system.
The constitution provides for freedom of religion; there are some litken

officially recognized religions whose clergy may receive stllle financial support.
and another 120 denominations ~lI1d flliths have received licenses entitling them to
juridical status as well as certain tax exemptions. Tensions remain between the
Orthodox Church (nominally, some 86 percent of Romanians arc Orthodox) and
Uniate Catholics over church property confiscated by the state. Jews face a barmge
of anti-Semitism from the extremist press. Easter programs by a U.S.-based religious
hroadcaster wcre hanncd for allegedly I'ullllalllentalist Protest,1II1 proselytizing,

A lahor sUpllrstruClure, N( 'HFI'U·Fratia National Trade Union Confcdewtioil
was crcated in 1993. Workers have, and I'requently cxcrcise, the righlto strike, a~
evinced by the numerous ma~sive work stoppages in the country since 1989.

!'
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consensus on economic reform and privatization. But by year's end, critical
economic measures continued to he held up in a hacklog of legislation.

In September President lIiescu thanked President Clinton for helping
Romania's 1993 return to Most Favored Nation (MFN) trading status afler a five
year hiatus. The U.S. topped the list of overseas investors with $107 million in
direct investment and 1,800 U.S.-Romanian joint-ventures.

In January Romania became the first fonner Warsaw Pact nation to join
NATO's Partnership for Peace.

Citizens of Romania huve the right to change their
government democrutically. After the 1992 elections,
the opposition claimed irregularities, particularly in light

of a high numher of invalid votes.
A 1992 law on reorganizing the judiciary estublished a four-tiered system,

including the reintroduction of appellate COlU1s. Administrative hierarchy of the
magistrature permits superiors to exert pressure on junior judges. Estahlishing a
fully staffed and qualified judicial corps has proved difficult, many professionals
heing attracted to more lucrative private pructice.

Anew law on police adopted in April 1994 represents a first step in demilitarizing the
Romanian police. The nongovenunental RomanilUl Independent Society ofHuman Rights
(SIRDO) hlL~ developed a progrwn aimed at enforcing illlemational standards in the penal
system. Nevertheless, prison conditions are generally poor and inmates face abuses.

The Law on Broadcasting Media stipulates thlll freedom of the press is
guaranteed; at the same time it forbids the defamation of country, dissemination of
classified information, and production of materials offending public morals. In
1994 President Hiescu hlocked legislation that journalists said would insure
independence of the broadcast system. Romanian State Television rcmains the only
hroadcaster with nationwide facilities. Independent ncwspapcrs offcr a wide rangc
of views and commentaries, though government control of most newsprint and
printing facilities has created problems for some. In February police frecd on bail a
reporter arrested for writing an article that likened President Iliescu to a fairy-tale
pig; he was accused of "offending state authority," In Aplil, thc U.S,-hased Christian
Broadca~ting Nctwork protested slate television's dccision not to broadcast Eu~tcr

programs the govemmentjudged to be Protestant fundamentalist proselytizing.
Free expression has also been undenllined hy amendments to the pcnul code. One

amendment provides for one to five year's imprisonment fill' "spreuding false infonna
tion thatundennines state security and foreign relations." A proposed new law on
~Iandering the nation would make raising the Hungarian flag 01' singing the Hungw'ian
national anthcm punishahle hy prison tcrms ranging from six months to thrcc years.

Ethnic minority rights continue to be an issllc. Anti-Hungarian sentiments arc
rooted in the ideologies of scveral political partics. In November Lajos Monus, a
leader of the Hungarian Democratic Union, was illegally sentenced in the Transylvanian
city of Cluj to one month's imprisonment for trying to help stop Romanian
authorities from an llction that would have removed a statuc of King Mathias, a
lifteenth-century Hungarian monarch. Hungarians have been denied permission to
march in Cluj. Hungarian-language education rcmains a contentious issue.

Gypsies (Roma) continue to be victims of racist violcnce und discrimination. In May
~
~
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Yeltsin, directly elected in June 1991. In 1992, Yeltsin was repeatedly chllllcnged
by a hostile anti-reform legislature. Parliament replaced acting-Prime Minister
Yegor Gaidar, a principallirchitect of reforms, with Viktor Chernomyrdin, a
Soviet-era manager.

In 1993 Ihe Yeltsin-parliament struggle intensified over presidential powers
and a new constitution. In an April referendum, voters supported the president and
his policies, but quel>tions on new presidentilll and parliamentary elections did not
get the necessary 50 percent of eligible vOlers. On 12 August parliament, chllired
by hardliner Rushl/l Khasbulatov, moved to mnend the Soviet-era constitution and
strip Yeltsin of most of his powers. The next dlly, Yeltsin opened 1I summit with
leaders of thc country's eighty-nine republics and regions, which established a 178
member Federation Council. Yeltsin was accused of trying to bypass pllrlillment. In
September, Yeltsin suspended hard-line Vice President Rutskoi, dissolved parlia
ment and set parliamentary elections for December. Opposition deputies barricaded
themselves in the parliamentary complex. In early October, after riots by extremists
suppol1ing the parliamentary protesters, troops crushed the uprising, nrresting
Khasbulatov and Rutskoi.

In November Yeltsin approved a new dl'llft constitution giving the president
considerable power to appoint senior members of the executive and judicial
branches and dissolve the lower house of parliament if it repeutedly declined his
choice of prime minister or repeatedly voted a lack of confidence in the president.
The draft proclaimed Russia "a democratic, federative, 11Iw-governed stllte," lind
guaranteed the full spectrum of human rights, including the right to private
property. It established a bicameral Federal Assembly; a Federation Council
(Upper House) consisting of two representatives from the country's eighty-nine
regions and territories, and a 450-member State Duma.

Before the election the Russia's Choice bloc, an umbrella group of radical economic
reformers headed by Deputy Prime Minister Gaidm' and backed by Yeltsin, split with the
more moderate Russian Unity and Accord movement under Deputy Prime Minister
Sergei Shakhrai and supported by Prime Minister Chemomyrdin.

In Deccmber voters approved the constitution hut electcd extrcme nationalists,
including Vladimir Zhirinovsky and the Liheral-Democratic P"rty, and COllunu
nbts. The Lihcral-Dcmocrats got 22.79 perccnt 01" the vote and the most scats, 59;
Rusl>ia's Choice, 15.38 percent lind 40 seats; the Communist Party, 12.35 percent
and 32 seats. The centrist Women of Russia won 2 I seats; the Agmrian Party, 21;
the Yavlinsky-Boldarev-Lukin Bloc, 20 seats; the Russian Party of Unity and
Accord, 18; and the Democratic Party, 14.

In January 1994 the rift between radical reformers and the Communists/ultra
nationalists widened, illustrated by the election of Ivan Rybkin (Agrarinn) as
parliamentary speaker with support from Communists and far-right Ililtionalists.
The Federation Council barely elected First Deputy Prime Minister Vladimir
Shumeiko, a Yeltsin supporter, as chairman. Del)uty Prime Minister Gaidar, in
charge of the economy, and Finance Minister Boris Fyodol'Ov resigned, charging a
lack of rc~pon~iblecconomic policy. Primc Ministcr Chernomyrdin, who had
l>parred with GaidaI' over ,mti-intlationary measures and with Privatization Minister
AnatOlyeaiS, declared the era of "shock reforms" over. -

The " ,.overnment consisted mainly of industrialists lind farm lobbyillts,
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including First Deputy Prime Minister Oleg Soskovets, formerly responsible fur
heavy industry, and Minister of Agriculture Aleksandr Zaveryukha, a former
collective farm boss known by Western,bankers as the "king of state credits." In
a move that negated previous deficit targets, the prime minister announced
additional spending in the form of writing off debts to enterprises, mostly in the
defense and agro-industry sectors.

Even liS parlimnent mnneslicd 1993 coup plotters, including RlIlskoi and
Khasbulatov, in late Febnmry, th..''I"e were indications of improved relations hetween
Yeltsin's government and the Duma, pm11y due to the mediating efforts of Speu"er
Rybkin. Opposed to mdical rdimns, Ryhkin insisted parliament would not fuel inlluilln
through state subsidies, IIIllI illlli..·ated he suppurted limited privatization.

In March, Chernomyrdin'lo insistence on tight credit policy, commitment to
land privatization, and his st:ltcment that inefficient industries lIlust be allow~d to

go bankrupt, heartened Western and Russian reformers. So did the appointmelll of
free-marketeer Alexander Livshits to Yeltsin's team of hand-picked economic
advisers. The prime minislcr Iwrsuaded the IMF III unlock :J new $1.5 hillionlo:Jn
to help support new budget expendilltre.

In June, re-asserting his rule in economic !Jolieymaking, President Yellsin
announced 1I series of decrees, including measures to introduce home mortgages to
Russia lind to regulate the wild and fnllld-ridden securities markets. Earlier decrees
promised a loosening of government export controls, tax reduction, and procedures
for liquidating b:mkrupt stat~-owned firms. Yeltsin also resisted attempts to expand
the military budget, lind chastbed the government for its "hias" in favor of blomed
and fililing state entelprises.

Thc DU~la t"tiled to pass the 1994 Rbs 183,000 billion budget at a third reading
and cmne out strongly againsl a Yeltsin :lIlti-crime decree that impinged on civil
liberties. The budget was rejected earlier by the Federation Council, which
demanded increased military spending. A m:tiority of deplllies voted 1'01' the budget,
but it failed to secure the required 226 votell.

In June Privlltization Miniloter Chubais lInnounced the second wave of mass
privatization. In the firsl phase. some 1..J,IlIlO medium- and large-se:lIe ent ..'r·
prises had been privatized hy Russian and foreign investors und~1' a \'ouch,'r
program in which all citizcns received investment coupons which they could
exchange for shares in more than 100,000 formcrly state-run companies. In Ihe
second stage, the state would offer shares lor cash to the highest bidder, induding
51 percent to individual investors. The plan would have led to extensive
privatization, but it ran into immediate political difficulties ill the Duma. In July.
after G-7 countries embmced Russin as an equal partner, President Yeltsin decreed
the contimlUtion of the privatilution program but made concessions to deplllie~ wh'l
had blocked the plan in parliament. In late September Chuhais announced foreign
investment of $1 billion a monlh in Russian companies.

The govel'llment's gradualist approach failed 10 fully address key struclural
prohlems such ns inter-entcrprise debt, where companies churned out gOlllh Ihe)'
were unahle to sell mId tooI.: delivery on goods they could not pay ltll'. Ih:hlxc\1
l110netnry controls and renewed flows of credits to state enterprises weakened the
ruble, which had dropped by 20 percent in September. On 10 Octobe.rubk
suffered itll steepest one-day plunge, losing 25 percent of its value ag: he

----------..,......---
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dollar, forcing the govemment to step in to stabilize its value. The crisis led to the
resignation of the conservative central bank chairman, Viktor Gerashchenko, and
the sacking of acting Finance Minister Sergei Dubinin.

After lhe ruble reboundcd, the linunce und economy ministries urged the
cubinet to adopt a "big bung" approuch to riscul reform. They proposcd u drufl
budget aimed ut bringing illll~tion down to I percent 1I month in thc sccond hull' of
1995. Alexander Shokhin, deputy prime minister for the economy, said the
continuation of gruduulism would "mean periodic crises likc... the one whcn the
ruble fell." The cabinet approved the austere budget amid criticism from the IMF
that the government had failed to control spending and the macro-economic
fundamentals behind the ruble's crash.

On 27 October, after a strong speech to parliament by the prime minister
defending thc 1995 budget draft, the government survived a no-confidence vote
even lhough 194 deputies voted against the govemment, lhirty-two short of the
required majority of 226. To placate conservatives, Yeltsin numed Alexander
Nuzurchuk, u leading member of the Agrarian faction, us the ugriculture minister.

In early November, President Yeltsin unnerved Western creditors und reform
ers with u rush of new uppointments thut promoted both conservulives und reform
ers in roughly equalmeusure. Yevgeny Yusin, u markct rcformer, becume econom
ics minister. The new finunce minister was Vludimir Punskov, a deputy minister in
the former Soviet government and senior presidential economic adviser jailed in
1993 before bribery charges were dropped. Punskov's appointment led to the
resignation of Economic Minister Shokhin. Privatization Minister Chubuis wus
made first deputy prime minister, pUlling him in overall charge of economic policy.

In late December, after thirteen votes over three days, the budget was ap
proved. However, the Chechnyu intervention threlllened to bust the budget. The
government jeapordized Western aid by reneging on promises to remove controls
on dome~tic energy prices. And on 30 December the new head of the main
privatization agency said he was preparing a law to renutionulize key enterprises
~uch u~ oil and gas, aluminum and the military-industrial complex.

In politic~, there was ;1 measure of stability, due partly to the constitution,
which gave the president the power to dissolve the Duma and call for new elec
tions, and the Duma the power to bring down the governmentthl'Ough a no
confidence motion. Neither members of the Duma nor President Yeltsin were keen
on new elections. The Duma was essentially hung: conservatives could rurely
muster morc than 200 votes, the reformers about 170. The balance of power rested
with about 100 centrist deputies. In 1994 the working relationship between the
president and prime minister and the speakers of the two houses, ulthough often
te~ty, precluded the type of upheaval that spurred the October 1993 crisis.
Throughout the year, after a series of long public absences and embarrussing
incident~ auributed to alcohol, concerns were raised publicly about the president's
health and hb drinking habits.

The e~caluting war in Chechnya, a Muslilll-dominant Caucasus republic that
declared independence in 1991, had political as well us economic consequences. In
August Chechen President Dzokhar Dudayev, a former Ail' Force ofticer, declared
a state of emergency, accusing Moscow of backing forces seeking to overthrow
him. On 29 November President Yeltsin threutened military action because
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Moscow's "vital interests und IIlllionul security" were in peril. Amid public
opposition, us well as criticism from the media und all polilical groups save for the
ultra-nationalisls, by mid-Dcl:cmber 40,000 troops invaded Chechnya. At ycar's
end, homhers mill artillery pnunded the capital city, Grozny, and Russian lrollP~

fought pitched ballles with Chel:hen militias.
Prcsident Yeltsin confronted calls for greater autonomy from several othcr

regions, In February, Russia signed a treaty with oil-rich Tatarstan, which retained
its own constitution, but said it was "united" with Russia. A similar treaty was
signed "defining the areas of cnmpetcnce" between Moscow and the BashkorloSlan
autonomous republic. Seveml nf Russia's sixty-eight regions also sought stutu~ as
ethno-territorialrepublics.

In foreign affairs, Russia grew more assertive about the "near abroad." While
troops left Latvia and Estonia in August, und negotiations continued with Ukraine
over the Black Sea Fleet, Russian forces were active in Georgia and Tajikistan. In
Georgia, which had uccused Russia of fomenting the violent Abkhazian secession.
Moscow got approval for five mililary buses in exchange for aiding lhe governmclll
in dclcating armed supp1ll1ers III' I'ormer Presidcnt Zviml Ciamsakhurdia. In Tiyil..istan,
Russia gilt clllllrolof severall..(:y industries as payment I'm stlltioning troops along
the i\fghanistml border III pre\'Cnt incursillns hy Tajik refugee militias. K;lIakhstan
and Uzbekistan were pressured to deal with Moscow in the energy scctor.

Though Russin agreed to closer military cooperation with NATO, President
Yeltsin told the Budapest summit of lhe Conference on Security and Cooperation
in Europe (CSCE) that NATO's eastward expunsion would divide Europe. A
member of the five-nation "Contuct Group" on Bosnia, Moscow frequently
supported the Serbs and dissented over NATO air strikes and related issues.

Rus~iuns huve lhe means 10 change their governmcnt
dcmol'l'utically. The 1993 constitution established a stl'llng
presidency, hut decentralization and institutional checks

put limits on executive authority.
All but one of nineteenjudgcs for the Constitutional ('ourt have ht.'t.'n dlOsen.

Legal reforms, however, urc incomplete. A July 1993 law allows for the dHlil'c of a
trial by jury for crimes such us treuson, rape and murder in five ohlasts. A contl'll
versiul presidentiul anti-crimc decree allowed detention of suspects for thirty days
without charge, the search of premises and company books and uccounts without a
warrant, and lhe use of evidence obtained hy phone-tapping and infiltrulion of
criminal gangs.

In curly 1994 an independent commission report c1uimed serious, widespread
human rights violations, citinl-! ethnic uml rcligious discrimination (particularly
ugainst Caucusiuns and cenlral Asians), lahor exploitation, altal,'ks on thc mcdia and
on prisoners' rights. The Tel Aviv-hased Women's Orgunization for Politil,'al
Prisoners documented abuses. lack of medical care and torlure at the rvtoseohiych
Detention ('('ntcr. Thcre an' lahor camps run hy North Koreu ill Siheria. where'
IS,UOO Korean prisoners arc I'llulincly IOrlured und forced to wor" at logging.

A multitude of political parties and groupings, as well as nonpoliticul dvil'.
human rights, social, youth, cultural, und women's organi~ations, opemte freely.
Certain extremist groups were banned after the October 1993 crisis.
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Allhough press freedom is guaranteed by law, in 1994 the media callle under
increased pressure from the government, particularly after the Chechnya crisis, and
frolll organized crime. In Chechnya, Moscow's tactics ranged li'Om warning
journalists to leave Grozny to seizing of war footage. Troops fired on Western
journalists and several were detained. Misinformation was disseminated hy state
run media and progovernment newspapers, and President Yellsin publicly claimed
sOllle parts of the mass media were supported by Chechen money. Nevertheless,
even though many are state-funded, ("lilies as well as the weeklies reported
candidly on events. In October, a journalist from MoskOl'Sky KOI1lS0I1lo!l'ls was
killed by a bomb before he was to testify to parliament about Russian troops
illegally selling weapons while withdrawing from Germany. Journalists faced
threats, beatings and shootings to discourage reporting on criminal activity.

In December President Yellsin ordered the governmelllto sell shares of
Russia's largest state television and radio company, Ostankino, with 51 percent of
the stock to remain in state hands. There are several independent TV and radio
stations, as well as foreign cable broadcasts and satellite dishes in large cities.

Freedom of religion is generally respected in this primarily Russian Orthodox
country. There were reports of violence and intimidation directed at EVllngelical
Christians, especially in Muslim regions and southern Russia. Incidents of llllti
Semitism were also reported, including a bombing attempt at Moscow's Chorale
Synagogue.

While most restrictions on foreign and domestic travel have disappeared,
freedom of movement is often circumscribed by "residency permits" and bureau
cratic impediments. In September the Clinton administration announced Russia
was in full compliance with emigration requirements to enable it to receive Most
Favored Nation (MFN) trading status witholll seeking annuul waivers.

Women are entitled to the same legal rights as men, and are well represented at
many levels of the general economy. However, women I"lce discrimination in such
areas as equal pay and promotions. Women's groups have ruhlcd such issucs as
domestic violence and women's role in society.

The Federation of Independent Unions of Russia, 1I successor 10 the Soviet-era
federation, claims 60 million members (estimates put the figure at 39 million).
Newer, independent unions represent between 500,000 and I million workers,
including seafarers, dockworkers, lIir traffic controllers, pilots lind some cOill
miners. There were several strikes, including a walkout by coal miners in March.

_ -e
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Rwanda
PolltV: Dominant parly Political Rights: 7*
(militllry dominllted) Civil Liberties: 7*
Economv: Mixed stalisl Status: Not Free
Population: 7,6M,OllO
PPP:$680
Life Expectancv: 465
Ethnic Groups: Hutu (H5 percent), Tutsi (14 percent), Twa (I percent)
Ratings Change: *Rwanda's political rights rating changed fi'om 6to 7 ami
its civillihel1ies rating from 5 to 7 because of widespread genocide in 1\)\)4.

Overview: With the murder of President Juvenal Hahyarimana of the
Nationlll Republicml Movement for Democnll'Y lind
Developmelll (MRND) in April 199-1, RWlIlltl:1 plung~',1

into 1I hitter and bloody ethnic wllr that has !eft lin estimated 500,000 10 one milli'lIl
delld. Up to 30n,OOll Rwandese fled for neighboring coulllries, with an ~'stiml\te,1

2.5 million displac"lJ within the country. II1Ibyllrimanll, II Hutu, dbl in a su~pidou~

phme cl'llsh along wilh Burundilln President Melchior Ndlldllye of tlw Burundi
Front for Delllocmcy (or FRODEBU), also II Hutu. As the world wlltched. clhnie
cleansing lind mass sillughter occum:d on a massive scale. With no civil authority lind
with the country's inli'astmcture in mins, the RWllndlin civilian popubltion cOnlinues 10

face death, sturvation lind displacement. Despite the enormity of need. thc intcrIlll
tional community IIiIS remained compilicent. Reluctant to call the mll~s killings thm
have tllken place sinct' April genocide (as 10 do so would compel the sigmnories 10

the'Convention for the Prewntion of Genocide to act). the inlcrnlltional t'ollllllunit)
hlls (Iuiclly wilncss"d the slaughter of ovcr 500,llOO mcn, women ami dliltlrcn.

Agllinst a bm:kgltlund ofcthnic division and tension between the mitiorit)' Iluiu
popuilition and the minorityTulsi population, Rwllndagained independence from Belgium
in 1962. DlIJing the I" IlonialllCliod, theTutsi were selected by the colonizers toadminislt:r
Ihecountry. Inexchauge, theTutsi elite weregiveneducational and politiclIl oppol1unitles
denied to the Hutu. By Ih~end ofcoloniall1lle, howevcr,the tides hadchangctl. Shollly
beli.m,~ Rwmlda gained indep~JI(lcncc,lhe Hutu scized govenUllentcomrol. Feming reprisab.
II IlllmllCrofpmminent Tutsi fled the country. Thl'OughoUllhe postcoloniallJt:'ri(xl. ethnic
division and violencl' (."ll/llinued to plague Rwanda. Beginning in 196::! unlilthe laI~ 19l11 b,
continucd ethnic viok'nt'ccaused thousands to Ilee RWlmda lorncighbOling ctlllJllries. t\1(1st
ofthe refugees were TUlsi l1eeingethnic violenceand I\:prisals 1i'Olllthe Hum population.

Upon seizing conllul in II bloodless coup in 1973. HahyarimlUia promiscdto reshlrt'
national unity. In the years thm followed, however, Habyarimanll's policies increasingly
benefited the HlItll or his own region in nOJ1hwest RWlmda. It WlIS not IIIl1il Ihe hlle 19S()s
that the Rwandan gowrnment LlCgan the process ofdemocratic refon1l. A p'll\!' ct'onomy
coupled with intenml dissent and pressure ti'Dln foreign donors t\m:ed the Uabymimana
regimc to agree to plllilical refonns that included the creation ofa nlllhipml)' system.

The refon1ls coincided with an invasion by the Rwandiul Palliotic Front (RPFI in
October 1990. The RPI:. compJised mostly ofTlllsi withseveral Hutu lelldel"l.. daimcdthm
theirobjective was tu Iim:e the RWlmdan govemmenttoallow thOUSllllds ofrcli.lgccs (most,.- e
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torture and cxtrajudicial exccutions. In March 1994, Amnesty rcponed the execu
tion of 500 civilians, all Hutu (including womcn and childrcn), in thc Kamenge
district of Bujumbura. The killings were reportedly carried out by the Tutsi
dominated security forces. In May 1994, nine people, Hutus und Zairiun nutiouuls,
were arre~tcd by the security forces und have since disuppeared. Also in Mayan
additional twenty-eight residents of the Kamenge district were arrested by security
forces during an operation to disurm the region. It is alleged that these detainees
were subsequently subjected to torture. In June 1994, eighteen civil servants were
arrested by security forces in the Karuzi and Gitega provinces of centml Burundi.
Reportedly, the men were subject to severe torture, and one of the detainces was
close to death. In September 1994, Amnesty reported that thirteen men were
executed cxtrajudicially by members of the security forces in Bujumbura, and an
additional five men had reportcdly disappeared after being arrcstcd.

Bunmdi's media are not frcc and independent, and it remains unclear whether this
will change under Ntibantunganya. Amnesty International has rcpO/ted that one of those
extrajudicially cxccuted in September 1994 was ajoulllalist. Bunlildians do not have
access to an independent judicial system. During August 1994, Amnesty International
asserted Ihat the criminal justice system "has 1I11 hut complctcly hrokcn down."

In Burundi's fragile climate, it is unlikely that the new govcrnmcnt will allow
freedom of assembly or demonstration. Previously, while serving as interim Icauer,
Ntibantunganya jailed opposition leader Mathias Hitimana, a Tutsi and leader of
Ihe PRP, after Hitimana allegedly called for a protest march through Bujumbura in
March 1994. In demonstrations that followed his arrest, at least fifteen people werc
killed by security forces.

• Cambodia
Polity: Monarchy, con- Political Rights: 4
stituent assembly, and Civil Liberties: 5
Khmer Rouge occupation Status: Partly Free
Economy: Statist
PopUlation: 10,265,000
PPP: $1,250
Life Expectancy: 50.4
Ethnic Groups: Khmer (93 percent), Vietnamese (4 percen!), Chinese (3 percent)
Trend Arrow: Growing lawlessness in the countryside and the government's
authoritarian te'ndencies indicated a downward Irend.

Overview: Following a two-ycar, $2 hi Ilion Unitcd Nations operation
that Icd to Cambodia's first free elections in Muy 1993, the
country's human rights and security situation deleriol'llted

sharply in 1994. Fighting continued between the army llnd Khmer Rouge guerrilllls,
,....... the countryside reverted to lawlessness and the governing coalition, w~acked by
1.\'0 corruption and infighting, became increasingly authoritarian.
~ Cambodia achieved independence from France in 1953 under King NOl'Odom

,
f~.

Sihunouk...." "lIIg IIllUlcuted m 1955, becoming Prince Sihanouk, to serve lIS head
of government. In 1970 mmy general and prime minister Lon Nol ousted the prinl;c
in a bloodless coup. In April 1975 the Mlloist Khmer Rouge overthrew Lon Nol' s
right-wing rcgime. Led hy Pol Pol (Brother Number One), the KinneI' Rougc
ruthlessly emptied cities in u genocidal attempt at creating II chlssless agrarian
society. More thun one million Cambodians died through torture or starvation.
Vietnam invaded in Decembcr 1978 and installed the Communist Kampucheun
People's Revolulionary Party (KPRP), led largely by Khmer Rouge defectors.

In 1982 three anti-Vietnulllcse groups joined in an uneasy coalition to light the
government und the occupying Vietnamese. Led by Prince Sihanouk, the 11U\~e groups
were the Chinese-backed Khmer Rouge; the Plince's Sihanouk National Anny; ami the
KInner People's Nutional Liheration Army, led by a former prime minister, Son Sunn.
Vielnllm removed its last main contingents of troops in Septembel' 1989.

In 1991 seveml rounds of intel'llationally supervised talks led to a peace al'l:ord
signcd in Puris on 23 Oclobcr. Signatories included Prince Sihanouk, Son Sann.
nominul Khmcr Rougc ICllllcl' Khicu Samphlln, ClImhodilln primc minisll'l' IllIn
Scn, and reprcsentatives 01' t'ightecn countries. Thc Puris Acctl1'd l'allcd for a
lJnited Nations Transitional Aothority in ClIIuhllllia (lJNTAC) to rlln fivc kl')'
ministries in advllnce of natiolllll elections to be held in May 1993. To redUl;e lhe
threat of armed contlict, UNTAC planned to place troops in temporary canton
ments and return 70 percenl of each of the armies' soldiers to civilian life.

In 1992 the process threatened to unravel as the Khmer Rouge continued
fighting llnd refused to comply with the cantonment and demobilization phase of
thc peace process, claiming that Victnamese soldiers and advisers remained in lhe
country and controllcd the government. Thc Khmcr Rouge removed itself from Ihc
politicul process hy ignoring thc Janullry (993 dcadlinc for parly registl'lllioll .

The 23-2H May e1cction opencd with some 22,000 UNTAC troops hracing Illl'
Khmcr Rougc rocket and mtl1'llll' allacks on polling slutions. llut throughout thc
vote, violence wus minimul and ntndom. An astonishing 89 pCI'I:ent of lhc ....7
million registered voters Casl bullots, und twenty polilical panies participated. Final
results for thc 120-scut Nalional Assembly gave 58 seats to the royalist opposition
United Front for un Indepl'l1Ilent, Neutral and Free Camhodia (FUNCINPECI.
headed by Prince Sihanouk\ son, Prince Norodom Ranuriddh; the governmenl's
Cambodian Pcople's Party (CPP), 51; Son Sann's Buddhist l.ibcral J)cmocrulil:
Pany, 10; und Moulinuka, a FUNCINPEC offshoot, I.

On 12 June Prince NOJ'lldom Chukrapong, another Sihanouk son lind a ('PI'
official, unexpectedly led a ~ccession allcmpt in seven castel'll provinccs. Thc
movemcnt collapsed on 15 June, but it served notice to FUNCINPEC thut it would
have to shurc power with Ilun Sen's CPP, which still carried substantial dout
through thc loyalty of thousilnds of soldicrs und police, lind its contl'lll of lhe
counlry's administrativc apparatus.

A compromise llllnounl'cd on 17 Scplclllhcr Illudc Princc Ranariddh firsl prin1l'
minister ul1ll Hun Sen second primc minislcr of a new govel'llmcnt. The Nutional
Assembly adoptcd a constitulion on 21 September that created u conslitutionul
monarchy in which the king "reigns but does not rule," has the power to make
governmental appointments nfter consultution with ministers, and cun declurll II

stule of emcrgency if the prime minister and cubinet agree. On 24 September
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Sihanouk formally returned to the throne afler thirty-eight years and ratified the
constiwtion. having gained power without standing in any election.

In early fcbnrary and March 1994 the newly integrated CPP-FUNCINPEC national
army suffered a pair of humiliating defeats at the hands of the Kinner Rouge. taking the
stralegic northwestern towns ofAnlong Veng and Pailin only to lose bOlh to guerrilla
counlera!lacks. As the guerrilla group increased its a!lacks on govemment positions in
the westem provinces of Batlambang and Banteay Meanchey in the spring, some 55,000
civilians temponu'i1y fled their homes to escape the fighting.

By the summer the fragile governing coalition appeared ready to unl'llvel in the
face of its impotcncc in confronting the Khmer Rouge. A new crisis erupted on 3
July as the government announced that it had foiled a coup atlcmpt by Prince
Norodom Chakrapong and senior general Sin Song. The failed coup led to frcsh
accusations that CPP hardliners permeated the governing coalition.

On 7 July Parliament ovell'Ode King Sihanouk's advice and passed a law outlawing
the Khmer Rouge. Sihanouk and others had favored bringing the rebels into a unity
govemment. TIle Khmer Rouge responded by declaring a Provisional Government
ba~ed in the jungle. Meanwhile, throughout the summer Hun Sen's plan to investigate
the aborted coup led to a widening intelpmty rift between himselfand two powerful CPP
leaders, National Assembly President Chea Sim and Deputy Premicr SlIr Kheng.

On 20 October the National Assembly approved a cabinet reshuffle, Slicking
Financc Minister Sam Rainsy, who had won international approval for his reform
ist policies blll had made too many enemies within the government for his lIuacks
on official conuption. Three days later Foreign Minister Prince NOl'Odom
Sirivuddh resigned to protest Rainsey's dismissal, meaning thllt the governmcnl
had lost its two most competent and honest officials.

Cambodians elected a new govenllnent in .May 1993 in
what was easily the freest vote in the country's history.
Prior to the election, the U.N. rcgistered 95 percent of the

eligible voters. and repatriated most of thc 370,000 refugees who had ncd to Thai
border camps during the civil war.

The Cambodian People's Party (CPP), nominally thc junior memhcr of the
coalition govcmmelll, effectively nllls thc country due to the numerically superior
position of its soldiers in the newly integrated army and through its control of thc
police, the bureaucl'llcy and the provincial govc1'llorships. The Khmer Rougc
controls at least 15 percent of the country's territory, and citizcns living in these
areas are denied most basic rights. Villagers are frequcntly caught up in indiscrimi
nate shelling by the both the government and the Khmer Rouge.

Outside of the capital, Phnom Penh. a state of lawlessness exists throughout
most of the country. Soldiers from both the national army and the Khmer Rougc
frequently rape women and are lIccused of summarily executing enemy prisoners.
Government wldiers, oftcn unpaid for months at a time. roam the coulllrysidc
commitling act~ of banditry, extortion, widesprcmllooting, forced conscription und
illicit commerce. Khmer Rouge guerrilhls use civiliuns for portering and frecluenlly
atlack trains and kidnap civilians, including at least nine foreigners in 1994. Thrce
westerneenapped by thc Khmer Rouge in July were lutcr executed; overall the
Khmer Reportedly killed hundreds of civilians in 1994.
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In August a confidenlial U.N. report surfaced detailing a campaign of terror by
the army's B-2 intelligcncc units in northweste1'll Cambodia heginning prior III the
Muy 1993 elections. The rcport implicated soldiers in widespreud IInests, 1001lIre
and extrajudicial executions, often while extorting money from mcrchants lind
traders. The report also idcntified a secrct detelllion center in Chcu Kmao village in
Batlambang Province where, between August 1993 and May 1994, military
intclligencc officers reporlcdly executed at least thirty-five civilians.

Between November 11)1)2 and thc May 1993 election, UNTAC dllL'umenll'd
political killings of seventy-fllur opposition party membcrs, carried out mostly by
thc CPP, with 126 others injured. Othcr cstimates suggest a much higher figurc,
pcrhaps upwurds of 200 party workers, ulong with sixty-five U.N. personnel.

Although political violence dropped off in 1994, the government appeared
unable or unwilling to safeguard the wide range of rights guanmteed in the
September 1993 constitution. particularly in the area of press freedom. In May the
government suspended the newspaper Sokal (Universe) for publishing arlicles ilnd
carloons critical of King Sihanouk ami arrcstcd Noun Nonn, editor of Dom Nillg
Pei PrL'k (Mortling News), for an lIrlide suggesting that top Interior Ministry
officials mllY have been involvcd in Ihe reccnt coup altempt. On 7 Septcmbcr
gunmcn killed Nuon Chan, lhc editor of Sa/ll-lellg 1'I1adlllll Kllml'l' (The Voice of
Khmer Youth) who had criticizcd official corruption. At least two other journal iSIs
were killed during the yell!'.

In November the govertlment lIImounced plans to introduce a press law that
would impose prison terms of up to one year and a fine for writing an anklc
considercd defamatory, and uJl to Ihree years and a finc for insulting the kinl!.
Parliamentary lIpproval is expected.

Prior to its departure lJN'J'AC rcvamJlcd thc country's Icglll systcm, hUllhere is
a severe shorlage ofjudges, lawyers and coult udministrators. and due process lights arc
still inadequate. Overall the judiciary is not indcpendent of the government. Prison
conditions have reverted tOlhe ahysmal stllte they wcre in prior to UNTAC's
lII'1'ivlll. Government officials routinely scarch homes without propcr lIuthorization.

A key human rights issue is the trelllmcnt of the COlllllly'S Victnamcsc minoril)'.
MlIny of the eSlimated 200,(l()()-500,OOO Victnamcse in Camhodia have runts iuthe
country going back seveml gcnemtions, lIhhough pcrhaps hllirentercd ltlllowing
Vietnam's 1978 invasion ofClImhodia. Since the 1991 Paris Accord, Khmer Rouge
guerrillas, inn blatllnt emlrl lOlllP nationalist senlimcnt, havc massacrcd scores of
Vietnamese living along thc Tonie SliP Lake lUld the Mekong River, including Illl)re Ih:\11
forty villagers in 1994. Some -,O,OGO Victnamese have ned to Vietnam. Some 6,000
others who tried to nee rClllllin stmmled on the border alter Vieululll relllsed to letthelll
in, while the Cambodian lIuthorilies refuse to allow them to return to their villages.

The September 1993 constitution extends human rights guarantees onl)' tn
ethnic KinneI' (Camhodilln) people. In addition, lUl immigration law signed in
September 1994 allows the govcrnmcnt to summarily cxpelundocumentcd
forcigners, and in the absence of a nationality hlw defining citizenship obscrvers
fear the new luw will be used to arbitrarily expel ethnic Vietnamese.

In recent YCllrs therc hlls heen a noticeable increase in street children lind child
prostitution in Phnom Pcnh lind other cities. T1'lIvei within much of teunlry is
restricted by land mines and handitry, and the Khmer Rouge tightly :ts lmvel
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in its areas. Tradc unions and collcctivc bargaining are guunlnteed in the constitu
tion, allhough in practice independent unions have not formed and collective
bargaining is not practiced.

Cameroon
Polity: Dominant parly Political Rights: 6
(mililUry-l.!olllinated) Civil Liberties: 5
Economy: Capitalist Status: Not Frce
Population: 13,132,000
PPP: $2,400
life Expectancy: 55.3
Ethnic Groups: Adamawa, Bamileke, Beti, Dzcm, Fulani,
Mandari, Shouwa, other-Dver 100 tribes and 241anguagcs

Overview: In 1994, anglophonc ami othcr opposilion p1ll1ics dcmanded
thut Presidcnt Paul Biya's two-year-old govcrnmenludvance
thc constitutional reform proccss. Previous uttempts to

organile national conferences to uddress constitutional issues in 1993 hud failed.
Alier President Biya legalized opposition partics and adopted democratic reforms,

he and his nlling Cameroon People's Movement (CPDM) und the main opposition
parties agreed in 1991 to hold multipm1y pru'liumentary elections in the fall of 1992.
However, Biya scheduled the elections for March 1992, leaving the opposition Iillic time
to prepan:. Half of the n:gistered pm1ies pal1icipated; others, including the strongest
opposition group, the Social Democratic Front (SDF), boycolledthe elections. The SDF,
under the leadcrship of John Fm Ndi, has its main base in the anglophone, western part
of the country. With eighty-eight of the IHO legislative scats, the CPOM formed a
coalition with the six elected members of the Democratic Movcment till' lhe Defense of
thc Rcpuhlic (MDDR). The largely northern and Muslim Nutionul Union for
Democracy andProgrcss (UNDP) won sixty-cight seuts and fonned the chief
oppo~ition. Although presidential elections were scheduled for mid-1993, Presidcnt
Biya set the date as II October J992, leaving less than thirty days for campaigning.

According to official results, Biyu receivcd almost 40 perccnt of thc votc, while
John FI1l Ndi, who represented a coalition of opposition groups called the Union of
Forct:s for Change (UFC) rcceived35 percent. According to thc opposition, inlernational
obscrver~ and cven some members of governmcnt, the elections were Ihllldulcnl. In the
ensuing dispute bOlh Biya and Fru Ndi declared themselves winncrs. Faced with protests
denouncing electoral irregularities. Biya declarcd a state of emcrgcncy in the opposition
stl'Ongholdof western Cameroon, and placcd I'm Ndi under housc urresl.

Shortly after his election, Biya nominated lhe first anglophone prime minister,
Simon Admh Adm, from thc same constituency as Fru Ndi. Becausc lhc powcrs of
thc primc llIini\tcr wcre cil'l,:ulllscrihcd, the opposition dismisscd hilll as window
dres\ing. Following his releasc from house arrest in January 1993. Fru Ndi
dcmandedncw prcsidential clections. He ulso distunced himself fronlsepanltist
organizations culling for the independence of the anglophone provinces.
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At the end of 1993 the govcrnment banned a press conll-rence organiled by Fnl Ndi
to evaluatc Diya's performance. Thirty-two opposition activists and live repOJ1ers on
their way 10 the conference werc detaint:d tilr two days. The government was allegedly
offering money to nearly sixty kadel'S to enter into alliance with the CPOM. Fru Ndi
dismisscd the SDF secrctary gencral, accusing him of having tried hI appmadlthe
governmenl till' SOP participiltion in a governmcnt of nationalunily. On I) JanU<uy 11)1).j,
Jean Michel Tl'kam, tim leadel of lhe SDF, cn:atcd a Ill'W opposition fmnt opcnll1thl'
SOF in prcparation against till' inrumbl.'nts inthl.' ncxl municipal eh·tions, Ilowc\'CI, in
October, sixteen opposition pallies formed the Allied Fmnt for Change (l:ACI
bringing together mcmbcrs of the fonner coalition of lhe UFC, including thc SIW
and Jean-Jacques Ekendi's Progressivc Movement. On 15 Octoher the FAC held a
ghost city openllion, shutting down all business, in ml~ior English-speaking to\\ ns
to coerce the governmcnt into readopting a democratic timclabk and decrca~ing

privalization plans. They held a demonstration during which thc policc injurecJ
several people. The new coalition subsequently held anothcr demonstration in
which Nix SDF menlherN were arrestcd and released six days latcr.

The authorities also hanncd a confl'rence organi~ed hy lhe ('amcroon
Anglophonc Movement (CAlVI!, hiler Il'IHlnll'd thl' Southcl'll Canll'roon Pl'opk':,
Conference, which advocatcs II two-state fedcration hetween the nH~iorily

francophoncs and the minority anglophones. From 21) April to 2 May Ul the sel'ond
All-Anglophone Conference, a final documcnt called the Bamcnda ProdamUlion
called for an Anglophone fedl'n\lcd state within a federal rcpublic. Howcvcr, 11I1I all
angJophone parties advocate this solution. Union of Populations of ClIIllcroon
leader Ndeh Nlumazah advocates a decentmlized form of government with an
clected governor for each of the ten provinccs.

In July, for the second timc in two ycars, thc govel'llmcnl postponl'd nlunicipal
elections on the grounds thaI ilnceded more timc to rcorganize constillll:ncy
boundarics and that the Nigerian occupation of the Bakassi Peninsula would
prevcnt a complete poll from taking placc.

The following monlh, Biya dcmoted Joscph OlVona from sl'crclary !!cnclalof
the presidency to health ministcr, The demotion took away Owona's respon~ihilily

for constitutional reforlll and dl'laycd reform. Thc ('onsullative ('onstitutional
Revicw COlllmiltce (CCRC) Ill'/UIIl delihcnllions on 15 Dcccmlwr. Thc opplhililln
boycolted the debate, claiming it was excluded fmm drawillg up the agl'lIda and
some of its members were 1101 selected to participate in Ihe comlnillec.

A border dispute with Nigcria over the oil-rich llakassi Island illlellsilied bCl'au~l'

Cameroon applied to the International C01ll1 of Justice, claiming other P1U1S of Nigcria.
On 22 Mllrch violcnt c1asheN bctween Ihe Choa Arab and tlte Kotoko comlllunities ill the
n0l1h lilrced over 200 people to llee to Chad. Tcn Cameroonian soldiers \Wll' kilk'd in
mid-Septembcr during clashes with Nigcran soldiers.

Cameroon suffered the impact of thc devaluation of thl' franc ('FA hy half in
Jl1nuary 1994. Somc 150 teal'lll'rs wcrc dismi~scd fill' dl'nHlIlllinl-! hellci ,a1.11 ico, III

makc up for the t'OnNequl'nt IllS'; of hllyillg (lower.-------_ _--

Political Rights The eilizens ofCnmeroon havc not been ahle to change
and Civil Liberties: their governmenl democratically. Despite two elccliuns, the

counlry continues 10 he ruled by the CPDM. the funnel'
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STRATEGIC OBJECTIVES AND
PROGRAM OUTCOMES

PO 1.2: Quality of elections enhanced

\
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RA~IONALE, ASSUMPTIONS
AND INDICATORS

Rationale: participation in local elections is extremely important to
our customers. They believe they have a right to choose representatives
responsive to their needs, but are not always able to do so for a variety
of reasons, including electoral fraud, lack of information about the
electoral process, and the marginalization of women and other
disadvantaged groups in the political process. This program outcome will
promote meaningful political participation through activities that
include voter education to ensure that customers understand polling
procedures, their voting rights, and the standards to which they should
hold political actors accountable; increased understanding on the part of
electoral officials and candLdates of their responsibilities and
authorities; and mechanisms to ensure the freedom and fairness of
elections. special attention will be given to activities that include
women more fully in the electoral process.

Indicators: (1) Increased voter awareness; (2) Quality of election
administration improved; (3) customer confidence in the electoral process
increased.

Key Assumptions: (1) Government and opposition support the principles of
free and fair elections; (2) central government provides necessary
resources for the administration of elections.

e e e



: 1

STRATEGIC OBJECTIVES AND
PROGRAM OUTCOMES

PO 1.3: Competence of local elected
bodies to identify and meet customer
needs strengthened

RATIONALE, ASSUMPTIONS
AND INDICATORS

Rationale: As the frontline of representative government, local elected
bodies are the most immediate democratic institution affecting our
customers, particularly those living in rural areas. While attaching
great importance to local elected bodies, our customers almost
universally express disappointment in their performance. Due to
traditional attitudes as well as a lack of effective mechanisms, local
elected bodies consult infrequently with their constituents. In general,
customers criticize a lack of transparency. Many women customers
recommend increased participation by women, who should be competent,
honest, and well-trained.

Activities under this program outcome focus on ways to enable local
elected bodies to be informed about and more responsive to customers'
interests (for example, through broadening awareness among elected
officials of their roles and responsibilities, establishing fora for
constituent relations, and encouraging systems for transparency and
accountability). Activities will be coordinated with other donor efforts
to improve general skills and better equip and broaden the resource base
available to local government. Another area of great potential for
expanding customers' direct political participation is encouragement of
more female candidates for local office.

Indicators: (1) Number of local elected bodies (LEBS) in target areas
using "best practices" increased; (2) Number of women LEB
members/chairpersons who say they more effectively represent customer
interests increased; (3) Customer satisfaction with performance of LEBs
increased.

Key Assumptions: (1) Authority of local elected bodies is not decreased;
(2) Customers continue to identify union parishads as most important
(i.e. the democratic institution of greatest relevance to their lives).

~
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STRATEGIC OBJECTIVES AND
PROGRAM OUTCOMES

so 2: More accessible and equitable
justice, especially for women

PO 2.1: Awareness of legal rights and
obligations increased

,
~

~

RATIONALE, ASSUMPTIONS
AND INDICATORS

Rationale: For democratic institutions and processes to work as
intended, the rights of the socially and economically disadvantaged,
especially women, must be recognized, and avenues of equitable justice
must be open to them. our customers lack adequate knowledge of their
legal rights, and limited incomes prevent many from seeking legal redress
through the formal justice system. Furthermore, the formal system is
constrained by case backlog and is widely perceived by the poor to be
unresponsive to their needs. These problems are especially acute for
women, who are subject to social restrictions and male dominance in the
family that limit their ability to seek outside assistance. program
outcomes under this strategic'objective encompass ways to spread
understanding and respect for the rights of the socially and economically
disadvantaged, and to broaden the availability and use of local channels
to resolve disputes fairly.

Indicators: (1) Number of women alternative dispute resolution (ADR)
clients in target areas increased; (2) Number of women serving on ADR
panels increased; (3) Customer confidence in their access to equitable
justice increased.

Key Assumptions: Governing bodies are committed to the rule of law.

Rationale: Both men and women customers confirm the immediate importance
to them of enhanced knowledge of legal rights in order to prevent
injustice. Women especially are deprived of equal protection under the
law, with isolation, illiteracy, and traditional attitudes constraining
popular knowledge of legal rights. Such understanding is essential to
identification and enforcement of rights, and to positive change in
family and community attitudes regarding the rights of poor women and the
poor in general. Informal education on human rights and legal affairs is
a powerful tool to enhance awareness of legal rights -- not only among
women and other poor citizens, but also among the elite -- and to build
customer confidence to demand equitable enforcement.

Indicators: (1) Number of adults reached by effective legal awareness
programs increased; (2) Number of local elites and opinion leaders
reached by legal awareness programs increased; (3) Number of marriages
registered in target communities increased.

Key Assumptions: Laws continue to prescribe minimal legal rights and
obligations for the socially and economically disadvantaged, especially
women.

e e e
"-



r'

•«

S~RA~EGIC OBJEC~IVES AND
PROGRAM OUTCOMES

PO 2.2: Quality of alternative dispute
resolution improved

~
RA~IONALE, ASSUMP~IONS

AND INDICA~ORS

Rationale: Our customers prefer to keep the dispute resolution process
as close to home as possible. At present the most common recourse for
resolution of local disputes is the traditional village shalish, in which
a council of elders and opinion leaders sits in judgement. Alternative
dispute resolution also takes place through union parishads, and in some
communities through the auspices of NGOs, either working independently or
in conjunction with the village shalish. Our customers have little
confidence in, or access to, the formal legal system. They would like
alternative means of dispute resolution to be strengthened and,
especially for women, made mor~ equitable. Realistic possibilities of
early reform of the court system are remote, thus making alternative
dispute resolution even more important for the disadvantaged. In
addition, alternative dispute resolution is more affordable and more
likely to be based on mutual consent.
While alternative means of dispute resolution are accepted as apropriate
for most poor peoples' disputes, most customers criticize the shalish as
being biased, as well as ill-informed on the law and procedures. There
is a feeling that the rich win over the poor, especially in cases
involving property, and that women are consistently discriminated against
in cases of family law. Activities under this program outcome will help
make dipute resolution through the village shalish more equitable and
effective. Attention will also be given to improving the quality of
dispute resolution conducted through union parishads.

Indicators: (1) Number of shalishes using improved ADR techniques
increased; (2) Number of village courts (LEBs) using improved ADR
techniques increased; (3) In target communities, percentage of ADR
settlements reopened decreased.

Key Assumptions: Local elites and opinion leaders permit alternative
dispute resolution in their communities.
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BANGLADESH RESULTS FRAMEWORK

Goal: Broadened Participation by the
Socially and Economically Disadvantaged in

Democratic Institutions and Processes
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Strategic Objective 1

Enhanced Participation in
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More accessible and equit
able justice, especially for
women -
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Activities Packages
Master List

Goal: Broadened Participation by the Socially and Economically Disadvantaged in
Democratic Institutions and Processes

Strategic Objective 1: Enhanced Participation in Local Decision Making

Intermediate Result 1.1.: Advocacy of Customer Interests Strengthened

Activities
Package 1.1.1.

Activity 1.1.1.1.

Activity 1.1.1.2.

Activities
Package 1.1.2.

Activity 1.1.2.1.

Activity 1.1.2.2.

Activity 1.1.2.3.

Role ofAssociations in Advocating Customer Interests Strengthened

Identify and Support Innovative Advocacy by Associations

Broader Replication ofBest Practices

Advocacy Groups Ability to Identify and Represent Customer Interests
Strengthened

Identify and Support Advocacy Efforts (especially at sub-national levels)

Networking Among Advocacy Groups

Public Interest Litigation

Intermediate Result 1.2.: Quality of Elections Enhanced

Activities
Package 1.2.1.

(A.
1, ....

Activity 1.2.1.1.

Activity 1.2.1.2.

Increase Voter Awareness ofElectoral Process, Issues, and Voting
Rights

Strengthen Election Administration and Monitoring



Intennediate Result 1.3.: Competence of Local Elected Bodies to Identify and Meet
Customer Needs Strengthened

Activities
Package 1.3.1.

Activity 1.3.1.1.

Activity 1.3.1.2.

Activity 1.3.1.3.

Activities
Package 1.3.2.

Activity 1.3.2.1.

Activity 1.3.2.2.

LEB-Customer Relations and Transparency Improved

Identify and Support Innovative Customer-LEB Interactions

Broader Replication ofBest Practices

Policy Dialogue on the Role ofLEBs

Women's Representation in LEBs Increased

Increase Effectiveness ofExisting Members

Support Women's Candidacy to Directly-Elected Seats

Strategic Objective 2: More Accessible and Equitable Justice, Especially for Women

e Intennediate Result 2.1.: Awareness of Legal Rights and Obligations Increased

Activities
Package 2.1.1

Activity 2.1.1.1.

Activity 2.1.1.2.

Promoting Legal Awareness Programs with the Broadest Possible
Outreach

Support to Legal Awareness Activities that Target Elites, Opinion
Leaders, and Men

Intennediate Result 2.2.: Quality of Alternative Dispute Resolution Improved

Activities
Package 2.2.1

Activity 2.2.1.1.

Activity 2.2.1.2.
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Improve ADR Practices ofShalish

Improve ADR Practices ofLocal Elected Bodies



Country and 8.0. Discussions:
Bangladesh

Materials providing an explanation of
customer surveys and how to conduct
them are available from PPC.



The Democracy Needs of USAID/Bangladesh's Customers
A Report of the USAID/Bangladesh "D Teamn

May 2, 1995

Introduction

This report provides the results of a rapid appraisal to
determine the democracy needs of USAID/Bangladesh's ultimate
customers, the socially and economically deprived. Field work,
conducted in April 1995, was undertaken by a team of
USAID/Bangladesh staff fluent in BangIa, the local language.
This team included 20 interviewers, eleven men and nine women,
with diverse educational and professional backgrounds. The team
benefitted from intensive training in rapid appraisal methodology
(including field tests) and team building exercises immediately
prior to their work. This training was provided by a skilled
anthropologist from USAID/Washington.

The field work was conducted in three weekly rounds. During each
week, four teams of four members traveled to different areas of
the country. Each team of four was composed of two pairs, one
female and one male pair. Each week, each pair conducted about
five group interviews (with an average of ten interviewees per
group) and three individual interviews. Female pairs interviewed
females and male pairs interviewed males. The sample was
purposive, in order to capture age and occupational variation and
include different ethnic and religious groups. On the whole,
about one-third of the respondents were based in urban slums; the
remainder were from rural villages. Geographic coverage was
broad and touched the country's five divisions.

The methodology specifically called for the full team (all 20
interviewers) to meet at the end of the week to compare their
experiences and discuss and distill their most·significant
findings. In each subsequent week, the team's discussions were
more intensive, in order to clarify, give more depth to, and
validate previous weeks' findings.

The following synopsis, divided into the categories of
associations, local government, justice, elections, information,
and governance, represents the team's conclusions on its overall
findings.

Associations

* Membership in associations gives women self-confidence,
leadership, unity among themselves, a more disciplined life,
and a sense of community responsibility. It also leads to
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greater voice and participation in group affairs, and
greater respect and influence in community and family
decision making. Women want and need access to
associations, and want information on how to join and
participate in them. Women are more likely to get their
rights within the family if they participate in an
association (this is due in part to the increase in earning
power which comes with association membership, and which
brings greater respect from husbands). Associations can
teach women about their rights, including family rights;
women want and need greater awareness of these rights.
Associations can also directly help resolve disputes for
women members (as well as for non-members in a community).
Some associations are very small and localized, while others
are regional or national. Associations must be accountable
and operate on democratic principles; accountability
problems are more acute with small, inexperienced groups.

* Associations are not as common among men as among women.
Men generally see the reasons for this as a lack of mutual
trust and fewer opportunities to join well-organized and
effective associations. But associations are benefitting
some men directly (as members) and many others as a result
of their wives' memberships. Men are convinced of their
economic benefits and also see associations as an alternate
way (vs. wealth or the access to elected officials that it
brings) to have influence over local decision making. Most
support them and support their wives' participation in them,
but some oppose them on religious grounds or because of the
independence they give to women.

* Although most NGO programs and associations are formed for
econom1C reasons, they are having an impact which goes
beyond their economic function, e.g. an impact on greater
participation by poor women and by the poor in general in
decisions that affect them. Urban areas are relatively less
covered by NGO programs and associations. There is a large
unmet demand for increased opportunities to join
associations among both men and women. For women,
accessibility (e.g. a nearby location) is particularly
important. There may be a need for some NGO programs and
associations which are established specifically to meet
democracy needs.

Local Government

* There is a pervasive sense of frustration about the
performance of local officials, both elected and
administrative. Poor people, particularly poor women, have
little access to 'local government. People are courted
during the elections and neglected afterwards. The general
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consensus among both men and women is that the system is
corrupt [BangIa, "chor"]. liThe system is controlled by
dishonest people." Chairmen and local officials "take what
should go to the people," for example, by selling relief
goods or using them for political favors. Local elected
officials are not perceived as responsive to peoples' needs.
The problem is felt directly as one of unfair, biased
distribution of limited resources, in which the poor are
unlikely to benefit from national programs intended to reach
them. Some feel that the resource allocation function
should be taken away from government officials and that
resources from the national level should be allocated to
private groups (e.g. local village, NGO, or international
organization) for distribution to the beneficiaries.

Both men and women feel the need to elect good leaders but
see a problem in getting good candidates since corruption is
systemic. As they put it, the corruption in the system
tends to corrupt the elected -- "whoever comes to power,
they are changed. 1I People want the systemic problem of
corruption to be addressed, and the system to work for them.
A repeated concern is the need for there to be some kind of
monitoring system that ensures transparency and downward
accountability from the "systemll to the end user, and that
tracks who actually gets resources. People want their
representatives to consult with them on development programs
and to provide them with information on the programs (such
as Food for Education) that affect them. All are more
concerned with local government than national politics or
government.

Justice

* Access to justice for both men and women is obtained first,
through local (traditional, informal) means, then (if the
problem is not resolved) through local government leaders,
and then (if the problem is not resolved) through the
courts. By far, most disputes are resolved through
traditional, informal means. The poor feel that they are
always disadvantaged (in terms of access and impartiality)
in disputes with those who are more well-off. Also, almost
universally they feel that the likelihood of corruption ~nd

bias against them increases as the level of dispute
resolution increases; that is, local government and formal
court (thana level) dispute resolution is progressively more
problematic and unfair. In the courts, justice is obtained
by political influence and/or bought by those who can afford
it. Many men agree that women are less likely to obtain
justice in a dispute than men.
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* Local, informal dispute resolution is strongly preferred and
needs strengthening. But, many have pointed out that such
strengthening has to be done outside of formal government
channels, as involving the government in the process would
threaten its integrity. Some would also like the union
council to be strengthened to do a better job at dispute
resolution.

* Women feel the need for education on their 'legal rights,
especially rights in marriage and divorce and rights within
the family, and are more likely to view problems of justice
from the vantage point of family justice. such education
can be provided through associations. Men also need better
awareness of women's rights.

* Women and men want specific assistance in helping to solve
the problems of dowry payments in marriage, which men agree
harms the poor financially and creates severe family
problems. Government prohibitions on the practice are not
enforceable, given the ineffective legal system, and the
practice is flourishing. Mass media to educate both women
and men would be one step toward women's desire to eliminate
the practice.

Elections

* There is a widespread sense that the 1991 national elections
were free and fair, and that in general there has been
progress in the electoral process since them.' However,
there are still a lot of problems, including election
violence and fraud. Poor people believe it is important to
vote, but feel tremendous pressures to vote for particular
candidates. This is true for all levels of elections. Men
are pressured by party representatives, politicians, the
well-off, family members; women are pressurad by their
husbands and by other women. Many if not most women want to
be able to vote independently of their husbands, and want
more information on candidates as a basis for making their
own choice in voting. Voter education can help to increase
voter independence and reduce biases in voting.

* There is a general perception that qualified, honest people
rarely compete in local elections, and that when they do
compete they are unlikely to win. And, there is some
awareness that by selling their vote, people participate in
a corrupt system. There is a sense of frustration with the
voting process but also a belief that education on their
voting rights will lead to an improvement in it and result
in selection of good leaders by the voters. One suggestion
was that elections of local officials be held more
frequently. Another was for training for elected officials
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on their responsibilities to citizens. Some suggested the
need for minimum educational qualifications for local
candidates, while others pointed out the need for existing
rules on election expenditures to be enforced. Many
suggested the need for systems to deter electoral fraud,
e.g. ID cards. People ultimately believe strongly in voting
as their basic right and want a transparent, free and fair
system: "the pUblic is the power." Democracy is defined as
the ability to freely elect leaders who are responsive to
their needs.

There is a widespread sense among women that local
government would be more responsive to them if there were
more women members of the union parishad (UP) and more women
who were elected as "chairmen" of the UPs. This would be of
particular use in dispute resolution, as women would be more
accessible to other women (women do not normally approach
male officials). This view, and a belief that women have a
higher sense of social responsibility and are less likely to
be corrupt, is supported by many men, who also feel that a
capable female representative will be respected by men. But
it is difficult for women to run for office, because of lack
of education, social norms, inadequate financing, and
restrictions by male family members.

Information

* There is a strong demand for information and education on
all aspects of democracy and legal rights and a belief that,
through learning, people will be more able to make good
decisions, influence local processes, and think of solutions
to problems. This includes reaching young girls and boys in
school, providing such education in the context of literacy
training, targeting the poor with special sessions (for
women through associations or for men through night
schools), and mass media (radio and television).

Governance and Democracy

* USAID's ultimate customers believe government plays a major
role in their lives. They believe that it, personalized
through the Prime Minister, has responsibilities towards
them, and _they towards it. They expect government to keep
the prices of major consumer goods including rice and
fertilizer at a level ordinary people can afford. They
expect it to be fair and equitable in the distribution of
pUblic resources including food aid and in the
administration of justice. In turn, they believe they
should vote for their elected representatives in a
responsible manner, but believe they are not always able to
do so for a variety of reasons including poverty and a lack
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of information. They believe government should be composed
of good people who will treat them fairly and honestly. "We
are poor and illiterate; we need an honest person to
help/guide us."

Local government units, the Union Parishad and,
particularly, the Union Parishad chairmen, are seen as
having the most direct impact on people's lives, because
they are the first-line implementors of national programs,
pOlicies and laws. This impact has often been negative.
Our customers would like to see concrete improvements in the
effectiveness of local government institutions; this
effectiveness would be demonstrated in terms of access
(hearing their needs), performance (visible and fair
attempts to meet their needs) and transparency.
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Peru
Polity: Presidential-mil- Political Rights: 5
itary (insurgencies) Civil Liberties: 4*
Economy: Capitalist- Status: Partly Free
statist
Population: 22,914,000
PPP: $3,110
Ufe Expectancv: 63.6
Ethnic Groups: Complex. Indian of Inca descent (45 percent),
Caucasian (10 percent). and mixed (45 percent)
Ratings Change: *Pero's civil liberties rating changed from 5 to 4 as a
result of the weakening of guenilJa groups and fewer terrorist attacks.

Overview: President Alberto Fujimori deployed the military and state
intelligence. the principal pillars of his regime. in an effort
to steamrolJ opposition candidates, including former

United Nations secretary general Javier Perez de Cuellar. in the presidential
elections scheduled for 9 April 1995.

Since gaining independence in 1821 Peru has been marked by periods ofcivilian
and military rule. After twelve years ofmilitary dictatorship (1968-80) civilian rule was
restored with the enactment of a democratic constitution and the election of conservative
President Fernando Belaunde in 1980. Alan Garcia of the center-left American Popular
Revolutionary Alliance (APRA) was the elected president in 1985-90.

In the 1990 election Fujimori. an obscure agricultural engineer and son ofJapanese
immigrants. defeated novelist Mario Vargas Llosa by projecting himself as a political
outsider. Lacking an organized political party. Fujimori turned to the military to shore up
his government. By early 1992 the normally feckless Congress was uniting against his
authoritarian style. the Maoist Shining Path guerrillas were mounting a concerted attack
on urban centers and the 120.000-man anny seemed overmatChed.

On 5 April 1992 Fujimori, backed by the military. suspended the constitution.
dissolved the Congress and took control of the judiciary. The self-coup was popular
because of people's disdain for Peru's corrupt, elitist political establishment. their
fear of the Shining Path. and because Fujimori had ended hyper-inflation.

Fujimori's self-coup was orchestrated by Vladimiro Montesinos. the defacro
head of the National Intelligence Service (SIN), who engineered the support of the
military. Montesinos. a cashiered anny officer and lav,-yer. specialized in defending
drug traffickers prior to becoming Fujimori's chief ad\isor in 1989. The U.S. and
other industrialized democracies suspended aid and the Organization of America
States (OAS) demanded the restoration of democratic rule.

In November 1992 Fujimori held a state-controlled election for an eighty
member constituent assembly to replace the Congress. His patchwork New
Majority-Change 90 coalition won forty-four seats and Fujimori stated that the
exercise was "the formalization of the 5th of April."

In 1993 the assembly drafted a constitution that. in effect. ratified Fujimori' s
authoritarian rule. It was narrowly approved in a state-controlled referendum and
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enacled allhe end of 1993. The process was inherently unfair as FujinlOri drew
heavily on state resources and the mililary for a massive "yes" campaign, He made
great propaganda use of the 1992 capture of Shining Path leader Abimael Guzman,

Fujimori's politicllillcrobatics assuaged the U.S. and the GAS and Peru WllS
reinserted into the internationallinancial communily, which WllS enllmored of
Fujimori's economic Iiberulization.

By mid-1994 polls showed Perez de Cuellllr, who vowed to end the Fujimori
"dictlliorship," running close behind Fujimori. Fujimori responded with II mllssive
nlltionwide public-spending cllmpllign thllt utilized 1111 the resources of the slate and
WllS supported by the militllry. The SIN was employed to spy on and discredit the
cllmpaigns of Perez de Cuellllr and llnother promising cllIuJidate, Alejllndro Toledo,
a mestizo and internationally traincd cconomisl.

By the end of 1994 Fujimori's poll ratings remained llIaround 45 percent, but
Perez de Cuellllr had dropped to 20 percent or less. Fujimori lliso seemed to benefit
from Ihe sleady decline of the Shining Pllth since the capture of Guzman. Nonethc
less, polls showed lin incrcllse in undecideds lind localllnlllysts recllllcd that Peru's
notoriously voilltile electorute had suddenly turned llgainst Vllrgas L1osa, who in
1990 had been the clear front-runner only months before the vote.

Fujimori also clashed with his wife, Susana Higuchi. After she criticized his
governmcnt for alleged corruption, he "fired" her as First Lady. She moved out of
the prcsidcnlilll paillce 1I1ll11lllUOUnced she would Hili llgllinst him. When the
e1cctoral commission dislJulllified her for lucking thc requircd number of vlliid
signlltures, she charged that the computer list of her newly formed Harmony 21 st
Century party had been tllmpered with by the SIN. In December she announced her
candidacy for congress and sllid that she would seek to divorce Fujimori. Her
political impact, however, seemed to hinge on whether she could offer proof of
lllleged ofticial corruption.

The Fujimori government is a presidentilll-military regime
dressed in the trappings of formal democracy. The militllry
functions virtually liS the president's political party.

Military commllnder Gen. Nicolas Hermoza has remained in his post for over three
years even though he has surpassed the age for active duty. Management of the
congress and the political landscape is conducted through the National Intelligence
Service (SIN), unofficially headed by Fujimori's top aide, Vladimiro Montesinos.

Under the constitution installed in December 1993 the president can rule
virtulllly by decrce. In the event of a "grave conflict" between the executive and the
legislature, the president can dissolve the congress, as Fujimori did in 1992. The
cunstitution overturned Peru's tradition of no reelection and FUjimori's legal aides
say he can stllY in puwer until 2005, because his election in 1995 would mllrk his
first term under the new constitution.

The old bicameral legislature was replaced by an elected unicameml Congress.
Municipal governments are still elected, but the former system of semi-autonomous
regions govcl'lled by elected bodies was abolished in favor of virtual military
administration in the nlltion's twelve lIdministrative llrellS.

The nllliunal electiun commission was purged in 1992 and brought under the
conlrol of the executive. The coalition of political parties and civic groups that
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campaigned against the constitution in 1993 were subject to threats and phy~ical

intimidation by the military and the SIN.
In 1994 a new, nominally independent election commission was named and it

agreed to cooperate with international observers. But the commission's attempts to
limit the overwhelming advantages of the presidential-military regime in the 1994
95 campaign were mostly blocked by the regime-controlled Congress. Also, the
government limited the commission's budget. That meant the electoral authorities
would continue to depend on the military, which traditionally has carried out the
electoral legwork-including the distribution and retrieval of ballots-and
conducted oversight of polling stations. There was also evidence that the military,
which is barred from voting, had come into possession of an undetennined number of
voter registration cards, and that the SIN was being used 10 :.py on and sabotage
opposition party camplligns.

Fujimori shut down the judicial system in 1992, overhauled it and in effect
made it an arm of the executive. Files on military corruption and its involvement in
drug-trafficking were removed from the courts.

Under international pressure the government implemented judicial reforms in
1994 and a new Supreme Court was named. But the independence of the judiciary
remained suspect, and events earlier in the year involving the "La Cantuta" case
indicated the regime remained ready to override any legal or constitutional norms
when its interests were lit stake.

In 1993 the government systematically tried to cover up the murders of nine
students and a professor abducted from La Cantuta University in 1992. Documents
leaked to opposition legislators from within the military indicated they were killed
by a military death squad with the knowledge and approval of the military high
command and the SIN. Under international pressure, a handful of mid-ranking
officers and soldiers were arrested and charged in a civilian court. Previously, all
rights abuses involving the military were handled by military courts which
generally exonerated officers and soldiers.

In February 1994 the government overrode the constitution when Fujimori and
the Congress pressured the Supreme Court to divert the Cantuta case to a closed

! military tribunal. The result was a I'llpid, scapegoat sentencing of the accused and
impunity for Gen. Hermoza and Montesinos and their respective institutions.

Moreover, a draconian anti-terrorist law decreed in 1992 remained in effect in
1994. It practically eliminated jUdicial guarantees, substituting a system of military
tribunals with anonymous judges installed to try alleged guerrillas. Defense
lawyers are not allowed to call witnesses, government witnesses are unidentified,
and sentences are handed down within hours. In 1994 there were continued reports
of torture by police and prison guards. Amnesty International said there were at
lellst two hundred prisoners of conscience in 1994, in addition to nearly 4,000
prisoners jailed under the anti-terrorism law.

The summary-trial system is probably a factor in the reduced number of
disappearances (from nearly 200 in 1992 to a dozen ~r so in 1994) because it
performs virtually the same function as physical elimination.

Peru's human rights groups calculate that since 1993 more than 15,000 people
have been arrested, with hundreds receiving life sentences for alleged terrorist
activities. The office of Public Defender called for by the constitution to protect

,..-..,
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constitutional rights had yet to be established by the Congress at the end of
1994.

While the government and the military respond to international criticism
with commitments to improving respect for human rights. they assail Peru'shuman
rights groups as apologists for the Shining Path. even though rights groups duly
report guerrilla violations. Rights activists in 1994 continued to be subject to
anonymous threats and violent intimidation by security forces.

The weakening of the Shining Path since the capture of its leader in 1992 has
led to a sharp reduction in political violence. Local analysts gauged that guerrilla
actions decreased in 1994 by at least 70 percent. The climate of terror that reigned
throughout the country for years diminished significantly, particularly in the
cities. Nonetheless, a state of emergency remained in place for over half the
population.

A new labor code restricts collective bargaining rights and authorizes the
government to break up any strike it deems to be endangering a company, an
industry, or the public sector. Labor leaders who oppose privatizing state industries
are subject to jail sentences of up to six years. In 1994 labor leaders who went to
the United States to criticize the government's failure to comply with international
labor standards were called "traitors to the state" by government officials and
threatened with imprisonment. Labor activists remain targets of the Shining Path
but to a lesser degree than in recent years. Forced labor, including that of children,
is prevalent in the gold-mining regions of the Amazon.

The press is largely private. Radio and television are both private and public.
State-owned media are blatantly progovernment. Since 1992 many media and
journalists have been pressured into self-censorship or exile by a broad
government campaign of intimidation-death threats. libel suits. withholding
of advertising, police harassment. arbitrary detentions and physical mistreatment.
Since 1993. between fifteen and thirty journalists have been in jail at anyone time,
many of them in the provinces. most of them charged with "apology for
terrorism."
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Political Rights: 2
Civil Liberties: 4
Status: Partly Free
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Bangladesh
Polity: Parliamentary
democracy
Economy: Capitalist
statist
Population: 116,602.000
PPP: $1.160
Life Expectancy: 52.2
Ethnic Groups: Bengali (98 percent), Bihari (I percent), various
tribal groups (I percent)
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Overview: In December 1994, following a ten month walkout by opposi
tion lawmakers. Bangladesh Prime Minister Khaleda Zia agreed
to resign one month before elections due by February 1996.

Bangladesh won independence in December 1971 after India invaded then-East
Pakistan and defeated the occupying west Pakistani troops. In its shorthistory two politi
cal leaders have been assassinated, and there have been nineteen coup attempts and two
successful military takeovers. The last, in March 1982. brought army Chief-of-StaffGen.
H.M. &shad to power. The country's democratic transition began with &shad's resigna
tion on 6 December 1990, following weeks ofintense pro-democracy demonstrations.

Bangladesh's freest everelections were held on 27 February 1991 for the 300directly
elected seats in the 330-memberNational Assembly. (Thirty seats are reserved forwomen.)
The contest centeredon two dominantpersonalities: the Bangladesh National Party's
(BNP) Khaleda Zia.widow ofassassinated president ZiaurRahman. and the secular
Awarni League's SheikHasina. daughterofassassinated independence premierSheik
MujibarRahman. The BNP took 138 seats: the Awarni~oue. 89; thejailedErshad's
Jatiya (National) Party,35: the fundamentalist Islamic League. 19; the remaindersplit
among smallerparties and independents. The Islamic~aue threw its supportbehind the
BNP. enabling it to name twenty-eight ofthe thirty women's seats and securea parliamen
tary majority. In March. BNPleaderZia became the country's first female prime minister.

In September 1991 a referendum on scrapping the presidential system in favor ofa
parliamentary democracy won 84 percent approval. Parliament subsequently reap
pointed Zia as head of government with executive powers. and approved the BNP
nominated Abdur Rahman Biswas for the new. largely ceremonial presidency.

Since Zia took office Bangladeshi politics has been dominated by the intense,
personal rivalry between herself and Sheik Hasina From the outset Hasina attempted to
undermine the government by criticizing its tacit alliance ",ith the fundamentalist Islamic
League and its controversial leader, Golam Azam. considered by many Bangladeshis to
be a traitor for having supported Pakistan during the 197I war. Hasina has also repeat
edly called for the government to resign over alleged conuption and inefficiency.

An important test of the government's support came on 30 JanU3l)' 1994 as the
country held mayoral elections in four major cities for the first time in 129 years. In a
clear blow to the government, the Awami League won the capital, Dhaka. as well as
Chinagong. Many observers attributed the Awami League'~ success to popular discontent
over the country's sluggish economic growth under an IMF-designed austerity program.



%

126 1:/"('('11,,/11;/1 "ll' IVIIIM-19lJ4·1995

In March the BNP won a by-election in the Magura district in western
Bangladesh, which hud been un Awlllni League stronghold. The Awumi Leugue
claimed f....lUd und begun a parliamentury boycollto force Ziu to appoint a neutral,
caretaker government to preside over the next parliamentary elections, which must
be held by February 1996. The government's main parliamentury ally, the Islumic
League, defected to join the opposition in the boycott.

Adding to Zia's troubles was the mounting controversy over feminist writer
Taslima Nasreen. In July 1993 the government banned Nasreen's book, Lajja
(Shame), for fear it could provoke communal tensions. The book criticizes Muslim
revenge attacks on Hindus in Bangladesh following the December 1992 destruction
of a mosque in northern India. In May 1994 the Calcutta-based Statesman quoted
Nasreen as saying that the Koran should be "thoroughly revised." Although the
writer claimed she had been misquoted, fundamentalists called for her death.

On 4 June the government charged Nasreen under a statute banning speech or
writings that would offend religious believers. In August Nasreen fled for Sweden, but the
country wa.'!left to cope with rising fundamentalism. Islamic groups continued to urge the
government to pa.'!s a blasphemy law, and called for a holy war against Western-financed
nongovernmental organizations working to spread Iitemcy and to provide health care,
family planning assistance and other aid to women. Fundamentalist'! also vandalized
some 1,400 girls' scluxl(s around the country to underscore theirdemands.

By September, as the parlimnentary boycoll dragged on, politics consisted
mainly of street clashes between the opposition and the police. On 28· December,
147 of the 154 opposition lawmakers resigned from Parliament. The next day Zia
agreed to resign one month before the next general election, but the impasse
continued as the opposition responded by demanding that she resign immediately.

Another key issue is the low-grade insurgency waged since 1973 by the
Chakmas and other Buddhist tribes in the southeastern Chittagong Hill Tracts
(CHT). For years the government tacitly encouraged Muslims to settle in the CHT,
lind hy the time it discontinued its policy in 1985 some 300,000 Bengali-speakers
had seHled in the area. Indigenous Buddhist tribes now mllke up only 60 percent of
the popuilltion in the CHT, down from 90 percent four decades ago. Although three
local district councils have been set up to give CHT residents greater autonomy,
there is still a heavy military presence, lind IlIw and order and control over land
tcnure IIrc still not undcr 10CIII control. In 1994 11 cClIse-tirc called one year earlier
remained in effect, but several rounds of peace talks between the government and
the Shanti Bahini (Peace Force) insurgents failed to make much headway in ending
II connici that has cl:limed 4,000 lives.

Political Rights Citizens of Bangladesh have the democratic means to
and Civil liberties: change their government. Partisan violence continues to

mar political rallies and elections. During the January 1994
mayoral elections, six people were killed and 200 were wounded in Dhaka, and
armed activists took control of some polling stations at gunpoint.

Key human rights problems center around the police, army and paramilitary
units. Police frequently torture suspects during interrogations, leading to several
deaths each year. Abuse of prisoners in the lowly Class "C" cells is rampant. In the
Chitagong Hill Tracts (CHT) the indigenous Chakmas accuse the security forces of

(it e
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rape, torture and illegal detention of Buddhist villagers. Cycles of attacks by Shanti
Bahini insurgents and reprisals by Muslims living there are common.

The 1974 Special Powers Act (SPA) allows police to detain suspects considered "a
threat to the security ofthe country" for an interim period ofthirty days before being
fonnaIly charged, although suspects are frequently held longer before being charged. In the
ClIT the government has used the SPA against political opponents and tribal dissidents.

The judiciary is independent of the government. However, the system is
weakened by a severe backlog of cases, some dating back ten years, and rampant
corruption. Due process rights are occasionally ignored in rural areas, where the
population is mainly illiterate and people are often ignorant of their rights.

Women face discrimination in heaJth-care, education and employment opportunities.
Domestic violence is reportedly common. In rural areas a shalish, an informal council of
fundamentalist leaders, often levies unofficial sanctions against women for alleged moral
offenses. The Economist reported that in punishment for allegedly having sex with a
married man in a neighboring village, a fourteen-year-old girl received 74 ofa mandated
101 lashes before blacking oul. Many observers feel that harsh sentences such as this are
a reaction to the growing economic and social power of women in the country.

Freedoms of speech and press are generally respected. Publications can freely
criticize the government. However, most are heavily dependent on the government or
state-owned enterprises for advertising revenues, and in practice advertising apportion
ment is politically slanted. The government has periodically floated the idea of formally
tying advertising revenue to "objectivity" in reporting. Newspaper offices and journalists
are occasionally attacked by fundamentalists and party militants. The broadcast media
are state-owned and coverage favors the government.

Freedom of peaceful assembly is generally respected, but political protests
frequently degenerate into violence between activists and police. In a surprising
move, in September the government temporarily banned rallies in the capital after
the opposition called a mass demonstration to demand early elections. More than
100 students have been killed in campus violence over the past three years.

Although Islam is the official religion, Buddhist, Christian and Hindu minori
ties worship freely. However, Hindus are subject to random violence, and report
edly receive less police protection in some areas than their Muslim counterparts.

Sexual exploitation of children is rampant in urban areas, and throughout the
country children are occasionally kidnapped and sold into bondage. On 10-13
September police arrested 540 street children in Dhaka during a wave of political
protests to prevent parties from hiring the youths as demonstrators.

Some 240,000 Bihari Muslims, who opted for Pakistani citizenship after indepen
dence,live in Bangladesh pending resettlement, mostly in sixty-six refugee camps
throughout the country. In the southea.~t, refugee camps house Rohingya Muslims, who
have been fleeing Burma since 1989. At the peak, in 1992, some 265,000 Rohingyas lived
in the camps, although the U.N. is confident that a repatriation program will be completed
by the end of 1995. The Rohingya refugees are frequently abused by Bangladeshi troops.

Most civil servant'! are forbidden from joining unions, and are limited to forming
associations that cannot engage in collective bargaining. The Industrial Relations
Ordinance favors employers' interests, allowing, for example, workers suspected of
union activities to be transferred. Strikes are often accompanied by violence. Child labor
is a serious problem and laws against it are rarely enforced.

----,e
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STRATEGIC OBJECTIVES AND
PROGRAM OUTCOMES

GOAL: Broadened participation by the
socially and economically disadvantaged
in democratic institutions and processes

RATIONALE, ASSUMPTIONS
AND INDICATORS

Rationale: This partnership focuses on the democracy needs of the
socially and economically disadvantaged as identified through rapid
appraisals conducted in April and August 1995. The goal has been
selected to emphasize the participatory aspect of democracy, recognizing
that elite dominance of institutions and processes currently tends to
exclude the socially and economically disadvantaged. support is focused
on results that will (1) help empower our customers, the socially and
economically disadvantaged, to participate in the democratic process, and
(2) encourage democratic institutions to be more open and responsive to
expressed customer needs and interests. Our customers expect government
to be fair and equitable in the distribution of pUblic resources and in
the administration of justice, but feel a widespread lack of influence
over decisions about who gets what, when, and how. At the same time,
they view local associations and the election process as positive
channels for greater influence over the decisions that affect them.

Our customers emphasize that it is local institutions -- both formal and
informal -- that affect them most directly and where they would most like
to see positive change. The partnership will thus focus its resources
primarily at the local level, with efforts at the national level only
where inputs have a direct impact on local empowerment (e.g. national
elections or customer-focused policy advocacy). The partnership
recognizes that women face special inequities and constraints that must
be addressed through program activities. A more inclusive democracy will
also require reform of government infrastructure, including local
government administration, which is of interest to a number of other
donors. Results packages implemented under this goal will complement
other donor efforts to improve governance broadly (e.g. reforms to
address weak performance incentives within the government personnel
system, shortages of required skills, and excessive regulations) and to
improve the organization and functioning of local elected bodies.

Indicators: (1) Customer confidence in the future of democracy in
Bangladesh increased; (2) Public investment in basic social sectors as a
percentage of total'public investment increased.

(All indicators will be disaggregated by gender.)

Key Assumptions: (1) A representative form of government based on popular
elections at both the local and national levels will continue; (2)
Government policy permits NGO activities, inclUding advocacy; (3)
citizens who support progressive social values remain capable of
protecting them.
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S~RA~EGIC OBJEC~IVES AND
PROGRAM OU~COMES

SO 1: Enhanced participation in local
decision making
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RA~IONALE, ASSUMP~IONS

AND INDICATORS

Rationale; More inclusive local government requires the development of
channels for active citizen participation in decision making.
participation by our customers, especially women, is currently very
limited, but tends to be greater where NGO programs have been more
active. To increase the quantity and quality of participation will
require pressure and initiative from the grassroots level (the demand
side of the equation) and concomitant improvements in the governmental
system (the supply side). The program outcomes related to this strategic
objective focus on mechanisms to improve channels for participation, both
formal -- through the electoral process -- and informal -- through
advocacy by nongovernmental groups or associations. They will also focus
on building effective linkages between our customers and the governmental
system through strengthening local elected bodies.

Indicators: (1) Number of women directly elected to local bodies
increased; (2) Number of association members elected to local bodies
increased; (3) Customer confidence in their ability to influence local
decisions increased.

Key Assumption: National government framework provides sufficient space
for local decision making.
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STRATEGIC OBJECTIVES AND
PROGRAM OUTCOMES

PO 1.1: Advocacy of customer interests
strengthened

RATIONALE, ASSUMPTIONS
AND INDICATORS

Rationale: In Bangladesh and elsewhere, civil society facilitates
citizen empowerment and influence, and thus participation in decision
making. Local associations, many of which are part of a larger NGO
structure, are already bringing development benefits to their members,
particularly women, and as a result are viewed positively by our
customers. Our customers speak of the increased respect and. status
achieved by membership in associations, and of the possibility of
associations representing their interests to local elected bodies and
other agencies. The ability of customers to advocate their. interests
through associations, however, is largely undeveloped. Although larger
NGOs have begun to advocate on behalf of customer interests, formal NGO
advocacy is still in a nascent stage.

Activities under this program outcome will broaden associations'
competencies in assisting their members to be informed about resource
flows, policies, and programs that affect them1 to interact with local
government 1 to articulate their interests1 and to strengthen
accountability relationships. The program will also assist larger
advocacy groups to promote customer interests at higher levels through
customer-informed advocacy agendas.

Indicators: (1) Number of associations advocating customer interests in
target communities increased; (2) Number of advocacy groups with
customer-driven agendas increased; (3) customer confidence in ability of
associations to advocate their interests increased.

Key Assumptions: None

~
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DEFINITION

Civil Society is defined as
those non-state
organizations which are
engaged in or have the
potential for championing

I the adoption and
consolidation or democraticl
governance.reforms.
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TYPES OF esos

• LABOR FEDERATIONS

• BUSINESS ASSOCIATIONS

• THINK TANKS

• PROFESSIONAL
ASSOCIATIONS

(e • RELIGIOUS INSTITUTIONS

• ENVIRONMENTAL
ORGANIZATIONS

• WOMEN'S GROUPS

• HUMAN RIGHTS GROUPS
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CSO FUNCTIONS

• PUBLIC ADVOCACY

• ANALYZE POLICY ISSUES

• MOBILIZE CONSTITUENCIES

• SERVE AS WATCHDOGS
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POLITICAL ECONOMY

• POLITICAL PARTIES

• BUREAUCRACY

• LABOR

• BUSINESS

• MILITARY

• MIDDLE CLASS

• ETHNI C GROUPS

• LANDED OLIGARCHIES

• RELIGIOUS INSTITUTIONS



Step 1 Step 2

Problem
Identification

Reform
Agenda

--

Polarized elites

Closed public realm

Human rights abuse

Unrepresentative
political parties

+ Constitutional
reform

... +Revitalized
I---,.M local government

+Human rights reform

+Electoral reforms

+Elite pacts

+Legal system
reform

+Unaccountable
state

+Centralized
bureaucracy

+
+
+
+

+Statist economy

+Exploited labor

+Gender inequality

+Environmental abuse

+Constrained NGOs ...,

+ Deregulated
private sector

+ Liberalized labor
laws

+Affirmative action
programs

+ Stronger environ-
mental regulations

+ More open NGO
regulatory regime



Step 3

esa Types

• Pro-democracy
groups

• Human rights
organizations

I • Religious
institutions

• Professional
associations

• Think tanks

~:!!1111111!111::jjl:!!![11::li~I:II:.IIJI:II!I~j:I·-::·j~.~j:.!:111·IIj:ll:·I:j:lll.111!::I:II·.!:

• Business
associations

• Labor unions

• Women's groups

• Environmental
organizations

• NGO umbrella
organizations

Step 4

esa Functions

• Strategic planning

• Resource
mobilization

~ • Policy analysis

• Public education

• Advocacy

• Networking

• Media relations

• Coalition-building
~ • Policy dialogue

• Negotiation

• Monitoring

~ • Litigation

Step 5

Arenas and
Mechanisms

:.II:·:!I:.!:llill!·I:!I:!·:III:·:!lj·I~;·';II:I::II·1!~Ir.I:I:!:!:;:rjl·I::·:IIII:·jl!l:·:illl;il~:1

• Elections

• Recall

I--"~ • Petition

• Initiative

• Referenda

• Public hearings

• Media

• Universities

I--"~ • Legislatures

• Local government

• Advisory boards

• Political parties

• Courts
I--"~ • Ombudsman

~·llil·:!I:~I:··lil~IIJI:IIII~ilil~lllmll'I!II!jlj!.~[!!II[I~J!:I!:l.llilJ.1
• Donor community

• Regional organization1--,'-

• GATT

• International courts
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Step 6

Reform Transition
Phases

-
ijil~:I~:~i;~i:~I·li;ll:~i.II:lllillj:l~illllllll:~I;ll:i:;~'Il;I~'I::~I'~l:ljii~~li'i~;'I[I;II::j
+ Protect csa

safehavens

+Build csa
agenda coalitions

+ Support
sectoral reforms

~il\'II:ll:~ll:l:lljtillll:lllllll~!I~mlll:I:!:llljl:lili~~:::l~:il:li::lll'il
+ Conduct voter II

education

• Build cross-sectoral I
coalitions

+ Increase GSa
Autonomy .

...
:~III:II::I:II:~ljl:::l;liilllill'lllll~'I:IIIIIII'!~1II:li·~I·llill:ltl·:~I~~I:·ll!ill
+ Conduct civic

education

+ Monitor compliance
with DIG reforms

+ Monitor
compliance

+ Build csa
financial base
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.Pretransition

• Pseudo Democracy
- One party regime
- Political opposition repressed
- Centralized political power

"

• Threats
- Elite disaffection
- Mass protests
- External pressure
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esa Strategies
·Pretransition
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• Support safehavens

• Strengthen non-partisan CSOs

• Enhance NGO/CSO enabling environment

• Facilitate elite dialogue on reform agenda

• Support sectoral reform

• Foster inter- and intra-national communication linkages

• Increase donor coordination

, .
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Early Transition

• Limited Democracy
- Elite dialogue on more open political system
- Constitutional reform

- political rights
- parliamentary vs. presidential

- Institutional roles redefined
- judiciary
- legislative

• Threats
- Centralized political power
- Lack of elite trust
- Disaffection from left or right
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esa Strategies
Early Transition
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• Launch voter education campaign

• Undertake election administration and monitoring

• Facilitate elite consensus on systemic reforms

• Support creation of NGO/CSO sector self-governance

• Protect non-partisan esa base

• Create incentives for esa financial sustainability
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Late Transition

• Inclusive Democracy
- Peaceful regime turnover
- Greater institutional autonomy
- Broader political participation

- labor
- minorities

• Threats
- Decline in governance capacities
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esa Strategies
Late Transition

• Institute civic education

• Build eSO-government partnerships

• Enhance eSO-watchdog roles

• Expand esa nonpartisan base

• Strengthen esa organizational capacities

• Support reforms in trailing sectors
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Consolidation

• Consolidated Democracy
- Institutional checks on political power
- Democratic political culture

• Threats
- Fragmented political parties

•
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esa Strategies

Consolidation

• Strengthen linkages to international community
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- Pluralist
Democracy

X1
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Overview

By strengthening civic advocacy
groups-nongovernmental organiza

tions that champion governmental reform-do
nors can make a difference in countries moving
toward democracy. Support for civil society is a
core component of USAID's democracy and
governance agenda. It reflects a growing reali
zation of the value to democracy ofautonomous
centers of social and economic power.

A team from the Agency's Center for Devel
opment Information and Evaluation (CDIE) re
cently undertook a five-country assessment of
past and current investments in civil society.
Countries studied were Bangladesh, Chile, El
Salvador, Kenya, and Thailand. This assess
ment, the second in a series of inquiries into
democracy, examines the role of civic advocacy
groups in advancing good governance.

What Is Civil Society?
Civil society consists of nonstate organiza

tions that are engaged in or have the potential
for championing adoption and consolidation of
democrafic reforms. The study found these or
ganizations can generate the public push for
political reform, then work to consolidate re
form by holding the state accountable for what
it does. Such organizations include labor federa-
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tions, business and professional aSSOCIatIOns,
human rights and prodemocracy groups, envi
ronmental organizations, and policy think tanks.

These organizations perform a variety of
roles. They

• Advocate on behalf of the public

• Analyze policy issues

• Mobilize constituencies in support of pol
icy dialog

• Serve as watchdogs to ensure account
ability in government functions

• Most important, act as agents of reform in
strengthening and broadening democratic
governance

The Role of Civil Society
in Democratic Transitions

While in principle civic advocacy organiza
tions can contribute to strengthening democratic
governance, in practice their actual contribu
tions varied considerably in the five countries.
They played a preeminent role in some, but had
little involvement in others.

What accounts for these differences? It ap
pears that earlier experience with democracy is
critical. Chile's long experience with a rela
tively advanced democratic political system
provided a reservoir from which civil society
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could draw in mobilizing people for a "no" vote
against continuing the authoritarian regime of
President Augusto Pinochet Ugarte in the 1988
plebiscite. Although Thailand's experiences
with democracy in the mid-1970s and late 1980s
were more fleeting, they provided enough prac
tical experience that activists from those earlier
periods could work together in 1992 to spear
head a prodemocracy coalition.

By contrast, in Bangladesh, EI Salvador, and
Kenya, experiences during very limited demo
cratic openings in the past provided inadequate
groundwork for civil society roles in democratic
transitions of the early 1990s. In Bangladesh,
popular organizations were involved in the 1990
movement against dictator H.M. Ershad, but
these groups were mainly student, professional,
and labor organizations connected to opposition
political parties. They do
not conform with the com-
monplace definition of
civil society as operating
independently of political
parties.

In EI Salvador, efforts
at civil society mobiliza
tion in the 1970s were
largely autonomous of
both parties and govern
ment. This was especially
true for advocacy groups
mobilized by the Catholic
Church in the late 1970s
and the Christian commu
nities that promoted grass
roots mobilization for
social justice and political change. But in the
1980s these and other groups representing non
elites were the targets ofdeath squads and govern
ment repression. They were in no position to
influence the peace accords of 1992.

Finally, in Kenya, political freedom that ex
isted after independence in 1963 was gradually
swallowed up by a movement toward one-party
rule that has lasted to the present. That leaves
little room for civil society to organize in behalf
of reform. Donor pressures to democratize the
system did lead to a significant opening in 1991,
but dissension among opposition parties and
government manipulation of the 1992 parlia
mentary elections have inhibited progress in the
democratic transition.

A Strategic Perspective
on Civil Society

What insights can be gained from the five
country study and applied to donor strategies for
supporting civil ,society? First, analysis of civil
society and its facilitating role in democratic
transition should be an integral part of donor
planning for support of a political reform
agenda. The agenda might include, for example,
constitutional or electoral reforms to make the
state more accountable and political parties
more representative. Or it could address judicial
reform to strengthen the protection of human
rights. To revitalize the role of local govern
ments, it might also emphasize decentralization.

At the strategic level the thrust of analysis is
to identify how to advance host-country dialog

on a reform agenda and
on changing the funda
mental rules of the po
litical game to make it
more democratic. At the
tactical level it is impor
tant to identify public is
sues that can serve as a
source of energy in driv
ing the reform process.
Frequently, issues ema
nating from particular
sectors-for example,
labor, women's rights,
the environment-can
generate spillover ef
fects in support ofmajor
political reforms. This
has been the case with

the environmental movement in Thailand,
which gained prominence by aligning itselfwith
the prodemocratic campaign against military
rule in the early 1990s.

One aspect of this approach is identifying
constituencies that have interests in supporting
public dialog and advocacy, particularly those
that might share interests and provide a basis for
coalition-building. In Bangladesh and Thailand,
for example, labor unions and women's organi
zations may over time, as industry grows, find
much in common in advancing the cause of both
unions and women's rights. In both countries ma
jor industries primarily employ women laborers.
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Some constituencies are easier to organize
than others. Labor and business may be able to
mobilize constituents for collective action rela
tively easily. Other groups, such as small farm
ers, may find it difficult to organize to pursue
their own interests, let alone a broad reform
agenda. Likewise, some constituencies will be
more inclined than others to reach beyond their
narrow interests and press for fundamental
democratic reforms.

In a particular context, actors in civil society
will exhibit varied tendencies toward support of
democratic reforms. Some may oppose or re
main neutral toward reform efforts. For exam
ple, in resisting military rule, the business
sector, religious institutions, or labor unions in
some instances may move to the front lines,
while in other cases they remain relatively neu
tral.

The art and craft of
the democracy strategist,
then, lies in building and
supporting coalitions of
associations that are
proreform at a particular
point along the demo
cratic path. For donors,
support will stress en
hancing a range oforgan
izational skills often
lacking in civic advocacy
organizations. In particu
lar, improvements are
usually needed in net
working, advocacy, stra-
tegic planning, media relations, coalition build
ing, resource mobilization, and policy analysis
and dialog.

Strategic Sequencing:
Initiating and Consolidating Reform

The case studies indicate that opportunities
for civil society to organize and press for reform
are conditioned by where a country is in the
transition to democracy. To determine how they
can tailor their support for civil society, it is
important for donors to understand the dynam
ics of transition. Study findings suggest demo
cratic transitions can be divided into four
phases: pretransition, early transition, late tran
sition, and consolidation.

Pretransition

In this phase, civil society generally operates
in an environment ofgovernment repression and
hostility toward political reform. Rights ofasso
ciation and assembly are severely constrained,
and civic advocacy organizations may be sub
ject to government harassment or worse. But
there may be enclaves-religious institutions,
NGOs, universities-that provide a limited
space where civic advocacy organizations and
their leaders can take refuge and build a network
ofreform constituencies.

Donor strategies under these constraints
should include several elements. First is preser
vation of existing civil society resources. Do
nors may need to support safe havens where
reform groups take refuge and internally exiled
reformers can find employment, protection, and
legal aid in the face ofgovernment persecution.

In Chile: the Ford and In
ter-American Founda
tions, Canada's Interna
tional Development
Research Centre, and
European donors pro
vided financial support to
civic advocacy organiza
tions that sheltered and
employed social scientists
and political activists un
der censure by the Pino
chet regime.

The second task is de-
fending the autonomy of

civil society in general. Authoritarian govern
ments are aware that nongovernmental organi
zations often shelter reformist elements, and
they may seek to weaken and control these or
ganizations. If so, it is vital that donors support
the reformist community in resisting govern
ment intrusion. And donors must support the
organizations in negotiating a governance re
gime that empowers them to regulate them
selves rather than submit to oppressive
government oversight.

A third task is cultivating a dialog within the
reformist community to develop coalitions. con
sensus on action agendas, and strategies for po
litical reform. The Chile case illustrates how
civic advocacy organizations created neutral fo
rums and study circles in which leaders of op-
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posing factions could work together. They suc
ceeded in dispelling distrust and in finding com
mon ground as they prepared for the early
transition phase.

Early Transition

This phase begins with a political opening in
which an authoritarian regime concedes in some
demonstrable way that legitimate rule requires
popular consent, and rival political elites seek a
consensus for a more open political system.
Free elections are held and constitutional re
forms adopted that provide the legal basis for a
new order. Most countries where USAID has
programs are in the early transition phase, a
critical time for laying foundations for a new
democratic order.

Regime acceptance of poIitical liberalization
opens opportunities for civic advocacy organi
zations to educate the public and mobilize sup
port for fundamental reforms. However, these
organizations must act with vigor and speed, as
events often move rapidly in the early transition
phase. This is most evident with respect to elec
tions, where civic advocacy organizations may
need to initiate a range of labor-intensive voter
education and registration programs. They may
also monitor or even participate in election ad
ministration.

In Chile, seven elections took place in a five
year span. All were crucial in laying the founda
tions for restoring democratic governance.
Several civic advocacy organizations, including
the Crusade for Citizen Participation and its
successor organization, Participa, (both recipi
ents of USAID support) organized massive
voter registration and education campaigns.
They also trained more than 5,000 electoral of
ficials and political party representatives work
ing in voting centers. These activities
contributed significantly to Chile's peaceful
democratic transition.

Aside from labor-intensive activities during
elections, a task of the early transition phase is
building a network of support for fundamental
politi,9al reform that reaches beyond the small
cadre of activist organizations that survived
state repression earlier. Promising allies include
labor and women's organizations, student un
ions, and professional associations. They may
be found at both local and national levels.
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Mobilizing groups behind a shared reform
agenda provides the kind ofpublic visibility and
weight needed in negotiations with government. A)
In Thailand, for example, the People's Constitu- ..
tional Assembly, organized by a group of re-
form organizations in 1992, hammered out a
unified platform. Some elements ofit were later
reflected in the government's proposed consti-
tutional amendments.

A third task for the early transition phase is
creating a favorable enabling environment for
growth, autonomy, and effective social action in
civil society. Often, authoritarian controls have
undermined the institutional mechanisms and
arenas that enable civil society to enaa~e the
public and the state. Thus, in the early t~ansition
phase. donors should attend to enhancing the
autonomy of the media and universities, revital
izing the judicial system and municipal coun
cils, and introducing mechanisms (recall,

,referenda, public hearings, right to petition)
enabling civic advocacy organizations to repre
sent the cause of reform.

These tasks are distinct from those of the
pretransition phase, and many civic advocacy
organizations are unprepared to undertake them.
The donor's role can be particularly useful in
the early transition phase, whether it is a brief e)
interlude or a protracted period when elite fac-
tions negotiate a more gradual process of politi-
cal liberalization.

Donors can 1) provide technical and finan
cial assistance to civic advocacy oraanizations
involved in voter education, regist~ation, and
election monitoring efforts; 2) facilitate public
dialog by funding nonpartisan civic advocacy
organizations that provide a neutral ground
where opposing elites come together to discuss
political reform; 3) facilitate this debate by en
hancing the capacities of think tanks, the media,
and other activist organizations in analyzing and
proposing alternative reform agendas.

Late Transition

At this stage a fundamental redirection of a
more open political system is under way. New
rules for democratic governance have been
agreed on in the early transition phase, and the
main task is ensuring that political actors and
governance institutions conform to them.
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Civic advocacy organizations playa particu
larly important role in the late transition phase.
One of their major tasks is civic education. This
involves informing the general public about the
rules and institutional features of the new politi
cal order, the means by which citizens can influ
ence government, how they can seek redress
against arbitrary government actions, and how
to take advantage of new opportunities in com
munity empowerment and governance. Civic
education should create and strengthen public
expectations that hold government and political
actors accountable to higher standards ofbehav
ior.

A second task is monitoring compliance with
new rules for democratic governance. That will
help ensure that where noncompliance is dis
covered, the rules are en-
forced. Lack of enforce-
ment is all too common in
developing countries;
civic advocacy organiza
tions can help by assuming
a watchdog role in discov
ering and publicizing in
fractions by actors both
within government and
without.

A third task involves
building government-civil
society partnerships. In
Thailand and Chile, for
example, business asso
ciations have supported
governance reforms by fi
nancing improvements and streamlining proce
dures in public agencies that service the busi
ness sector.

Donor strategies in the late transition phase
include providing technical assistance to civic
advocacy organizations engaged in civic educa
tion and monitoring. They also include facilitat
ing more partnerships with government
agencies. In addition, donors can target assis
tance to civic advocacy organizations that
champion the cause ofsectors that remain on the
margins of the political arena (labor, women,
disadvantaged ethnic groups, for example).

Consolidation

In this phase, systemic and operational rules
have essentially been agreed on, and mecha-

nisms to ensure political participation and gov
ernment accountability are in place. This phase
features a deepening of democratic governance
within the culture and institutions of society. It
signals a growing capacity of society and gov
ernment to adapt to change and carry out re
forms.

An underlying issue is sustainability of civic
advocacy organizations-in particular, public
interest organizations-as actors in monitoring
rule enforcement and mobilizing citizens and
communities to support reform agendas. Public
interest organizations that advocate reform and
address issues of the larger public good are
needed for society to engage in effective prob
lem-solving. They take up issues that may not be
addressed ifleft to individual initiatives, largely

because the costs for
the individual to engage
in activist initiatives
typically outweigh indi
vidual benefits to be ac
crued. In this regard,
unless society estab
lishes financial incen
tives (usually through
tax policies) to support
these organizations, it
is unlikely advocacy or
ganizations will con
tribute much to societal
problem-solving.

Ideally, financial
sustainability should be
addressed in the late

transition phase, after more basic political is
sues have been resolved. But many donors are
terminating their assistance in the early transi
tion period (as in Thailand and El Salvador),
without devoting sufficient attention to creating
a favorable enabling environment for growth
and sustainability of civil society.

In the countries studied, few if any govern
ment incentives or tax write-offs exist for corpo
rate or individual contributions to public interest
organizations. Nor are most public interest asso
ciations in the habit of seeking funding from the
corporate world or from the general public. Do
nors need to devote more attention to creating a
supportive policy environment and building
bridges between public interest organizations
and in-country funding sources.
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Recommendations
The four-phase transition scheme may seem.

to imply a linear progression to a democratic
nirvana, but in fact the process is uneven,
messy, and .subject to setbacks. Indeed, many
transitions may lead to some new hybrid form of
authoritarian rule, and what initially appears to
be a democratic transition may tum out to be a
false start. Given the nonlinear nature ofchange,
the sequencing of donor activities in each phase
must be flexibly managed to cope with unantici
pated obstacles or seize new opportunities.

Nonetheless, the scheme provides a basis for
advancing the following recommendations on
donor investments:

I. Donors need to follow a disciplined ap
proach in ensuring that investments in civil so
cietv do not lose theirfocus and relevance to the
reform process. There is a risk investments in
civil society wiU be dissipated over a wide range
of activities, yielding minimal results. Study
findings suggest support for civil society should
be viewed less as an end in itself and more as a
means for advancing a reform agenda aimed at
greater democratic governance. Investments in
civil society should aim at attaining structural
reforms in the polity, sequenced according to
the transition phase under way in the particular
country.

2. Donors need to be prepared to exercise
considerable leverage when supporting civic
advocacy organizations engaged in fostering
democratic transitions in the pre- and early
transition phases. Many political reforms un
dertaken in the case countries likely would not
have made as much headway without donor
pressure and support. This was the case in
Kenya, where bilateral and multilateral donors
pressured the government to undertake political
reforms in 1992. In Chile and El Salvador, with
out diplomatic pressure on the host country gov
ernment, there would have been little progress
in protection of human rights.

During the pre- and early-transition phases,
civic advocacy organizations often are not
strong _enough to promote reform processes
alone. In such situations, the added weight of
donor partners (for example, through use ofcon
ditionality to press for political liberalization)
may well be critical to reform efforts. Donor
support may also be critical to the survival of
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activist organizations. In the pre- and early-tran
sition phases, they operate in high-risk environ-
ments in which they are vulnerable to e ';
government attack.

3. Donors need to exercise caution when in
vesting in institution-building efforts in ci\'i! so
ciety during the early phases of democratic
transitions. Many civic advocacy organizations
are small, often with only a few staff members,
and directed by a charismatic leader. There may
be little internal democracy or leadership turn
over, and linkages to potential coalition partners
or constituencies may be tenuous. Most are not
membership organizations. Because of their
fragile base, in the early transition phase many
of these organizations will either cease to exist
as their leaders move into government positions
or they will be submerged within resurgent po
litical parties.

Given the precarious nature of many civic
advocacy organizations in the pre- and early
transition period, donors need to exercise cau
tion before investing major resources in any
particular organization. There will be excep
tions, but institution-building efforts directed at
enhanced organizational capacities, greater in-
ternal democracy, and broader coalitions and .... '
constituencies may need to await some passage ,..
of time to determine which organizations are
prepared to engage seriously in such changes.

4. Donors need to devote significant atten
tion to building afavorable policy environment
for the growth ofcivil society, particularly with
respect to expanding in-countryfunding sources
for this sector. Most civil society organizations
depend in great part on donor financing. Needed
are strategies to promote financial independence
and sustainability. Creating an in-country ena
bling environment for individual and corporate
contributions to public interest organizations
(for example, by changing tax laws) is one such
strategy. Another, in which USAID has pio
m~ered, is providing funds for host country en
dowments and foundations.

It helps to be creative. In Thailand, for exam
ple, the Asia Foundation is helping establish a
"green" mutual fund to invest in Thai compa
nies that observe environmental standards. Part
of fund earnings will be earmarked for environ
mental causes, including civic advocacy organi
zations within Thailand's environmental
movement. The mutual fund neatly joins an in-



centive for private profit with support for public
interest organizations.

5. Donors need to be aware of potential
trade-ojj's in countries undergoing political
transitions while also engaging in fundamental
economic reforms in the move from statist to
fj'ee-market economies. Many countries are un
dergoing significant economic and political re
forms simultaneously, although often at
different speeds. In these situations donors need
to calculate whether vigorous pursuit ofreforms
in one sector is likely to destabilize and under
mine commitment to progress in the other. This
is particularly the case with investments in civil
society, which for the most part are designed to
mobilize public pressure for political reform.

When a ruling coalition demonstrates genu
ine commitment to painful economic reforms, it
may be most appropriate to complement this
effort by supporting civil society organizations
that can help champion and consolidate these
reforms. Although such an approach may delay
addressing systemic political reforms, as this
report suggests, economic reforms can contrib
ute to development of an autonomous commer
cial sector-which (if organized collectively)
can advocate and advance the cause of good
governance. Conversely, care should be taken in

pressing for painful economic reforms when a
fragile ruling coalition is seeking to introduce
fundamental political reforms.

6. To defend against premature termination.
donors should develop policy guidance that es
tablishes criteria for a country to graduate/j'om
receiving democracy aid. Some countries are
moving rapidly toward self-sustaining eco
nomic growth. In contemporary donor thinking,
that often justifies the diminution or termination
of development assistance, even though many
of these countries are still in the early phases of
democratic transition. The potential for political
regression and instability will persist in the
early transition phase; it can undermine investor
confidence and hard-won economic gains. In
brief, it may make sense to continue support for
democracy efforts even though economic devel
opment programs are terminated.

Given the generally low costs of democracy
programs, gains from such investments may
yield sizable benefits from both a political and
economic perspective. Justification of democ
racy programs in all stages of transition can be
strengthened ifdonors clearly outline the ration
ale and criteria for such programs and their
eventual graduation.
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fax (703) 351-4039; Internet docorder@disc.mhs.compuserve.com. Editorial and production services provided by
Conwal, Inc.
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eo: Legislatures, Democracy, and Democratization in Latin America

by Dr. David Close, Professor of Political Science, Memorial University of
Newfoundland; editor of Legislatures and the New Democracies in Latin America
(1995).

Dr. Close was a keynote speaker at the Conference on Legislative Strengthening in
Bolivia, February 4-7, 1996. His paper provided an important historical and theoretical
foundation for the conference.

INTRODUCTION

Democracy is a political system where all adults are citizens. Citizens are
individuals who may participate in the governing of their society; that is, they are
allowed to take part in making the laws that they will have to obey. Citizens exercise
this right through voting, holding office, and attempting to influence directly those
who hold office. They may do so either as individuals or by acting collectively. Hardly
anyone today objects to a political system havrng these characteristics, yet for most
of recorded human history democracy was scorned and despised.

Until the late eighteenth century democracy was not even theoretically
respectable, because it was government dominated by the masses. At best, this
meant, as to Aristotle, a self-interested rule prejudiced against the upper classes. More
often it suggested some form of mob rule and raised specters of bloody peasant
revolts or urban riots.

Yet over the course-of the nineteenth century the idea of giving increasing
numbers of people political rights became less frightening to political elites in North
America and Western Europe. This happened for three reasons. First, it seemed more
attractive than risking revolutionary upheaval: give the ordinary people some of what
they want before they decide to take
everything! Second, as the franchise, the clearest expression of citizenship, was
extended it became clear that ordinary people behaved reasonably and tolerantly;
democracy did not bring demagoguery and punitive legislation. Finally, democracy
even worked fairly efficiently. This was because it was channelled through
representative institutions.

REPRESENTATIVE INSTITUTIONS AND DEMOCRACY: THE ORIGINS

Though radical democrats from Rousseau onwards have claimed that
representative democracy was an oxymoron, there has never been a democratic
system that lacked robust representative institutions. We now unquestioningly accept
James Madison's view that large countries could only contemplate universal
citizenship by abandoning the notion of direct or participatory democracy. But we do
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not often reflect that he could stake this claim because, even in 1787, representative
institutions had built an impressive e)
record of resisting tyranny and promoting freedom. Representative government did not
preclude action beneficial to ordinary citizens.

Even when the only non-noble members of representative assemblies were
"knights of the shire and burgesses of the town, n these institutions worked to limit
arbitrary rule. First, monarchs had to convince these spokesmen of the common
majority (they were all males) to vote the money needed to carryon wars and other
kingly enterprises. More importantly, the crown had to hear the people's grievances
before the deputies of the third estate would grant supply. Further, because these
medieval parliaments, etats generaux, cortes, and diets admitted those from outside
the nobility, they unwittingly set in train a process that would lead to universal
citizenship.

These are the foundations for the democratic claims of legislatures. The edifice
takes more recogni.zable shape in more modern times. Revolutionary assemblies in the
United States and France wrote heroic chapters in the history of liberty.
Nineteenth-century legislatures in Western Europe and North America pushed to
extend the franchise, recognized labor's right to
organize, and combatted the new aristocracy of wealth as their forbearers had
attacked the old aristocracy of birth. In this century, legislatures completed the work
of creating a universal citizenry and wove the social safety nets so vital to human
dignity. e"

That is what legislatures have done to advance democracy. But is there
something inherent in the duties and operations of representative assemblies that let
them do this? Does a properly working democratic legislature do things that
strengthen democracy that otherwise would not be done? To discover this we must
see what strong le'gislatures do in democracies.

LEGISLATURES: EFFICIENT PARTS OF DEMOCRATIC GOVERNMENT

'-,
In The English Constitution (1867), Walter Bagehot, a mid-nineteenth century

editor of The Economist, distinguished between the "dignified" and "efficient" parts
of British government. The former were those things that conferred legitimacy on the
system, that inspired people to believe in its justice and obey its laws. The latter were
what actually made and enforced the laws. In the historic constitutional democracies
of Anglo-America and Western Europe legislatures have been both dignified and
efficient parts of government. They have not only contributed to the smooth running
of the- machinery of state, but more often than not they have done so in ways that
reinforced ordinary citizens faith in their government. In Latin America, with a couple
of exceptions (Chile and Costa Rica), until recently legislatures were not intended to
be efficient parts of government, and have generally failed to perform as dignified
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parts either.

Political reformers have little control over whether citizens accept a
government's actions as legitimate. The best they can do is try to make the system
work well. A well working legislature that is an efficient part of government has five
tasks it must perform: legislate; oversee the executive; publicize and communicate;
represent the people; and manage conflict. These are each important enough to
deserve separate attention.

1. Legislate

The first thing a representative assembly must do to be an efficient part of
government is make laws. This is not tautological, but a requirement that most of a
country's laws come from bills duly debated and approved by a representative body
and not from executive decrees. If it does not or cannot pass this basic test the
assembly will fade into irrelevance, having neither
useful work to do nor the instruments needed to make its presence felt.

However, this does not mean that the legislature actually has to compose and
propose a program of laws, as does the United States Congress. Parliamentary or
fusion of power constitutions, the norm in Britain, the Commonwealth, and Western
Europe, do not permit this. ~ useful benchmark, applicable to any system, for
knowing when to declare that a legislature is a lawmaker is having legislative bills, not
executive orders, be the preponderant source of public law. And a really effective
legislature should have the means to review delegated legislation, executive decrees
made within the framework of laws passed by the assembly.

2. Representation

An equally important function of a serious legislature is that of representing the
people. Exactly how it does this, that is what sorts of constituencies and electoral
systems ought to be chosen, goes beyond the scope of this paper, but one thing is
clear: no government can systematically exclude important segments of its citizens
from effective political participation and be called a democracy. It is even doubtful that
such a state would be administratively effective. It cannot know what significant parts
of the population want, so it is likely to make bad, unenforceable
laws.

A substantial proportion of a legislature's representativeness is beyond its
control. Parliaments cannot order political parties to seek the votes or express the
interests of those a party chooses to ignore. But an assembly that has some political
weight may spur unrepresented groups to either form their own party or become
sufficiently evident that existing parties will want to have their votes. This is an
important part of the political history of organized labor in Anglo-America and Western
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Europe.

3. Controlling the Executive

A third function of an efficient legislature is ensuring that the executive be
accountable for its actions. While elections are democracy's ultimate guarantee that
rulers must answer to citizens, these occur infrequently. Between elections other
institutions take on this task. Although the media report on all areas of politics, and
often unearth scandals involving presidents and cabinet ministers, parliaments have
always assumed particular responsibility for keeping tabs on the executive's day to
day operations. John Stuart Mill says this about the oversight function:

The proper office of a representative assembly is to watch and control the
government; to throw the light of publicity on its acts; to compel a full exposition and
justification of all of them which anyone considers questionable; to censure them if
found condemnable.

Legislatures have several instruments to help them fulfil this office. The most
recognizable of them is the budget power. An assembly that can defeat or amend a
national budget is a potent political force. However, even one that usually only
debates the budget, the case in most parliamentary systems, can use the occasion to
expose inconsistencies and biases in the executive's financial plans that voters may
recall at the next election. The objective of legislative oversight is, in K. C. Wheare's
words, "to make the government behave, It and different assemblies necessarily secure e
this objective by different means.

For instance, one familiar way of scrutinizing the executive's actions is through
a question period or the summoning of cabinet officials to testify before legislative
committees. Not all legislatures possess both tools, but any legislature that is an
efficient part of the polity has one of them. Legislative review of delegated legislation
-- whether called orders-in-council, executive orders, or simply regulations -- is also
a useful form of oversight. All of these powers help throw light on a government's
operations.

4. Publicity and Communication

Oversight obviously shades into the publicity and communication function of
a legislature. Today this role is often overshadowed by the sophisticated news
gathering of the modern media. But a substantial part of the day'S news in a
representative democracy is generated by what has gone on in parliamentary debates
and h.earings. Further, following a piece of legislation through the legislature gives
citizens a glimpse of their country's policy-making process in action. In fact, legislative
proceeding are arguably the most public part of the policy process, and
unquestionably the part that generates the most comment and criticism. They draw
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politicians into making statements and taking positions, providing the stuff that lets
citizens judge their governors.

Professor Bernard Crick has taken this theme a step further and suggested that
legislatures in modern states become communication systems linking governments and
electorates. He does not mean, though, that executives should be allowed to use their
legislatures as publicity agents. Rather, Crick feels that assemblies can focus criticism
arising outside them as well as generating their own, and that a sensible government
can use these appraisals of its tenure to govern better. Interestingly, then, a strong
legislature can even help the executive do its job better.

5. Moderate Political Conflict

The last function we shall assign to an efficient modern legislature is the
management of conflict. This may sound strange, given that parliaments are built
around opposition, criticism, and fierce debate. Yet John Wahlke believes that an
effective legislature must identify society's political conflicts and reduce them to
manageable levels. Again, this role will be performed differently in different systems.
All legislatures use stylized forms of address that help limit tensions. Where party
discipline is weak individual legislators may broker deals on bills. In systems where
party discipline is tightly enforced elaborate rules of procedure permit de facto
inter-party consultations and give cabinets time and opportunities to adjust their
policies.

A legislature that can be considered an efficient part of government necessarily
contributes to building and maintaining a democratic polity. This kind of legislature lets
citizens know what their government is doing, gives politicians a forum where they
can work toward solving public problems, limits the executive's arrogation of power,
and assembles a broad enough spectrum of the politically important interests in a
nation to reasonably claim to represent all citizens. Citizens of stable liberal
democracies have grow to expect this sort of representative body. But in those parts
of the world, like Latin America, where constitutional democracy is still a novelty
strong legislatures must be created.

STRENGTHENING LEGISLATURES IN LATIN AMERICA

Much of what I shall say here about Latin America applies with equal if not
greater strength to other parts of the world, from Africa to Russia to the Far East,
caught up in today's "third wave of democracy." The first question to ask about all
of these countries is how hard it will be to convert from a strongly executive-centered
system (often called "hyper-presidentialist") to one that is more balanced.

One school of thought argues that this is unlikely in Latin America because its
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Iberian political tradition so strongly favors centralized political authority. This is a
compelling and often elegantly presented position, but I want to raise two points. e','
First, states that were once authoritarian and put great power in the hands of the
executive have developed vital legislatures. The list begins with Britain, passes
through France, and has recently added the two countries that occupy the Iberian
peninsula. If Spain and Portugal can overcome the constraints of Iberian political
culture, it's hard to imagine that Latin American countries can't.

The second point deals with the structure of power and political ambition.
When the executive part of government is predominant, that is where citizens look for
leadership and ambitious politicians for advancement. But if the
power that lies with the executive does not respond to or cannot be used by specific
interests, practical politicians look elsewhere. In medieval England the knights and
burgesses who had no standing at court used Parliament. In contemporary Nicaragua,
those unable to influence the president and her advisors have turned the National
Assembly into a powerful tool. Frustrated political claimants choose the instrument
that falls most easily to hand, and
it is better that the instrument be the legislature than the security forces. This takes
us back to the problem of creating a serious, effective legislatur,e. Rather than dwell
on broad constitutional themes, I want to consider some technical matters and their
potential political consequences.

1. Some Suggestions Regarding Technical Matters

No two political systems are alike, so the exact form for addressing these
technical issues will vary among countries. Nevertheless, there are some constants.
One that is often neglected'is members' remuneration.

a. Salaries

Pay for legislators should be high enough to let working class and middle class
people contemplate standing for election. That means not just matching the salary
someone would earn as, say, an accountant or middle manager, but paying enough
to let the person cover the extra costs that go with holding public office. For many
deputies, for example, election to the legislature will mean maintaining two homes.
As well, salaries should be high enough to
let well paid individuals take office without too great a financial loss. However, the
pay should not be so high as to induce people to run simply to make money.

This is an area in which Latin American practitioners might want to look at
what has happened in Canada and the United States, if only to get a sense of the
traps that can await them. Two' federal governments, fifty states, and ten provinces
provide the interested observer an ample catalogue of how to get legislative pay
wrong, and may offer a few hints about how to do it right. In
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particular, Latin American legislatures might want to give close attention to how their
members' pay scales might be set and whether there might be a way to remove this
problem from the realm of partisan politics.

b. Offices and staff

Certain to figure in plans for institutional strengthening is the matter of facilities
offered to members. Included under this heading are such things as office space,
secretarial assistance, research resources, personal staff, and constituency offices.

Though the British Parliament long disdained even the idea of giving MPs an
office, most modern legislatures do allot their members a place to work. This brings
certain advantages. For instance, giving a deputy an office in or close to the assembly
helps keeps her near her work and adds an aura of professionalism to her job. A
legislator without office space may find it inconvenient to come to the house and may
lose contact with his peers.

Ideally, this space should be a private office. This makes it easier to receive
constituents and gives legislators a quiet place to work. Obviously, the office should
have a telephone, filing cabinets, and the like. But what about personal staff? How
extensive should the private member's staff be? And what should this staff do?

The answers to these questions will reflect not just the financial condition of
the representative body but to some extent the nature of the broader political system.
Perhaps all legislative leaders accept that, in principle and resources permitting, each
member should get a private secretary. But not all will agree that every deputy needs
a research staff or a corps of assistants (executive, communications, constituency
relations, etc). If an assembly works under the rules of party discipline these are
arguably not needed. The party will do the research and may want to take care of
communications, at least beyond the constituency level. Indeed, a member's
dependence on the party for these things is one of the bases of party discipline.

Though this is most immediately applicable to parliamentary regimes, we should
not forget that it was not that long ago that analysts in the U.S. were promoting
"responsible party government" for their country. The point to remember is that
parties too have a strong claim to be included in any democratizing mission. At a
minimum, they are the agencies that organize voters and set out a broad electoral
agenda. But they can also be sources of ideas and instruments that assist the public
to control government. Thus, to strengthen legislative institutions in ways that might
stifle or distort the development of parties does the cause of constitutional,
representative democracy little good.

A seemingly innocuous case, research facilities, shows where problems might
lie. Nobody questions the need for a legislative library or a legislative reference service
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available to all members. But how much public money should go toward hiring private
research staff? Not many Latin American legislatures can afford to give each deputy e-:~.
research assistance, and regimes interested in strengthening parties will question the
advisability of giving each deputy such riches. Where parties are historically weak
giving individual legislators resources that will per'mit, even encourage, them to ignore
party lines seems to invite the continuance of a personalistic politics. Funding parties
might be preferable, and it might be better yet to fund not all parties, but only those
that cross some threshold (e.g. ten percent of total seats). At this juncture, what
looked like a nice, safe technical reform becomes a highly controversial political
question that donors may want to avoid in favor of safer projects.

c. Constituency offices

I remember talking to a friend soon after his election to the Nicaraguan National
Assembly. He proposed to revolutionize Nicaraguan politics by setting up an office in
the part of Managua where he lived so that his constituents could come to him for
help, whether they voted for him or notl Another new deputy decided to champion
the interests of the poor and remote part of the country from which he hailed, and
made regular trips there to consult his adopted constituents. When I later told this tale
to a former student who held a seat in Newfoundland's House of Assembly, he was
speechless. He could not conceive of a politician for whom the idea of constituency
service was novel.

In his view, a vital part of a legislator's job is fulfilling what has been called the e
tribune's function. This consists of trying to sort out constituents difficulties with
other government agencies, and is particularly important in poor districts where many
people feel uncomfortable dealing with officials. As many Latin American legislators
will have substantial numbers of the poor in their constituencies, this could be a
welcome development. It strengthens the legislature (it does things that help ordinary
people), the member (she stands up for us), and the party (they look after their
supporters).

Moreover, having constituency offices does not mean having single-member
constituencies. The Netherlands, for example, combines proportional representation
with representatives actively present at the local level. The most serious objection to
this innovation is that it could prove expensive to sustain.

d. Publishing and publications

The last technical items I want to raise concern the printing of a daily record
of debates and the publication of regular bulletin of parliamentary affairs. As to the
first point, having published debates is not only a boon to researchers (academic and
partisan), but to journalists and practicing politicians, too. Preparing the debates,
though, requires a sophisticated recording system, a battery of typists to transcribe
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the debates, and of course having the debates printed and distributed. In wealthy
countries, the norm is for a draft of the debates to be ready the next day so that
typographical errors can be fixed; this may be more than a poor country would wish
to undertake. Here is another worthy and uncontroversial project.

Publishing a regular parliamentary news bulletin is also a useful undertaking. In
Nicaragua, the director of the National Assembly's Press Office, Maria Elena Martinez,
began issuing weekly reports several years ago. These are snapped up by the press,
who use them for background, and provide a handy summary record of events. The
Press Office there also makes sure that the day's agenda is available to reporters,
letting them know which committees are meeting and which subjects are slated for
debate on the floor of the house. All of this raises the profile of the legislature.

2. More Political Considerations

To conclude this survey of ways to strengthen representative assemblies in
Latin America, I yvant to turn to some more controversial innovations. They are
controversial because they carry obvious political effects, both in the partisan or
electoral sense and in the sens~ that they could affect the overall functioning of the
political system.

Certain to arise as an issue in discussions of legislative strengthening is financial
control of the executive. This means more than the annual review of the national
budget. An efficient legislature should have its own auditor who will review the
expenditures of the national government over the past year. This individual must be
absolutely non-partisan and technically proficient. And as with any auditor, this
legislative official comments on the utility and justifiability of the government's
spending. Having an official auditor puts a powerful tool into a legislature's hand, even
if it is useful mainly to embarrass an administration that spent profligately on last
year's Christmas parties. Because this is a politically sensitive change, it probably
works best on a legislature-to-Iegislature basis that avoids official development
agencies.

(

The last of the political strengthening devices that might be considered
concerns committees. As it is only in British-style parliamentary systems that the
desirability of standing committees is questioned, that is not our concern here. Rather,
the question is how to use committees to their, and the legislature's, best
advantage.

To that end, it is useful to think about proposing the use of itinerant
committees and using legislative committees to undertake investigations. Investigative
committees are familiar parts of legislatures in constitutional democracies. Though
often used to pursue scandals, they can also be used to collect and develop
information for future legislation. This is a relatively widely accepted way to employ
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legislators fruitfully and keep the assembly in the public eye. Only where an
administration greatly distrusts the legislature will such overtures provoke controversy. e)

The use of itinerant committees should be equally acceptable, although more
costly. Letting legislators travel around the country, hearing submissions, and
generally taking the public pulse ensures that interests beyond the capital have a
chance to speak out. This is unlikely to benefit the truly marginalized but it does put
government in touch with some of the people outside the framework of elections. An
administration that would oppose using itinerant committees is probably one so
jealous of its perks and powers that it would not tolerate even a reasonably efficient
legislature.

Increasing the assembly's capacity for fiscal oversight, giving the power to
generate more of its own information, and putting it directly in contact with more of
the country may not make it pass more bills with less discussion, but will increase its
political centrality. This will shift the balance of power within the political system a
little more toward the legislature and those
who can influence it. Though the reforms /appear at first blush fundamentally
legalistic, in reality they are highly political and can produce changes that their
sponsors neither foresaw nor wished.

A LEGISLATURE IN A DEMOCRATIC TRANSITION

This current round of democratic transitions in Latin America has produced e
instances in which parliaments have central to the process (e.g. Bolivia or, in a
different way, Guatemala), those where the legislature has had little weight
(Argentina), and those where the assembly has been pushed aside in an autogolpe
(Peru). Rather than try to summarize the experience of fifteen separate
democratizations (all but Costa Rica, Cuba, Venezuela, and Colombi"a, which continue
with their systems unchanged), I shall describe in a little more detail what has
happened in Nicaragua. I have chosen this path because (1) I have studied Nicaragua
closely for a good while and (2) Nicaragua shows both the promises and perils of
building a stronger legislature.

1. A Bit of Background

The Nicaraguan National Assembly dates from 1985. The Sandinista
government abolished its first representative assembly, the corporative, appointed
Council of State, and replaced it with a fundamentally conventional legislature as part
of series of reforms that brought to an end an era of trying to create revolutionary
governmental machinery. During the remainder of the Sand inista period (until 1990)
the Assembly evolved into an integral part of the governmental process, involved in
all facets of law-making and important enough as a source of news to draw a
substantial press corps. What it not do was assume any political initiative against the
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government. That this was due more to a disciplined, sixty-three percent Sandinista
majority than to institutional design became clear under the next administration.

Not all the Sandinistas' legacy was positive, however. After the Sandinistas lost
general elections in 1990, the lame-duck legislature acted to protect the interests of
the out-going governors. This did not mean the usual "midnight appointments" to
judgeships and boards, but rather new and important public laws. While this episode
reflects more on those who orchestrated it than on the institution where it was played
out, it gave fair warning that the National Assembly would be an important and
controversial
player in the future.

In fact, the great lesson of the Sandinista-designed National Assembly is that
no one can predict how modernized legislative machinery will be used by future
generations of deputies. Operating in a different context and pursuing distinct
agendas, members of the next congress may seize on some previously innocuous rule
and turn it into a powerful weapon. Outside observers should not, then, be too quick
to condemn an assembly for lack of vigor or too quick to applaud it for responsible
behavior.

2. The Chamorro Administration and the National Assembly

Whatever the Sandinistas intended in 1985, the legislature they established
was flexible and orthodox enough to carryon unreformed under the center-right
government of Violeta Chamorro. Though the Assembly has caused the president
repeated headaches, this is the result of political decisions taken by legislative leaders,
mostly from Mrs. Chamorro's own party. The legislature's rules and structure are
unremarkable, except that they do permit the chamber to act with a fair measure of
independence. When it fell into the hands of those who disagree with the president,
the executive parts of government were in for a rough ride.

Though the president's supporters, an electoral alliance of fourteen parties,
controlled the legislature, most of the majority caucus differed with her on most
important issues, often passing laws she felt compelled to veto. Despite the fact that
the Assembly has not overridden a presidential veto on an important issue, Chamorro
has had to spend lots of time and political capital winning eventual legislative
acceptance. She is obviously dealing with an efficient legislature. It has the
constitutional capacity to do significant work and exercises this capacity in ways that
unquestionably affect policy. Yet it is also a representative body that creates political
roadblocks and makes Nicaragua more difficult to govern.

In its most recent and successful contest with the president, the National
Assembly proposed and passed a set of constitutional amendments that substantially
reduce the power of the executive. These were supported by a broad coalition that
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included dissident Sandinistas as well as both former supporters and opponents of
Chamorro from her original alliance, indicating that new political forces might be
forming within the legislature. The amendments themselves ban consecutive
presidential terms, forbid the president to be succeeded by a close relative (vital in
Nicaragua where Mrs. Chamorro's son-in-law aspires to the nation's top job), and
extends the National Assembly's "advice and consent" powers to cover both a
broader range of appointments and agreements with international financial institutions.

Rather than enter into the details of the National Assembly's recent
development I wish to evaluate its performance against the five criteria, set out
earlier, for determining if a legislature belongs among the efficient parts of
government. Most of these can be handled quickly. because the evidence is
unambiguous.

Legislate: Though the Nicaraguan president has extensive decree powers, it is
the Assembly that handles such complex matters as privatization, property rights,
military reorganization, and of the constitutional amendments.

/

Oversight: Not only does the National Assembly regularly amend the executive's
budget, it summons ministers before committees, and now reviews treaties as well
as many executive appointments. It has the powers needed to hold the president
accountable.

Informing: There is a sophisticated press corps that covers the Assembly and
film clips and sound bites from the floor are on the news most nights. Moreover,
protesters often make the National Assembly their tar-get, partly because they can
expect good coverage.

Representation: The legislature became important in the Chamorro years
precisely because it gave a voice to a part of the President's party that she and her
executive advisors chose to ignore. Further. the large Sandinista delegation in the
Assembly (forty-three percent of the seats) meant that all its clients had a presence.

Conflict Management: This is the National Assembly's weak spot. Not only has
it engaged in almost continual conflict with the president, the Sandinistas have often
crossed swords with a substantial right-wing faction. Rather than moderate and
conciliate conflicts, it seemed at times as if the legislature was focusing them more
sharply.

3. Nicaragua's National Assembly and Democratization

How important is it that conflict management is the one area where Nicaragua's
legislature falls short of desired standards? Does this convert the Assembly from a
force for democracy into a threat to democracy?
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To meet the first four criteria for becoming an efficient part of government a
legislature has to have the political weight and the political will to make itself heard.
It has, that is, to be able to start fights, see them through, and win its share of them.
When Congress and the President square off in Washington or the Official Opposition
in Ottawa or London uses procedural devices to frustrate the Prime Minister we say
that this is democracy at work. We do not worry about system breakdown because
in these established representative democracies there is effectively unanimous
agreement to follow the basic rules of the game, which are what defines the
framework where political conflict takes place.

In consolidating democracies these basic rules either cover fewer contingencies
or fewer important political players accept the rules unconditionally. Thus conflict that
starts out about a detail of policy can end up calling into question the nature of the
regime. This is not a historically unparalleled situation: seventeenth century England
and the United States and most of Western Europe in the nineteenth century faced
similar challenges.

The issue here is whether a polity comes closer to democracy by repressing
conflict, a qualitatively different objective than moderating it, or by trying to channel
political disputes so that they might be resolved within the boundaries of the law and
without violence. Stifling legitimate conflict in the name of stability, a plausible goal
in many concrete instances, too easily becomes standard operating procedure, and
soon legitimate outlets for criticism and dissent are closed. This leads us perilously
close to where we were when the third wave of democracy first rolled in.

Nicaragua's turbulent last six years offer some hope that contestation need not
be destructive.. Though the country has approached economic collapse and faced a
wave of criminal violence, political conflict· has, in the main, stayed within
constitutional bounds. Whether this would have happened if the National Assembly
had not been available as an outlet for opposition is questionable.

CONCLUSION

Legislative strengthening upsets historic political balances. Thus, when it works
it should generate disputes. This is politics in action. What is essential is to build
representative institutions that can contain these new conflicts and convince those
embroiled in these disputes to follow the constitutional path to settlement that the
legislature offers. A legislature able to do this contributes to both the legitimacy and
the effectiveness of a democratic political system.
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PATHWAY OR NO-WAY TO REFORM
CDIE ASSESSMENT OF LEGISLATIVE ASSISTANCE PROGRAMS

Gary Hansen
Center for Democracy and Governance

07/14/95

Over the past decade USAID has provided assistance to legislatures
as part of the Agency I s democracy program. In general, these
programs have been designed to enhance the stature and role of
legislatures in a context of democratic transition where their
functions were seriously circumscribed by previous authoritarian
regimes. Given the importance of the legislative function, either
as a reformist or anti-reformist force in transition countries, it
is imperative that USAID assess its efforts and other donor
experience in support of legislative development in order to
enlighten future investment strategies in this sector. Over the
next six months CDIE will undertake a multi-country assessment of
legislative projects with the intent of producing a summary report
by the end of this calendar year. I The report will provide a
strategic framework, based on the assessment, which can be used in
deciding when and how to invest in legislative programs.

BACKGROUND

USAID investments in legislative development congregate in the
following geographical areas: Latin America, Central Europe,
Southern Africa and Asia. Some legislative development activities
are underway in the former USSR countries, but they are relatively
new. In Asia, the Asia Foundation has also funded legislative
development efforts. NED, IRI and NDI have also been active in
legislative development efforts. At the moment it is not clear
what, if anything, other bilateral or non-governmental donors (e.g.
the German Stiftungs, Soros Foundation) have been doing in this
area.

Much of the USAID assistance has financed the development of basic
infrastructure. This has included, for example in East Europe, the
provision of automation equipment (copiers, fax machines, office
equipment) , books, newspapers, CD-ROM sUbscriptions, and
improvements in legislative staff research and analysis
capabilities. Assistance has also included the training of
legislative representatives and staff in the organization of
committees, and in the general procedures required in organizing
and conducting legislative business.

variations on this assistance strategy, particularly by the Asia
Foundation, (Which has frequently served as the implementing agent
for USAID legislative projects) have included the strengthening of
policy analysis institutes outside the legislature who then provide
their services to the legislature. In other cases, the Foundation



has targeted its support to particular issues (e.g. environmental
pOlicy reform) and sought to build support among particular
reformist legislators and constituent lobby groups.

In the Philippines, the Foundation has supported Congress Watch, an
NGO which observes and reports on the behavior of individual
congress members in order to pUblicly highlight their performance
and assure greater accountability. The Foundation has also
supported in Manila the Legislative Development and Training
Service, an independent organization to train NGOs on how to lobby
congress. In Sri Lanka, the Foundation has funded the
establishment of an independent policy institute at the University
of Colombo to provide policy analysis to the parliament, as opposed
to investing in an analytical unit within the parliament.

CONCEPTUAL FRAMEWORK

The opportunities for greater legislative roles has emerged with
the demise of authoritarian regimes worldwide over the last decade.
The question thus arises as to whether legislatures can respond to
these opportunities and if they can become a reformist force in
championing polices which address the larger national or collective
interest.

What are the critical variables which need to be examined in
understanding whether legislative can assume a constructive role in
democratic transitions? Table 1 outlines a conceptual framework
which identifies some of these variables. It should be stressed
that the framework is an initial effort in identifying determinants
and issues involving legislative roles, and that it will need to be
expanded and revised as the study proceeds.

TABLE 1
CONCEPTUAL FRAMEWORK

Legislative Development Assessment

Political Macro Legislative Reform Impacts
Economy of structures for Reform and Indicators
Reform Interest Objectives

Aggregation
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Dominate Electoral Efficiency Expressing
interests, system (eRS) public opinion
coalitions,
advocacy Parliamentary Effectiveness oversight
groups vs President - Discipline

system - Incentives Representation

Marginal corporatist Issue Focus Public Policy
interests, Systems
coalitions and
advocacy Political
qroups Parties

Reading from left to right the first column in Table 1 refers to
the need for assessing the political economy of the rUling
coalition in a particular country. Analyzing the dominate
interests of the coalitions, their degree of cohesiveness, their
inclusiveness or representativeness 'of the society at large, and
their bases of power, will provide some indication of the prospects
for the legislature emerging as a reformist force. Thus, the
existence of the large coffee oligarchy in alliance with the
military in El Salvador, prior to the more recent Peace Accords,
did not provide an environment conducive for the legislature
assuming a reformist role. Similarly, in Kenya, the power of the
rUling coalition rests on a narrow identification with a minority
tribal group, which inclines the regime to be unreceptive towards
a more reformist legislature.

RUling coalitions can change and become more inclusive of reformist
interests, which can open the way to defining a more activist
legislative role. Thus, since late 1980s, reformist groups who
were at the margins of the political arena, have been riding the
wave of democratic openings underway in many countries, and the
reconstitution of ruling coalitions is providing more receptivity
to enhancing the role of legislatures.

The second column refers to the macro structures through which
group interests are aggregated. The nature of these structures are
usually designed to serve the interests of the ruling coalition.
Thus, an incumbent political party may design a electoral system
which works to the disadvantage of opposition parties. In a recent
election in an African country, the opposition parties secured 20
percent of the vote, but the disproportionality inherent in the
electoral system served to reduce their representation in
parlrament to 2 seats. A more proportional electoral system would
have brought them 23 seats.

The choice of a parliamentary or a presidential system of
government has obvious implications concerning the role of a
legislature, with the later choice usually accommodating a more
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activist and robust role.

While, the current discourse in applied political science, as
represented, for example in the Journal of Democracy, is quite
divided over what kinds of electoral systems and parliamentary vs
presidential structures are appropriate for particular country
situations, there is unanimity on the profound importance these
choices have in contributing to good or bad governance, and the
positive or negative role of the legislature therein.

Another avenue through which interests are expressed, and one which
has important implications for legislative roles, concerns the
corporatist mode of interest aggregation and representation
prevalent in many European countries and in Latin America. In
these systems the legislature may be a marginal player, with peak
associations from labor and business along with the executive
branch negotiating major policies outside of the legislative
process. This can evolve into a relatively tight and exclusive
oligarchy of interests, as has been the case in Austria. New
parties, which represent a more urban-middle class constituency,
have sought to elevate the role of the Austrian legislature as a
means of challenging the dominate peak associations.

The final item in the second column concerns the role of political
parties. Where political parties are weak and fragmented, the role
of the legislature can be diminished as an arena for constructive
debate and policy deliberation. Indeed, in most developing
countries political parties are weak, opening the way for the
executive branch to overshadow the legislative function.

In summary, the variables contained in the first two columns have
a strong impact in determining the role and political inclinativxis
of the legislative function. In fact, some of the political
economy literature considers these variables as having such a
determinative impact that they focus little if any attention on the
formal institutions of government as independent variables in their
own right (see for example writings of Robert Wade and Michael
Shafer cited in the bibliography). Know the interests of the
ruling coalition, the types of macro structures they have designed
to further those interests, and the formal institutions of
government become the instrument which serves those interests. For
this reason legislative dynamics frequently are not a paramount
concern.

The third column assumes that, inspite of the leanings of some
political economy writings, the legislature can at times be an
important institution, in one or more areas, (conflict resolution,
oversight, etc.) particularly, where the processes of fundamental
political change are underway, where new forces are emerging to
challenge old coalitions, and where the legislature becomes an
arena for reformers and the guardians of the status quo to contest
future government roles and policies. The legislature might also
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assume a role (through its oversight function) in pressing a
resistant bureaucracy to be more compliant and accountable in the
implementation of reformist policies emanating from newly
installed, more progressive ruling coalitions.

Putting aside for the moment the external variables (as indicated
in the first two columns) which can constrain or enhance the
reformist role of the legislature, the third column assumes that
the external variables are favorable, and therefore the problem is
how to organize the internal dynamics of the legislature in making
it a more effective tool of governance.

Column three indicates the different kinds of objectives for
reforming the internal dynamics of a legislature. First is the
efficiency Objective, an objective associated with the approach of
the u.s. Congressional Research Service in the Post World War II
era. Schooled in the principles of scientific management, the
touchstone of this approach features an emphasis on aChieving a
more "rational and modern ll legislative operation, a view which is
well represented, for example, in the recommendations of the
Legislative Reorganization Act of 1946 (Table 2).

TABLE 2
Recommendations of the Legislative Reorganization Act of 1946

• streamlined duties
• professional staff
• expanded research services
• sYmmetrical and streamlined committee structure
• increased information flow with the executive
• specialization and division of labor in oversight
• registration of lobbyists
• higher salaries and staff budgets

The efficiency paradigm to reform is the core strategy of the CRS
in the provision of assistance to the East European legislatures
(Table 3), and has been a major element of the approach taken by
the Asia Foundation in its long history of assistance to
legislatures in Asia.

TABLE 3
CSR ASSISTANCE TO CENTRAL EUROPE

• computer equipment
• books, library materials, data bases and CD-ROM
• staff training
• research and informational capability
• technical assistance on election laws, lobbying laws, etc.

While it is important that legislatures organize and conduct their
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business in an efficient and orderly fashion, a critique of the
efficiency approach has been that more rational legislative
procedures do not necessarily lead to more rational policy
outcomes. The following statement sums up how a number of scholars
have viewed legislative performance.

In other nations and at the municipal level in America,
legislatures have withered because they have concentrated
on particularistic representation at the expense of the
more general responsibility for programmatic performance
(Roos, p. 334).

The author of this statement goes on to drive home the point that
without "party or institutional discipline, they (legislators) will
tend toward delay, symbolism, servicing of the organized and
particularism. There will be a systematic tendency to undertax and
overspend (Roos, P. 334)."

The above quotations touch upon the 'central issue of whether the
legislature has the capacity in act in the collective interest of
a country, that is, can 1t engage in reformist actions, or is the
incentive system such that legislators act in a manner which leads
to "collective disaster or the tragedy of the commons."

While democratic theory provides a potent and in the view
of many a sufficient justification for legislative
autonomy, the recent history of the legislature I s policy
making role suggests that its prerogatives need to be
justified in practical as well as philosophical terms
(Mezey and Olson, p. 214).

The above discussion leads one to the fourth column of Table 1
which indicates four normative criteria in jUdging legislative
performance. The first item concerns pUblic policy and the ability
of the legislature to approve legislation consistent with the
larger collective interest. In brief, does the legislature support
reform. The second item focuses on the oversight function in
holding the executive branch accountable. The third item refers to
the deliberative capacity of the legislature and its ability to
vent a wide range of representative public opinions and interests.
Finally, the fourth category concerns the ability of the
legislature to serve constituent requests, such as working on
behalf of a constituent in processing a claim against an
unresponsive executive agency.

One or more of these functions would serve as the criteria for
assessing the impact of direct or indirect donor investments in
legislative activities. Direct investments refer to donor
strategies designed to make the legislature a more effective and
efficient institution; as such it could be considered an
institution-building strategy. Indirect strategies refer to the
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~ wide array of donor activities involving donor support of reformist
coalitions within a legislature or NGOs who are pressing
legislative representatives to support major political or economic
reforms. The example cited earlier where the Asia Foundation is
working with the Thai legislative committee on environmental reform
issues falls into this latter category.

EVALUATION ISSUES

USAID evaluation experience with legislative assistance is limited.
An evaluation has been conducted of the regional Central American
project, and ENI is planning to conduct an evaluation of its East
European legislative assistance efforts this summer.

At this point an initial range of issues can be highlighted which
can begin to focus on some of the strategic questions for this
evaluation.

~)

An effective Legislature. What does it mean1 Most USAID projects
are designed to create more "effective" legislatures. This
obviously implies enhancing the power and independence of the
legislative function, particularly with regard to more effective
representation of constituents, stronger oversight of the executive
branch, and more involvement in bill drafting. This looks good on
the surface, but what if it turns out that the legislature is
antithetical or indifferent to the political, social and economic
reforms which USAID and other donors are advocating?

A general review of legislative performance in the developing world
indicates that these institutions frequently harbor strong anti
reform propensities. In such a context, how then does one define
"effectiveness:" by the fact that the legislature has more power
vis-a-vis the executive branch and/or the fact that the legislature
is using its power to favor or oppose reform?

What factors determine whether a legislature is effective1
Assuming that one has been able to answer the first question
addressed above, what are the variables which would need to be
addressed to improve effectiveness? In many projects the
presumption is that constraints to performance are internal to the
legislature itself; i.e. the lack of adequate staff and equipment,
or the lack of role definitions in the allocation of legislative
work and bill drafting. However, there is plenty of evidence to
suggest that underperforming, weak or unreformist legislatures are
reflective of conditions which lie outside of these legislatures.
These-conditions include:

(1) RUling oligarchies which inhibit the growth of reformist voices
and their expression within the legislative branch or other fora.
Party elites are frequently able to control candidate selection in
such a way that elected candidates are more dependent upon these
elites than they are on constituency support. Thus, in some cases,
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legislative members lose their seat if they caste a vote which
opposes their party position (Sri Lanka) or if they are "outspoken"
in their criticism of government policy (Indonesia and Malaysia).

(2) Electoral systems which are rigged to favor a dominant party
and to fragment or ban opposition parties, thereby weakening the
capacity of the legislature to engage in constructive deliberation.
This recently has been the case in most of the Central Asian states
of the former Soviet Union, where opposition parties have either
been banned or seriously constrained from having significant
legislative representation.

(3) corporatist political systems where major state policies are
made in arenas outside of the legislative branch. In many Latin
American and in some European states (Austria, for example,) major
policies are negotiated (frequently in less than transparent ways)
between the executive branch and peak associations representing
business, (and sometimes labor), etc., which serves to bypass the
legislature and exclude other major interest groups from the
process. The neoliberal reforms negotiated in Bolivia, Peru and
Ecuador excluded organized labor and lower-class groups (Conaghan
and Malloy, p.17).

Added together the above factors can either marginalize the
legislature or conversely make it an important political player,
but primarily as a force in opposition to reform. In brief, the
locus or path to reform in a particUlar country mayor may not be
through the legislature. Reforms in the electoral system and the
governance rules within the political parties may be essential
prerequisites for the emergence of a viable legislative function.

Based on the above discussion some of the basic questions which the
COlE assessment will seek to address are as follows:

What are the various strategic logics for determining whether 'to
invest in legislatures?

By what standards does one jUdge the effectiveness of donor
investments in legislatures?

Are there sequences and tradeoffs in the process of political
reform which would give less or more priority to legislative
investments?

Should investments in building constituencies and coalitions for
reform, (i.e. demand generation around basic structural reforms or
partiCUlar issues) in and outside of the legislature assume primacy
as opposed to changing the internal organization and procedures of
the legislature as an institution?

Can investments in legislatures be seen as discrete activities or ~

must they be tied to a larger concept and strategy of political ..
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reform which requires investments in the other actors and areas of
the political system? What would be the nature of the linkages
between these elements.

If the legislature is to be an agent of reform, what kinds of
strategies have donors employed in supporting this role? What have
been the impact of these efforts?

EVALUATION METHODOLOGY

The evaluation will be undertaken by corE teams visiting 6 to 8
countries where USAIO/other donors have accumulated the most
experience in legislative development. An initial candidate list
includes the following countries: Philippines, Nepal, Ukraine,
Bulgaria, Bolivia and El Salvador.

Each COlE team will spend approximately two weeks in each country.
They will then prepare a country report, which together with the
other country reports would constitute the basis for writing the
final synthesis.

WORXPLAN

e·i

TASKS

Issues Paper An issues paper will be prepared
identifying major themes with respect to
legislative development which will serve as
as the briefing paper for each team prior to
their departure. The issue paper will synthesize
insights and issues from project documentation
and literature surveys.

Phase I Field Visit The first phase of the
evaluation will focus on the Philippines.

Phase II Field Visits The second phase will
involve sending teams to the remaining 6 or 7
countries.

Drafting of synthesis Paper A synthesis of
the three field visits will be drafted as the
final product of the study.

COMPLETION DATE

July 15

August 1-,15

Sept-Oct.

December 15
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USAXD LEGISLATXVE DEVELOPMENT PROJECTS

REGXON

Latin America

Regional

Honduras
Guatemala

Nicaragua
EI Salvador
Panama
Costa Rica
Bolivia
Ecuador
Chile

Asia/Near East

Nepal
Bangladesh
Cambodia
Thailand
Pakistan
Egypt

Africa

Zambia
Nambia
SADC Regional

Central Europe

Poland
Hungary
Czech Republic
Slovakia
Albania
BUlgaria
Latvia
Lithuania
Estonia

Former USSR

Ukraine

YEARS

1985-1994

1987-1995
1987-1991
1990-1997
1991-1998

1989-1993

1991
1989-1995
1993-1995 I

1992-1995
1989-1994
1992-1994
1985-1992

1993-1998

1992-1997
1995-

CONTRACTOR

Center for Democracy
Florida Intern. Un.
SUNY/Albany

Georgetown Un.

Center for Democracy
Research Triangle Inst.

Center for Democracy
Center for Democracy
SUNY

Asia Foundation
Asia Foundation
Asia Foundation
Asia Foundation
Asia Foundation

NDI

congressional Research
Service served in all

of the Central European
Countries starting in
1991
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Weighing in on the Scales of Justice:
Strategic Approaches for Donor-Supported Rule of Law Programs

Center for Development Information and Evaluation
U.S. Agency for International Development (USAID), Washington, D. C. 20523

Summary

The development of legal systems in sup
port of the rule of law (ROL) has be

come a major goal in USAID's expanding
portfolio of democracy programs. And, in re
cent years. USAID and other donors have built
a rich base of knowledge about effecting legal
change--one that can serve as an important
resource for refining existing ROL programs
and designing future ROL efforts.

In 1993. the Center for Development Infor
mation and Evaluation (CDIE) completed a six
country assessment of USAID and other donor
ROL programs. COlE studied programs in Ar
gentina, Colombia, Honduras, and Uruguay
where USAID has been the main donor
supporting ROL efforts-and in the Philippines
and Sri Lanka, where the Asia and Ford Foun
dations have been key. This Evaluation High
lights summarizes CDIE's evaluation synthesis,
which in turn distills and analyzes the findings
and recommendations of the country studies.

The -COlE assessment sought to be both
retrospective and prospective and had the fol
lowing three principal purposes:

• To assess recent donor experience in ROL

• To develop criteria for initiating ROL pro
grams

PN-ABG-033

• To propose a strategicframework for setting
ROL priorities and for designing country
programs

The strategic framework that CDIE has de
veloped (see Figure 1) identifies four distinct
ROL strategies and recommends a sequence in
which they might be used to plan and undertake
ROL activities. It emphasizes strengthening
host country demand for ROL reform before
engaging in more conventional, supply-side,
institution-building activities.

The assessment results indicate that USAID
(as well as other donors) should consider a
range of criteria in determining whether to in
vest in ROL programs. In a country where
preconditions are problematic, USAIO will
have to decide before investing whether its pol
icy leverage and influence can elevate the im
portance of ROL reform in the country's
political agenda. Where political will for re
form is promising but still relatively weak.
USAID will need to pursue constituency- and
coalition-building strategies. Especially crucial
are strategies that generate support for ROL
reform by stimulating public pressure through,
for example, legal advocacy groups or busi
nesses and by strengthening the freedom and
professionalism of the media.

A further important management implica
tion of the assessment findings is that even with



only modest funding levels USAID can serve in
a pioneering capacity, acting as an experimen
tal, risk-taking innovator to develop approaches
that then can be taken over by multilateral do
nors willing to make more substantial invest
ments.

Background

USAID has a long history of activity in
ROL, which can be divided into four genera
tions of development efforts. The first genera
tion, the "Law and Development Decade,"
began in the early 1960s, when the Ford Foun
dation and USAID supported the development
of law faculties in a wide array ofAfrican, Latin
American, and Asian countries.

In the mid-1970s, the New Directions Man
date ushered in a second generation of USAID
legal-development efforts that focused on alle
viating poverty by meeting the basic needs ofall
individuals and giving the poor a larger voice in
the development process. One activity carried
out under the New Directions included making
legal services accessible to the poor through
legal aid projects.

The third generation of USAID investments
in the legal sector began in the early to mid
1980s with the initiation of court reform in the
Latin America and Caribbean region. Referred
to as the "Administration of Justice Program"
(AOJ), the Latin America activities have in
recent years constituted a major component of
USAID-sponsored democracy programs in the
region.

Currently in the 1990s, the scope of USAID
law programs is becoming geographically and
substantively broader. With support for democ
racy emerging as a major Agency objective,
USAID Missions worldwide are including law
projects in their country democracy programs.
Furthermore, the programmatic focus and con
tent of these efforts are encompassing a wider
array of objectives, strategies, and activities
than did earlier efforts. For this reason USAID
activitIes involving legal development have
come to be called "Rule of Law" (ROL) pro
grams. (Rule of Law is also the term employed
in the Agency's recent strategy paper on democ
racy.) The use ofthis term implies correctly that
USAID is moving into a fourth generation of
program activities. The intent of this CDIE

2

assessment is to move forward the process of
strategic thinking on designing fourth-genera- A, \,1
tion ROL programs. _

Findings
The six countries selected as case studies for

this assessment (Argentina,. Colombia, Hondu
ras, the Philippines, Sri Lanka, and Uruguay)
demonstrate a variety of strategies for address
ing ROL issues and offer lessons for guiding
ROL programming. The wide range of donor
supported ROL activities can be divided into
four strategies: (1) legal-system strengthening,
(2) access creation, (3) structural reform, and
(4) constituency and coalition building. Some
countries studied pursued one strategy, whereas
others undertook multiple strategies simultane
ously (but usually gave priority to one). In
several cases the initial strategy proved unpro
ductive and was replaced by a different ap
proach. The following analysis of each of the
four strategies and its impact on ROL develop
ment provides important insights into ROL pro
gram design.

Legal-Systems Strengthening e
USAID and other donors have supported

strategies for strengthening legal systems in all
six countries studied. Such strategies generally
comprised the traditional institution-building
activities and focused on enhancing the capaci
ties of host government judicial institutions to
render justice more effectively and efficiently.

For the most part, these strategies were di
rected toward the introduction of new systems
of court administration, such as improved re
cord keeping and budget and personnel manage
ment; the design and conduct of preentry and
postentry training programs for judges, court
staff, and lawyers; and the acquisition of mod
ern technology, such as computers for case
tracking.

The record of achievement with regard to
legal-systeM-strengthening strategies is mixed.
In Uruguay and Colombia, for example, these
strategies have contributed to important im
provements in judicial performance. In Uru
guay, the introduction of oral procedures to
supplement and replace much of the traditional
written approach to civil-case processing has ..
led to considerable reduction in the amount of •



e) time required to move cases through the courts.
In Colombia, revamped Public Order courts for
handling terrorism cases have increased the
conviction rate from 30 percent to around 70
percent in the first year of operation (although
still unknown is the impact of court efficiency
on human rights in a country that has long had
an unenviable record in this area).

Progress in the other four countries studied
has been more variable, however. In Honduras,
USAID assisted in upgrading the skills ofprose
cutors and public defenders who, despite pursu
ing their roles more vigorously, are still
constrained by inefficient judicial procedures.
In Argentina, initial efforts to improve the legal
system were unsuccessful at the national level,
but in the provincial courts they have found a
receptive audience. Court-improvement efforts
in the Philippines have received Asia Founda
tion support but have yielded few results.

Several lessons emerge. First, legal system
strengthening is not necessarily the best place
to begin ROL development. In particular, this
strategy is generally not effective when political
will or public pressure is absent or too weak to
demand and support improvements in judicial
performance. In varying ways, this has been the
case at the national level in Argentina, Hondu
ras, the Philippines, and Sri Lanka.

A second lesson is that the niost successful
strategies for strengthening a country's legal
system depend on the environment found there.
In Argentina, instituting a variety ofsmall insti
tution-building activities at the provincial level
worked well, whereas in Colombia the Public
Order courts proved to be the right place for
introducing change. In Uruguay it was training
in new oral procedures, while in Sri Lanka it
was helping to establish the national mediation
program.

A third lesson is that introducing court sta
tistical and database systems involves more than
just counting cases. Statistical exercises
launched in Argentina, for instance, have pro
duced large quantities of data in the first few
years oT work, but so far this mass of informa
tion has been of little use in creating an under
standing of why and where bottlenecks, delays,
and backlogs occur. A similar effort in Uruguay
made only slightly greater progress. Getting a
firm grip on the quantitative aspects of court
delay is a very difficult task, particularly in

justice systems characterized by isolated and
independent judges. But if a judiciary is to gain
control of its cases and reduce its backlog, it
must first develop a way of finding out what is
going on-and this takes time.

Access Creation

In several of the countries studied, donor
supported access-creation strategies have
helped make legal services more available and
affordable to low-income people who lack the
means and knowledge for seeking resolution of
disputes or redressing of grievances when their
rights have been violated. These efforts have
included legal aid, paralegal training, alterna
tive dispute resolution (ADR), legal literacy
campaigns, and legal-advocacy, nongovern
ment-organization (NGO) support.

ADR strategies are the most widespread. In
five of the six countries, USAID or the Asia
Foundation is supporting ADR mechanisms de
signed to divert cases away from the regular
court system into mediation boards, neighbor
hood counseling centers, and binding arbitra
tion schemes. Most of these ADR measures are
new but are showing promise as a low-cost
measure for providing expeditious and accessi
ble services for settling grievances, particularly
for lower income people.

In three countries-Argentina, the Philip
pines, and Sri Lanka-support has been pro
vided for legal aid programs and in the latter
two for legal literacy campaigns and paralegal
services as well. These activities are often lim
ited in their reach and impact if pursued as
discrete efforts. Legal aid programs tend to deal
with individual cases, generally depend on
scarcepro bono lawyer services, and frequently
lack the resources to pursue court litigation.
Similarly, although disputants may be motivated
by what they learn through legal literacy cam
paigns and the paralegal efforts carried out on
their behalf, their acquaintance with the law
would still be too rudimentary to empower them
to act effectively or have access to individuals
who can act for them.

Legal aid and literacy efforts become much
more effective when they are developed around
specific needs and issues and are linked to
organizations that have the professional legal
competence to engage in litigation and to pro
vide legal representation. The assessment re-



In a country where preconditions are
problematic, USAID will have to decide
before investing whether its policy lever
age and influence can elevate the impor
tance of ROL reform in the country's
political agenda. Where' political will for
reform is promising but still relatively
weak, USAID will need to pursue constitu
ency- ._ and coalition-building strategies.
Especially crucial are strategies that gen
erate support for ROL reform by stimulat
ing public pressure through, for example,
legal advocacy groups or businesses and
by strengthening the freedom and profes
sionalism ofthe media.

vealed that legal advocacy NGOs are perform
ing this role but only in Sri Lanka and the
Philippines. Such NGOs employ lawyers who
seek out and engage in class-action, public-in
terest suits and test cases on behalfof disadvan
taged groups who suffer from a common
infringement of their rights. Legal advocacy
NGOs can be highly effective because they
target specific issues and groups; seek, through
legal means, to reform structures perpetuating
poverty and oppression; and empower commu
nities to take action
in defense of their
rights and to break
bonds of passivity
and dependency. For
these reasons invest
ments in legal advo
cacy NGOs have the
potential for yielding
high returns.

Structural
Reform

Structural-reform
strategies refer to the
rules governing the
legal system, which
usually are reflected
in constitutional pro
visions and laws. Un
dertaking a donor
supported structural
reform strategy can be rewarding, although it
often presents a formidable challenge because it
may require constitutional changes or legisla
tive enactments. These initiatives can be time
consuming endeavors and are likely to
encounter opposition from entrenched political
interests. Furthermore, structural reform is
only an early step in ROL development and
requires follow-up effort as part of an access
creation or legal-system-strengthening strategy
to implement the reform.

All of the countries studied have engaged in
structural reform of one kind or another-in
some cases with USAID assistance and in other
cases independently. For example, four coun
tries sought to change their judicial personnel
systems in the direction of merit-based appoint
ments and promotions. The adoption of merit
systems is particularly important for raising

professional standards and enhancing the inde
pendence of the judicial branch.

Several lessons emerge in reviewing the per
formance of structural-reform strategies. First,
the effects of structural reforms are frequently
diluted by the absence ofpressures for account
ability and enforcement. Thus although govern
ments in two of the countries undertaking
structural change were moving ahead, in the
others political will to carry through such re
forms was tenuous at best. The best way to

shore up political
will in such cases

is through continu
ous prodding and
public pressure,
without which
consolidation of
structural reforms
tends to be prob
lematic.

Second, be
cause structural re
forms may meet
with strong resis
tance from en
trenched interests,
donor investments
to help create new
institutions may
yield greater re
turns than trying to
reform existing
ones. For example,

governments in five of the six countries-with
some donor assistance-are creating ADR
mechanisms to bypass court systems, which are
frequently unresponsive to reforms.

Constituency and Coalition Building

The assessment's major finding concerns the
need for USAID and other donors to devote
more attention to constituency- and coalition
building strategies. Constituency building refers
to donor support for citizen, commercial, and
professional groups engaged in mobilizing pub
lic pressure for legal reform and in helping
oversee government performance in executing
reform measures. Similarly, coalition building
refers to donor efforts to help forge reformist
coalitions and aUiances among NGO leaders
and senior government managers.

e)
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Until recently constituency- and coalition
building strategies played only a minor role in
donor ROL reform efforts. In the late 1980s it
was assumed that the newly emerging democra
cies of Argentina, Honduras, the Philippines,
and Uruguay would demonstrate the political
will necessary to move directly to structural
reform and legal-system strengthening. How
ever, except for Uruguay, it soon became clear
that host government commitments to legal re
form were weak and uncertain. Fortunately, in
two countries-Argentina and the Philip
pines-it was possible to move away from these
stalled efforts to constituency-building strate
gies aimed at increasing public pressure and
political support for legal reform.

The returns on investments in constituency
and coalition building -and the overall impor
tance of this strategy in ROL efforts-are well
exemplified in Colombia. Colombia is the one
country where USAID undertook a concerted
and protracted effort to bring together reformist
elites who then became leaders in bringing
major changes to the judiciary.

Potentially similar results can be found in
the Philippines, where in the face of weak
government commitment to legal change, the
Asia and Ford Foundations focused on mobiliz
ing new constituencies to pressure for reform.
Thus the Asia Foundation helped an NGO co
alition representing urban poor communities to
lobby vigorously and win legislative support for
urban housing rights for the poor.

A number of important lessons can be drawn
from the limited experience with coalition- and
constituency-building strategies. First, consti
tuencies vary considerably in their potential for
being sources of support for reform. While bar
associations were rarely a major source of re
form, the commercial sector provided a poten
tially important reform constituency. Second,
although NGO-based coalitions can be difficult
to build, they can be a strong force for reform.
The Philippines is a good illustration, having
produced effective coalitions representing in
digenous minorities, women, and the urban
poor, among other groups.

Third, all of the case studies indicate that
free and effective media are needed to imple
ment a successful coalition- or constituency
building effort. Only when there is free flow of
information can public debate be improved.

And only in such an environment can people
mobilize themselves to hold the legal system
accountable and press for reform. Fourth, a
crucial foundation for informed public debate
on a justice system is sound court statistics and
data on the system's inner workings. Reliable
data enable the public and reformers to identify
precisely the nature ofjudicial deficiencies and
to formulate specific, well-grounded proposals
for improvement. Finally, as a fifth lesson,
polling can be an invaluable adjunct to an ROL
program in assessing public perceptions of ju
dicial performance and in mobilizing demand
for reform.

Strategic Implications

A range of strategic implications concerning
donor approaches to ROL can be drawn from
the six country assessments. In particular, se
quencing of strategies is very important. In the
mid-1980s, many USAID ROL programs in
Latin America emphasized legal-system
strengthening and structural-reform strate
gies--approaches that usually are associated
with conventional institution-building activi
ties. These reform measures, which are supply
side oriented in their emphasis on increasing
the provision of legal services, were frequently
hampered by the indifference, ifnot opposition,
of political elites and the judicial bureaucracy.

A lack of strong and consistent political
support from host governments for ROL re
forms is contributing to a shift in emphasis in
USAID programming from supply-side ap
proaches to efforts featuring demand-driven
strategies. Specifically, the constituency-build
ing and access-creation strategies, which seek
to generate public pressure for reform, are as
suming more prominence in USAID ROL ac
tivities, as well as in the Asia Foundation
programs, particularly in the Philippines and
Sri Lanka.

A second policy implication points to a
range of criteria that can be used to judge
whether host country environments might be
favorable to ROL investments. The outlook for
reform improves if, beyond a minimum com
mitment from the host government to basic
standards of human rights, there are elites and
constituencies prepared to support reform, the
judicial branch is relatively autonomous and
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free of corruption, and the media are inde
pendent and report professionally on legal is
sues. Where these conditions are only partially
in evidence, donors will need to bolster the
reform effort through policy dialogue and con
ditionality.

Also suggested by donor experience in the
countries studied is a design methodology that
can be used to tailor ROL strategies to particu
lar country conditions. This design methodol
ogy is represented in Figure 1 as an analytical
tree.

The analytical tree begins with the ques
tion-Should USAID offer ROL support? To
respond, the first step is to determine whether
basic conditions in the host country are favor
able for initiating ROL investment. If USAID
(or another donor) decides to invest, the next
step is to determine whether host country politi
cal leadership is sufficiently supportive of an
ROL enterprise. Where such support is hesitant
or weak, a constituency- or coalition-building
strategy should be pursued. But where leader
ship support is sufficient, the focus should
move down to the next level, which poses the
query, . Is the legal structure adequate? If so,
analySIS and planning move on to issues of
access to legal services. A similar line of rea
soning takes the planner eventually to the base
of the tree and to the end objective of the ROL
effort: better justice.

The analytical tree is intended to be a tool in
the process of setting program priorities. Be
cause in the real world answers to the questions
posed in Figure 1 are seldom completely a
"yes" or a "no," donors will likely pursue
more than one ROL strategy at any particular
moment. The framework provides a useful
guide in helping donors determine which of the
four strategies should dominate under what
conditions and in what sequence the emphasis
on strategy should change over time.

Management Implications
. Th.e assessment has several crosscutting im

phcatlons for USAID management. First, in
many instances USAID ROL projects did not
require large expenditures. A court monitoring
enterprise in the Philippines, for example, re
ceived Asia Foundation support of less than

6

$100,000, and the institutional reforms imple
mented in the Province of Buenos Aires in
Argentina, which included some half dozen
significant activities, was supported with about
$170,000 from USAID over several years.
What such projects frequently do require, how
ever, is intensive USAID staff involvement in
order to facilitate the process of dialogue and
change within host government institutions and
constituencies.

Second, with limited funding, USAID can
serve effectively in a pioneering or trailblazing
capacity in the ROL field. It can act as an
experimental, risk-taking innovator to develop
approaches that can, when proven to be effec
tive, be taken over by multilateral donors will
ing to make substantial investments in this
sector. The Agency's experience with a series
of small and experimental grants in Uruguay is
leading to a significant Inter-American Devel
opment Bank investment in ROL, and in Argen
tina the prospect is good for the World Bank to
take over many of the efforts that the USAID
program has developed. In both cases, multilat
eral donors viewed USAID as a flexible opera
tion capable ofexperimenting to find successful
ROL strategies that they might then support
with substantially larger funding. As USAID
looks toward a time of significantly constrained
resources, this trailblazing approach should ap
pear increasingly attractive.

Third, using intermediary organizations as
ROL program managers has proven highly ef
fective in five of the six cases studied. In Ar
gentina and Colombia these agencies were host
co~ntry NGOs, whereas in the Philippines and
Sf) Lanka a U. S. NGO took on this role, and in
Uruguayan international organization-the
United Nations Development Programme-did
so. The NGOs' precise roles varied widely; in
some cases NGOs were more involved in policy,
while in other cases they were primarily admin
istrative managers. But in all instances the in
termediaries played an important role in
insulating the U.S. Government in the delicate
area of ROL, while in several cases they were
valuable in constructing ROL strategies as well.

A final management issue concerns the
chance of legal-system strengthening becoming
a "price" or "transaction cost" ofpursuing the
more political efforts embodied in constituency-
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and coalition-building strategies. USAID may
well find itself constrained by U. S. Government
poJicy-as it has been in the past (e.g., in the
Central American region)-to support ROL in
itiatives, even when the preconditions pointed
to in the analytical tree have not been met. In
such circumstances, the Agency may find itself
being directed to provide legal-system strength
ening support in the justice sector, even when

such assistance offers little chance of succeed
ing. Even so, it may still be possible to launch
some activities involving constituency and coa
lition building and access creation, while at the
same time absorbing the expense ofthe technol
ogy transfers reflected in legal-system strength
ening as a kind of "transaction cost" of
pursuing initiatives to improve the political en
vironment for sustained success.

This Evaluation Highlights Wa5 prepared by Gary Hansen and Harry Blair of the Center for Development
Information andEvaluation. The highlights summarizes thefindings from Weighing in on the Scales ofJustice: Strategic
Approaches for Donor-Supported Rule of Law Programs, USA1D Program and Operations Assessment Report No.7,
PN-AAX-280, which can be ordered from the DISC, 1500 Wilson Blvd, Suite 1010, Arlington, VA 22209-2404,
telephone (703) 351-4006;jax (703) 351-4039.
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8

&.:\.
W··



e) CURRENT PRACTICES:
TACTICS FOR DEALING WITH CORRUPTION

OVERVIEW
Michael Johnston

Politics and corruption have a reciprocal relationship: corruption undennines the
competitiveness and fairness of the political process, but those who hold positions of
advantage within a political system often will use considerable political influence to protect
the advantages that allow them to practice corruption. Thus, connections between
democratization and anti-corruption reform exist on several levels: democratization can be an
effective anti-corruption strategy, particularly if backed up with administrative and
institutional reforms, but corruption can make democratization much more difficult,
fragmenting and compromising the elites and organizations necessary to build freely
competitive politics.

In this session we consider those reciprocal connections, beginning with the differences
between sustainable democracy and unbalanced development. The former depends upon a
balance between the accessibility of elites and their autonomy: people must be able to
influence decision-makers, but in the end elites must be able to act and to pursue coherent
policies. It also depends upon a balance between political and economic opportunities, so that
it will be more difficult to use office to enrich oneself or to use wealth to buy power.

I will set aside the issue of defining corruption at the outset, suggesting that we consider it as
the abuse of public roles and resources for private benefit, acknowledging that in transitional
societies notions such as "public", "private" and "abuse" are politically contested and very
much in flux. Indeed, historically it has been through healthy political contention that such
terms have acquired stable and legitimate meanings. For these reasons, democratization is
essential to anti-corruption refonn, as well as vice versa.

But the democratization argument needs to be made more specifIc, and to be applied more
directly to differing societies and circumstances. Using the notion of imbalances between
access and autonomy, and between economic and political opportunities, as laid out above, we
analyze four different "corruption scenarios": interest-group bidding, merchant princes,
fragmented/extended patronage politics, and patronage machine politics. Each has a
distinctive set of corruption problems, and the second and third include particular dangers of
out-of-control "corruption spirals."

The main focus will not be upon the conceptual argument, but upon the particular corrupt
practices and strategic groups marking each scenario. Each also points to reform strategies,
with particular groups and institutions playing central roles. These can help draw imponant
boundaries and distinctions central to both legitimate conceptions of corruption and stable
relationships between wealth and power. The strength of those groups and institutions can be
estimated by looking at the presence or absence of major types of political conflicts in



CORRUPTION OVERVIEW
Page 2 e.

societies -- conflicts that mark the sort of healthy political contention needed to build
democracy and to build limits around corruption. The overall goal of the session will be to
help aid agencies and their staffs identify possible forc,es for democratization and anti
corruption action within the often-chaotic politics settings they confront, and to bring the
argument about democratization and corruption down to a more specific and useful level.
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VARIETIES OF CORRUPTION AS FUNCTIONS
OF POLITICAL AND DEVELOPMENTAL

IMBALANCE

ELITES:

accessibility > autonomy

OPPORTUNITIES:

Corruption type:
interest-group bidding

Strong econ interests, accessible
decentralized elites; interests use
wealth to capitalize on access to
segments of elite; elites engage in
individual enrichment

autonomy > accessibility

Corruption type:
"merchant princes"

Entrenched elite entrepre
neurs enrich selves and pol
followers, manipulate pol
access; danger of extreme
corruption

~------------------

Corruption type: fragmented
patronage, extended factionalism,
rnafiyas

e) Econ > Pol

Pol> Econ

r \\\ptl.U.I\f\·pt.rr ..\\l\\..fh...·.Il!" prt
IlJIlhl

USA; Germany; many affluent
liberal democracies

Fragmented and pol insecure elites
build personal following, are vulner
able to unofficial factions; danger
ofextreme corruption

Russia, Poland; Peru (pre-Fujimori),
Argentina (pre-Menem); early
evolution of Tammany: Italy; early
civilian regimes in Africa

China (guandao); military
regimes (Nigeria at var. points),
old Hong Kong, S. Korea;
LDP Japan

---------------~

Corruption type:
patronage machines

Strong elites buy off, preempt
pol. competition by manipu
lating econ rewards, enrich
selves; intimidation

Mexico, Sicily; Indonesia?;
Stuart England; rapidly
urbanizing nations;
mature Tammany machine



CRITICAL BOUNDARIES AND
DISTINCTIONS FOR ANTI-CORRUPTION

REFORM

• State vs. Society

• Public vs. Private Roles and Functions

• Politics vs. Administration

• Individual vs. Collective Rights and
Interests

• Market vs. Bureaucratic vs. Patrimonial
Allocation

1:\\\ ptJala\n:r,,'rl\\.m:rhl:Jll, ppt
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e)
STRATEGIC CHANGES AND GROUPS FOR

REFORM
ELITES:

accessibility > autonomy

OPPORTUNITIES:

Corruption type:
interest-group bidding

Anti-coffilption strategies:

strengthen protect official autonomy,
state/soc boundaries protect equality
of pol competition

Econ> Pol
Strategic groups:

political parties, lobbying vehicles
(e.g. PACs), grassroots groups,
middle bureaucratic manages, indiv.
legislators and staff~ good-govern
ment groups

~--------------------

Corruption tvpe: fragmented patronage,
extended factionalism, mafiyas

Anti corruption strategies:

accessibility > autonomy

Corruption type:
"merchant princes"

Anti-corruption strategies:

enhance mass participation, open!
routinize bureaucratic channels
emphasize legality, expand
political c;;ompetition

Strategic groups:

emerging econ interests, trade
assns, international partners, top
jurists, bur. mgrs; lawyers, free
profs; organizations in civil
society; potential opposition elites
--------------...
Corruption type:
patronage machines

Anti-corruption strategies:

Pol> Econ
strengthen/protect official autonomy;
state/soc boundaries; enhance state
capacity; increase economic growth

enhance mass participation, pol
competition; open and routinize
bureaucratic access; increase
economic growth

Strategic groups:

political parties, interest groups; indiv.
bureaucrats, bur. managers; law enforce
ment. judiciary; international business~

potential opposition groups and elites

1·\wrdal.,\r\·~·rl'\ln....rh'::Jl1, pr'
1..1;\lh)

Strategic groups:

opposition elites, parties; indepen
dent groLips in civil society, top
bureaucrats and jurists; large inCI
businesses, foreign-educated
technocrats, free profs
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GENERAL DEMOCRATIC AND ANTI
CORRUPTION REFORM STRATEGIES

• Where accessibility> autonomy, enhance
official autonomy, internal bureaucratic
management, and state capacity

• Where autonomy> accessibility, open up
channels of mass participation,
accountability and bureaucratic access

• Where economic opportunities > political
opportunities, enhance depth and equality
of political competition

• Where political opportunities > economic
- opportunities, encourage broad-based

economic growth
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'Micro' and 'macro' possibilities for reform

MICHAEL JOHNSTON
Department of Political Science, Colgate University, Hamilton, NY 13346. USA

Abstract. The connection between corruption and undemocratic politics is a familiar one, but it
often seems that more open and decentralized politics would only be more accessible to parties
seeking corrupt influence. But democratic politics has significant long-term strengths; a
revitalization of civil society can enlist some of the same private interests that might currently
engage in corruption. or be targets for extortion. as forces checking the abuse of power. This
"macro" approach does not supplant more familiar "micro" reforms; indeed. the latter are
essential, for more open politics might mean more corruption in the short run. Democratization
and improved public management are both needed if African corruption and its harmful effects
are to be controlled.

Introduction

What can be done to aid the process of democratization, and to reduce the
levels and damaging consequences of administrative corruption, in developing
nations? How are these two goals interrelated? Can international aid donors,
many of whom have begun to use political liberalization and anti-corruption
policies as aid criteria, help both processes (and avoid creating new problems)
by carefully targeting their resources?

This paper offers an exploration of what democratization itself might mean
for anti-corruption efforts. It identifies familiar reform approaches or anti
corruption tactics which can be implemented at the 'micro' level, for example,
those dealing with administrative procedure or personnel policy. It also
suggests it is useful to examine the relationship between democratization and
corruption at the 'macro' level. and that by fostering more balanced relation
ships between public and private interests, state and civil society, it may be

. - possible to target aid and technical assistance in ways that can improve both
politic~ and 'good governance'.

Individual cases of corruption have unique elements, and the nations of
Africa embrace immense diversity, making it vital to adapt the anti-corruption
measures to specific societies and arrays of political forces. However, recent
changes in African politics, in the attitudes and perceptions of donor nations,
and in the global economic and political climate make this a particularly
appropriate time to think about broad new initiatives against corruption, about
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the prospects for more open politics, and about ways of making the two work
together. While democratization may create new vulnerabilities to corruption
in the short term, over the longer haul it may engage as forces inhibiting
corruption some of the same private interests that are now parties to it This
is not to suggest that 'macro' strategies supplant 'micro'-level reforms; indeed,
both must be coordinated if they are to stand a chance of lasting success.

The setting

New 'winds oj change'?

In any current discussion of political change in Africa there are the twin
dangers of assuming that changes toward democracy and away from autocratic
rule are fundamental and lasting, and of overstating consistencies among
contrasting political scenarios across a most diverse collection of states and
societies. Obviously, matters are not so simple.

Since the late 1980s, major changes in over a dozen African nations have
brought new leadership to the fore, produced multi-party elections (Benin, Sao
Tome, Cape Verde, and Zambia), or have at least led to new promises,
sometimes unfulfilled, ofopen competitive politics (Ghana, Cameroon, Kenya).
Nigeria's military government has continued its efforts to create a new party
system, in advance of a Third Republic in 1993; and elsewhere (Botswana,
Mauritius, Senegal) positive political trends of longer standing have taken
deeper root. But the sources and mechanisms of change have been diverse,
ranging from orderly elections and 'National Conferences' to civil war and
assassination. Moreover, positive trends are reversible, as the 1992 military
coup in Sierra Leone, the crisis in Togo, and the largely abortive election in
Cameroon, demonstrate (Riley, 1992; Kpundeh and Riley, 1992). Thus, it can
be very difficult to identify genuine democratization until weU after the fact.

It is also important to remember that when autocratic and corrupt regimes
crumble, it is far from clear that the eventual result will be liberal democracy
and effective administration. There are many possible outcomes of these basic
changes (Riley, 1992), some of them involving immense social dislocation and
human suffering.

But there are opportunities as well. The end of the Cold War makes it much
less. likely that international aid donors will continue to prop up African client
regimes for geopolitical reasons alone, or 'wink at' political and administrative
abuses by those governments simply because the latter serve ideological
purposes. Aid partners have subjected their own priorities, and the effects of
those efforts, to searching reassessment. There are also important 'demonstra
tion effects' (Riley, 1992) at work, not only as positive changes in some
African states inspire renewed efforts in others, but also growing out of the
collapse of the authoritarian regimes of Central Europe and the former Soviet
Union. Finally - and most urgent - there is a growing sense both in and
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outside of Africa that, politically and economically, things simply can no
longer continue as they have done over the past three decades. The agonies of
Ethiopia and Somalia warn of a grim future for an entire continent, or major
segments of it, and are reminders that the crisis is just as much political as it
is economic.

Which way in?

Are we talking about combating corruption as a way to aid democratization,
or about making politics more democratic as a way of reducing corruption?
Not only is it difficult to disentangle these goals in practice; they are
extensively interconnected in their essence as well.

The more obvious linkage is that between corruption and undemocratic
politics. While corruption can sometimes distribute small benefits to a large
proportion of the population, and can break through bureaucratic and political
stalemates, more often it is a 'regressive' form of influence, benefiting the
wealthy and the well-connected while depriving the have-nots of their liberties,
political choices, and material resources (Johnston, 1982: Chs. I, 2, 7). For
three decades we have seen corruption offered as justification for coups and
one-man, one-party politics in numerous nations in Africa. While we await the
results of Nigeria's transition from military rule to a Third Republic in 1993
with much anticipation, it IS fair to say that the 'strongman' approach to
fighting corruption has produced dismal results. Indeed, often it has led to
more corruption, in more disruptive forms (on this last point, see section IV,
below).

Democratization - meaning, broadly, movement toward more open and less
coercive politics, with meaningful elections and guarantees of civil liberties 
is not only a less familiar setting in which to think about corruption and
reform; it also adds to the complexity of the problem. When more and more
private interests have routine knowledge of and access to government agencies
and officials, administrative reforms are put into a new and uncertain setting.
Official policies and procedures may acquire more legitimacy; but effective
private demand for public goods may increase even more rapidly. This will be
especially likely when economic conditions are poor, and when democrati
zation is perceived as an uncertain and temporary 'window of opportunity: as
in fact it may be. Democratization may thus exacerbate existing administrative
and eersonnel problems without enhancing government's abilities to deliver on
its policy commitments.

On a societal scale, democratization raises the possibility of new 'systems
of public order' (Rogow and Lasswell, 1963) - with legitimate and effective
standards, both legal and social in nature, defining the boundaries of
acceptable political action. Such standards - while not internally consistent in
every detail - can regulate politics and administration in a way that laws by
themselves, or public opinion and culture alone, cannot. But durable systems
of public order develop slowly - in Britain the process took 300 years, and in
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the United States 200 years has not been enough - and are often formed (and
reformed) in the course of intense political competition and conflict, particu
larly if democratization brings a proliferation of private interests, a freer press,
and a less supine citizenry into the arena. As we shan see, 'macro' reform is
a long-term proposition, one that entails new ways of thinking about
controversy and scandal.

The definitional quagmire

Many promising discussions of corruption get lost in endless debates over
definitions of what constitutes corruption. A more fruitful approach is to
examine corruption as an issue in political development, and to examine some
of the groups and conflicts within politics and society that contend over, and
continually reshape, its meaning. Here, I will simply treat corruption as the
abuse of public office or resourCl:;:s, by officials or by the private parties who
seek to influence them, for private benefit - with 'abuse' being identified by
legal or cultural standards. Although this approach loses some of the apparent
precision inherent in defining corruption in legal terms (Nye, 1967; Scott,
1972, Ch. 1), it emphasizes the perception or appearance of corruption in a
social context, and the ways such perceptions can reinforce or conflict with the
law. In the context of rapid political change in Africa legal standards are often
in flux or in dispute; thus, the working boundaries of corruption employed here
are quite broad.

The miCro level: inside administrative corruption

The essence of administrative corruption is the abuse of power and discretion
by government officials in their dealings with the public and with each other,
and in their management of public goods (tangible and otherwise). But this
sort of corruption is not just the individual misconduct of bad, fallible, or
grossly underpaid individuals (though this last issue in particular is certainly
an important conditioning factor). Administrative corruption follows some
familiar patterns - such as bribery (petty and major), extortion, kickbacks,
nepotism, variations on patron-client exchanges, and pantouflage. and is often
linked to basic aspects of agencies' structures, and internal management
poIiljes.

Public administration issues

The discipline of public administration offers a number of familiar but
worthwhile approaches to dealing with administrative corruption. Improved
auditing, recruitment, and training are all worthwhile initiatives. Generating
and maintaining commitment to such measures, as opposed to simply going
through the motions, can be difficult, particularly where salaries and morale
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are low (Olowu, 1992), and the legitimacy and effectiveness of the state and
its policies are open to doubt. But coupling punishments and crackdowns with
positive incentives and rewards for non-corrupt service may be effective even
in unpromising situations (Klitgaard, 1988: pp. 8D-81).

In the medium term, the independence of the civil service, and its success
in maintaining a 'public service ideology' (Jabbra and Dwivedi, 1988), can be
critical - not only for its own sake, but also because an independent civil
service can become a significant check in its own right upon political officials
and private interests. These are familiar anti-corruption policies, but should not
be sold short because of that fact; as I will suggest below, in the early stages
of democratization the proliferation of private political interests with access to
official agencies and decision-makers is likely to outrun the longer-term
process of building a 'system of public order', and in such a situation
governments that do not emphasize sound, basic aspects of public admini
stration will be in serious trouble.

A more process-oriented approach is known as 'vulnerability analysis'
(Beall, Bowers, and Lange, 1986; see also Klitgaard, pp. 84-85.) Here,
agencies examine their operating procedures for points at which valuable
resources, significant official discretion, and access. by private interests
converge. One example might be an official who has sale discretion over the
granting or withholding (or even just the expediting or delay) of import
licenses; another might be a 'third-party provider' or a subcontractor delegated
to implement part of a policy - such as delivering social security benefits 
who does not keep reliable records. An agency will be most vulnerable to
corruption at those points, and it is there that basic anti-corruption efforts
(which of course have their own costs, tangible and otherwise) will be most
effective. Such efforts might include enhanced audits and quality controls,
offering 'bounties' or other incentives to individuals who provide information
on abuses, retraining of personnel, rotation of caseloads, and comprehensive
'operational surveys', to name but a few. Unavoidable points of vulnerability
may warrant even more aggressive responses, such as highly visible prosecu
tions or new legislation (Beall, Bowers, and Lange, 1986: pp. 71-83).
Vulnerability analysis can be proactive too, pointing out areas where basic
operations may be redesigned: perhaps one official should be charged with
gathering basic information on license applications, for example, and another
charged with making decisions according to pre-set criteria, thus reducing
individual discretion.

Princip71l-agent-ciient relationships

Another process-oriented perspective conceives of official activities in terms
of principal-agent-client (P-A-C) networks (Rose-Ackerman, 1978; Klitgaard,
1988). Robert Klitgaard's very useful book Controlling Corruption, upon
which this section draws, provides the best exposition of this perspective and
its implications for corruption control. The Principal is that official or body
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charged with the accomplishment of an administrative task, be it customs
control, implementing public-welfare policy, or issuing passports. The Agent
is the bureaucrat or other official who actually carries out the administrative
tasks involved in executing a policy. The Client - usually a citizen or interest
group - is the party seeking the 'output', such as a license, a ration book, or
a contract to build roads. It is often (but not always) at the level of dealings
between agents and clients that administrative corruption occurs, on the
initiative of the agent or the client.

This P-A-C system includes a number of relationships (Fig. 1), all of which
offer opportunities for either honest or abusive dealings.

The matrix points to several anti-corruption strategies. One of the most
important entails a judicious mixture of rewards and punishments designed to
encourage honest, effective administration and to penalize corruption. Another
involves reducing the discretion and power of A over C by making it possible
for C to deal with any of several Agents or by making it necessary for A to
work with colleagues in administering benefits. Klitgaard adds that Principals
can 'select agents for "honesty" and "capability'''; control the rewards and
penalties affecting agents; increase the probability that corruption will be
detected; and try to change attitudes toward corruption (these points are
developed in much greater detail in Klitgaard, 1988: Ch. 3; see particularly pp.
94-95). .

To illustrate, Klitgaard describes the striking successes of a reforming jurist
who was placed in charge of the Bureau of Internal Revenue in the Philippines
(Klitgaard, 1988: .Ch. 2). Administrative strategies ranging from the regular
rotation of tax collectors, to holding regular Catholic Masses on agency
premises, to publishing the names of dishonest agents in the newspapers
produced substantial improvements in administration and revenue collections.
These specific steps, of course, would not be effective or appropriate
everywhere, and due regard must be given to the rights of individual Agents

1

A +-(----
4

Fig. I. P-A-C system. l) P selects and controls rewards and penalties affecting A; 2) A supplies
or withholds information valuable to P; 3) A can exercise 'leverage' over C; 4) C can provide in
centives to A; and 5) C can furnish valuable information to P (adapted from Klitgaard, 1988: 13).
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and Clients. Still, those charged with agency-level anti-corruption policies have
a number of options which they can use to shape functional and social settings
within which officials do their work, and to affect the temptations and
disincentives to engage in corruption.

Whistleblowers

A final 'micro' issue is the protection of 'whistleblowers' - those who report
corruption to their superiors, or if necessary to the news media and others
outside the agency. The Jist of reprisals applied to whistleblowers - dismissal,
demotion, 'shunning', physical violence, the destruction of personal and
professional reputations - is long and legendary (Miceli, 1992; Glazer, 1989).
It is also damaging, for if those who know most about corruption are
intimidated, much-needed information and opportunities for reform will be lost.

American attempts to protect whistleblowers through federal or state
legislation have not been particularly successful. Such efforts in developing
nations might be even less effective, insofar as the real power structure in
these countries follows affinity or patron-client lines rather than official tables
of organization. Nonetheless, to the extent that whistleblowers can be
guaranteed anonymity and real protection, anti-corruption efforts will be more
effective; and while the American example is not all that encouraging, a
vigorous civil society with a free and critical press and independent profes
sional associations may be able to provide whistleblowers with somewhat
greater encouragement and protection than they might receive elsewhere.

'Micro-level' policies and democratization

Trends toward more open politics will affect these micro-level anti-corruption
strategies both positively and negatively by changing the environment within
which agencies and officials operate. In the short run, the main effect will
likely be to increase private interests' access to decision-makers, and to
intensify the political and social pressures they can bring to bear upon policy
and implementation. This is a good thing in the abstract, for citizen access to
government and official responsiveness are important goals of democratization.
But where 'access' has typically been a first step toward corrupt influence,

- _where official salaries and morale remain low, and where the private economic
sector remains so weak that obtaining favorable official action is still a matter
of survival for many private parties, opening up politics is likely to make for
more corruption, at least at the outset.

The immediate reason for this is the basic fact of more open access. But
democratization of politics is also likely to raise private expectations as to
what government (and one's own relatives and friends in government) can and
should provide. It may also enhance the leverage of political 'brokers': middle
level political tigures, both in and outside of government, with elite connec
tions and significant clienteles or followings. These brokers will often seek to

is
I

i

I
i.
I·
i
I

!

l
I

j
I

i
f
I
l
f

I
I
f



196

market their access and political assets as commodities, using their political
support to pressure elites and tangible incentives to reward their followers
(always. of course, keeping a significant share for themselves). Increased
access will, in the short run, strengthen these brokers, with more corruption a
likely result. Clients may eventually realize they do not need a broker to get
access to government, and may become their own advocates, an important part
of revitalizing the political forces in civil society. But this transition will take
time and, as suggested above, will depend upon the widespread perception that
open politics has come to stay, and is not just a passing phase.

Liberalization of society and the economy is also likely to produce more
inequality of incomes and wealth, further widening the gap between nominal
civil service salaries and the incomes of other able and ambitious individuals.
Liberalization of politics and society may also bring ethnic, religious, and
other communal identities more to the fore, intensifying the personal
obligations officials feel to people of their own backgrounds, and creating rival
loyalties to compete with 'pUblici service ideologies'. Finally, more open
government may facilitate the 'capture' of some agencies by the very interests
and industries they are supposed to regulate. a familiar enough result in the
United States and one that may institutionalize corrupt relationships in rapidly
changing societies. Thus it may be that more corruption is one of the costs of
democratization in the short run; it may defeat or hinder the effectiveness of
'micro' reforms such as those we have considered.

But democratization also offers opportunities at this level: it may give rise
to increased morale and a sense among officials that genuine and popular
accomplishments are within reach. Private interests that are free to organize,
and a citizenry that is more secure in its rights and protections. may be more
resistant to the sorts of corruption - such as 'speed money' demands or
kickback schemes - that are initiated by officials. More democratic politics
may, as time passes, aid in the development of more durable institutionaUpro
fessionalloyalties among civil servants, as alternatives to personal fealties born
out of political necessity. This will be more likely to the extent that the
independence of the civil service becomes an actual fact, and top political
figures or middle-level brokers become more constrained in their power and
influence over its day-to-day workings.

Viewed from the micro level, however, the immediate effects of democrati
zation are still likely to be more problematical than hopeful. It is only when
we ~r2aden our scope to include the development of a more vigorous and
independent civil society, at the macro level. and when we look to the longer
term, that we find reasons to think that anti-corruption reforms can become
genuinely effective. These prospects are the subject of the section that follows.

The macro level: state and civil society

All of the internal dynamics we have examined are embedded in, and are
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shaped by, the wider interrelationships between state and society. The political
and economic balance between state and society at any given time is a critical
aspect of any reform strategy. Where the groups, interests and organizations
of civil society are vigorous, they can serve as links between government and
people, check the conduct of officials and of each other, and promote
acceptable practices in politics and administration. Indeed, it will often be in
their own interest to do so. Where civil society is weak, citizens and private
interests are vulnerable to exploitation and, because they lack the political
means to insist on their formal rights, often must resort to corruption as a
means of relating to government. Finally, where the state is relatively weak,
compared to civil society, politics and administration may be 'captured' and
become privatized in the worst sense of that term. Each of these scenarios
creates its own set of problems and opportunities for reform; they also show
how the corruption patterns in many African states differ from those in the
American experience, as I will suggest below.

Public-private relations

Whatever the relationship between state and society, officially sanctioned
procedures operate at least potentially as 'bottlenecks' between what people
want from government and what they actually get (Johnston, 1982: Ch. 2).
Government 'outputs' (decisions, licenses, contracts, benefits, sanctions) are
valuable. Demand for them usually exceeds supply - the more so in poorer
nations, and in those where relatively strong state structures exist alongside
ailing private economies. Government is often in a monopoly position: if it
denies you a license, you may have nowhere else legitimately to turn. Finally,
official procedures are usually time-consuming, uncertain, impersonal, and
expensive, whereas paying a bribe or giving in to extortion can speed things
up, remove uncertainty, convert a bureaucratic process into a personal
transaction, and (in the end) prove less expensive than playing by the rules.
Where the state is significantly more powerful than civil society, officials may
be more likely to take the initiative in corrupt transactions; where the state is
relatively weak or permeable, the impetus for corruption may come more from
private interests. In any event, in any government - 'advanced' or developing,
left- or right-wing, ambitious or austere - there will always be some incentives
for citizens to get around procedural bottlenecks through corruption, and for
officials to exploit the power this confers.

So~e nations, however, clearly experience more corruption than others, and
the most significant types of corruption vary from place to place as well. I
have suggested elsewhere (Johnston, 1982: Ch. 2) that the types and amounts
of corruption to be found in a nation vary in accordance with a number of
factors affecting relationships between government and civil society. Those in
the list below that are starred suggest opportunities to combat corruption
through democratization and increased responsiveness of government; they are
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also factors to be considered in judging when and where anti-corruption efforts
are likely to be more effective (Table 1).

Briefly stated, where popular attachments to government are stronger, its
rules and procedures will enjoy more support. and both public and private
miscreants are more likely to be subjected to significant social sanctions.
Patterns of access and exclusion are important in that it will be those groups
which are excluded from legitimate access to government. and which have
relatively specific agendas and significant political resources, that will be
among the most likely private partners in corruption. Opening up legitimate
paths of access can make bribery less 'necessary' and extortion less possible.
A faster and more responsive policy process likewise reduces the need for
'speed money', and opportunities for extortion.

Finally, as Huntington argues, where economic opportunities are relatively
plentiful and political opportunities scarce, people may try to buy their way
into political power; and where political opportunities are plentiful and
economic advantage more difficult, people are more likely to use political
power to enrich themselves (Huntington, 1968: p. 66). Thus, economic revival
and democratization must take place in a rough balance with one another, or
else change in either sector will foster more corruption in the other. This
'balance' is both important and difficult to identify in practice; it will differ in
its details from place to place, and the judgments of experienced observers
may be needed to assess the situation in any nation. Suffice it for now to say
that while African states need rapid economic growth first and foremost to
address human needs, they also need to vitalize civil society as a counter
balance to the state, to open up legitimate economic opportunities beyond the
sphere of politics, and to end the 'zero-sum' competition over material
necessities that so often makes corruption a necessity for survival.

Huntington's injunction is a reminder that if economic growth is not
accompanied by wider political access and opportunities, we may simply be

Table 1.

Social and political attachments
·political culture
·social customs and values
·popular attachment to government

Attributes of the policy process
·patterns of access and exclusion
·anti-corruption laws and enforcement
·speed of determination

Economic arrangements
·Ievel of development
·balance of political and economic opportunities
·relative size of the public sector
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trading one mechanism of corruption for another. The 'balance' is needed also
within the economic and political sectors: a diverse economy is likely to have
fewer 'bottlenecks' that can be exploited in monopolistic fashion, while the
more competition (and even, to a degree, non-violent conflict) within a
political system, the better it will be able to provide political checks upon
corruption in the middle to long term.

Distinctions and transitions

Some types of corruption do more to disrupt linkages between state and
society than do others. This does not mean that there is a clear-cut category
of 'good corruption', but rather that some kinds are less unstable and
disintegrative than others. One way to classify different sorts of corruption is
by the scale of the stakes involved: routine. such as ordinary consumer goods.
versus extraordinary, such as major manipulations of imports or hard
currencies; and by the number of 'suppliers' of these corrupt stakes (few, or
relatively many). Combining these factors produces the following classification
(Fig. 2):

Where stakes are small and held in many hands, corruption begins to
approximate a market (albeit an illegitimate market); the terms of corrupt
exchange are likely to change gradually and reflect a rough kind of quid-pro
quo equality. Moreover, market corruption. by the nature of its stakes, is more
likely to provide ways for ordinary citizens to meet their basic material needs.
They may not like this market. and it may be no substitute for fundamental
reform; but it is a more stable and less disruptive kind of corruption than those
varieties in which larger stakes (contracts. kickbacks. major foreign-currency
dealings) are held in fewer hands. Here, the mass of the citizenry, and many
'counter-elites,' will be shut out of the dealing. a fact that can become a major
political issue. At the extreme these more unstable forms of corruption become
'smash and grab' operations in which those in power take as much as they can
as quickly as possible. or exploit any and all who seek to influence them.

One implication of this classification is that while widening access to
influence and public goods may encourage new corruption. it may also shift
the mix of corrupt activities toward more broadly integrative and less
disruptive types. This in tum could cushion the effects of the possible

-""":explosion of interests' - discussed in the section on micro reforms - that
might be a consequence of democratization. Illicit markets may satisfy some
material needs; and extended patronage organizations. or machine-like parties.
may strengthen links between political leadership and society, and give more
people a stake in political participation. I hasten to add, however, that these
advantages are uncertain and transitional at best.

Longer-term opportunities of democratization

When interested parties are capable of checking the state and each other, and
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STAKES

Fig. 2. Adapted from Johnston, 1986.

when they can settle upon the kinds of official roles and rules they will accept,
they are building standards to which they can give commitment on the basis
of their own lasting interests. Civic and professional organizations are
important to this process, but so too are conventional private interests: the
same interests that had previously contributed to corruption, either as
instigators or as paying victims, can come to inhibit it as they insist upon less
exploitative treatment by officials and/or become more able to monitor and
check each other. These are social and political, rather than legal, checks on
corruption; and herein lie real, if longer-term, possibilities for combating
corruption and fostering more democratic politics through the development of
a vital and competitive civil society.

This process - the development of a system of public order (Rogow and
La-sswell, 1963) - is not a smooth, inevitable flow of 'progress', nor is it
driven by moral inspiration. Often the mechanisms are conflict and scandal, the
motivations are self-interested, and the setbacks are many. Even in relatively
'advanced' societies, systems of public order and the regulation of corruption
are never completely settled, for changing political demands and problems
continue to revise the operational balance of advantage. But this sort of
disorder need not be a cause of dismay. Change and upheaval and even
scandal may be very positive signs, in that official misconduct or illegitimate

Many

SUPPLIERS

Few

Routine

1. Market Corruption

Integrative
Very stable

2. Patronage organizations,
patron-client networks

Integrative
Stable

Extraordinary

4. Crisis Corruption

Disintegrative
Very unstable

3. Cronyism, Nepotism

Internally integrative
External1y disintegrative

Somewhat unstable
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private influence becomes controversial only when there are people and groups
who oppose it.

The corruption and political problems of many African nations arise from
the combination of a strong state and a weak civil society. This is not to say
that private life is lacking in vigor; rather, the organizing and linking
mechanisms of civil society - political and social organizations, advocacy
groups, strong and competitive political parties - are weak or nonexistent.
Social and economic opportunities beyond the reach of the state are relatively
scarce; citizens and communities in many places must deal with the state if
they are to survive, and must do so on terms set by the politically powerful.

To be sure, there is immense variation across Africa, and any nation will
mark a partial exception to the foregoing generalizations (see Rothchild and
Chazan, 1988). Moreover, African societies have been 'dichotomized' by
colonialism and its heritage in ways that make the civil-society issue
distinctive in an African context (Ayoade, 1988). But I would still argue that
the corruption and political problems of the African states have more in
common with those of Poland, Hungary, Czechoslovakia, and the former
Soviet republics, for example, than with those of the United States or of
Western Europe (where the strong private interests of civil society are more
likely to penetrate and 'privatize' the doings of the state). Many African
nations are emerging from situations where a strong state (whatever its
proclaimed ideology) has dominated a weak private economy; where there is
relatively little political and organizational life in civil society, beyond the
reach of the state; where government enjoys only shaky legitimacy, and there
is a legacy of one-party politics or cults of personality; where corruption has
been not only commonplace, but a necessity for personal survival; and where
religious and ethnic identities cut across, and often run much deeper than,
loyalty to the state and its laws.

The middle- to long-term task in such nations is to build up the institutions
and vitality of civil society. This must be done in order to promote the
development of countervailing political interests, and to strengthen links
between government and people - legitimizing the former while drawing it
into more extensive and mutually acceptable interactions with the latter. This
is by no means a quick or simple task, and will not produce immediate
benefits; it is thus in no way a substitute for the micro-level strategies

- -discussed earlier. The immediate results will be disorderly, particularly as
compa"red to the aftermath of coups or official crackdowns. But democratic
politics is inherently disorderly; and after all, the nations of Africa, in seeking
to reconcile state and society with each other, are trying to accomplish in two
generations what many other nations took centuries to do.

Perhaps one aid objective, among others aimed at helping democratization,
might be to target nations that seem to be doing the most to foster and protect
a lively civil society. It should be worthwhile to compare the number, size, and
independence of political parties, trade unions, and interest groups, and to look
closely at the stated and de facto protections and civil liberties accorded them
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(private organizations might be aided directly via nongovernmental organi
zations, as is being done in some nations at present). It is also worth
remembering that civil society includes nonpolitical entities that help to create
a public life outside the state. In Spain. for example, the transition to
democracy was marked by, among other things, a proliferation of debating
societies, social organizations, football clubs, and the like. Such groups may
never enter directly into the political arena, much less directly attempt to check
the state; but they do foster social participation, a sense of community, and of
rights and values beyond the controJling reach of official power.

Democratization and 'macro' strategies

A theoretical discussion such as this one can only outline in broad terms the
strengths in democratic politics that may be worthy of our attention. In
exploring the connections between more open politics and anti-corruption
progress there is no substitute/for the experience and judgment of diplomats,
aid officials, and scholars deeply familiar with the specific issues and
personalities involved in a nation's politics.

Nonetheless, a few genera] possibilities can be suggested. First, while a
shift toward democratic politics will take a long time to build systems of
public order, it may more quickly produce a shift toward more integrative
forms of corruption (market corruption, patronage), and away from more
disintegrative forms such as cronyism and nepotism. The danger here is that
politics may open up too quickly and chaoticaUy, in that elites and brokers
who see their influence rapidly evaporating will tend to take as much as they
can, as quickly as they can, and private parties who regard democratization as
chaotic and temporary will likewise strike as quickly as they can. Scott (1972)
has noted this 'hand-over-fist' pattern in nations where power suddenly
becomes fluid and unpredictable. The result may be 'crisis corruption'.

Where, on the other hand, change serves to strengthen private groups and
to link elites with citizens on broad, noncommunal bases, these dangers may
be reduced, and the vitality of civil society may be nurtured. Even these
changes may involve corruption, hopefully of the less disintegrative varieties;
political patronage that helps build parties and soften the impact of change in
local communities should perhaps be tolerated, even if it involves some formal
corruption. The choice, after all, is not between corruption and totally honest
politics; the choice is between disruptive corruption that impedes political and
economic development, and incidental corruption that does not (Klitgaard,
1988: pp. 26-27).

There will inevitably be controversy, scandal and conflict. How can we
distinguish between 'healthy' controversies - those contributing to the process
of setting effective limits upon public and private conduct - and less
constructive (or simply irrelevant) conflicts? How can we tell whether and
where civil society is becoming stronger? I suggest that a careful study of the
major political conflicts in a society, and of the interests and issues involved
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in them, may identify the promising cases. These are controversies in which
the issues at stake are:

the idea, and extent, of elite accountability;
the extent and structure of interelite competition;
the extent and control of mass participation; and
the reach and effectiveness of market allocations.

Those groups arguing repeatedly and effectively for greater elite account
ability, those whose actions enhance the competition among elites and tend to
increase mass participation, and those seeking to strengthen open markets at
the expense of personalized, or abusively authoritative, means of allocation,
may be worth support. Governments that tolerate such demands may be better
bets than those that do not. Aid to nations where these processes are underway,
and to groups that seem most likely to advance the process, may be a way to
maximize the anti-corruption potentialities of democratic change.

I

Conclusion

None of these ideas offer a sure 'cure' for corruption, or will be easy to
implement. They do, however, buttress the notion that the democratization of
politics and the reduction of corruption are interconnected. and that achieve
ments in each area can bring progress in the other. Democratic societies may
be vulnerable to the excessive privatization of politics, to the 'marketization'
of everything, and to gridlock among competing interests - all of which can
entail corruption. But a more democratic politics also brings unique strengths,
and offers important anti-corruption opportunities, which are no less valuable
for being long-term in their logic and effects. Macro- and micro-level
approaches must work together, albeit over differing time spans. There will be
numerous reversals, and much corruption along the way. But now is a time of
emergent opportunities to make progress both on fighting corruption and on
fostering more open politics in many African nations.
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Wc oftell think of corrtrplioll as a prohlem, or as a fact of lifc, as the dceds
and misdccds of bad pcoplc, or as somc cxccption to the bureaucratic or
politicul norm thal 'IHlppens to' a socicty.
Pcrhaps it is tilllc to slcp back amI comidcr COl'l'upl;OIl ill terms of process,
Hot just processes of iIIcgi Ii'Hale hella ViOll r, hilt also lite elllcrgellce of the
basic idca of COl ruption, and 1I11dcrsialldillgs of its significancc, as societies
dcvclop. This approach, I will argllc, Icads to II very challenging reform
agenda-literally, thc rcconciliatioll of slate alld sockly. It may also, how
cver, be the lIIost crrcctive way to constl'llcl allti-colluptiol\ stratcgies for
the long tcrlll.

The phrase 'con lIplioll as a pro(X~Ss' <:OlljUI Slip gCllcrit'. calegories or politi
c,r/ 01' Ildlllillj~lr;llivcwrongdoi/lg, ~ncll (I~ hI ihl'l)', kickhacks, or ncpotism.
Corrupt dcalings lllay mirror the legitimate processes or administratioll:
all cmbezzlcr frequently kecps the prover hial 'two sets of books', Public
~cullduls, 100, follow u rHllli/;ar Iifc cyclc: SClIS<lLiOllal allegations beget
contrm"crsy, followed by official inquirics and reporls, crforts at reform
and thcn, HII too Oneil, apathy.
This emphasis UpOll rulclJrcakilig hy specific individuals is a distinctly lllod
ern way or thillking Hhout corruplion. But corruption once referred to wholc
societics' states of mOl al heing. Plato l

, AriSlOtlc7., ThueydidesJ
, amI

Machiavelli~ dealt 1I0t only wilh the nctiolls of individuals, but with a
pcoplc's 'love of liberty', 'the quality of Jlolitic;lIleadership (and) the viabil~

ily of political vnlues or styleS' ·indeed, for Machiavelli, thc qucstion of
a society's virtllcr..
The c1assicallradilioll viewed polilics <IS a prccllIinclltly social cndeavour
transccnding the clash of spccific interests, one in which the ends and
justifications of power arc just as important as the ways it is useo. The
Athenians, for example, in conC/uering the island nalion of Mclos, :mcrificed
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4.2. Developing the Idea of Corruption

13efore we can analyze the limits of acceptable political and administrative
conduct, we need to understand why there are any limits at all. Politics,
after all, has not always been orderly; in history, more often than not, might
has made right. The very notion that those who hold power must abide
by limits on that power, and that they must respect the rights of others,
rests upon politically-contrived distinctions between power and authority,
public and private interests, legitimate and illegitimate influence. These
distinctions may express basic principles of political morality, but they were
developed through years of conflict; and through similar conflicts, they
continue to change today.

reason to a self-justifying claim of the necessity of conquest; this, for
Thucydides, signalled the corruption of the state7

•

Since Machiavelli's time - and particularly in the past century - much has
changed. Policies and processes of influence have become astonishingly
complex. Governments have beoome so elaborate, politics so secularized,
and differentiations among social groups so detailed, that there now seems
little point in labelling whole societies as corrupt. Mass media have made
politics widely (if superficially) accessible, and thereby often mundane,
with questions of fairness, justice and legitimacy often reduced to symbols
and slogans. Thus - perhaps ironically - as the social basis of politics has
1mmdened so have our conceptions ofcormption narrowed, referring mostly
to specific rulebreaking actions by official and private participants in the
clash of political interests8

•

This modern approach allows us to distinguish among common patterns
ofcorruption9, to consider institutional reforms, and to analyze the results
of specific misconduct and remedies.
But something important has been lost if we define corrupt processes so
narrowly. We should also ask how societies arrive at accepted, workable
conceptions of duty and limits upon the pursuit ofself-interest in politics.
It is through these processes - often, involving considerable conflict - that

~ 'institutions and reforms gain their legitimacy - or fail to do so.
By taking a step back and considering the formation of concepts of corrup
tion as a broad process, we can begin to think in terms of strategies, as
well as tactics, for reform.
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Looked at this way, corruption is a 'politically-contested concept'lO, its
meaning developing and changing through the interplay of the private
interests, legal standards and cultural norms that together constitute a
society's 'system ofpublic order'll. Consensus over the meaning ofcorrup
tion and its significance can rise and fall; in fact, the periods of greatest
disagreement are among the most important, as it is often then that the
clashing interests that make for both corruption and reforms are most
vigorously at work.

4.2.1. Politics and the Idea of C01ntption

Where does the basic idea of corruption originate? As a point of departure,
consider an absolute autocrat. This person cannot commit a corrupt act
in the modern scnsc of thc tcrm: whnt limits cxist upon his power? To
whom or what is he accountable'l
Several important developments IllUSt take place for the notion ofcorrup
tion to take on any specific meaning. Let us consider three:
- the emergence of a degree of political pluralism: that is, the existence
of 'intermediary groups,12 beyond the sovereign's personal or patrimonial
control who can make politically significant dcmands; and
- the definition of bounded political roles with impcrsonal powers and
obligations:

A third (but by no means inevitable) developmcnt is dependent upon the
first two:

- the rise of a 'system of public order': relatively dumhle and congruent
social and legal standards defining the limits of legitimate behaviour by
holders of government roles, and by those who seek to influence them.

These are not 'stages' of developmcnt, nor do they settle matters for all
time: even in 'advanced' societies the meaning and significance ofcorrup
tion continue to change. Let us consider these aspccts of development in
greater detail13•

4.2.2. Pluralism

Debates over political propriety once began and ended with what Friedrich
calls 'The ancient rule that 'the King can do no wrong14", a doctrine orig
inally giving sovereigns and their minions license to do m"¥ Ie" as

'1
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they pleased. Theobald adds that the pre-modern state was 'not regarded
as an impersonal legal entity but as the living embodiment of an inheritance
which reached into the dim and distant past', 'an emanation of the Royal
household' treated as 'personal property' - with both the nation's territory

and its offices as private property15.
No two nations follow identical developmental paths, but this 'patriarchal'
state effectively illustrates the starting point for many. Ifan absolute auto
crat cannot be corrupt until some limitations are placed upon his power,
those limits are likely to originate politically, in the demands of countervail
ing or 'intermediary'16 groups. Namier's observation that 'no one bribes
where be can bully,17 captures this relationship: without politically
significant intermediary groups, there is no effective limit to the sovereign's
personal power. With them, he must at least take the power of others into
account. In this way our autocrat might eventually be made 'responsible'
• albeit often through prolonged conflictJ8

• The term 'pluralism' is thus
used here in a very simple sense, referring to the diffusion of political

resources and countervailing power.
It would be a mistake to view early intermediaries as tribunes of the
people, moral innovators, or indeed as advocates of any interests beyond

.' their own. Those who cannot be bullied may find bribery quite congenial.
Van Klaveren's intermediary groups - civil servants, 'urban patricians' and
'city oligarchies' _ were often the 'breeding places for corruption,19. To
the extent that intermediary groups did limit the power of the sovereign,
it was often in the defense of their own interests. The English Parliament,
for example, was told in 1610 that it lacked the power to censure two of
james 1's ministers2o. But a century of conflict between Crown and Parlia
ment, including repeated parliamentary impeachments of royal servants
as well as civil war, gradually limited the prerogatives of the Crown. The
immediate issues in these struggles often were taxes, or disputes over who
would receive royal patents, monopolies, and other favours at court.
occasionally principle would intrude: the debate over the impeachment
of the Earl of Stafford in 1641, for example, featured impassioned argu
ments that the King's ministers should be accountable to Parliament, or
even to the e\ectors21 . But these were less statements of political morality
than rhetorical clubs used to belabour the King and his retainers. Still,
by the early 18th century, the old dictum that 'the King can do no wrong'
had been stood on its head: now, it meant that the King must act through
his ministers, that (acting as they were for the Crown) ministers were for-

'\).-r bidden to do wrong, and that the King could give no personal protection

:::~~ to ministers who did do wrong
22
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Emergent pluralism thus limited the prerogatives of the powerful, often
more through conflicting interests than moral design. But these limits, like
the outlines of the conflicts that established them, were shifting and impre
cise. Several more developments were necessary before 'modern' ideas
on corruption could be said to be taking shape.

4.2.3. The Emergence of Modem Political Roles

Modern definitions of corruption are based upon the idea of explicitly
public roles endowed with limited, impersonal powers and held accountable
to the governed. In an age of relatively widespread constitutionalism and
bureaucratization, it is casy to take such ideas (and ideals) for granted.
But they too reflect developmental conflicts which are by no means settled.
At one time, having 'a role in politics' meant being related to, or a crony
of, powerful people, and having a share of power or favour. Public-private
distinctions, and notions of service or merit, were nonexistent: indeed, there
were few obligations to anyone other than the sovereign or intermediate
patrons. 'Politics' was the exercise and defense of power, its ends often
little more than self-enrichment.
A full history of the development of modern government roles is beyond
the scope of this discussion 2J

• But they too have political origins. As the
size and complcxity of societics increa.<;cd, political clites grcw and became
increasingly factionalised. Wars and the acquisition of territory meant that
sovereigns incrensingly needed moncy, and thus effcctive management
of extractive functions by minions whom they could not easily oversee or
coerce24 • This gave rise to pract ices such as tax- and cllstoms-'farJl1ing'2~

whereby revenue-raising fUllctions wcre franchised out to well-connected
entrepreneurs who recouped their investments hy keeping a share of the
revenucs. A related practicc was the outright salc or office, as in Stuart
England26

• No modcrn notiolls of mcrit entcred into such practices
(though merit selection might well have recruitcd many of the same
people), amI thc people were still more to be exploited than served. But
this 'frechold conception of governmcnt office,27 was defcnded by
Bentham and Montesquicu on grounds of efficicncy, and by Burke as a
legitimate propcrty right2ll

•

Tax- and customs-fanning - often defcnded as a reform .29 raised rev
enues in a relatively orderly manncr; Hno to argue that an office could
be purchased was to acknowledge that at some point it had heen distinct
from the individual holding it, and carried with it certain duties (even if



primarily to a patron or sovereign). For such functionaries as local con
stables, gratuities and fees for services30 laid the foundation for govern
ment service as a full-time vocation. In France, Spain, England, and to
a degree in China, where feudalism was giving way to a kind of 'aristocratic
bureaucraey31 or to an 'early modern patrimonial bureaucratic state'32,
networks of 'freehold bureaucrats' supplied their patrons with revenue,
political support, and an extended intelligence network. There were draw
backs as well: once sold, an office was generally sold for good; to 'replace'
a freeholder by creating and selling a rival office could mean conflict.
Officeholders would become an intermediary group in their own righe3

,

protective of their own interests and seeking independence. When would-be
elites became so numerous that the freehold system could not absorb them,
the excluded condemned the accepted practices of recruitment, in effect
expanding the boundaries of corruption34-.
Most important, full-time administrators - increasingly working in groups
more closely resembling departments than personal followings _3$ had
to be paid. Systems of benefices - shares of grain, or the produce from
a tract of land - and fees for services were arranged36

, but these were
only halfway measures. Weber points out that it took reliable taxation,
made possible by the growth of a money economy37 to facilitate salaried

: ' compensation. This in turn weakened the notion of personal service to
patrons as the primary obligation of office38, and paved the way for a
permanent civil service39• These developments meant, in turn, that taxation
become even more efficient.
New political ideas also changed political roles. Rousseau contended that
all are obliged to participate in society's business in a manner transcending
personal appetites40 Friedrich points to 'secularized versions of natural
law' and the Christian notion of 'the tnmscendental importance of each
man's soul' as fostering the ideaofaccountability"l. Jefferson saw officials
as specialized parts of institutions much larger than themselves42. The
growing role of mass electorates placed ideals of representation and service
on the agenda. It is a long way from Rousseau and Jefferson to Weber,
but as Scott notes,
'Finally, in the nineteenth century, when the more democratic form of
government limited the aristocracy, and the modern idea of the State came
into existence, the conception of public office as private property disap
peared. The State became considered as a moral entity and the exercising
of pUblic authority as a duty"3'.

4.2.4. A System of Public Onler

Conflicts and scandals continue tooay, and thus 'modern' roles and mlc~i

are by no means immutable. In many nations, officials must disclose their
financial holdings, and campaign funds are extensively regulated, under
rules that did not exist a generation ago. The private lives of official figure.~

are more open to public scrutiny than in the past. When it comes to defin
ing of political roles and standards, all societies are still politically develop
ing societies.

The social and legal pillars of a system of public order are manifestations
of the two developmental processes discussed above: social standards of
political propriety are the present-dayequivalent of the demandsof'inter
mediary groups' - made difficult to recognize, perhaps, by the greatly
increased scope of political participation, and by the diffusion of
universalistic terms ofdiscourse - while legal standards define the current
state of play in the evolution of formal public roles. There is nothing inevi
table about such a settlement between the lwo, and the conflicts and
changes that bring them into being do not stop at some terminal point
of development4('. In the United States, for example, controversy over
political contributions, scandals over politicians' private lives, and the cor
ruption arising out of the deregulation of the American savings-and-loan

45·e
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Countervailing political interests and the development of 'modern' concep
tions ofoffice may eventually produce durable and legitimate (if not always
precisely codified) settlements between public power and private interests,
or what Rogow and Lasswell called 'systems of public order'. Both social
and legal in nature, these link 'the basic pattern ofvalue distribution' with
'the fundamental institutions that receive protection from the legal system',
and embrace the 'realities' as well as the 'formalities' of a political sys
tem,44. They expanded upon this in the American context:
'The act of proclaiming stringent norms of rectitude is itself part of the
established order; so too is disregard for many proclaimed norms inwhole
or in part. The constitution of the American commonwealth is reaffirmed
every day whenever any established expectation or norm is adhered to;
it is amended daily as new paUerns gain credence on the basis of actunl
conduct. The conventional organs of government are embedded in the

. I 45,sOCIa process .
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industry are a few of the conflicts that continue to change the frontiers

or accepted political practice.

4.2.5. A Politically-Contested C07lcept

The foregoing suggests that we need to use both social-cultural and
ronnal-legal standards to study corruption as a broad process. This idea
is ncither as unprecedented nor as contradictory as it may seem. Weber
rccogni1.cd that the viability of institutional rules rested in part upon social
sanctions: 'relatively general and practically significant reaction(s) of
disapprova1'47. More recently, the late Jacek Tarkowski incorporated

both sorts of standards into his definition:
'Corruption is any activity motivated by interest, violating the binding rules
or distribution, the application of which is within one's responsibility. Rules
or distribution refer not only to the letter of the law, but also to norms
recognized as binding by society and/or to the system's 'official' norms
and operational codes. Also 'corrupt' are those activities regarded by society
as illegitimate or seen by the power elite as contradictory to the logic of

Ihc system4H
,.

: '

Tarkowski used this broad definition to analyze 'hybrid' economic enter
prises in Poland which were neither fully public nor private, legal nor illicit,
showing how new linkages between official and private interests, actually

cncouraged both corruption and reform
49

•

In thinking about corruption as a broad-scale social process, let us consider
the rollowing: corruption as an issue in development is behaviour deemed
abusive, under the legal or social standards constituting a society's system
or public order, of a public role or resource for private benefit.
Like other definitions, this one rests upon the basic idea of the abuse of
public roles or resources for private benefit. But its purpose is not to delin
cate a precise category ofbehaviour. Rather, the issue is political develop
ment, and the associated relationships between social and legal standards.
Rather than looking only at what all (or most) can agree is corruption,
we are looking also at the 'grey area' where the politically-important con
flicts over corruption are most likely to take placeso

•Some societies may
have only vague distinctions between public and private, and unsettled
systems of public order. But that is where a definition allowing for conflict
and change may be most useful, for it invites us to look beyond specific

~:;2 acti> of corruption to the processes through which laws and societies come

~---
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to 'fit' each othcr - or fail to do so.
That issue is of utmost importance, not only for undcrstanding nations
undergoing fundamcntal political change, but also for anti-corruption
reform efforts in any socicty.

4.3. Lessons rOl' Reform

The foregoing lays out a very broad view of corruption as a process - so
broad, indced, as to frustrate any search for hard-and-fast behavioral
boundaries. But corruption and behaviour standards cxist in a kind of
dialectic - with changes in each influencing developments in the other 
and this is a part of the more general relationship between state and
society. Wherc a durable systcm of public order cxists, reforms have SOIllC

hope of controlling cOl'l'IIpliol1. Whcl'c lhcy do l1ot, or whcre they arc in
serious decay, thc bcst-intendcd schemcs will accomplish littlc. The mosl
important goal for reformers is thus not just to punish or to detcr corrupt
bchaviour (though this is ccrtainly a worthy task), but more fundamentally,
to reconcile state and society - to narrow the gap betwccn social and legal
valucs.
Clcarly, this is an audacious agcnda. But it has sOllie clements in common
with the classical conccption of cOl'ruplion as a dilclllma involving wholc
societies, and it may be thc most promising strategy for the long term.

4.3.1. The Politics of Corruption and Reform

It is a commonplace by now to arguc that the roots or corruption reach
beyond the individual actor to thc level of institutions and thcir workings.
nut if the roo Is of corruption and rdorm are to be found in political devel
opment, and in important continuing connicL<;, thcn corruption and reform
are both moving targets. New interests can beget ncw kinds of corrupt
influence and transactions; they can also create new standards of propriety.
Clarke reminds us that apparent upsurges in corruption often happen /lot
because official behaviour has changed, but because the rules are changing
in the course of political and social developmentSI

• Corruption can close
or widen the gap betwecn what pcople want out of politics and government,
and what they get; reform can close or widen the analogous gap between
the ways people in politics ought 10 behave, and the ways they actually
do.

'7



COfmption, in this view, will never be totally eradicated. Some of the rea
sons for this are practical: Klitgaard points out that at some point the
marginal cost of reducing corruption will cxceed the marginal benefit of
doing so, and the economically optimal level of corruption will thus remain
greater than zeroS2• But my arguments regarding the political origins of
both corruption and the standards that define it also suggest that our efforts
at reform often end up extending the working meaning of the concept,
thus increasing its apparent incidence and the public's sense that corruption
is a serious problem. Just as improved police work can create the appear
ance of a crime wave by producing more arrests, reforms can produce the
appearance of increased corruption simply by turning up more evidence
of it.
Public alarm over real and imagined increases in corruption can also
unsettle a system of public order. Public concern over corruption is fre
quently transitory and unfocused, and the cry for 'reform' may well raise
expectations that cannot be met. New cormpt practices often take the place
of the old, and reforms - usually, for good reasons - are often fairly techni
cal adaptations of existing institutions and practices which are but poorly
understood by the public. All too often, the end result is public cynicism
or apathy - and once again, the social and legal strands of a system of

" public order have unravelled a little further. Where systems of public order
are weak or in flux, the problems can be even worse: there, that which
is formally 'corrupt' may enjoy wide social support, while scandals and
reforms may be seen (and at times, are) just another round in the struggle
among elites. If the developmental argument of this paper is correct, those
conflicts can, in the long run, produce socially and legally legitimate stan
dards of behaviour. But this is a long and convoluted process, one which
at any given time may look like a free-for-all.
So the fundamental task for reformers is a formidable one in any society.
It is to reconcile state and society, laws and culture. It is a task not just
of punishment and deterrence, but also of teaching, explanation, and justifi
cation of new rules and institutions in tcrms of the people's conceptions
of fairness and propriety. It is a task of changing the laws to fit society
- and at times, ofchanging social standards as well. Reforms are intended
to keep political action within legitimate boundaries; but they must also
make those boundaries legitimate.

4.3.2. /low Not to Ref01711: Americall Campaign Finance Refo171zs
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In the wake of the Watergate Affair, America's most serious modern cor
ruption scandal, Congress enacted and the president signed extensive
changes in the way campaign funds in federal elections were to be donated,
received and spen~3.The 1974 legislation extended laws which had orig
inally taken effect in 1972, and was itself substantially amended in 1976
in response to the Supreme Court's mling in Buckley v. Valeo. The reforms
included limitations upon donations and spending, extensive disclosure
requirements for both donors and campaigns, and partial public funding
of federal election campaigns. It took the public outcry that Watergate
produced to put long-standing reform proposals onto the statute books;
but for this reason, expectations about their clemlsing effects were high.
The results, however, have fallen well short of those expectations. Political
Action Committees (PAC"), thc reform vehicle for gathering ~U1d distribut
ing citizens' political contrihutions, arc widely held ill disreputc. Candidates
seeking to bc visibly virtuous take public vows not to accept 'PAC money',
and many who do find thcmselves on the defensive. Disclosure has pro
duced mountains ofdata on money in politics, enough, ironically, to solidify
mass perceptions that the entire Congress is up for sale. Campaigns and
donors have found loopholes in the law, creating such new practices as
'soft money' raised and spent on behalf of federal election candidates by
state-level parties or by other groups tcchnically unconnected with specific
campaigns. Disclosure requiremcnts make donors less willing to contribute
to .challengers, particularly in the House of Representatives; as a result,
the reforms have enhanced the incumbents' already-large advantages. Some
of the same groups that pushed for (and even helped to draft) the 1974
legislation, such <IS the citizens lobby group' Common Cause', are now
pushing for a new round of reforms. It is difficult to judge the 'reforming'
effects of the 19705 legislation, since we will never know how much corrup
tion would have taken place without them, and know much less about
political spending in earlier days. What is certain, however, is that the
legislation has done little to enhance the legitimacy of electoral politics.
These criticisms are not directed at the many able pcople who administer
the reforms. The laws are generally well enforced, and the reams of datu
assembled by the Federal Election Commission are patiently compiled
and made availahle to scholars and the public. Nor is my focus the suh
stance of the laws themselves, though that could he the focus of an
extended critique. It is instead directed at the political process that brought
these reforms into being.ee
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Perhaps the origin of the problem lies in the very complexity of the
Watergate scandal54

• 'Watergate' took its name from a single act - a
break·in at the Democratic headquarters in the Watergate complex by
burglars in the employ of the Nixon campaign - but bccmne truly significant
because of the White House 'cover-up' efforts. It included a number of
sideshows as well, ranging from revelations about Nixon's underpayment
of taxes, to his publicly-financed improvements on his house in California,
to thc tax, bribery and extortion activities that brought down Vice-Prcsident
Agnew. Public outrage over these dealings was intense but indiscrimi nate;
while focused more upon Nixon himsclf than upon the general political
systcm55, public opinion did not consistently distinguish among types or
magnitudes of misconduct, and certainly did not reflect any detailed under
standing of the scandal.
Thc widcspread notion that an excess of moncy contributed to the abuses
was not altogether false. Leftover IlJ6H Nixon campaign I\loney fundcd
many of the early 'dirty tricks' in 1970-72, and a less lavishly funded cam
paign might have had little money left over for pranks or more sinistcr
operations. But the reform advocates, anxious to capitalize on public out·
rage while it lasted, planted the seeds of later problcms. Little effort was
made to educate the public about the most serious aspects of Watergate,
or about their connections with the proposed reforms. (Perhaps this was
because the proposals could not have prevented many of the abuses that
gave them political momentum). Moreover, while disclosure was portrayed
as allowing the citizens to punish corruption at the ballot box, the data
overload it produced made it all but impossible to get information to the
voters in timely and usable form. Thus, the citizen-participation element
of the reforms remained a largely empty promise.
What reformers did accomplish was to raise, and then to seriously disap
point, popular expectations. PACs came to be seen by many as vehicles
for legalized bribery because they did exactly what the law created them
to do - assemble and deliver campaign contributions to candidates, and
provide data on those activities. TIle reforms worked to benefit incumbenL<;
in ways which were easily predictableS6, but which nonetheless further
disillusioned the public. Perhaps the most serious failing of the reforms
was they did not connect with the social values which had been so thor
oughly offended by Watergate, and whose restoration had been repeatedly
promised - the notion that politics should be accessible to ordinary citizens,
that politicians should be citizens holding power as a temporary trust, and
that money's role in politics should be counterbalanced by the weight of
votes and public opinion. Those expect<ltions may have been naive; but
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they are also important elements of the American system of public order,
not to be treated lightly. They did little to change the impression of an
entrenched political class trading public power for donors' money; indeed,
disclosure lind the highly visible PAC mechanism served jf llnything to
solidify such fears.

Such a dismal perception of Amcrican politics is as exaggerated as the
expectations that it so thoroughly offends. But to the extent that it exists,
it has real, long-term political costs. It fecds a massive public distrust of
politics and its practitioncrs, a vulncrability to cmotional appeals, and a
pcrvasive unwillingness to acc<~pt calls to sacrifice hy politicians who arc
(rightly or wrongly) seen as 'in it for thcmselves'. It cncourages candidates
to campaign (In inoffensive symbols and slogans, and widcns the already
broad gap between the talents and instincts required to get elected in
American politics, and those that ar<~ needed for govcrning.
Thc currcnt pathologies of Amcrican politics have lllany causes, and
money-in-politics prohlcll1S mc not ncw. The <k:mands for rcform were
a manifestation of more general developmcntal conl'licts over the extent
of elite accountability, and the cxtenl and control o!' nHlliS participation
in politics, which arc rcshaping thc Americallliystcll1 of public order: cur
rent controversics over politicians' private livcs are anothcr manifestation.
Dut while mobilizing public olltrnge enabled reformers to rewrite the law,
they failed to educate the public as to the nature of the problems they
sought to solve, how thc reforms nddressetlthose prohklllS, and what their
likely effects would be. III tlw cnd, they did little to reconcile state and
society, popular values HIld the law.

4.3.3. A Better Way: l7le ICAC ill /lOllg KOllg

I-long Kong's Imlepcndcnt COll1mission Against Corruption (ICAC) has
been the focus of considcrable attention for almost twenty years57• Like
the American campaign reforms, the ICAC had its genesis in a major
scandal in the early 1970558

• Peter Godber, a top I-long Kong police offi
cial, was not only caught in major corrupt dealings, hut managed to escape
for a time with most of his ill-gotten gains intact. While he was eventually
brought back to I-long Kong to stand trial, his case was proof to many that
a major anti-corruption initiative was long overdue. Again like the Ameri
can reformers, the ICAC sought basic changes in puhlic administration
and in the dealings between officials and business. Its innovative structure
and tactics, and its wide-ranging powers to investigate both government
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and business dealings, have made it unusual among the world's
anti-corruption agencies. A full review of the ICAC's history and operations
is well beyond the scope of this discussion. What is noteworthy here is
the ICAC's comprehensive view of corruption as a process. More than most
other reform efforts, Hong Kong's was based upon the realization that
corruption involves complex interactions ofstate and society; that cultural
standards playa major role in defining the working meaning and the social
significance of corruption; and that legal reforms, if they are to be effective,
must be closely linked to those standards and values.
Corruption had long been a fact of Hong Kong life in the early 1970s. Its
history as a colonial toehold for aggressive business enterprises, its rapid
economic development, and its location as a crossroads for many kinds
of trade gave Hong Kong the image of a place where deals of all sorts
could be made. But the Godber Affair still shocked many people, and led
to an extraordinary demand for reforms. Hong Kong's colonial status meant
that an agency such as ICAC could be established more or less by procla
mation, and given investigatory powers that would be quite controversial
elsewhere. The Commission was empowered, for example, to examine
individuals' bank records; if the person under investigation could not
adequately account for their income, a presumption of corruption could
be made. Itwas also given extensive powers to investigate private business
- another way in which its view of corruption included both state and

society.
Some of the more sweeping powers accorded the ICAC would be politically
impossible in other nations. But the Commission developed another, even
broader strategy, which once again reflected a very broad view ofcorrup
tion a<; a process, and an understanding of the need for reforms to reconcile
state and society. This was a comprehensive effort at social research and
public education, aimed at understanding and, in some ways, changing
the political culture itself. Extensive and regular studies ofpublic opinion,
using surveys and group-discussion techniques, attempt to find out what
people regard as corruption, its causes and effects, and its broader signifi
cance. Based on this research, the ICAC has set out aggressively to change
popular attitudes. Public anti-corruption campaigns, school programs, spon
sorship of sporting events for young people, and even 'anti-corruption soap
operas' on television have all been aimed at increasing respect for the law
and those who obey it, encouraging disapproval for corruption, and discour
aging the view that corruption is unimportant or inevitable. This strategy
was not intended to supplant detection, deterrence and punishment; it was,
however, aid at strengthening the system of public order, amI bringing

........ e

social sanctions and legal slandards more closely into line.
We will never know the overall loug-term effectiveness of this strategy,
both because of the impending 'handover' of Hong Kong to China in 1997,
and because corruption which has been prevented is impossible to measure.
But one finding from the ICAC's data and the research of other scholars
is particularly intriguing: Hong Kong's younger citizens - the targets of
many ICAC educational efforts - tend to judge the corruptness ofvarious
actions in significantly stricter terms than do their elderss9, while in Britain
and the United States, younger people are considerably more lenient irl
their judgments60 It is difficult to say exactly how much of a change this
is compared to earlier days, or how much of the difference is attributable
to the ICAC. Nonetheless, this unusual result suggests that such programs
might not only reduce public tolerance of corruption, and apathy about
the prospects of reform, but hy bringing social and legal standards closer
together, might also produce a strengthened system of public order. Many
more such efforts must he made in a variety of nations, and a great deal
of research will be required, before we can offer such generalizations with
great confidence. Still, it would seem that a broad view of corruption as
a process can point to a more comprehensive understanding of reform.

4.4. Conclusion

Hong Kong's anti-corruption efforts are hardly the last word in reform,
and American campaign-finance reforms should not be held in complete
disrepute. Nothing in this argument should be taken as discrediting tradi
tional methods of investigation, proscriptive legislation, punishment and
deterrence. I also concede that the theoretical arguments in this paper
will be difficult to 'sell' to both officials and citizens alike, and that in the
heat of the sorL" ofscandals that give reform proposals political momentum,
a subtle historical debate over the origins of corruption may be the last
thing on many people's minds. Particularly in the developing world, 'educat
ing the public' on corruption and reform can be difficult and costly, though
in some cases the interpersonal contacts through which citizens deal with
government might be lIseful as channels of political commllnicationM•

We should also recognize that 'reconciling slate and society' can mean
qualilalively different things in differenl societies. In the United States.
with its vigorous civil society and trmlition of limited government, the task
often consists of placing Iimi ts un the actions of private interests, or upon
the dealings of public officials with the representatives of those privatee
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interests, so that policymaking does not become excessively 'privatized'.
American corruption controls, therefore, often consist of tightening the
limits upon officials' pursuit of private gain (requiring politicians to disclose
their financial interests), or those upon private access to political power
(regulating campaign contribJtions). In those nations newly emerging from
communist domination, by contrast, the task might be one of strengthening
civil society so that it can meaningfully limit the state. Where everything
has been within the purview of the state - where will private interests find
the political resources needed to guard the guardians? I-Ience, writers and
critics such as VacIav Havel, Adam Michllik and Hungary's Gyorgy Konrad,
during their long years in opposition, emphasized the importance of keeping
some part of life essentially private, of 'living in truth' every day, and (in
the long term) building a civil society with a vitality beyond the reach of
the state. Stronger institutions of civil society will be essential to any lasting
rapprochement between state and nation after communism62

• And in vir
tually any nation, paradoxically, the scandals which may seem to many
as reason for despair may be signs of hope - for if the foregoing analysis
is correct, it is through controversy and conflict that new groups possessing
the political resources needed to check officials (and each other), and new
conceptions of limited government, come to the fore. Politics, in this view,
is not so much a problem as a set of possibilities. Machiavelli's argument
that vigorous political disputation can foster collective virtue has a good
deal of life left in it yet.

For those of us with the privilege of studying or serving societies where
government is generally legitimate, and social and legal standards are
broadly congruent, the message here is to look outward, and to the long
tcrm - to ask what a society regards as corrupt, and what sorts of values
a reform policy should serve and enhance. We need to study our fellow
citizens' views on corruption, to design reforms which not only serve, but
are seen to serve, those goals, and to carefully explain our proposals. This
sort of reform will never completely eradicate corruption, or bring state
and society into complete congruence - for as argued above, both corrup
tion and reform are moving targets, each acting upon the other in ways
that may be difficult to predict. What this strategy can do, however, is to
address a part of the corruption problem which the ancients saw as the
whole issue, but which we have perhaps thought about too little - that is,
the political health and vitality of entire societies.
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I. INTRODUCTION

Any assessment of the role of corruption in the world's economies must address its
political dimensions. These include corrupt activities themselves, corruption as a political
issue, contention among private interests, the proper scope (and abuse) of public power, and
the overall state of health of a nation's politics. Even where the economic policy debate has
shifted away from the state, and toward markets and economic liberalization, corruption raises
important political questions about the relationships between state and society, and between
wealth and power. Corruption indisputably affects the political process, but politics shapes the
meaning of the concept and the significance attached to particular cases. Corruption affects
political and economic development, but the pace and direction of development also affect the
kinds of corrupt activities to be found in a given time and place. Corruption topples some
governments and whole regimes, but it props up others. And of course, it is a major issue in
economic and political dealings among nations.

Thus corruption is high on the agenda for officials and scholars concerned with
political and economic development. At the same time, it can be risky to use corruption to
explain too much: as Colin Leys (1965: ) noted some years ago, lilt is natural but wrong to
assume that the results of corruption are always both bad and important." Many other forces
affect a country's political, economic and social wellbeing, and (as we shall see) any attempt
to catalog the effects of corruption upon whole political systems encounters serious problems.
Corruption occurs in a variety of forms, with contrasting inner dynamics and external effects
(Johnston, 1986), and in virtually every kind of political setting. Its effects are most
accurately gauged, not in comparison with ideal political and economic results, but rather
against what would really have happened without corruption--a very different standard, and
one that will often be unknowable. Moreover, because corruption is such a useful (and at
times, inflammatory) political issue, it can be difficult to distinguish real corruption problems
from the claims and allegations of conflicting parties and factions.

For these reasons I can offer no single verdict on the political implications of
corruption. Still, I will suggest that recognizable patterns of corruption are shaped by, and act
back upon, significant imbalances in a nation's political and social development. To
understand these syndromes, we need to know basic facts about the distribution of power
within a society and the opportunities that exist to use it. At that middle level, we can identify
the political implications of various types of corruption, the sorts of political strategies most
likely to reduce corruption, and the people and groups that will be strategic both for reformers
and for those engaged in trade and business. This approach will, at best, only approximate the
total corruption problem in anyone society, but will also offer a more varied and subtle set of
propositions about the political dimensions of corruption and reform.

The Definitional Debate. Definitions have long been the most intractable problem in the
corruption literature (Johnston, 1996). Some analysts employ definitions based on laws and
other formal rules because of their relative precision and stability (see, for example, Nye,
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1967: 417). Critics reply that in many societies the law lacks legitimacy and consistent
meaning, that legalisms tell us little about the social significance of particular kinds of _ )
behavior, and that public opinion or cultural standards are thus the best for building realistic
and subtle definitions (Gibbons, 1988; Peters and Welch, 1978). Still others reject both of
these approaches, contending that morality and justice in society at large, and not
classifications of behavior. lie closer to the essential meaning of the concept (Dobel, 1978;
Euben, 1978; Moodie, 1980; Philp, 1987; Thompson, 1993). I cannot begin to settle this issue
here; indeed, in some of the syndromes to be discussed below, the focus is as much on
controversial uses and contested boundaries of the concept as upon an agreed core meaning.
Therefore, I will define "corruption" here as the abuse of public roles or resources, or the use
of illegitimate forms of political influence, by public or private parties, and--Iater on--make an
explicit issue of the often-contested meanings of terms like "public", "private", "abuse", and
"illegitimate". Where corruption problems are most serious, contention over who gets to
decide what those terms mean is often the most important political dimension of the problem.

II. BASIC CONNECTIONS

Corruption as an Influerice on Politics
That corruption affects the political process and public policy is a familiar notion. These
effects are seen at three levels: who gets what (Lasswell, 19??) within politics; the health and
vitality of the political process at large; and the international level.
Who Gets What? Robert Klitgaard (1988??: ) argues -- correctly, in my view -- that "most
corruption hurts most people most of the time:' But all corruption presumably benefits
someone or it would not occur. Sometimes, benefits are widely (if unevenly) distributed. I
suggest that corruption's beneficiaries tend to be people or groups with significant political
resources and connections, while its losers tends to be those without such assets. While the
individual costs in most cases may be trivial, over time corruption is a strongly regressive
political and economic force.

Most forms of corruption short of outright theft by officials can be thought of as types
of political influence (Scott, 1972), distorting the workings, and diverting the costs and
benefits, of public decisionmaking and policy. Corrupt influence can also block off legitimate
channels of political access and accountability while opening up (and concealing) illicit new
ones. The initiative in such dealings may come from private clients or public officials; the
former may offer bribes, or the latter may delay decisions or contrive shortages until
payments are made -- or, may simply extort them. At times the expectation of corruption is so
pervasive that no explicit demands are needed: "everybody knows" that decisions must be
paid for. But whoever takes the initiative, corrupt influence is likely to require valuable and
unevenly distributed resources such as money, authority, expertise, special access, or control
over a political following. Few ordinary citizens possess such resources. A shopkeeper might
occasionally evade official inspections with a bit of petty bribery, or an applicant might pay
"speed money" to obtain a license, but corrupt influence on a major scale will likely be the
province of those who already possess wealth and/or power. For most people, corruption
bypasses rules of due process and weakens guarantees of political and civil rights, while the
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minor corruption benefits they might receive, such as petty patronage or the avoidance of
official harassment, come at the cost of lost political choices and, quite possibly, inferior
public services. In both material and political terms, corruption tends to benefit the "haves" at
the expense of the "have-nots".

In actual cases, however, "who-gets-what" calculations are complex and unreliable.
Much corruption never comes to light, if only because those who have knowledge of it will
frequently have a stake in keeping it secret; unlike many other kinds of wrongdoing
corruption often has no specific victims or independent eyewitnesses with reasons to report it.
Moreover, many of the benefits of corruption, such as a job or a contract, are tangible,
divisible, and immediate (and in some cases, might have come to the recipient anyway), while
some of its most significant costs are widely-shared, intangible, and accrue over the long
term. Costs and benefits are thus very difficult to compare. Complicating matters even more is
the fact that corruption changes the institutions, economies, and societies within which it
occurs. This creates problems, particularly for any attempt to distinguish "good" from "bad"
varieties, for often we cannot say what would have happened without corruption. A policy or
agency intended to encourage economic development might well have serious corruption
problems, but it does not necessarily follow that without corruption it would have succeeded
in producing the desired economic development.

The Health of the Political Process. At another level, corruption affects the health and vitality
of politics. We often regard political processes as a means to other, more specific, ends, and
the state as a public arena for the contention of private interests, or as the arbiter in a
competition whose real value lies in its results. But drawing in part upon a classical tradition
in which morality or corruption were seen as properties of whole social orders, some scholars
remind us that faithful and vigorous representation, free and open debate, and accountability
to the public are valuable in themselves, quite apart from the social utility of their outcomes
(see, for example, Thompson, 1993; Thompson, 1995). As Richard J. Daley -- admittedly,
never the matinee idol of reform -- used to say, "good politics is good government".

This approach does not portray the state as a neutral or essentially technical entity, or
as a political referee. And it is far from neutral in terms of the intrinsic value of politics, and
in asserting that some kinds of politics are better than others. As Susan Rose-Ackerman
(1978: 90) points out, "Normative statements about corruption...require a point of view, a
standard of 'goodness', and a model of how corruption works in particular instances."
"Goodness", in the view of scholars such as Dennis Thompson, refers to a process in which
freely-chosen representatives openly debate decisions regarding the important issues of the
day, and then must answer to their constituents for the choices they have made. Corruption is
bad not because money and benefits change hands, and not because of the motives of
participants, but because it privatizes valuable aspects of public life, bypassing processes of
representation, debate, and choice (Thompson, 1993: )..

Such a view fits uneasily into many modern approaches to political analysis in part
because of its explicit moralism. At a more practical level it conflicts with a century-long
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reform tradition that has portrayed political contention driven by private interests as a part of
the corruption problem, rather than as a value to be protected. So successful has this tradition _ ';
been at shaping American political culture and institutions (particularly at state and local
levels) that its "non-political" ideals are rarely questioned in everyday political debate, either
on grounds of feasibility or desirability. Meanwhile, politics and its practitioners are widely
held in low esteem. But if we accept the notion that sound administrative practice is a good
thing for its own sake, it may just be possible to extend that argument to politics. In that
sense many citizens, even in countries with only moderate amounts of corruption, may be out
ahead of most analysts in their sense that something has gone wrong with representative. In
most democracies, rules regulate policy and electoral processes, but are silent on the question
of what constitutes justice. A fuB discussion of that issue lies well beyond the scope of this
analysis, but we should remember that a widespread perception of corruption, and the political
responses such perceptions elicit, can be just as serious a political concern as corruption itself.

International Effects. A final category of political effects of corruption -- one which I will
only mention briefly, as it lies closer to the topics of other contributions to this conference -
is its effects upon politics among nations. At this level it may not only be unclear what rules
apply, but also whose jurisdiction is involved: corrupt dealings have become as global and as
fast-paced as any other form of business, and international money-laundering has been raised
to the level of a fine art. At times corruption issues drive nations apart -- witness the current
tensions between the United States and Colombia over the latter's commitment to anti-drug
efforts, and over the extent to which its leadership has been compromised by drug-related
corruption. In other cases, such as fraud associated with the European Union's Common
Agricultural Policy, corruption grows out of attempts at international integration. This sort of
problem will only increase in importance as the regional and global integration of economies
proceeds. In both types of cases, however, it creates political and policy problems among
nations, and weakens legitimate'international linkages while creating and strengthening
illegitimate new ones. International cooperation in anti-corruption efforts is receiving more
and more attention, as shown by the formation of Transparency International and the
prominence of anti-corruption cooperation as a topic of recent international conferences. But
very serious concerns remain: some of the agents of international corruption, such as drug
cartels, are wealthier and stronger than some of the states that they corrupt. They have also
been able to graft their illicit enterprises onto the aid and military activities of stronger states,
as was shown by the extensive connections between Colombian drug cartels and American
client groups in Central America in the mid-1980s (Johnson, 1991)..

The Effects of Politics upon Corruption

The other side of the corruption-and-politics connection begins with the fact that
corruption is a "hot" issue in political terms, an issue that for all its moral dimensions is often
used in -contentious and politicized ways. In the long run, contention over what the term
means, and over who gets to decide that issue, is central to the emergence of standards and
conceptions of corruption that engage the interests and values of major segments of society,
and thus have a chance to acquire lasting legitimacy (Johnston, 1991). In the short term,
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however. such contention can politicize the concept and obscure its working boundaries. From
a practical standpoint. given the secrecy that envelops corruption it can be difficult to
distinguish real corruption issues from other kinds of allegations. This is particularly likely to
be the case in undemocratic systems where contention over genuine social and political issues
is not allowed. There. the cases that come to light and the de facto meaning of the concept
usually have more to do with the political interests of dominant elites. or with the current
state of conflict and division among them. than with the actual extent of corrupt behavior or
any real conception of good politics (Simis. Lampert...?). Citizens critical of the existing
order. for their part. will also find the corruption issue useful: by pointing to corruption. they
can use officials of betraying their own policies and mandates without actually challenging
the legitimacy of those who rule or directly opposing their policies. Again. the issues raised
are only partially linked to the actual extent of corruption; but it is no accident that in China,
for example, corruption has become a "bandwagon issue" for an extraordinarily broad range
of grievances (Sands. 1990; Hao and Johnston. 1995).

In one sense. we need not distinguish between perceptions of corruption and
corruption itself, for both can be politically significant facts. But corruption and scandal are
different things (Moodie, 1980??), and either may occur in the absence of the other. thus,
while a solid understanding of the real problem is essential for any serious attempt at reform.
in more democratic societies reformers disregard public perceptions at their peril. If they do
so, it is entirely possible that reforms will miss the real point of public concern over
corruption or even heighten the perception that the problem is serious and entrenched.
American campaign finance reforms, enacted during a time of widespread public concern
about the abuse of power and the role of money in politics, raised public expectations of an
era of cleaner and fairer politics. But in practice they did little to enhance the ordinary
citizen's feeling of efficacy (it is hard. in retrospect, to imagine how they could have done so),
and their disclosure provisions served mostly to persuade many observers that politics had
suddenly been engulfed by waves of money, when in fact the laws have been generally well
enforced and money has always had a role in politics.

Another way in which politics influences corruption -- and an issue to which I will
return below -- has to do with the distribution of power in society and the opportunities that
exist to use it. Is the political elite at the mercy of interests and groups in society, or is it so
entrenched that it exploits those groups? Many American reform schemes are based on the
former premise. and thus do not travel well to countries where the latter is true. Are elites
secure in their positions. or is their hold on power so tenuous that they are tempted to take as
much as they can as quickly as possible through "hand-over-fist" (Scott. 1972) corruption? As
Huntington (1967??: ) asked, do people use wealth to buy political power. or do they use
political power to enrich themselves? These questions have no simple answers, but they
remain important if we are to judge the political implications of corruption. While it does
affect politics at several levels. politics also influences the types and amounts of corruption to
be found in a society, its impact and significance, and even the meaning of the term itself.
These are not merely theoretical or academic concerns; they are critical concerns for business
interests and reformers alike. Perhaps the best way to sort these questions out is to consider
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the difficulties of generalizing about the effects of corruption on whole political systems.

III. POLITICAL EFFECTS: WHERE TO LOOK?

Can we generalize about the effects of corruption by looking at whole political
systems? Some analysts have attempted to compare overall levels of corruption in various
countries, often in the course of considering its effects upon investment and growth (Ades and
di Tella; other TI participant). These approaches~ based on the experiences of those who deal
with officials in various nations~ yield useful if preliminary estimates of overall amounts of
corruption. Another approach has been to average a variety of rankings in a kind of "survey
of surveys" (Lambsdorff~ 1995); here, validity problems arise in reconciling qualitatively
different kinds of evidence, and reliability questions are posed by the comparatively small
differences among rank-ordered cases~ which often exceed the level of precision of the
original data. Nonetheless, the extensive public interest in the "survey of surveys" approach
reflects current levels of concern with corruption and the value of continuing and refining
research efforts.

Still, overall levels of corruption and its political effects are different things. Can we
estimate the magnitude of the problem by looking at the links between corruption and the
collapse of governments~ regimes, or whole states? For a number of reasons to be discussed
below, I believe that such an approach obscures more than it reveals and encounters
fundamental problems of evidence and causal inference. To illustrate both the possible results
and the problems of such an approach, I offer in Table I a rough listing of countries
categorized by system-wide political effects of corruption. I have omitted nations that have
merely experienced episodes of scandal, even if such episodes were politically significant, for
such a list would include all nations. The focus, instead, is upon countries in which corruption
has had major, lasting effects upon political development and change. The column on the left
includes cases in which corruption has been linked to the fall of particular governments,
regimes, or whole political orders. The column on the right presents an even more diverse
group of cases -- those in which corruption has been a major, continuing political issue-
greater in magnitude than an episode of scandal, but not (yet) linked to changes in
governments or general regimes. In some, corruption has been a destabilizing force, while in
others it has preempted change and propped up regimes, at times even serving as a substitute
for reform or a mechanism of control. In still others it has contributed to the rise of
significant new political forces, some opposing corruption and others drawing upon it to
enrich themselves and increase their political strength. l In the Sudan, for example,
accumulation of wealth though corruption helped create a new "parasitic comprador capitalist
class" (Kameir and Kursany, 1985: 8), while a new class also emerged in Zambia as
opportunities for corrupt self-enrichment made public office a "half-way house from which
conditions are created for entry into business and the acquisition of private property" (Szeftel,
1982). _.
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Table I:
Corruption and Political Change
in Countries Since the Mid-1970s

Corruption:

e,

Linked to Basic Political Change
Brazil
East Germany
Greece
Italy
Japan
Liberia
Mauritania
Niger
Nigeria
Panama
Philippines
Sierra Leone
Sudan
Thailand
Uganda

As Major Political Issue
Argentina Bangladesh
Burkina Faso China
Colombia Gabon
India Indonesia
Ivory Coast Kenya
Mali Mexico
Paraguay Peru
S. Korea Tanzania
USSRJRussia Zaire
Zambia

Tables such as this one do give a rough accounting of the scale and political
significance of corruption in recent years, but quite a few qualifications and caveats are in
order. The two categories above are not intended to compare absolute amounts of corruption,
or necessarily its relative significance within the scope of systems. Corruption in Mobutu's
Zaire, for example, probably exceeds that of several nations in the left-hand column in
absolute magnitude, and almost certainly does so in terms of its significance within national
politics and the economy. But Zaire appears on the right-hand side because there corruption is
as much a mechanism for domination and control as it is a force for political change as such:
Mobutu's abuses, spectacular though they have been, have not brought down the government
or regime. Indeed, the right-hand category includes a number of countries where corruption in
various forms has been at least partially a means of political control (Paraguay, Mexico,
Zambia), along with others where it has been a destabilizing influence (Russia, Colombia). In
still others, political changes have produced new working definitions of corruption, leading to
political crises as past transgressions are revisited; the trials of two former presidents in South
Korea, and of former East German officials, would be recent examples. There are also
variations in the left-hand column: in some cases corruption has played a major role in
political changes that have been limited, in formal terms, to the fall of a government, but
which have been more significant politically because they have broken long-standing
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alignments of elites (Japan~ Italy) or have mobilized and politicized new segments of society
(Brazil). In other cases, such as Liberia's tragic general collapse, the change has been more _"
sweeping, but corruption has been just one of a number of contributing factors. Finally, of
course, whether a country appears in the fundamental-change or the major-issue category is at
times a judgment call, and may also reflect the current state of ongoing political changes.

There are more basic difficulties as well. One is incompleteness: apart from
straightforward omissions~ the evidence problems inherent in the study of corruption mean
that we may never know the full effects of corruption or its links to other causes of change.
In most of the serious cases corrupt influence of some types may be used to conceal others.
Some governments and regimes~ such as Mexico's PRJ party machine, use electoral corruption
to help themselves stay in power; others convert policies into patronage, again using
corruption to support themselves in power (see~ for example, John Waterbury's account some
years ago of prebendal patronage in Morocco) (Waterbury, 19??). Still other kinds of
corruption, such as black-market dealings in centrally-planned economies, can finesse
economic and political problems for a time, serving as a temporary substitute for reform and
preempting the political upheavals that may accompany fundamental reforms. This is not to
suggest that such corruption is somehow lIfunctionaP' for society as a whole (for problems
with that sort of argument, see Johnston, 1986), nor is it to attempt to define a category of
"good corruption". It is, instead, just to point out that corrupt influence can solidify elite
power as well as undermine it, and that this sort of consolidation of power, while often less
visible and newsworthy than a regime collapse, is a political effect of corruption too.

The political effects of corruption within systems depend upon many considerations. e
Corrupt dealings may weaken (or strengthen) elite power, impair the functioning of official
agencies, divert major resources and distort the economy. Different varieties can have
strikingly different political implications (Johnston, 1986). These consequences, in turn, can
depend upon the ways corruption affects class, regional or communal groups: if benefits tend
to flow to one group and the costs to another, corruption may exacerbate existing "fault lines"
in society, while if the distinction between winners and losers cuts across those divisions
corruption may help ease conflict, at least for a time. The extent and state of political
competition can also be an important factor: often, corruption flourishes in one-party areas or
systems (Doig, 1984), whether they are uncompetitive by circumstance or by design. The
reverse can be true too: as we shall see, pervasive and fragmented corruption can lead to a
collapse in real political competition, as one has little to gain and a great deal to lose by
being in the opposition. Such competition as remains takes the form of a factional fight over
the spoils. We also must consider the patterns of political access and exclusion in a society:
groups excluded from the formal political process on racial, nationalistic or ideological
grounds may well buy their way in through the back door, particularly if they have significant
political resources and non-ideological agendas. As Huntington has argued, corruption may
function· in those situations as an alternative to violence (Huntington, 196?: ). Nye (l9??)
has suggested that the political consequences of corruption tum in part upon the levels at
which it occurs, the kinds of inducements involved, and the extent of deviation from approved
procedures that results. For all such connections, the cause-effect dimensions are complex:
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corruption may produce a political crisis or collapse, or it may so weaken a regime that it is
brought down by other problems. In real cases, both scenarios may happen at once.

In many cases, however, corruption issues -- political reactions to corrupt behavior,
real or perceived -- may be far more significant than the phenomenon itself, and here causal
connections can be even more difficult to identify. Perceived corruption can mobilize new
political forces and discredit existing ones. As noted, corruption may become a symbol for a
wide range of grievances (Sands, 1990; Hao and Johnston, 1995), only some of which are
related to the abuse of public roles and resources. Anti-corruption coups are common, but can
we distinguish between cases in which corruption has weakened the old order, and those for
which the issue is primarily a pretext for seizing power? By no means are all of the regimes
brought down by corruption the sorts we might wish to preserve. Reactions to corruption
issues often have bad-news/good-news implications: they can produce instability in the short
term, but also contribute to a growing pluralization of politics. In a case such as the Collor de
Mello scandal in Brazil, should we emphasize the fall of a regime, or the fact that strong
popular forces emerged to object to corruption? How do we compare the costs of a period of
scandal and upheaval to the opportunities offered by a new political beginning? Other
reactions to corruption come in the shape of reformsl which are not necessarily well thought
out just because they are anointed with the symbolism and moral claims of reform. Many are
beneficial, but others are ineffective; still others, such as the anti-machine reforms of local
government in the United States, confer major political advantages on their advocates, or
make government less responsive than it had been before (Lowi; Lineberry and Fowler). Still
other "reforms" are foolish or poorly-conceived, or are simply camouflage for continued
political profiteering.

By now it should be clear that it is extremely difficult to generalize about the political
effects of corruption at the systemic level, and that its apparent effects upon governments and
regimes may be misleading indicators of its deeper political implications. We could redefine
and increase the numbers of categories in Table I, but the variations within them would still
be as significant as the distinctions they reflect; eventually we would have a proliferation of
categories that would serve mostly to restate the intrinsic complexity of the problem rather
than to simplify it.

IV. STATE AND SOCIETY, WEALTH AND POWER: QUESTIONS OF BALANCE

Is there a better way to understand the political implications of corruption? In this
section I will suggest that the connections between corruption and politics are reciprocal.
Corruption affects political processes as people and groups exercise influence and obtain
benefits improperly, but politics also influences corruption as those interests protect and
expand their positions of advantage, and as patterns of influence and contention create or
close off opportunities and incentives for corruption. Thus we should not only consider
corrupiton itself, but also the distribution of power, and the opportunities to use it, that exist
within a society.
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From a political standpoint, corruption involves illegitimate connections between
wealth and power, and raises important questions of official autonomy and accountability. But _ )
much depends upon the ways wealth and power are held and used, and upon relationships
between state and society. Corruption is not something that "happens to" a society in the
manner of natural disasters. It is the doing of real people and groups as they engage in
processes of influence and exchange within a particular climate of opportunities, resources
and constraints. Sometimes these activities and choices shake whole governments and
regimes, but more often they affect the political process in more specific ways -- ways that
reflect the characteristics and continuing development of the societies in which they occur.
The approach to be proposed here will not give us a full analysis of corruption in anyone
society, but it may point to identifiable corruption-and-politics syndromes, highlight key
problems for anyone seeking to trade with or do business in a given country, and suggest
some of the political groups and changes critical to any strategy for reform.

Sustainable Democracy

For several reasons, the discussion that follows focuses upon connections between
corruption and the development of democratic politics. Authoritarian and totalitarian regimes
definitely have their corruption problems. But both those problems themselves, and the
politically manipulated meanings of "corruption" often found in such countries, are
manifestations of a more fundamental fact -- that of a dictatorial political order in which
wealth and power are fused, or are nearly so. Societies undergoing political and/or economic
liberalization, however, have at least begun to contemplate a separation between state and
society, and/or between wealth and power. Thus they confront questions of where the
boundaries marking those distinctions are to be drawn, and of the sorts of dealings across
those boundaries that are, and are not, to be tolerated. It is in that setting that the question of
reciprocal effects between corruption and politics becomes a meaningful one. I will also
suggest that if the development of democracy can proceed in a balanced fashion, democratic
politics will prove to have significant anti-corruption strengths in the long term. Finally, as
societies pursue political and/or economic liberalization, they do so along many paths;
understanding the diverse kinds of problems and imbalances that occur along the way can
help us formulate strategies for political and anti-corruption reform appropriate to particular
times and places. Thus much of what follows will deal with the question of sustainable
democracy.

To be sustainable over the long run, democratic politics depends not only upon
competitive elections and market economics, but also upon balanced political and economic
development. Particularly in the aftermath of democratic transitions", such development
requires two kinds of balance: first, a balance between elite accessibility and autonomy, and
second, a balance between political and economic opportunities. These embody ideals of
democratic politics, and of a healthy relationship between state and society. A balance
between elite accessibility and autonomy means that private interests have a meaningful voice,
but that officials can also formulate and implement policies in an authoritative,
uncompromised manner.2 A balance between political and economic opportunities ideally
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fosters vitality, openness and strength in both politics and the economy; in practical terms, it
implies that powerful people and groups in one arena may be less able to exploit their
counterparts in the other. A system marked by serious imbalances, on the other hand, is more
vulnerable to corruption. Where access significantly exceeds autonomy, officials are exposed
to the influence (legitimate and otherwise) of private interests and find it difficult to act
independently. Indeed, if elites' hold on power becomes very uncertain, there is a strong
temptation to take as much as one can as quickly as possible -- Scott's (1972) "hand-over-fist"
corruption. If, on the other hand, autonomy exceeds access, officials may be able to exploit
private interests more or less with impunity. And as Huntington (196?: ) has argued,
where political opportunities exceed the economic, people are likely to use power to enrich
themselves, while where economic opportunities exceed the political, people will tend to use
wealth to buy political power. These connections are reciprocal: unbalanced development
creates opportunities and incentives to corruption, and those who benefit from illicit dealings
often seek to preserve the imbalances, "squeeze" points, and positions of advantage from
which they profit.

Where both kinds of balance are relatively durable, it is easier to arrive at the kinds of
boundaries and distinctions that I have argued elsewhere (Johnston and Hao, 1995) are
essential to relatively settled and legitimate conceptions of what is corrupt and of why such
abuses matter. These boundaries and distinctions -- between state and society, public and
private sectors, politics and administration, individual and collective interests, and among
market, bureaucratic and patrimonial processes of allocation -- have historically been drawn
and have earned their legitimacy through political contention (Johnston, 1991). Where
officials and private parties can influence, but also resist exploitation by, each other, and
where political and economic opportunities are sufficiently balanced that neither the holders of
wealth nor of power can dictate terms to the other, such contention and competition among
interests and centers of power can flourish, and may yield relatively clear and accepted rules
governing relationships among them. Looked at this way, democracy -- portrayed by the
leaders of most anti-corruption coups d'etat as particularly vulnerable to corruption -- may
actually have long-term anti-corruption strengths. Ironically, such coups, even if genuinely
intended as anti-corruption moves (which most are not), likely exacerbate corruption by
preempting the political contention that could eventually forge boundaries to contain it.
Corruption can beget bad politics, but bad politics begets further corruption.

Four Syndromes
Both types of balance will be difficult to measure. At best they are examples of long

term "moving equilibrium": social and economic trends, and political and policy changes, may
alter both the balance of opportunities and the relationship between state and society from
time to time without necessarily producing major outbreaks of corruption. Our focus here is
upon significant and lasting imbalances. The various combinations among them define four
corruption syndromes, each marked by distinctive opportunities and dangers. In some of these
syndromes, corruption will be significant but bounded in scope, serving more to limit the
competitiveness of politics and the responsiveness of governments than to threaten their
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viability. In others, there are real dangers that corruption may spiral out of control, destroying
orderly relationships between state and society and reducing the ability of regimes to respond e \
to economic and social change in any but the crudest ways. These syndromes and possibilities
are illustrated in the matrix appearing in Table II:

/
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Table II: Varieties of Corruption and Challenges for Reform

as Functions of Political and Developmental Imbalance

ELITES:
accessibility» autonomy autonomy» accessibility

OPPORTUNITIES:
1\

Corr type: interest-group bidding Corr type: "merchant princesfl3

Strong econ interests, accessible!
decentralized elites; interests use
wealth to capitalize on access to
segments of elite; elites engage in
individual enrichment

Entrenched elite entrepreneurs
enrich selves and pol followers,
manipulate pol access; danger of
extreme corruption

Bcon » Pol USA; Germany; many affluent
liberal democracies

China (guandao); military regimes
(Nigeria at var. points), old Hong
Kong, S. Korea; LDP Japan

Anti-corr: enhance mass partie,
pol competition; open and routin
ize bureaucratic access; increase
economic growth

Mexico, Sicily; Indonesia?; Stuart
England; rapidly urbanizing nations;
mature Tammany machine

Corr type: patronage machines

Strong elites buy off, preempt pol.
competition by manipulating econ
rewards, enrich selves; intimidation

Russia, Poland; Peru (pre-Fujimori),
Argentina (pre-Menem); early
evolution of Tammany; Italy; early
civilian regimes in Africa
Anti-corr: strengthen/protect official
autonomy, state/soc boundaries;
enhance state capacity; increase
economic growth

Fragmented and pol insecure elites
build personal followings, are vulner
able to unofficial factions; danger of
extreme corruption

Corr type: fragmented patronage,
extended factionalism, mafiyas

Anti-corr: strengthen/protect official
autonomy, state/soc boundaries;
protect equality of pol competition

I
I Anti-corr: enhance mass partie,
I open/routinize bureacratic channels
I emphasize legality, expand political
I competition

<:-----------------------------------------------------------------------------------------------------------------------»
I
I
I
I
I
I
I
I
I
I
I
I
I
I
I
I
I
I

Pol» Bcon

v
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In theory, either or both access and autonomy, and political and economic
opportunities, can be roughly in balance in a society; for this reason, too much should not be
made of the boundaries between the cells or regions above, as they are not precise
demarcations. They are more like continua, with the horizontal line expressing the relative
balance between access and autonomy, and the vertical line indicating the relative balance
between economic and political opportunities. These dimensions possess a degree of
ordinality, and thus various countries could be located in different parts of the same "cell" or
region. The emphasis here is on relative imbalances; to say that economic opportunities are
more available than political ones, for example, is not necessarily to say that they are plentiful
in an absolute sense. Moreover, while I do characterize politically critical varieties of
corruption for each cell or category, I do not suggest that each is the only kind of corruption
going on in the countries named.

Another potential virtue of this approach is that if syndromes of corruption grow out
of the imbalances I have discussed, restoring (or instituting) more even balances might be
central to both democratic and anti-corruption reform. From the particular imbalances of a
given society we draw inferences about necessary (and promising) changes, and about the
people and groups whose interests and support would be central to such a project. Any effort
at anti-corruption reform through democratization would have to be coordinated with targeted
administrative, judicial, law-enforcement and policy reforms. But we can identify,
conceptually at least, ways of equaling out imbalances:

--Where accessibility> institutionalization, enhance official autonomy and state
capacity

--Where institutionalization > accessibility, open up channels of mass
participation and bureaucratic access

--Where economic opportunities> political opportunities, enhance political competition
--Where political opportunities > economic opportunities, encourage broad-based

economic growth

The notion that sustainable democracy and the reduction of corruption are closely related is
not a new one. The idea here is to identify specific ways of pursuing both goals that are
appropriate to the realities of differing situations and societies. Just as each syndrome is
defined by two imbalances, the broad strategies suggested above for redressing those
imbalances jointly suggest different democratization and anti-corruption reforms for each
syndrome in Table II.

These options, and the basic schema itself, may become clearer if we discuss each
category in more detail. The descriptions that follow will not apply fully to anyone country,
and to a degree they assume cases of extreme imbalance in order to draw out the different
characteristics of the four scenarios. Nonetheless, they are offered as one way to distinguish
among different sorts of corruption problems and democratization challenges.

"Interest-Group Bidding". In the upper-left region of Table II, access exceeds autonomy and
economic opportunities are more plentiful than political opportunities. Where these imbalances
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are significant, economic interests are strong and political elites are vulnerable. This is the
sort of corruption problem most typical of liberal democracies, and here corruption as a
political issue is conceived of in terms of departure from (or distortion of) established values
of procedural fairness and equity. Corruption may indeed be a serious issue, but is unlikely to
spiral out of control, because the bidding process is open to a variety of competing interests,
and critics of the process have access to elites too. Thus, such systems have a healthy
tendency toward public scandal, and the potential for elite response to it.4 While elites take
advantage of opportunities for corrupt gain on an individual or small-group basis, and their
career movements between the public and private sectors (what the French call pantouflage)
may raise ethical problems, large elite syndicates and organized "shakedown" operations will
be rare. The chief danger is that policymaking and implementation will become (or be
perceived to become) an auction, with favorable decisions going to the highest bidder while
smaller and non-economic interests are shut out.

This sort of corruption poses distinct business and trade problems. Fair access for a
broad range of economic interests will be a problem: larger and better-established groups will
have built long-standing relationships with segments of the political elite, based on long
standing patterns of access, and may thus preempt access by other interests. The American
"Iron Triangle" metaphor (CITATION), referring to long-standing reciprocal policy and
budgetary alliances among economic interests, subsections of bureaucratic agencies, and
Congressional subcommittees, is an expression of this danger. Pushed to its extreme, such
preferential access may lead to policy stagnation. While an out-of-control spiral of corruption
is relatively unlikely in this category, such problems of adaptation will have clear economic
costs in the long term. Yet another problem has to do with resentments of the political
process, and of the policies it produces, on the part of those with less access.

Reform initiatives in such systems are typically process-oriented and based on a
market metaphor for the political process. Many democracies' campaign finance laws and
lobbying regulations, for example, are intended to protect electoral competition and the policy
debate, and include donation limits and disclosure requirements to prevent particular economic
interests from gaining unfair political advantage. (Whether the results match the intentions is
of course an important question that lies well beyond the scope of this discussion.) The
major reform challenges in this category, however, often run much deeper, and even though
many of the states we are considering here are fundamentally democratic, issues of
sustainable democracy lie not far beneath the surface. Boundaries between state and society,
and between individual and collective interests, need to be protected and strengthened in order
to preserve official autonomy and prevent policymaking from becoming an auction in actual
fact. Rules of access to political figures and bureaucrats may well need further specification
and monitoring; the real and perceived equality of political participation needs to be protected,
and indeed enhanced so that smaller and newer economic interests, and people and groups
with fewer resources and non-economic agendas, can also compete effectively. These last
groups are often given little protection by process-oriented reforms. Supervision and
accountability within the political elite -- within legislative bodies as well as bureaucracies -
must be considerably strengthened as well.
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Those proposals amount to an agenda of enhancing and deepening political
opportunities and competition, in order to even out the imbalance of economic and political
opportunities while protecting the autonomy of representatives and decisionmakers. Good
government groups will be important in any such reform agenda, but the top management of
bureaucratic agencies will also play strategic roles in insisting upon autonomy and in
monitoring paths of access to their agencies and subordinates. The leadership, organizations,
and mass base of political parties and legislative bodies will have to be strengthened, as will
broad-based citizen participation generally. Economic interest groups of many sorts need to be
encouraged to monitor each other, and to speak out for their own access rights as needed.
Ironically, some aspects of past reforms intended to accomplish these goals have become
controversial today: the Political Action Committees (PACs) sanctioned by American reforms
in the mid-1970s were intended to be a means of influence and participation for small groups
of citizens and other less-entrenched interest groups, but are now widely (and to a substantial
degree, inaccurately) seen as a corrupting force in their own right.

"Merchant Princes": Different and more ominous corruption problems appear in the upper
right corner of Table II. Here, an entrenched political elite facing few political challengers or
meaningful demands for accountability dominates arid exploits economic opportunities,
manipulating relatively scarce and valuable political opportunities in return for further
economic gains. Political figures, bureaucrats, and whole agencies may go into business
overtly or as silent partners, as has been the case in China; boundaries between state and
society, public and private interests, and politics and administration are likely to be weak:. The
former LDP regime in Japan represented, for many years, a somewhat different case: modified
one-party government with close links between party leadership and large corporations (as in
the Recruit scandal), and just enough electoral competition to persuade those donors that they
had a significant stake in maintaining the LDP in power. Particularly where such regimes are
undemocratic, corruption is likely to become a bandwagon or vehicle issue for a very broad
range of grievances, but the forces behind reform demands are likely to be weak. In such a
setting there is a very real danger of a "hypercorruption" spiral, as the manipulation of
political access and official ventures into entrepreneurship take place in a setting in which
there are few opposition forces to check such activities in any meaningful way, or to provide
alternative political outlets for exploited interests and groups. Such political competition as
does occur is likely to take place among elite factions, and if it becomes intense enough to
threaten the existing political order, it too may produce extreme corruption as officials try to
take as much as they can as quickly as possible.

Trade and business interests wiII find corruption a very serious concern in such cases
for several reasons. Officials' own stakes in the economy and the absence of countervailing
forces mean that politics and administration will very likely overlap extensively. Domestic
businesses in particular, but international ones as wen, may be vulnerable to extortion and
bureauoratic mistreatment on a large and organized scale, and principles of legality may be
weak. But even if they pay up, they may have bought little predictability or lasting influence,
as entrenched elites may just come back for more, and larger, payments again and again. In
such a setting it will be difficult to plan for the middle or long terms, and management may
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become a matter of coping with arbitrary policies and unpredictable demands. Attempts at
bureaucratic or legal recourse may only expose a firm to a new set of officials and their
demands.

The political dimensions of reform are complex in this category, because -- depending
upon the degree of imbalance between autonomy and access -- it contains some openly
undemocratic nations and others in which the political situation is more mixed if not exactly
freely competitive. But in many of the nations in this category, existing reform efforts
typically are sporadic, politically-orchestrated, and serve the political needs of top elites rather
than any broad set of interests and goals. In times of elite conflict, most anti-corruption drives
may be ploys by one faction to gain or protect political advantages over others. A real anti
corruption effort would require broader political competition and choices while opening up
more routine paths of accountability and access to elites. As this requires a pluralization of
politics, measures to strengthen the independence and legitimacy of civil society and to
broaden the range of groups that speak for it will be particularly critical. Indeed, these forces
may already be gathering economic strength, and be searching for a political outlet for their
interests; in the more undemocratic societies, this can make for even more corruption. Thus
opening up or protecting channels of access to bureaucrats, the courts, and legislators, and
establishing the political independence of those bodies, will be particularly important (and, it
must be acknowledged, particularly difficult in many regimes). Clarifying issues of property
and ownership, and reaffirming principles of legality, can strengthen the boundaries between
public and private interests, individual and collective rights, and politics and administration.

Strategic groups and interests for those who hope to pursue such political reforms
would be the emergent economic interests of civil society, and in particular any organizational
base (trade associations, etc.) they might possess. International business partners and investors
will also have a stake in establishing and protecting these political rights and channels of
routine access, and also possess a solid base of experience in dealing with bureaucrats
elsewhere; that knowledge and experience can be shared with domestic business interests.
Free professionals (if any), particularly those educated or trained in management abroad, can
play similar roles. Potential opposition parties and elites; and a whole range of non-political
associations and social groups in civil society, which will not likely have overtly political
agendas but whose viability may do much to establish the legitimacy of activities and
interests beyond the reach of the state. But pursuing any such strategy, and raising corruption
issues with these groups and segments of society, would threaten the elite's political
hegemony and opportunities for enrichment, making fundamental reform unlikely (and very
dangerous). If such efforts became politically disruptive, ironically they might well make a
spiral of extreme corruption more likely.

Fragmented Patronage / Extended Factionalism. The syndrome spelled out in the lower-left
quadrant of Table II differs from the "Merchant Princes" case in terms of both state-society
relationships and balance of opportunities, but resembles it in terms of the danger of out-of
control corruption. Where these imbalances are pronounced, elites are not only accessible, but
also seek power in a setting of intense political competition over scarce economic
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opportunities. The path to advancement consists of building a following and imposing some
sort of discipline on it, in the midst of a political free-for-all. The result is patronage politics, e.':
but of a particularly fragmented sort: elites seek to build personal political followings, but
they are also vulnerable to the demands of those followings, which are difficult to discipline.
These forces may include not only political supporters, but also much more unruly groups
such as Russia's mafiyas (Handelman, 199?) or Colombia's drug cartels, and corrupt influence
can be linked to intimidation and violence. Corruption as a political issue is likely to be a
tool of reprisal -- a way of discrediting competing elites and factions rather than a way of
pursuing any comprehensive view of good politics or governance.

The fragmented nature of this patronage politics and the scarcity of the resources that
might hold it together makes this the most politically unstable of our four categories, and here
the danger of extreme corruption is most pronounced: elites, as noted, are politically insecure,
and thus face built-in temptations toward "hand-over-fist" corruption. But the followers whose
support is necessary for even a short-term hold on power also contribute to the danger, for
they seek economic rewards too, and (given the multiplicity of factions) have relatively other
political options. Faction leaders may thus have to purchase and repurchase the loyalties of
their followers in conflict after conflict in order to prevent them from switching to other
factions, and may even get into a patronage "bidding war" with their rivals. This sort of
fragmented patronage politics marked the earliest phases of the rise of Tammany Hall
(Shefter, 197?). This unstable, economically-driven political scramble will make corruption
more likely to spread. Orderly political competition may well collapse as it becomes clear that
playing the role of opposition is of little value for its own sake, and that the real political
opportunities are in the scramble for spoils among personalized factions and followings.

Such a setting poses real problems and dangers for trade and investment. What appear
from the elites' standpoint as opportunities for exploitation will, from the business end, be
experienced as arbitrary and unpredictable policies, unreliable decisions and agreements, and
as "shakedown" operations of greater or lesser scope and organization. Many will payoff
officials or political expediters who do not "stay bought", or cannot deliver what they
promise. Real access to decisionmakers who will discuss issues and problems in genuinely
substantive terms, and who can follow through on decisions, will be rare, and will likely be a
commodity put up for sale. International investors in particular may face domestic competitors
that enjoy considerable official "protection", and that may only be facades for various mafiyas
and factions. Corruption will likely contribute to inflation, the more so as the security of
elites' power becomes less assured, and as policymaking becomes an exercise in the
competitive distribution of largesse. The result will be an inability to plan for the middle to
long term.

Anti-corruption reform, apart from the use of corruption issues as a club against one's
enemies, is unlikely to be much more than a slogan in this setting; law-enforcement officials
and investigators will be as exposed and vulnerable as political figures and bureaucrats, and
neither side will receive real support from the other. Fundamental reform would require an
increase in state autonomy and broad-based economic growth. Entailed by the former is a real
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commitment, on the part of both citizens and elites, to the value and necessity of the state as
a guarantor of important processes and rights, and as an efficacious policy force whose rules
must be taken seriously, rather than as a source of plunder. More structured and orderly
access between officials and private interests, and stronger discipline and accountability within
the elite, are necessary as well; both would contribute to a much-needed growth in state
capacity. The development or consolidation of a limited number of strong, broad-based
political parties, a proliferation of interest groups in civil society, and meaningful crime
control and protection of civil liberties will be necessary in order to persuade people that they
can approach the state through established channels, rather than through personal connections,
and that they can do so in an atmosphere free of intimidation and exploitation. Strategic
groups for any effort at attacking corruption through democratization will include those
having an interest in or responsibility for more orderly dealings between decisionmakers and
clients, and in broad-based political competition. Parties, potential opposition elites, and
interest groups will be important in such efforts, as will bureaucracies and their middle-level
managers, court and law-enforcement personnel and regulatory staffs, and domestic and
international businesses.

Patronage Machines. Finally, in some countries a well-entrenched elite will use scarce
economic resources to manipulate and control political choices and competition. The result is
the type of disciplined extended patronage organization once known in American cities as
political machines. Indeed, as the evolution of Tammany Hall in New York illustrates
(Shefter, 197?), a patronage-wielding elite that gradually becomes entrenched and eliminates
its main political competition can create a situation in which politics is still the path to
wealth, but followers have few political alternatives and therefore need not be bribed again
and again. The result is an extended and more disciplined political following. Corruption
issues are likely to be raised by marginalized counter-elites.

Such machines are not totally harmonious and balanced internally (Johnston, 1979),
but they are less likely to produce the out-of-control extreme corruption that is a real danger
in our previous two syndromes. The machine leadership is in business for the long term, and
faces few real challenges; its task is to maintain that hegemony while avoiding serious
conflict, and it will dole out patronage benefits, and manipulate elections and other
democratic processes, with a goal of maintaining the status quo rather than of looting the
political system or economy in the short term. This is not to imply that the corruption
involved is not serious: it may be extensive in the best of times, particularly at the top of the
dominant party, and if a rapid influx of capital undermines the machine's control of economic
opportunities episodes of uncontrolled corruption can occur. Mexico, for example, experienced
an outbreak of more disruptive corruption during its oil boom (Grayson; Gentleman; Riding).
But most of the time, this form of corruption is unlikely to spin out of control.

Some business and trade interests may regard corruption in such societies as more
political in nature -- having to do with electoral abuses and the like, and aimed at preempting
political competition -- than overtly economic. But it will have serious economic implications
too: such an entrenched elite may be able to dictate terms to businesses, particularly those that
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can mobilize little domestic political support, because those businesses will have few political
opportunities for recourse or appeal. Such dealings may take the form of extortion or e
bureaucratic harassment which. when international businesses are the targets of exploitation. . .
may be camouflaged or even made popular with the public by an overlay of nationalism or
ideology . Also problematical for business is the state's role as a facade for party domination
and control. Negotiations with officials may mean little when the officials are answerable to
the machine party; secrecy may be pervasive, and political decisions, as opposed to
meaningless official ones, will have price tags attached.

Reforms will occasionally take place in these systems. often tolerated and administered
by a machine leadership willing to endure episodes of limited reform in order to preempt
more serious political challenges. Chicago's Richard J. Daley was famous for this tactic, and
Mexico's PRJ has begun to accept a degree of electoral competition, occasional losses in state
elections, and more extensive reforms of the voting process itself as the price of continuing to
hold power in the 1990s. But again, real reform will entail enhancing access to elites and
expanding economic opportunities. Improvements in procedural democracy, particularly in
elections but also in preserving parliamentarians' and civil servants' freedom from abuse;
genuine protection of competing elites' and parties' autonomy and political rights, and open
and non-politicized access for private interests to bureaucratic agencies and decisionmakers
will all be critical. So too will be a general strengthening of a viable and independent civil
society and of the organizations within it (overtly political or otherwise), and protection of
mass rights of expression and political participation, so that more political initiative and
impetus for reform can originate from below. Broad-based economic growth will be critical to
evening out the balance of opportunities, and to reducing mass dependence upon the machine.
Strategic groups in this process will be those with a stake in economic growth, and in opening
up political competition and access to an independent bureaucracy and judiciary. These would
include opposition elites and parties. international business and its domestic partners, free
professionals and technocrats (particularly those trained abroad), independent groups in civil
society, and the courts.

V. CONCLUSION

The political impact of corruption thus is a question with no single answer, nor only
four. Corruption is not a single problem or event, and it is not exogenous to the political
system. Instead, it raises complex questions about the ways people in both state and society
make choices within the particular climates of resources and constraints, and the patterns of
access, influence and exclusion that confront them.

In this discussion I have offered an argument about the prospects for sustainable
democracy, anti-corruption reforms, and the positive relationships between the two. The
argument may well be overly optimistic, particularly since I have dealt mainly with the
conceptual overlap between them, and various possibilities for reform, rather than with
success stories as such. More common is the view that once corruption becomes a serious
problem, it spreads like a fatal disease -- the image or metaphor most frequently used in

-20-



discussions of corruption -- until a political crisis or collapse occurs. But the possibilites for
more positive changes are not just theoretical -- they are historical too. There have been
societies that have endured long and serious episodes of corruption, but have eventually
moved into eras of cleaner politics. While careful administrative and institutional reforms are
essential to any such process -- and Hong Kong offers a particularly important success story
here -- in other cases, such as the United Kingdom and (to a lesser extent) the United States,
vigorous political contention and a strong civil society have been critical too. Political reform,
by itself, is no cure for corruption, if only because corruption can arise out of the
undemocratic aspects of politics and be a formidable force in sustaining those imbalances. It
is, however, essential if the benefits of more focused anti-corruption reforms are to be
sustained in the long run.

Particularly in the transitional societies discussed above, trade and business groups
have major anti-corruption responsibilities and opportunities. In the ways they work with
partners and clients in those societies, they can create new expectations about the ways
bureaucracies, the courts, and political officials should deal with private interests, and vice
versa, and they can give major moral and organizational support to people and groups who
hope to resist corruption by officials or by their business competitors. The four scenarios in
the preceding section are offered as ways to begin to identify the most important groups and
interests in such a process, and to point out the kinds of basic political and economic
imbalances they will confront. American businesses can also set a useful example, and protect
their own interests and assets, depending upon the ways they adapt to life under the Foreign
Corrupt Practices Act, which is seen by some not just as an anti-corruption "sword", but also
as a "shield" for American businesses abroad (China Business Review, Fall, 1994). A long
term commitment to good politics and good governance can also be good business.

What I have tried to contribute to that process is a first step toward a more detailed
assessment of the connections between politics and coruption, and of the nature and functions
of democratic reforms. With a great deal more refinement and careful research, this approach
may eventually provide a guide to short-term defenses against corruption, and to long-term
reforms, appropriate to particular countries and their political situations. To reach that point,
however, it would benefit greatly from the reactions and criticisms of the business, political,
and international-policy professionals who know those situations best.
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NOTES
(Coming soon!)

1. I am grateful to Sahr J. Kpundeh for suggesting the following two examples.

2. I am grateful to Christopher Sabatini for his thoughts and comments on this issue.

3. I have borrowed the term "merchant princes" from Ting Gong, It CITATION "

4. Here I echo the argument by Markovits and Silverstein (198?) that scandal is most likely to
be found in liberal democracies, although I would add that undemocratic societies also
experience corruption-related political conflicts which, even if not focused upon a set of
accepted political values and principles, are significant to the process of establishing new
standards of behavior.
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CURRENT PRACTICES:
TACTICS FOR DEALING WITH CORRUPTION

MINI CASE STUDY -- POLAND
Michael Johnston

Poland's experience since 1989 is evidence that changes in institutions alone do not make a
democratic transition. The composition of the national elite, its agenda(s) and the patterns of
conflict and competition among its members and factions are also fundamental factors to be
considered in analyzing both a country's corruption problems and its prospects for
democratization. So too is the ability of the elites to mobilize, and earn the trust of, solid
mass followings via the nation's party system.

In Poland's case, well-placed party figures began to become entrepreneurs even before the
formal political transition that began in 1989, capitalizing upon their positions and the
information at their command, and many have gone on to become prominent business figures.
The growth of a national capitalist economy, and the legitimation of a freely-chosen
democratic political elite, have thus been somewhat at odds with each other. Compounding
the problem is the fragmentation of the party system: while a proliferation of small parties
was to be expected in the wake of the 1989 elections, when Solidarity routed the Communists
in partially free elections but at the same time lost the unifying impetus of anti-communism,
Polish politics still suffers from fragmentation: upwards of thirty parties have contended for
public support, with ten or more being represented at one time or another in the legislative
body. Few of these parties enjoy extensive popular legitimacy, and many have been
vulnerable to the cult of personality that has revolved around Lech Walesa.

Polish democracy and its problems with corruption thus may be at a crossroads. The
fragmented political situation is vulnerable to a possible out-of-control corruption situation:
turnouts in elections are falling, and the revived post-communist parties have placed a
President (Kwasniewski) in power. While no one case captures the complexities of the
situation fully, we will discuss two aspects of this dilemma that reflect the challenges of
democratic and anti-corruption reforms. The first is the property restitution process, in which
local politicians have both an administrative and a political stake; the dangers of corruption
here are extensive, and this problem in turn threatens the continued revival of a free economy.
The second problem is the proliferation of parties, and the dubious legitimacy many of them
possess. Can Poland build a party system that is at once competitive, and also solidly rooted
in the beliefs and aspirations of the population? Without such a development, the dangers of
fragmented patronage politics may bring about a corruption spiral.

This session will briefly layout those problems, by way of setting up small-group discussions
of how to identify and support the people and groups most able to deal with both.

If f (
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The cOllntrics of East-Central Europe have rcccntly taken mtYor steps
forward 10 obtain political freedom of the sort which they had not experi~

enced during the preceding 40 years. The qucstion now becomes whether
political frcedom will be followed by the kind ofeconomic freedom that most
economists associate with growth.

Therc is no automatic conncction betwecn cconomic growth and political
deinocracy. While somc sludies havc shown thal dcmocracy and economic
progress arc positively correlated, therc arc somc important recent excep
tions. Most obviolls arc the cases of South Korea and Chile. Rather than
allcmpting to analyze the big piclure and to say at the macro level whether
political freedom and economic frcedolll go hand in hand, this writer wlll
instead considcr more spccific goals. By focusing on each of the detailed
policies, it is possible to determine whether political forces affect the ability
to adopt the economic policics that arc important for economic growth.

Thc thcme of this essay is that there arc coulltervailing forces. Democracy
has the advHntngc that the best solutions gCl the opportunity to work their
way to the top. hI a totalitarian slate, the views of one particular group are
played out almost irrespcctive of (hcir consequences. If things go badly, it
call take a vcry long time to changc lhe course or governmcnt, and it may

'" 'Ille allihor expresscs his thanks 10 SCllalOl' Alldrzcj t\larhalski (president, Confed
eration or Polish Emplo)'crs) for his l'Ollll1Wnts 011 a til art or this paper.
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require a violent revolution to do so. A democracy, on the other hand, allows
changes to be made in a much more continuous fashion. If some policies arc
clearly inappropriate, the public can replace current leaders with those who
will adopt the better strategies.

There are two difficulties with democracy. First, the electorate must know
what is best for the country. Second, it must act in the country's interests,
rather than in the special interests of particular groups. Just as a totalitarian
regime allows special groups to govern, a democracy may also allow
particular groups to capture the government and use it for their own purposes.
Still, the presumption is that democracy has a better chance of resisting this
kind of political pressure.

Let us start, then, by going through the list of general reform strategies
that most Western and East-Central European economists accept as neces
sary ingredients for creating a successful and growing economy.

THE LIBERALIZATION OF PRICES TO MARKET LEVELS

It is generally agreed that to prevent distortions in the economy, it is
necessary to allow prices to move to their market equilibrium levels. Some
times this implies a decrease in prices. In other cases, it implies an increase
in prices. While virtually everyone agrees that prices should be freed,
bringing them to mm'ket levels is ~lIlolher issue.

Even in the United States, which has probably the fewest price controls
of any major economy in the world, there are still examples of government
intervention and of prices which create distortions in markets. The best
example takes the form of agricultural price supports. The American gov
ernment has engaged in a policy of keeping the prices of some goods high,
so as to protect fanners and increase their incomes. The agricultural lobby
in the United States has been a very important force, far more important than
its numbers would indicate. Agriculture has been and remains a relatively
small part of the U.S. economy, and yet it has always wielded a significant
amount of political power.

The situation in East-Central Europe is actually the reverse. Historically,
the communist governments had kept agricultural prices low rather than
high, and forces continue to exert pressures which push in that direction,
even though communist regimes have been replaced for the most part. A
good example comes from Russia. When Boris Yeltsin instituted price
reforms on~nuary 1992, he decided that certain commodities were too
important re ow market prices to prevail. Thus, he allowed thc pricc of ----e

hutter to rise, but regulated thc pricc of milk, keeping it down well below
Il\lU'ket levels. As a result, dairy farmers, who had the option of producing
butter or milk, turned all of their milk into butter, and there was a tremendous
surplus of butter and a dramatic shortage of milk. Yeltsin, who was reacting
initially to political cries to keep milk prices down, eventually had to yield
to another form of political pressurc, which protcstcd thc absence of milk on
the market. Later in the year, he freed up milk prices and milk supplies were
restored to Moscow shelves.·

While economic arguments have prevailed on the prices of most con~

sumer goods, they have not prevailed in two very imp0l1ant areas-namely,
energy prices and housing prices. Throughout most of East-Central Europe.
energy prices remain below market levcls.2 The prices of coal and oil in
Russia, for example, do not reflect the prices al which those commodities
are exported. As a result, there is a tremendous amount of pressure to
appropriate goods from the local economy and to export them to the rest of
the world. The so-called Russian mafia has captured a large proportion of
energy resources, and has made tremendous profits arbitrating this difference
between domestic prices and international prices. The obvious solution is to
allow domestic prices to risc to market levels, and to suhsidize through direct
income transfers those individuals who are forced to buy energy at the new
and higher prices. But such methods have been opposed by purchasers of
energy who fear that their inability to make a profit now on the goods which
they produce will only get worse as energy prices rise. The political pressure,
not only in Russia but also throughollt East-Central Europe, to avoid raising
eriergy prices has been tremendous and has prevailed.3

One advantage to having a democracy is that the forces that benefit from
having low energy prices can be off.o;et to some extent by those forces that
benefit from higher energy prices. For example, in the United States, the
private oil industry would not like lo see energy prices kept at low levels.
The industry has been effective in preventing users of energy from exerting
political power to keep energy prices below market levels.

Housing presents the other impo11ant example where prices deviate from
the market. Again, for primm'ily political reasons, housing has been deemed
too important a good to allow market forces to operate. As a result, rents
have been kept well below market levels, and a gray or black market has
developed in housing. Individuals are able to acquire apartments at low
prices from the state and then sublet them to other individuals who are able
to pay much higher prices. Incidenlally, this phenomenon is not restricted to
the former command economics of East-Central Europe. N~ork City,
which has rent control, and Santa Monica, California, which _'instituted
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a rcnt control program, find the same activity occurring. In New York, "key
fce~" are commonly paid to superintendents and other housing authorities
who have the ability to award apartments at below market prices to individ
uals who can bribe their way into these residences.

But political forces keep these prices low. There are many individuals
who have much to gain from keeping prices below their market levels. In the
case of housing, current residents of Poland receive transfers when prices
are kept below market level~. The same is true not only for housing but for
any other good. If market prices are kept below market levels, then managers
who have the right to allocate these scarce resources can capture a large part
of the return. As a result, those individuals will use their political muscle to
prevent prices from moving to the appropriate numbers.

4
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THE GROWTH OF PRIVATE CAPITAL

One of the clicMs of market reform is that privatization is an hnportant part
of moving an economy from a command structure to a market structure. It
is probably in this area that political and economic forces interact most

closely.
It is important to point out that private property does not necessarily imply

massive privatization. There are a number of ways to have a large proportion
of the economy operating with private property. The most obvious is massive
privatization of state property. But in some countries, state capital is simply
not worth a great deal and will be replaced in a moderate amount of time by
new private capital. The issue then becomes permitting private capital to rise
and to compete successfully with state capital, and therein lies a major

political problem.5 '
The state generally has a tendency to want to protect its own capital. In

the United States for example, the U.S. Postal Service maintains a monopoly
over first-class mail. No individual private company is permitted to compete
with first-class mail, although others have succeeded in producing products
that are substitutes, albeit imperfect substitutes, for frrst-class mail. Like
other companies, state-owned companies simply do not like competition
from rivals. The difference is that the state has the power to prevent rivals
from competing with its companies. As a result, one of the major benefits to
getting the state out of many industries is that the state will then permit
competition to take place, and competition is necessary for economic growth.

One example from Russia currently comes to mind. In the process of
privatization, managers in some of the coal mines in that country are

concerned about equipment manufacturers. The process of privatization
would divest the equipment plant from the coal mine company. After this i~

done, many of these factories may sell out to become other kinds of factories
or even tourist hotels, as is the case with one factory located in central St.
Petersburg. Coal mine managers argue that the equipment produced by those
factories is essential and that the factories should not be permitted to become
independent. They ignore the fact that the value of sueh factories is much
greater in other uses. Indeed, the coal mine would profit by selling off the
division and using the money to huy the equipmcnt clsewhere. Alternatively
the mine might choose to go out of the mining business altogether. It is
wasteful to maintain this equipment factory, which is located on very
high-priced land. However, when the state owns the property, the state tends
to use it in inefficient ways, reacting to political pressure rather than eco
nomic pressure. Instead of looking at the highest value ofthe land, politicians
listen to those voices that scream the loudest. Often, those voices belong to
individuals who are hurt the most, rather than to those who benefit the most.

Another major problem with maintaining private capital in state hands i~;

that economic and political forces tend to be confounded. Since the state
owns the capital, one way to get back at the state is to affect the industries
owned by the government. An example from Romania is telling.

Several years ago, the Romanian government prohibited sailors from
bringing in goods from abroad and selling them at market prices without
paying any tux on these sales. The sailors objected, claiming that their jobs
were hard and they had a right to receive a return for their efforts. They went
on strike against the shipping company. The strike was effective, in large
part because the company was owned by the state and because there were no
competing ones around.

A similar situation rarely occurs in Western economies. For example, ill
the United States, the federal government may adopt policies that tllis writer
finds objectionable. His reaction is not to go on strike against Stanford, for
two reasons. First, the government does not care a great deal about what
happens at Stanford, since it is a private university and the government does
not receive revenue from Stanford. Second, and related, Stanford has very
litUe influence on what the government does. Even ifa personal strike is very
effective in bringing Stanford to its knees, there is no way for Stanford to
exert pressure on the federal government to correct the situation. Thus,
privatization of state capital will tend to separate economic and political
actions that are confounded when the government owns major industries.

Another point, and the one that is most frequently cited, is that private capital
creates better incentives for production thm) state-owned capital. The argument
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is generally correct as a direct result of political considerations, but it is not
necessary to make the case. If state-owned capital were concerned primarily
about profit maximization in the way that private capital is, then there would be
no difference between firms owned by the l\tatc and those owned by private
industry. Unfortunately, the premise is invalid. When the state owns the capital,
it uses its finns to pursue political as well as economic goals. Such considerations
as high levels of employment, low consumer prices, and other social goals are
pursued through the enterprise. While such activities am noble in intent, they
have adverse consequencesbecause they only serve to raise costs in the industries
affected, and bring about their eventual demise.

INDIVIDUAL OWNERSHIP OR CONTROL
OF AGRICULTURAL LAND

A number of countries have demonstrated the value of having agricultural land
in private hands. Poland and China are among the best examples. Polish
agriculture, while perhaps far from perfect, is a leading model for East-Central
Europe and has succeeded in producing relatively abundant supplies of food for
its people. The same is true in China. But often political forces are important in
bringing about the transfer of ownership of agricultural land from the state to
individuals. And here is an area where democracy and totalitarian states differ
in thcir ability to transfcr resources from one group to another.

China provides an interesting example. Local Chinese bureaucrats have
a tremendous amount of power. The country is very large, communication
is somewhat backward, and transportation is poor, relative to the standards
of the West. As a result, Beijing could not exelt tremendous influence on the
localities. When the central government decided to free up land and put some
of the proceeds from the land into the hands of individual farmers, they
recognized that obtaining the support of local bureaucrats would be abso
lutely essential. Rather than allocating the land directly to the peasants, they
allowed the local bureaucrats to do so. They knew implicitly that the local
bureaucrats would keep a large proportion of the land for themselves, but
they viewed this essentially as a bribe that was worth paying. Local bureau
crats could not keep all the land for themselves, because the local populations
simply would not tolerate it, even in the somewhat constrained and totalitar
ian structure of China. But the local bureaucrats were able to keep a large
enough fraction of the land to make them support the land redistribution

~ scheme arr~sh for its rapid implementation. The results in China are a
, testimony _ch possibilities. -

The same kind of bribes can be paid implicitly in a democracy, although
the process is more complicated and somewhat slower. An examination 01
the issue of restitution in Czechoslovakia is a case in point. The Czechoslo
vak legislature was tied up for months trying to decide how much of state
capital should be given back to the prc-1948 owners. These questions an'
essentially political, in large part redistributive rather than efficiency-pro
moting. But in the democratic structure of the then-new Czechoslovakia,
arguments on both sides prevailed. The compromise that resulted satisfied
no one and was somewhat inefficient. The value of democracy is that the
institutions provide a check on transfers which could otherwise go to one
group, irrespective of their fairness and efficiency considerations.

DEMONOPOLIZATION

As is well understood, monopoly implies restricted output and higher prices. In
order to have an efficient and growing economy, it is necessary that industries
face competition internally and internationally. As mentioned earlier, the state
is reluctant to give up its monopoly position ea"ily. However, when capital is ill
private hands, those private forces will use the political structure to the extent
possible to maintain their monopoly positions. Such is the case in the United
States when industries, such as trucking, attempt to maintain a cartel position
through regulatory agencies like the Interstate Commerce Commission.

TIle key point here is that getting the state out of industry is no guarantee thaI
political forces will not come to bear. However, it is this writer's view that u
democratic structure, because of the trade-offs on both sides and the ability for
all individuals to exert political muscle, is more likely to provide for competition
than is astmcture dominated by one pm"liculargroup. It is simplyeasier to capture
one party or one leader than it is to capture an entire population which has the
power to replace leaders with others. Ofcourse, incumbency is a powerful force,
and current managers, whether state or private, will use their influence to affect
the way in which property is held in the future.

ESTABLISHMENT OF WELL·DEFINED PROPERTY RIGHTS

Perhaps the area in which democracies have the most important advantagf'
over totalitarian systems is in the establishment of property rights. SUcll
well-defined rights are essential for the encouragement o~mestic and
foreign investmcnt. It is neces~:ary that investors feci secure _hey will be
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willing to put money into an economy. The only incentive to invest money
is the assunmce that they will be able to take it out and receive at least the
market return on the investment. A democracy provides for a much more
stable set of property rights than totalitarian regimes. In an authoritarian
regime, rules can change very easily with the identity of the person in power.

Even now, one sees the same insecurity in Russia that was the case in
the past, in part created by a very strong executive and a relatively impotent
legislative branch. Boris Yeltsin has made economic policy by decree
independent of the support which he has in the Supreme Soviet. While that
may be an effective strategy in the short run, it creates great uncertainty
and potential disaster for the long run. If, in the next several years the
Supreme Soviet is able to increase its influence, many of the economic
decrees instituted by Yeltsin in 1992 may be quickly overturned by the
parliament.

'DIC same is not true when parliament has passed such laws in the first place.
The composition ofa legislative body is much more stable than the composition
of the executive branch simply because the numbers are so much greater, and
voting patterns do not change that dramatically over time. That is the idea which
lies behind a constitution. A constitution is a document which can of course be
changed, although only with great difficulty and with the acquiescence of the
legislative branch. When a constitution is replaced by a totalitarian government,
change can be very rapid and instability can be great.

AN EFFICIENT AND FAIR TAX SYSTEM

The wrong tax system can choke an economy. It can be used to confiscate
property by imposing such high taxes that it is essentially not worthwhile to
own the property in the first place. It can also be used to stifle investment,
to reduce labor effort, and to prevent farmers from investing efficiently in
their land. The tax system is among one of the more politically charged
structures of any society.

Totalitarian governments have used implicit tax structures for the most
part, and have concealed the taxes from their public. Thus, in a command
economy, the revenues from goods and services accrue to the state which
then pays out wages. The difference between revenue and wages is tax
revenue, earned by the government. In a command structure, therefore, it is
possible to raise taxes by raising prices, or to raise taxes by lowering wages,
neither of which is thought of as an explicit tax hike. In a market economy,
taxes are explicit. And in a democracy, in particular, fights over which

individuals will pay taxes tend to lead to compromise in the tax structure.
Compromise is not always good, because compromise is often a euphemism
for loopholes which allow certain intcrest groups to gain from detailed
provisions written into the tax code. A political structure operating under
democracy may very well lead to a less efficient tax code than one chosen
by a benevolent dictator. The problem, of course, with an authoritarian
regime is assuring that the dictator remains benevolent and knowledgeable.

FREE INT~RNATIONAL TRADE

While many countries in East-Central Europe, Poland being the leading
example, have taken a number of steps toward freeing up trade, the issue of
free trade remains politically tense. International competition and related
political issues are rarely discussed in a logical manner. Because so many
interests are involved, politics rather than economics almost always prevail.
Even in the United States, where the environment is quite open to free trade
as compared with other countries, protectionist barriers are frequently con
structed. It is not clear, however, that democracy is more vulnerable to
political forces than is a totalitarian government.

To the extent that state ownership of industry goes along with totalitarian
control, the state is likely to protect its own industry. Further, even if private
ownership is associated with authoritarian control, it may be easier for that
interest group to capture an individual than it is to capture an entire legislative
body. Over a prolonged period. private interests have a much more difficult
time capturing legislative bodies in general. When a legislature protects
special interests to too great nn extent, its membcrs can be removed by
political forces.

It is interesting how protection ha') worked, both in the United States ancl
in East-Central Europe. In the former, the thrust of protectionism goes back
to the mercantile debate of an earlier time. The discussion among protection
ists is in terms of protecting and creating jobs, rather than producing goods
and services. Consumers may benefit greatly from having free trade, but the
discussion is usually cast in terms of the workers that will be hurt by it.

In East-Central Europe, the discussion has a somewhat different tone.
Perhaps as a holdover from communist doctrine, political opposition to free
trade is based on the fear that natural resources will be exported to the rest
of the world. While the emerging economies arc anxious to supply the WeSl
with consumer goods produced in their countries, they are reluctant to sec
natural resources being depleted. This somewhat misguided view is based
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1m the assumption that exchange rates and prices will not adjust to clear
markets in an appropriate way. Still, with the exception of a few countries,
of which Poland is perhaps one. international trade remains restricted.6

MONETARY STABILITY

A stable money supply with low rates of inflation is a goal for almost any
growing economy. This requires tight control over the money supply, which
in turn requires that the government not run significant deficits. But political
pressure in the current environment is tremendous. and it is almost impossi
ble for the government to avoid running deficits. This is particularly true
under a democratic structure. where the incumbent must fear the short-run
interests of the public. But in fact, the argument can be turned around. The
public, which has to suffer with the long-term consequences of actions taken
by current administrators, may actually be more farsighted than the rolitician
himself. In a democratic structure, actions which promote the country's
long-term interests may be more likely to be undertaken than in a structure
where authority is autocratic. A dictator may be able to extract more rent
from a community than the public would tolerate under democracy.

The problem here relates in large part to the inability to tax. explicitly. If
tax revenue cannot be raised, then the government must be financed through
a deficit. A deficit can be financed only by borrowing explicitly or by taxing
implicitly through inflation. For most emerging economics, explicit borrow
ing by floating government bonds is unrealistic on a large scale, so the only
option has been inflation.7

WAGE-SETTING BY INDIVIDUAL ENTERPRISES

There are few variables in which the public has more interest than wages.
Constrained wages in the face of increasing prices can give rise to social
unrest and topple a standing government. In fact, in Poland. the government
of Prime Minister Tadeusz Mazowiecki suffered in part because wages were
frozen while prices were rising.

The state has been reluctant to grant wage-setting authority to individual
enterprises, because those enterprises have no obvious incentive to keep
wages down. The essential problem is that managers' compensation and job
security are n~llsed on the performance of the enterprise but rather on the

~ political envi.e.ent in which the manager works. To a significant extent, •

managers retain their jobs by keeping good will among the work force.
Additionally, since wage increases must be paid for by the government, a
wage increase is implicitly a tax decrease. The solution to these problems is
to rationalize managerial compensation and to privatize industry. Whether
democracies or totalitarian governments are more likely to create rational
compensation schemes remains a question.

ESTABLISHMENT OF A GENEROUS YET LIMITED
UNEMPLOYMENT SYSTEM AND A FAIR AND

EFFICIENT STATE PENSION PLAN

In order to cope with a society that is going through transition, unemploy
ment compensation must be provided. No country has attempted to get
through the reform without setting up such a system. However. the specific~

are crucial. A compensation system that is too tight will end up harming the
population. will create social unrest, and will prevent firms from being
permitted to dismiss workers. Without reasonably generous benefits, H

manager will be unable politically to layoff a worker because the conse
quences that the worker will face are too severe.

Yet there must be limits to the benefit'l, because a system that is too generous
will induce people to join the ranks of the unemployed and avoid a return to
work. Such is the case in the five eastern provinces of Germany. There,
ut,lemployment compensation has been so generous, as it has approached western
Germany's levels, that workers may actually profit more by being unemployed
than employed. Thus, an unemployment compensation system must place end
limitations on the amount oftime during which benefits can be received.

One ofthe weaknesses of a democracy is that when unemployment rates are
high, it is very difficult for a democratically elected legislature to resist pressure
to increa'le unemployment benefits. To the extent that the policy encourages
unemployment, it can stifle recovery and actually end up making the situation
worse.

In most command economies, state pension benefits were quite generous.
with replacement ratios as high as or higher than those of Western economies.
Gradually. these high replacement ratios should be phased out and replaced by
private saving and private pension plans. In the short run, however. it is socially
undesirable and simply unfair to abandon pension recipients who have made
their plans with the expectation that high replacement ratios would continue.

Again, the appropriate democracy can prevent a tyrannicav----iority from
oppressing, in this case, an elderly minority. While the mllio. _ways has
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thc inccntive to renege on its promise to thc clderly, a strong constitution or
other implicit institutions can prevent this from happening. Thus, self-serv
ing myopia suggests that the young gencration should simply abandon its
promise to provide social sccurity bencfits to older workers. This has ncver
happened on a major scale in the United States, and it is unlikely to happen
in other democracies.

The same cannot be said for totalitarian structures. Again, consider the
case of Russia. The Yeltsin govern ment hils illIposed sign ificant hardshi p on
elderly pensioners. The Russian executive branch has not resisted the temp
tation to allow real benefits of the ehlerly to diminish. The elderly arc
currently a weak political force without llluch recourse. Not yet a true
democracy, the Russian legislature has only limited power, especially on
economic matters. The foregoing attempted to outline a number of issues on
which economics and politics conflict. While this chapter in no way provides
a full understanding of the points, it may suggest some interesting arcas in
which further discussion can be pursllcd.

NOTES

J. Edward P. Lazear, Prices alld Wages ill Trallsitioll Ecollomies (Stanford. Cn.:
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constrained energy and housing prices throughout Eastern and Central Europe.

3. Kevin M. Murphy, Andrei Shleifer, and Robert Vishny in "Transition to Market
Economy: Pitfalls of Partial Planning Reform" (Department of Economics, Uni
versity of Chicago, 1991; unpublished paper), point out the problellls associated
with freeing some prices while constraining others.

4. Andrei Shleifer and Robert Vishny, "Reversing the Soviet Economic Collapse"
(Department of Economics, University of Chicago, August 1991; unpublished
paper).

5. See Mieczyslaw Kuziliski, Foreigll/llvestor's Guide to ['olalld /990 (New York:
Ernst and Young, 1990) for discnssion of the growth of private capital in Poland.
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Democratic Consolidation in Post
Transitional Settings: Notion,
Process, and Facilitating Conditions

j. Samuel Valenzuela

As the new democracies that replaced authoritarian rule in
country after country during the seventies and eighties grow out
of infancy, social science observers have shifted their focus froin the
analysis o"f transitions from authoritarian rule to problems of demo-
cratic consolidation. Much ofthe previous scholarly discussion was
anchored on examinations of the political processes occurring in the
closing phases of authoritarian rule and on the manner in which
the change to the democratically elected governments occurs. Cur-
rent queries center on how really democratic the post-transition
political institutions are and on their long-term p~ospects, i.e., whether
they are prone to succumb to a new round of authoritarian rule or
whether they will prove to be stable or "consolidated." The mOdaU=-jl
ties assumed by the transition, the way in which political actors are I ,-.
organized, and the various political institutions that emerge or re-I 2£)
emerge during the course of the transition are understood to makel
a significant difference for the long-term viability of newly democ~
tized regimes. I

However, this is simply a shift in perspective and not of the
basic question being addressed; for both the old and the new discus
sions are ultimately about the broader problem ofthe transition from
authoritarian to democratic regimes. This process is obviously not
over when democratically elected authorities assume power, because
this does not ipso facto necessarily inaugurate-journalistic labels
applied to nations where such political leaders have constituted gov
ernments notwithstanding - a democratic regime. The overall change
from an authoritarian to a democratic regim-e contains, as Guillermo
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The Notion of Democratic Consolidation

The juxtaposition of "consolidated" with "democracy" induces
uses of the combined term that are misleading for the study of tran
sitions. Since something that is "consolidated" has the quality of

O'Donnell notes, not one but two transitions: the first leads to the
"installation of a democratic government," and the second to the
"consolidation of democracy," or to "the effective functioning of a
democratic regime."2 There is a complex relationship of continuity
and discontinuity between the first and the second transitions, The

_. . building of a consolidated democracy involves in part an affirma-
tion and strengthening of certain institutions, such as the 'electoral
system, revitalized or newly created partief., judicial independence
and respect for human rights, which have ~een created or recreated
during the course of the first transition. In this sense the process
of change from one transition to the other is a lineal one. But in
many ways there is no such linearity; building a consolidated de-

\. mocracy very often requires abandoning or altering arrangements,
agreements, and institutions that may have facilitated the first tran
sition (by providing guarantees to authoritarian rulers and the forces
backing them) but that are inimical to the second. Such is the case
with legislatures that include nondemocratically generated represen
tation, with military autonomy from the executive, or with supreme

~
councilSempowered to review the actions of democratic governments.

ence, some of the obstacles to surmount on the new course to
wards consolidation are set by the characteristics of the earlier tran
'tion phase.

While the scholarly production referring to problems of demo
cratic consolidation continues to increase significantly, the term
itself has often been used in a haphazard, uncritical way, as if its
meaning were clear and its closure self-evident. Hence, this chap
ter suggests a more clearly delimited conception of democratic con
solidation, to which task it turns first. It then indicates the manner
in which the process of consolidation unfolds after the first tran-

._ sition from authoritarian rule to a democratic government, and con-

l eludes with a lengthy discussion of a series of conditions that can
facilitate or, inversely, detract from its realization. The chapter il
lustrates its points by drawing its examples mainly from recent cases
of transition.

being seemingly immune to disintegration, there is a tendency t~ \
associate "consolidated democracies" with their stability and, by ex-I
tension, to convert the passage of time with no regime reversals and
the absence of potentially destabilizing factors into the basic cri-l
teria for democratic consolidation.

While the durability of a democratic regime is an attribute of
consolidation, this characteristic does not provide in itself an ade
quate basis to ground the notion of consolidation. The retention
of democratic government after a process of transition does nOI nec
essarily ensure the consolidation of a democratic regime. In some
instances it is possible. thal.democratically elected governments may
succeed one another for a considerable time without reversals sim
ply 'as a resiJICor-t1ie'caution of its leadership in not challenging
actors whose power escapes democratic accountability.3 In if!.lis
case the resulting stability cannot be equated with progress tow£;ds
creating a fully democratic regime; what enhances stability Piay
detract from the democratic quality of a regime. The proces§~of
democratic consolidation would require redefinitions, sometimes at
considerable risk, of the regime's institutions and/or of the rcla~f@lls
ainong political actorsJt!oreover, consolidated democracies are1lOt
necessarily free of destabilizing cOIlditions such as presence of sfiltrp.....
ideological difrere~ces among major parties and political Ica~rs,
armed separatist or terrorist movements, social unrest thaI pereo

~ -iiites through urban riots, or racial and ethnic tensions leading to
violent confrontations; requiring all of these to wither away before

_ .p~~s~ming democratic consolidation in new or reestablished democ
racies would be an excessively stringent test. Consolidated democ
racies are also not immune to processes of breakdown. In fact, they
may be vulnerable to the very perception of their solidity by demo
cratic elites that take the existence of democratic institutions for
granted, even in situations of crisis, and therefore do not reach the
necessary accommodations to prevent their demise:l In SUIll, the
absence of political crisis, of destabilizing elements, and the durability
of a newly democratic setting are in one sense an insufficient test
and in another an excessively demanding one for the notion of demo
cratic consolidation. Additional criteria are needed to assess whether
destabilizing factors prevent democratic consolidation.

Similarly, all discussions of democratic consolidation carry an
explicit or implicit definition of what democracy is, and analysts
are not predisposed to assigning the "consolidated democracy" label
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government policies depend on votes and other expressions of pref
erence."8 These conceptions refer to the formal and procedural as
pects of democracy at a nation-state level, rather than to any sub
stantive or social considerations or to the presence of democratic
forms in entities at the subnationallevel. 9 They are also based on
an admittedly narrow notion of citizenship and formal legal and
political equality, rather than on a more comprehensive conception
of equality, the development of which is in any case not precluded. 10

The associational freedoms that accompany formal democracies can
lead as well to the development of corporate interest groups and
mechanisms of corporatist interest intermediation. II But without the:
above-noted formal democratic procedures at the nation-state level'
a democracy cannot be said to exist no matter how egalilarian the \
society, how progressive the social policies, how advanced the dCllIo- '
cratic procedures at the subnationallevel. or how developed the ex
pression of interest representation through corporatist intermedia
tion. The notion of democratic consolidation should refer to this
procedural minimum.

Nonetheless, attaching a minimal definition of democracy to
the conception of democratic consolidation is only a first step to
wards elucidating what a consolidated democracy is. This laller no
tion requires further elaboration.

The minimal procedures of a democracy presuppose, dcspilC
their minimality, the development of a complex institutionalization,
the skeletal outlines of which are generally formally established. i.e.,
written, in constitutional and other laws. It includes the separation
of powers, without which there is no executive accountability nor
protection for the rights of citizens, and also more specific malleI'S
such as the rules for carrying out elections or streamlining the leg
islative process. This democratic institutional edifice permits, even
fosters and shapes, the development of organizations, such as par
ties, interest'groups, and lobbies, and a mass media through which
a variety of opinions can be expressed. all of which articulate and
channel societal political demands. Their access to and intervention
in the policy-making process is very often not formally established,
but becomes nonetheless part of the recurrent and accepted set of
institutionalized procedures of the democratic system, even though
its appropriateness may occasionally be challenged and publicly de
bated. Both the impact of the democratic institutional edifice on
the formation of such organizations as well as the latter's inrece

! '
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to a political system that does not meet all of their criteria for what
a democracy should be. This produces a tendency to push the con
ception of democracy in discussions of democratic consolidation
towards an ideal. well-structured and comprehensive institutional
system that can hardly be attained. 5 Even long established democ
racies rarely have all the attributes that can ideally be associated with
such regimes. Whether it is low levels of infonped citizen participa
tiOn (and participation tout court in the case ~f the United States).
political leaders who are divisive and personalistic. parties that are
rigidly ideological or not programmatic enough. the influence of
funding hidden from public scrutiny in electoral coffers, the grow
ing sophistication of misleading political marketing as the key strat
egy for capturing the vote. legislatures that are insufficiently influ
ential or that concentrate on petty issues while state bureaucracies
go unchecked, the cozy accommodations between private interests
and their supposed state regulators. excessive social inequality and
inadequate welfare institutions, the insufficient organization of the
working class and other popular sectors. inadequate mechanisms
for negotiations between capital and labor, and so on, it is always
possible to deplore one deficiency or another. If such and other as-

o sorted ills can be found in democracies whose "consolidation" is
not at issue, situations that have recently made the transit out of
authoritarian rule should hardly be held to strict and comprehen
sive standards either. Otherwise no democratic regime is truly "con
solidated" for the lack of an ingredient deemed essential, and it is
impossible to assign a reasonable closure to the second transition
process.

The notion of democratic consolidation should therefore be
linked. as has been suggested by O'Donnell, to a minimalist, not
a maximalist, conception of democracy. 6 There is considerable con
sensus over what constitutes, as O'Donnell and Schmitter put it,
the "procedural minimum" of democracies - namely, "secret ballot
ing, universal adult suffrage, regular elections, partisan competition,
associational recognition and access, and executive accountability."7
Similarly, Robert Dahl lists a series of eight "institutional require
ments" for the existence of a democracy, which are: "(I) freedom
to form and join organizations; (2) freedom of expression; (3) right
to vote; (4) eligibility for public office; (5) right of political leaders
to compete for support [and votes]; (6) alternative sources of infor
~ationi free and fair elections; and (8) institutions for making
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over the elaboration of policy, including policy decisions regarding
the formal outlines of the institutional edifice itself, attest to the
characteristic blurring of the lines of separation between the state
and civil society in a democracy. The daily workings of these insti
tutions, both formal and informal, and of their associated societal
organizations, configure what can be called a virtuous institution
alization insofar as they permit the reproductipn of the minimal pro
cedures of a democracy. Yet to hinge the coflsolidation label only
onto a system that has developed an adequale set of such virtuous
institutional mechanisms, even if such adequacy could be determined
correctly with due consideration for the great variety of forms they
assume in different types of democracies, would stretch the notion
of consolidation needlessly and make it highly ambiguous. It would
once again link, perhaps unwittingly, the conception of democratic
consolidation to an institutional ideal of what it should be.

Therefore, instead of focusing on the institutionalization. both
formal and informal. that is compatible with - and even buttresses-

(

the workings of a democracy, it is better to look at that which tends
/ to undermine its operation-or at what can be called perverse in·
\ stitutionalization. Following this analysis, a consolidated democracy

would be one that does not have perverse elements undermining its
basic characteristics. although the list of such perversities cannot
be extended endlessly; otherwise, the conception of consolidation
runs the risk of being anchored, again perhaps unwittingly, on the
presence or absence of what in the last instance can be viewed as
potentially destabilizing elements. To retain a delimited conception
of democratic consolidation. the perverse patterns must be closely
anchored on the minimal conception of democracy.

Since in essence a democratic regime is one in which govern
ments are formed by individuals who win national elections, the
possible perversions are those that can undermine the end of the
democratic process, i.e. the authority of democratically elected gov
ernments, and can detract from its means, i.e., from the fairness as
well as the centrality of the electoral mechanism as a route to form
governments. While the list of perverse elements could probably
be extended, the following four are the principal ones that can be
identified.

~-~ To begin with those that undermine government authority, a
~ first perverse element is the existence of nondemocratically gener
. ated tutelary powers. They attempt to exercise broad oversight of
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the government and its policy decisions while claiming to represent
vaguely formulated fundamental and enduring interests of the nation
state. A regime cannot be considered a consolidated democracy if
those who win government-forming elections are placed in state power
and policy-making positions that are subordinate in this manner to
those of nonelected elites. Obviously, no democratic government is
above the law, and all are therefore subjected to oversight by the
courts and other specialized bodies (such as accounting offices); but
these forms of overview are specific to executive accountability, serve
to review government and or legislative compliance with the con
stitution and other basic laws, to protect human rights. and to guard
against corruption and abuses of power. A tutelary power is quite
different: its limits are ill-defined. Part OITIle"pfo-cess of building
European democraCiesI'D the nineteenth and early twentieth cen·
turies was to eliminate the tutelary power held by monarchs, mak
ing cabinets and prime ministers accountable only to elected parlia
ments. and armies subordinate to decisions taken by the government
rather than the crown. In recent transition settings, the military have
often sought to place themselves in such a tutelary role. This can
occur through the creation of formal institutions, as illustrated no
tably by the-trtilitary-dominated Council of the Revolution enshrined
in the Portuguese constitution of 1974. or through ambiguous con
stitutional references to the role of the Armed Forces as "guaran
tors" of the constitution and the laws. It can also exist informally
as a result. for instance, of military self-definitions as the "penna·
nent institution" of the state (i.e., as opposed to "transient" ones
such as governments) that can therefore best interpret and uphold
the "general interests of the nation. II Hence, where the individuals
who win government-forming elections are subjected to such tute
lary power, they do not unambiguously "acquire the power to de-

. cide." to use Schumpeter's expression. 12 And the various political
forces whose policy preferences most closely coincide with those
holding such tutelary power will be tempted to use the latters' pos
sible intervention in the political process as a threat to obtain what
they want, thereby undercutting democratic arenas of negotiation
and compromise.

A clear attempt by the outgoing authoritarian regime to estab
lish the institutional and organizational basis for exercising military
tutelarity over the democratic process occurred in the Chilean tran·
sition. The 1980 Constitution, enacted by General Pinochet, stipu-
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lates that the Armed Forces "guarantee the institutional order of
the Republic."1J There is no explanation as to how this function is
to be exercised, nor what the term "guarantee" means in this con
text. And yet top military officers do not lack the means to make
their views known in the institutions of the new constitutional order.
They occupy four (including, in addition to the heads of the Army,
Navy, and Air Force, the head of the Nationtpolice> of eight seats
in a "National Security Council" whose obj tives are, in addition
to overseeing national security, to examine any matter that may
"gravely undermine the bases of the institutional system," for which
they may demand information from any government or state officiaI. 14

Two of the nonmilitary members of the National Security Council
were also named, indirectly, by General Pinochet before leaving the.
Presidency. Moreover, the transitory articles of the J980 Constitu
tion allow General Pinochet to remain the Commander in Chief of
the Army for eight years after the initiation of the first democrati
cally elected presidential term of office. President Patricio Aylwin,
whose term began in March of J990, asked Pinochet to resign de
spite the legal stipulations, since "it would be more convenient for
the country," but the latter refused. IS Hence, although the constitu
tion also stipulates that the head of the Army is subordinate to the
President, the most fundamental element of that subordination, the
power of appointment and removal, is absent for a lengthy period
after the transition to an elected government. Pinochet's attempt
to place himself in a tutelary position over the democratic process
was reaffirmed by his creation of a so-called Political-Strategic Ad
visory Committee, whose officially announced role is to assist him
in carrying out his duties as a member of the National Security Coun
cil. The Committee, which has roughly 50 staff members, is designed
to keep tabs on every aspect of national policy. 16

A second element that prevents full governmental empower
ment is the existence of what can be called reserved domains of au
thority and policy making. In contrast to the ambiguous and gen
eralized tutelary power, the reserved domains remove specific areas
of governmental authority and substantive policy making from the
purview of elected officials. Again, there are many instances in
which policy areas are excluded from elected government officials'
control or from the scope of electoral majorities in regimes that can
be considered, nonetheless, democratic. Democracies that are strongly
consociational or consensual, as Arend Lijphart has arglled, delib-
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erately restrain the influence of electoral majorities in areas of pol·
icy that are of specific interest to minority segments of the political
community. 17 Even in democracies that are strongly majoritarian,
key policy areas may be insulated from the influence of elected offi
cials; a good case in point is the Federal Reserve Bank of the United
States. Such insulation may be the product of informal agreements
or formal pacts, and may be enshrined in constitutions, laws, or in
the statutes of autonomous state agencies. In still other settings areas
of policy may be left by elected officials for discussion and agree
ment among, and/or with, corporatist interests, as happens particu
larly in small European democracies with strong forms of sectoral
corporatism. IS

The problematic reserved domains of democratic transitional
settings are different. They pertain to areas of policy that elected
government officials would like to control in order to assert gov
ernmental authority or carry out their programs, but are prevented
from controlling by veiled or explicit menaces of a return to authori
tarian rule. 19 The reserved domains are products of impositions by
political actors - such as the military, the monarch, the judicat ure,
the high civil service, and/or nonstate actors such as capitalists
who are not themselves subjected to electoral accountability but
have privileged access to crucial elements of state power to make
credible their threat of destabilization. By contrast, policy insula
tion in democracies results from arrangements reached by negotiu-

. tion and agreement among political actors who are empowered to
enter these arrangements by virtue of their recognized leadership
and/or representation of a segment of the political community. As
is the case with tutelary powers, the reserved domains may be the
product of tacit or explicit "understandings" the margins of which
may be unclear, or they may be formally established. In either case
they may have facilitated the first transition by providing assurances
to powerful nonelectoral actors or electoral minority ones reluted
to the authoritarian regime that their interests would not be allectcd
by democratically elected authorities. This is one important instance
in which the second transition to a consolidated democracy has to
undo what was wrought to facilitate the first transition to a demo
cratic government. What may have eased the first constrains the sec
ond transition.

The Chilean transition furnishes, once again, convenient ex
amples of these reserved domains, in this case of a highly litu-



elements in the political community hold the balance of power be
tween larger blocs.23

And yet, situations of transition may be, again, different,from
these. The electoral rules may be deliberately designed by actors
who hold power at key moments of the first transition to underrep
resent grossly significant sectors of opinion, while overrepresenting
others (even though these rules may not always work as they are
intended to by their framers). This may be done through the vote
counting procedures or through an electoral apportionment that
creates glaring inequities in the weight of individual votes. In addi
tion, as often occurs in the first elections after authoritarian rule,
party choices of candidates for office and voter preferences may be
guided by calculations (correct or incorrect) regarding who can best
ensure the continued stability of the new democratic systelll. While
this may indeed bolster that stability, this form of choice by no
means reflects democratic consolidation. In some cases, certain
candidates may be expressly prohibited from running, or may feel
physically threatened if they do. These settings are only question-
ably democratic.

The Chilean transition also illustrates the egregious discrimi·
nations that can occur in situations of transition with congressional
representations and electoral laws. Pinochet's 1980 Constitution
reserves nine senate seats to be filled by individuals appointed by
the president or by other state organs, such as the Supreme COllrt,
that have been closely connected with the authoritarian regime. All
of these appointments were made before the transfer of power to
the democratically elected government. Moreover, the electoral law
was deliberately and successfully crafted to furnish the right with the
largest possible contingent of members of Congress in both houses. 24

As a result, with its nine designated senators and its representation
greatly favored by the electoral system, the right has, with a minor
ity of the popular vote, a majority in the Senate and a sizeable seg
ment of 48 seats in a 120 member House. 2S With its Senate ma
jority, the right can, if it wants, block legislation and all efforts to
reform the constitution dictated by the military regime, which it
generally views as one of the lauer's most important legacies.

Finally, a fourth problem pertains to the centrality of the elec
toral means to constitute governments. Free elections must indeed
be the only means through which it is possible to do so. Democratic
consolidation cannot occur if military coups or insurrections are
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tionalized nature. The most important is the armed forces and mili
tary policy. The legal apparatus legated by the authoritarian regime
permits the armed forces to derive automatically a large portion of
its own income-which in no case should fall below 1989 levels in
real terms - from the sales of copper by the state-owned Corpora
ci6n del Cobre. Democratic government officials cannot determine
the use of the military budgets, acquisitions of armaments, have
limited say over officer promotions and aPrPintments, even for for
eign service assignments, and are barred from changing military
doctrine and the curricula in the respective academies. Control over
military intelligence is also left entirely in officers' hands. The de
parting Pinochet regime also created - and named the first board
members to lengthy terms - an autonomous Central Bank that has
control over monetary, credit, and exchange policies, and an autono
mous council to oversee radio and television programming and li
censing of stations. 20 In addition, by offering financial incentives
it induced older justices to retire and thereby appointed about half
of the members of a Supreme Court with expanded powers; it named
aU but 16 of the nation's 325 mayors; and it legally prohibited the
new democratic government from appointing all but the top officials
at all levels of the state administration, effectively granting tenure
to all civil servants - even those who previously held only tempo
rary positions. The democratically elected Congress is also barred
by a special law from exercising its constitutionally established pre
rogative of investigating and judging malfeasance by previous gov
ernment officials, and an amnesty law protects the military from
prosecution for human rights abuses_

Thrning to the means of selecting those who will form gov
ernments (as well as occupy legislative seats), a third way in which
the operation of"minimal democratic procedures can be vitiated is
through major discriminations in the electoral process. 21 Surely, most
electoral systems in democracies are biased in the sense of under
representing minority parties and candidates. This is particularly
the case with the simple plurality system in single member districts,
which normally produces substantial legislative majorities for par
ties that obtain a minority of the national vote. 22 Some discrimi
nation against such minority representation is, nonetheless, helpful
to ensure proper democratic governance: this facilitates building leg
islative majorities (with or without coalitions), and minimizes the
possible tyranny of the minority that can come from having fringe
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This may enhance the prospects of more radical or populist appeals,
and further exacerbate, as a result, the tendency of the opposing
political forces to seek protection from the application of the demo
cratic method to form governments,

By contrast, a system in which elections are the only means
to form governments obliges the significant political actors to de

,'~"sigii 1l1eir politiciiI strategies in ways that are consistent with the
democratiC procedlues:'This permits acycle of virtuous institution

..···iIizafion: lfiemore "tile varipus .acto·rs .develop an effective organi
zatIonal politicai capaCity to advance their goals, protect their in-

.J~rests, an~ _pr~~t:r.v~_tb:~ir. yalll~s .i~ th~ d~ll}octatic institutional
environElent, t~~J!!Qre s.e.c.ure.willbe.their commitment, in general,
to that.erivIri)iim~m. For this effect to occur, the democratic system
must of course permit all major politically active segments of the
population a voice: democracy must be inclusive. In this environ
ment, groups flexing their particular nonelectoral "power capabili
ties," to use Charles Anderson's term, will assess their actions in
different terms from those available in the perverse cycle setting. 27

Thus, unions and working-class parties will try to calculate the ef
fects of strikes on the possibility of gaining or losing middle-class
votes; capitalists know that if they disinvest, the resulting sluggish
economic performance can be blamed on incumbents in the next
elections; and military leaders who remonstrate know that they siru
ply jeopardize their careers, as they do not have a chance to set in

, motion a coup and therefore cannot count on pursuing their goals
by threatening insubordination. The difference between the perverse
and the virtuous cycles does not lie in the fact that various social
groups will resort to entirely different strategies in seeking to press
for their policy options or protect their interests. The difference lies
in the presence or absence of additional means, aside from the elec
toral one, to form governments.

Democratic consolidation occurs with the clear predominance
of the virtuous cycle depicted above. Or, J9 state it with the terms

_J~~~_d here, a democracy is consolidated when elections following pro
cedures devoid of e"gregious and deliberate distortions designed to

-underrepresent-systematically a certain segment of opinion are per
ceived by all significant political forces to be unambiguously the only

'--means-to create governments well into the foreseeable future, and
when the latter are not subjected to tutelary oversight or constrained ('
by the presence of reserved domains of state policy formuhln.28

.'
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also seen by significant political actors as possible means to substi
tute governments. This is the basic linchpin underlying aU the other
elements that detract from the consolidation process, for tutelary
powers, reserved domains, and electoral discriminations would be
impossible to maintain in the long run were it not for the threat of
overthrowing democratically elected authorities. These are tactics
applied by powerful- but nonelectoral or electorally minoritarian _
political forces to safeguard their interests. *e actors who are com
mitted to the electoral procedures and who ~enerally stand to gain
from them are likely, given the threat of a complete reversal of the
democratic process, to feel compelled to acquiesce to their oppo
nents' institutional and substantive demands. The democratic method
is thereby subverted to a large extent even when regularly scheduled
elections are not interrupted, i.e., when there are no coups or suc
cessful insurrections. This then generates a vicious cycle of perverse
institutionalization. Success yields repetitions of successful strate
gies, thereby strengthening the importance of the rules of the politi
cal game that violate the democratic method, which then further
enhances their importance and use. While powerful nonelectoral or
electorally minoritarian actors could develop an organizational ca
pacity to protect and pursue their interests through venues that are
potentially compatible with democracy (such as creating new par
ties or establishing privileged links with preexisting ones, forging
coalitions, appealing to public opinion, lobbying with legislators,
quietly or publicly petitioning the executive, and/or participating
in corporatist forms of interest intermediation) they may still rely
on their capacity to threaten an interruption of the democratic pro
cess in order to increase their ability to obtain preferred policy op
tions through the normal democratic venues. They will therefore
seek to retain that potentially subversive option alive.

Virtuous and perverse institutionalizations can coexist, but their
conjunction is perverse. Disaffected capitalists who disinvest, workers
who strike and demonstrate in the streets, farmers who clog capital
cities with their tractors, truck drivers who block highways, and mili
tary officers who remonstrate all know, even if they also try to in
fluence the outcome of elections, that there is in the last instance
the possibility of stimulating a military COUp,26 Eventually, this.~.itua
tion can lead to widespread disaffection with what becomes an in-

'-'aoequate democracy by those segments of the population that would
. ordinarily prefer the continued existence of the democratic regime.
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influence when compared to the balance that prevailed under the
previous regime. The attempts to preserve tutelary oversight, re
served domains, egregious discriminations in the electoral system,
and the notion that a nonelectoral route to create the national gov
ernment is always possible, constitute formal or informal institu
tional mechanisms for some actors to retain power capabilities they
would otherwise not have given the exclusive operation of forms
of empowerment compatible with democracy. Thus, while demo
cratic consolidation is basically about the elimination of formal and
informal institutiOI~s that are inimical to democracy, it takes the
form of a struggle.between actors who benefit - or think they could
benefit at a certain point - from those institutions' existence, and
those who do not.

The process of consolidation, or its derailment, thereby un
folds through precedent-setting political confrontations that alter
or revalidate the institutional and procedural environment in its per
verse or beneficent aspects. 29 When perverse aspects are formally
instituted in the constitution, in laws, or in statutes, some of these
confrontations will necessarily be over their elimination. Democratic
consolidation is impossible without undoing (by deliberate changes
or by converting the offending items into dead letter) the formally
established institutions that conflict with lite minimal workings of
a democracy. Other confrontations can be over incidents, notably
coup attempts, in which the continuation of the transition itself is
.at stake and in which the most perverse of the polity's informal
institutions - the notion that governments can be created through
coups-is displayed. But most confrontations are over specific issues,
be they whether to prosecute military officers for past human rights
violations, increase wages, alter the tax burden, reduce defense spend
ing, change the judicial system, reform labor legislation, reorganize
the administration of schools, revamp municipal government, etc.
These events contain a text (the overt issue being debated or the spe
cific incident being resolved) and a subtext which is far more sig
nificant for the purposes of analyzing democratic consolidation. It
has to do with whether or not the debate and resolution (if any)
of the issue enhances, sustains, reduces, or eliminates the perverse
formal or informal institutions that impair democratic consolida
tion. Has the issue led, say, to challenging the tutelary power of the
military or trodden into one of its reserved domains in a manner
that makes it less able- by revealing divisions among top officers,
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Other nonminimalist features of such democratic systems can flow
from the prevalence over time of these basic conditions; thus, par
ties, interest groups, issue-specific movements of opinion, a more
or less informative mass media, a political culture of compromise
and negotiation, concertation among opposing organized interests,
respect for individual rights, and other organizational and institu
tional features that buttress democracy may develop-to a greater
or lesser extent - in what can become quite 6Uferent types of de~
mocracies. The term democratic regime shoul4, strictly speaking, be
reserved for such consolidated democracies. The expression "proto
democracies" or simply "nonconsolidated democracies" can be used
to refer to political systems where the formalities of a democracy
exist, namely, periodic elections with universal suffrage, freedoms'
of expression and organization, and so OIl, but the electoral process
is not viewed unambiguously as the only means to create govern
ments, and/or where tutelary powers, electoral discriminations, and/
or important "reserved domains" of policy making exist.

I,' ·-------chtce the first transition has been accomplished, the process
of reaching democratic consolidation consists of eliminating the in

\ stitutions. procedures. and expectations that are incompatible with
the minimal workings of a democratic regime, thereby permitting

I the beneficent ones that are created or recreated with the transition
to a democratic government to develop further. It reaches closure,

---following the basic conception presented above. when the authority
of fairly elected government and legislative officials is properly es-
tablished (Le., not limited as noted) and when major political actors
as well as the public at large expect the democratic regime to last
well into the foreseeable future. Given favorable conditions - to be
noted below - and barring all reversals, this kind of closure can oc
cur relatively rapidly in some cases, as happened in Spain, but in
others it may take decades, as was the case with the French Third
Republic.

The establishment or reestablishment of the procedures con
sonant with democratic governance multiplies the numbers of po
litical and social actors who actively participate in politics. The new
institutions generate a new political balance of forces, as some ac
tors win and others lose relative shares of power, authority, and

. ,



72 J. SAMUEL VALENZUELA CONSOLIDATION IN POST-'ThANSITIONAL SETTINGS 73

~"~, \

-::r

. ,

a lack of support from civilian leaders for military pretensions, or
some such circumstance - to exercise effectively such power or re~

serve such domain in the future? Has the debate led certain politi
cal forces to seek military support for their aspirations in a way that
shows their ability - or their inability - to use a threat of destabiliza
tion as a prop to obtain the policies they favor? Has the confronta
tion shown that elected officials in the government and in Congress
have the authority to resolve key questions at policy, or has it been
deflected to another formal or informal instit~tionalarena? The dis
cussion if not resolution of these issues may not only set important
precedents that manifest the extent to which the beneficent insti
tutions of a democracy are in operation but, more significantly, it
may also advance the citizens' and political actors' change of ex
pectations regarding their long-term durability. As a result, the pro
cess of consolidation may either be advanced, held on hold, or
derailed in what can be seen in retrospect - but hardly ever in antici
pation - as a concatenation of critical events that progressively mold
the institutional and organizational environment as well as the ac
tors' perceptions of it, increasing or deflating in the process the rela~

tive preeminence of the various political actors. 30

The process of consolidation is not necessarily advanced by
the prodemocratic forces' setting a deliberate agenda of "consolida
tion" and by their singleminded pursuit of its goals. (Such a pro
democratic agenda can be established for reaching the formal in
stitutions of a democracy, but accomplishing the necessary changes
to attain that goal is not equal to, nor does it necessarily guarantee,
democratic consolidation.) In fact, announcing the existence of such
an agenda will in most cases be self-defeating. Openly discussing
whether or not a certain measure advances consolidation or whether
consolidation has been reached may detract from its advancement
by raising it as a questionable rather than a taken-for-granted and
therefore moot issue. Once democratic institutions are in place, con
solidation is reached, in the final analysis, only when most political
actors perceive them to be in place unproblematically well into the
future. Consolidation occurs as a post factum realization. The debate
and, if possible, resolution of the issues leading to the various con
frontations present opportunities to - so to speak - "use" the com
plex institutions of a democracy, and in the process - hopefully - to
disarticulate those that are inimical to it. It is the double combina
tion of such use and such purging that eventually should generate
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the desired sense that the democratic institutions are durable indeed.
In the course of the confrontations over issues, most political

actors, whether they prefer democratization, its limitation, or renewed
forms of authoritarianism, will pursue short-term gains over their
opponents without much regard for the long-term consequences for
consolidation of their actions. On occasion, those favoring demo
cratic consolidation as a long-term goal may pursue short-run gains
- perhaps as a result of their strife with other prodemocratic forces
over policy issues - that in retrospect prove injurious to that goal;
there may even be at times no immediate clarity regarding the long
term consequences of their actions. Similarly, actors preferring a
re-edition of the authoritarian regime may well press successfully
for short-term gains whose long-term consequences are, when ex
amined in retrospect, beneficial to democratic oonsolidation. For
example, in preserving the unity of the Armed Forces under his COI\l

mand-a key to retaining his own power-General Pinochet could
be indirectly contributing to democratic consolidation in Chile. Such
consolidation is unlikely if the Army is a fractious one. Hence, while
it is reasonable to expect that the short-run failures of actors seek
ing to preserve perverse procedures and the short-run successes of
those hoping to eliminate them will benefit democratic consolida
tion in the Idng term, it is difficult to determine unambiguously that
all their actions will have these results. The historical agenda of rhe
consolidation process is subject to many contingencies.

Conditions Affecting Democratic Consolidation

Despite the contingencies in the process of consolidation, a
comparison of transition settings should permit the abstraction of
a proximate roster of conditions that facilitate consolidation. What
follows is an illustrative presentation of some of these facilitating
features. Although these are elements that can help determine the
outcome, none of them should be viewed as necessary to it. Other
wise, the analysis of consolidation could be construed to hinge once
again on a stringent list of ideal conditions.

A. The Modalities of the First1ransition. and the Attitudes of the
Principal Authoritarian Regime Elites towards Democratizatio1l

The manner in which any new regime, whether authoritarian
or democratic, is inaugurated has a significant effect over the re-
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gime's subsequent evolution. In cases of democratization. it should
be possible to point to the inaugural conditions that are most con
ducive to initiating a rapid process of democratic consolidation.

The quite varied modalities assumed by the transitions out of
authoritarianism have led analysts to propose typologies to discrimi
nate among them. After usefully reviewing the various types, Scott
Mainwaring suggests that a threefold typology is the best way to
distinguish such transitions. Some transitions qccur through a "de
feat" or "collapse" of the authoritarian regim4 others give way to
democratization through "transaction"; while others, those that lie
somewhere between these polar types, undergo transition by "extri
cation." This typology essentially adds a third intermediary cate
gory to the overall distinction between reforma and rup/ura that
emerged from the stark contrast presented by the initiations of the
Spanish and Portuguese transitions of the mid-1970s. It is neces
sary, as Mainwaring notes, to accommodate the many cases that do
not fit well in either. 31

Further clarification oUhe differences among the three cate
gories could enhance their usefulness by turning the intermediate
one into a distinct type rather than the middle segment of a con
tinuum.

A basic distinguishing feature of transitions that occur by "ex
trication" or by "transaction" from those that begin through a "de
feat" of the authoritarian regime is the relative ability. in the former
cases, of the outgoing rulers to hold on to power for a significant
length of time beyond the onset of the crisis that sets in motion the
process of transition. Rulers who have this capacity can threaten
to stretch it out further, and are therefore able to specify some con
ditions to their eventual transfer of power. While this distinction
separates "defeat" or "collapse" from "extrication" and "transaction"
fairly well. the difference between the latter two categories, which
rests implicitly on the degree to which outgoing authoritarian rulers
can stipulate their departing conditions, is not drawn sharply enough.
Presumably in cases of "transaction" this capacity is maximal. but
it is hard to make categoric judgments with such differences of de
gree. Hence, adding an additional criterion, namely. whether the
first transition occurs with or without breaking the formal rules of
the authoritarian regime, can assist in establishing the difference be
tween cases in which authoritarian rule does not simply "collapse."
These rules can be enshrined in a constitution or basic document.

~~l<!.'
~i

,~

,"t

:;!

il

".

'! ~

'I:

t

e
'- e...........'

CONSOLIDATION IN POST-ThANSITIONAL SETTINGS 75

in special acts, or simply in a selective but circumscribed and pre
dictable use of aspects of a preexisting, even democratic, constitu
tion. Transitions through "extrication" - no matter how long they
take-would refe se in which such rules are broken, and tran
sitions through 'transaction" again, no matter how long they take
_ would be reserve ibrtransitions occurring without having broken
the formal framework of the prior authoritarian regime. Authori
tarian rulers can generally be presumed to have greater capacity to
impose conditions - to "transact" in a way favorable to them - over
their oppositions in "transaction" (reform may still be the better term
to use) rather than "extrication" situations. In all transitions by"col
lapse" the rules of the authoritarian regime are violated, but its
rulers are unable to impose any conditions to their leaving power 
otherwise the transition would occur by "extrication."

Still, these categories need to be supplemented by others be
fore they can usefully distinguish among the dynamics of various
transitions. For instance. both the Spanish and the Chilean transi·
tions occurred through reform, i.e., without violating the formal rules
of the authoritarian regimes. but this similarity is of little interest
in what have been such different cases. What must be added to the
above discussed types is a dimension that captures the attitudes of
the last rulingelites of the authoritarian regime towards democra
tization. Some favor it, as did King Juan Carlos and Adolfo Suarez
in Spain and, more recently, the authorities in Hungary, Czccho
s.lovakia, East Germany, and Lithuania. Others may have an am·
bivalent attitude towards democratization, confusing it with the
liberalization of the authoritarian regime and revealing consider
able wariness over its extension, as was the case in Brazil, in South
Korea, and perhaps in Poland and the Soviet Union. And still others
may be fundamentally opposed to it. Such was the case with Gen
eral Augusto Pinochet, who repeatedly rejected democracy by asso
ciating it with assorted ills he saw in the Chilean past, such as dema
gogic politicians, chaos, Marxist infiltration, and so on. His explicit
intention was to create a "protected" democracy, a euphemism for
the continuation of an authoritarian regime under his direction.

The combination of both dimensions, i.e., the modalities of
the transition with the attitudes of the exiting authoritarian rulers
towards democratization, generates a variety of types which are ex
emplified with approximate national examples in Figure I. There
is no space here to discuss each one as a prototypical first transi-
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tion. What is important to highlight is that the first transitions that

c.eare most likely to generate the least problematic processes of demo-
c.;:;cratic consolidation are those in which the last ruling elites of the I"- nlI·
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to protect the new regime from the influence of forces supporting
the old order. In Nicaragua, the commitment of the Sandinistas and
of their opponents to democratic consolidation was questionable,
and the mutual suspicions and resentments were aggravated by the
fact that in the aftermath of civil war the Sandinista-controlled
army became the Nicaraguan Armed Forces. That army has become,
after the transfer of power to President Violeta Chamorro, a "re-
served domain" of Sandinista control. l.

Among the remaining situations, the 40st unusual is the one
combining a first transition through reform with a hard-line authori
tarian regime leadership opposed to democracy, i.e., the Chilean case
in Figure 1. 33 This type of first transition poses unique and difficult
problems for the subsequent consolidation of democracy. As a tran
sition through reform, it permits a great deal of continuity in the
political elites and state officials who remain in place from the au
thoritarian regime to the democratic situation. And given that in
the main such elites are basically opposed to a democratic regime
(at best some accept it conditionally), the transition through reform
allows them the capacity to create formal (i.e., legally based) institu
tions and the organizational basis for exerting tutelage and for re
serving domains while ceding the way to what then becomes a highly
bounded transition. The second transition must then proceed un
avoidably through reform as well. Its success depends on a favor
able relative balance of political forces within the new institutional
strictures, and the opportunities they offer to accomplish the neces
sary reforms without abandoning their formal procedures.

B. Regime Comparisons, Historical Memories, and Legitimacy

All transitions stimulate collective memories of past political
symbols, institutions, leaders, parties, and social organizations, cre
ating images of what must be restituted, newly created, avoided,
and eliminated. These memories are associated with past regimes,
inviting most importantly comparisons among the evolving transi
tional democratic situation, the prior authoritarian regime, and the
regime or regimes (depending on the specific experiences) that pre
ceded the latter.

e leaders of regime changes often stimulate comparisons to
the immediately preceding regime by appealing to what can be called
"inverse legitimation," i.e., attempts to validate the new regime and
even garner support for it by pointing to real or exaggerated faults
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of the previous one. 34 Referring to these comparisons, Guillermo
O'Donnell suggests that democratic consolidation is favored by wide
spread highly negative experiences of the population with repres
sion and economic failure under the authoritarian regime. 3S If this
is the case, there may well be greater public resistance to any at
tempts to overthrow the democratic regime when it faces difficul
ties, as well as greater reluctance on the part of political elites favor
ing authoritarianism to make them.36 As a result, the notion that
the electoral route is the only viable one to form governments would
be enhanced.

O'Donnell also suggests that, in general, cases that involve re
democratization, i.e., those in which there already was a consoli
dated democracy in the not so remote past, have significant advan
tages over those in which the current transition represents a c:\sc
of constructing a democratic regime for the first time.)7 Parties and
a party system are usually more readily reconstituted to operate in
a democracy in such cases, and other political institutions, such as
the organization of legislatures, the operation of the electoral sys
tem, the restoration of civic ceremonies associated with a prior de
mocracy, and so on, all fall more easily into place. Similarly, the
new democratic situation appears to be a continuity of something
that existed in the past rather than a new and unknown departure,
a notion that is all the more important and favorable for a recon
solidation of democracy if the prior democratic regime was in addi-

. tion tied to feelings of national identity and pride. 38 Such cases of
redemocratization are only hampered by returning images of the cri
sis that led to their breakdown, which opponents of the democratic
process will usually attempt to emphasize. Successful redemocra-

... tiza~ions therefore require a deliberate effort on the part of the de
mocratizing elites to avoid resurrecting symbols, images, conducts,
and 'political programs associated with the conflicts leading to prior
breakdown. 39

In cases where the past democratic referent is to democratic
situations that contained one or more of the perverse institutional
elements delineated above (tutelage or coup politics for example),
the reconstitutive tendency in the new transitional process may lead
to a reassertion of the same perverse elements, adding considerable
difficulties to the prospects for democratic consolidation. Past demo
cratic episodes in many Latin American countries have been of this
nature; in Peru, Ecuador, and Bolivia, most notably, civilian and



military elites usually retained an undercurrent of coup politics be
hind the formalities of the democratic process, and in Brazil- again
most notably - the military somehow retained the sense that it is
entitled to exercise the old poder moderador of the emperor, thereby
leading to pretensions of tutelage. In these cases, democratic con
solidation requires a decisive break on the part of the democratiz
ing elites (hopefully both civilian and militrry) with such past prac
tices. A widespread sense that they led ti profound failures may
stimulate this change.

A central difficulty with collective memories of regimes, politi
cal figures, and symbols is that they can be a source of significant
division among different segments of the population. One of the
main problems of democratic consolidation in the French Third
Republic was that the political elites were divided in their regime
preferences, and each sector had its past regime referent and its as
sociated symbols to invoke.4o Thus, democratic consolidation is
favored by situations in which the evaluations of the past by the
different sectors all lead, somehow, to attitudes favorable to an ac
commodation among political forces. This accommodation requires
the various sectors to view positively those elements in their favored
past regimes that other segments do not find too objectionable, and
reject or at least criticize those that were most divisive. An example
of the latter from the Spanish case is the rejection by the current
Left of the extreme and rabid anticlericalism of its forebears during
the Spanish Second Republic. Accommodation also requires a search
for unifying national symbols. If each sector relentlessly insists on
changing the name of every pla"~a and street to commemorate past
figures and dates that are highly divisive, and if anniversaries of past
events that have entirely different meanings for the various commu
nities are observed, then political symbols and regime comparisons
will retain the currency of past conflicts. Similarly, democratic con
solidation is favored if the various sectors agree that a democratic
regime would be, following Juan Linz's minimal definition of le
gitimacy, if not the most favored then the "least evil" among the
alternatives. 41

The initial period of transition can itself stimulate such percep
tions. For this, it is best if, to use Juan Linz's terms again, the new
democratic government is relatively eflicacious and effective, and its
leadership is perceived to be relatively honest and able.42 At a time
in which the democratic institutions are fragile because-they are newe e
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or have been recently recreated, it is best if the policies and leaders
that emanate from their workings be given relatively high marks;
otherwise, the public (and especially the politically organized and
active segments) may associate negative performances with the re
gime and its alternatives may appear preferable. This does not nec
essarily mean that overall economic and social conditions must be
favorable for a successful transition. Rather, the basic point is that
democratic political leaders and governments be widely viewed as
doing the best that can be done given the circumstances, even if the
transition coincides with difficult times.43

Unfortunately, as noted briefly by Linz, such public percep-
tions can be more difficult to attain in a democratic context given
its greater openness and the expectations it often raises,44 By broad-
ening the arcna for discussion of national issucs (in IcgislulUrcs, '
television debates, universities, and so on) and by stimulating po-
litical competition for votes, the public's awareness and exposure ;
to problems can easily expand, thereby increasing the sense that the I
government is inadequate to resolve them. Democratic guarantees I ' .
to freedom of expression also raise the extent of public scrutiny of ";-,
political leaders, and while this is a necessary and welcome devel- \
opment, it exposes leaders to the barbs of unethical opponents ,
who may succeed in distorting the public's perception of them. If '
the political change raises popular expectations that longstanding
problems and privations associated with the authoritarian regime
will be overcome, the gap between such expectations and the pos
sibilities of meeting them even with the best of policies may be un
bridgeable.

Democratic consolidation would therefore be favored by gov-
ernment leaders who try to lower public expectations while at the
same time undertaking policies that deliver results that exceed their
own rhetoric; by a relative absence of government corruption; by
the development of a truthful but responsible press that is not strictly
tied to partisan alignments; and by the presence of a restrained,
nondemagogic democratic opposition. The Spanish transition, de
spite the negative economic context in which it occurred, exempli
fies well this combination of favorable perceptions and responsible
press as well as opposition behavior. Such conditions are a tall or
der, but approximating them is all the more important if the prior
authoritarian regime has an aura of success and probity, whatever
the actual facts.
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logical distance (as has occurred in countries with a strong Marxist
Left as a result of the rise of Eurocommunism and, more recently,
the collapse of the Communist model): with a surge in support for
pragmatic center parties and moderate leaders, old or new, and a

,decline in.that fof th~ ~xtremes; and/or with a new willingness on
the part of politicalleaderships, both top and middle-level, to forge
agreements' and"imderstandings that safeguard the value commit
ments and interests of their respective constituencies or communi
ties. This latter point is particularly important. Political conflict is
often stimulated by the more extremist views of the leaders and mili
tants of different segments of societies, and their willingness to re
sort to negotiations and compromises in fact will in these cases not
place them beyond but more in line with the sentiments of their
constituencies. Such moderation is the likely result of what politi
cal leaders see with new clarity as the costs and sacrifices imposed
by the outgoing authoritarian regime, and of the current develop
ment of a new or renewed appreciation for the democratic system
and its rights.

Sartori's second dimension of consensus, that over procedures,
amounts, when reached, to a minimization of what Linz would call
disloyalty li!.nd semi-loyalty.46 It is certainly an important compo~
nent of democratic consolidation, for it buttresses the notion thaI
democracy will continue indefinitely.

But several comments are in order: first, despite the analytical
usefulness of Sartori's distinctions, this dimension of consensus is
not completely detached from the former one. Th~fQ~~dureswiJI
be accepted as long as the various political forces view them as be-

"jgg fair. This consensus will prove to be eiusive if the procedures
. -' are -;iot iiiCiiislve'-of-aU politiCal forces, or are viewed by some as

giving undue advantages to others, resulting in policy outcomes that
are perceived to be unacceptably injurious to some segment's values
or interests: Hence, procedural consensuses are more readily reached
if the participants in the democratic process do not expect to lose
all the time, and think that no dire consequences will follow when
they do lose. The more the political community is sharply divided,
as Sartori notes, the more the democratic majority principle has to
be tempered with respect for minority positions. 4

7 The procedures
must also be molded to the specificities of national societies, yield
ing different types of democracies. Such procedures serve to struc
ture a particular balance of power among the various segments of
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C. The Moderation of Political Conflict

It is hardly novel to assert that the moderation of political
conflict would serve to advance democratic consolidation. Nothing
is more destructive of democracy than frequent confrontations in
the streets, the legislature, the state administration, and elsewhere
between groups who view themselves as engaffd in zero-sum conflict.
The lifting of authoritarian repression and tile return of democratic
liberties to organize, petition, and demonstlate should not lead to
widespread disorder and violence. The establishment of democratic
constitutional processes should not lead to either policy stalemates
for want of compromises among different forces, or to what politi
cally organized minorities view as a complete disregard for their hi
terests and values (or of course for their democratic rights - but if
these are violated the new regime is not a democracy). Hence, the
greater the degree of consensus among political forces, the easier
it is to consolidate democracy. Attempts to retain tutelary power,
reserved domains, electoral discriminations, and the use of coup or
insurrection politics are in the final analysis expressions of distrust

I by powerful actors of the consequences they perceive would flow
.Ii from t~electoral victories of their opponents.

. r------oiovanni Sartori has usefully broken down the notion of con
I sensus into three possible meanings: firstly, that over "ultimate values";
I secondly, over "rules of the game, or procedures"; and finally, over

"specific governmental policies." He notes that the first is a "facili-
tating" but not an indispensable condition for the existence of a
democracy, while the second is indeed a fundamental prerequisite;
he adds that discussion and dissensus in the third sense is part of
the essence of democratic governance.4S

Following the first sense, political conflict would certainly take
on moderate contours if there were a relatively small ideological dis
tance among the major sectors of the polity, and if the national com
munity were not divided into different linguistic, religious, racial,
or ethnic segments that distrust each other and have a history of
conflict. However, countries that have experienced democratic break
down in the past or that only recently made transitions to democ
racy generally do not have the kind of ultimate value consensus that
can be found in Scandinavia or the United States. Hence, this fa
cilitating condition is generally lacking. Nonetheless, consolidation
would be favored if the transition coincides with a decline in ideo-
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the political community, and this balance should not be viewed as
grossly out of kilter with the size and importance of the segments'
various social bases. Second, the consensus over procedures cannot
include what I have labelled here the perverse formal and informal
institutions. Not only does their existence prevent democratic gov
ernance, but they may also derail the second transition in the long
run by stimulating conflict over the procedures, the alienation of
the political forces that are disadvantaged by ~em, and eventually
the "slow death" of democracy - to follow O'D~nnell's expression.48

Thirdly, some procedures are quite simply better than others. De
spite a consensus over the procedures, their actual workings may
lead to unnecessary rigidities, conflicts, and even breakdowns. Gen
erally speaking, procedures that lead to staging zero-sum forms of .
conflict can be detrimental to democratic consolidation. By avoid
ing one important winner-take-all form of confrontation; nameiy

.' iiresidentiai el.~~tiPris; parliamentary regimes are, for instance, more
sliitaole to the transit to a consolidated democracy than presiden-

. tial ones. 49 Semi-presidential systems are no better. Their potential
for generating two heads of state (when the president does not be
long to the same majority as the prime minister who enjoys the con
fidence of the legislature) is an open recipe for conflict that could
have dire consequences unless the leaders in question reach the nec
essary accommodations, based normally on who has the most re
cent electoral majority. While any system can only work adequately,
in the final analysis, given the willingness of political leaders to avoid
pushing it to crisis limits, the adoption of procedures that can stimu
late debates over competencies or that call for zero-sum confronta
tions will not favor consolidation.

I . Finally, while disagreements and discussions over policy are part
I of the essence of democracy, democratic governments - especially
I transition governments-should not pursue single-mindedly policies
l that reflect divisive positions. Moreover, as noted earlier, policies

that maximize efficacy and effectiveness can enhance the ability of
the transition government to consolidate the democratic process.

D. The Management of Social Conflict

The consolidation of democracy is also favored by the crea
'tion of the proper frameworks for channeling and resolving social
conflict. Guillermo O'Donnell and Philippe Schmitter have noted
that the transition to democracy leads to a broad "resurrection of
civil s_."SO Many groups take advantage of the'new political

: '
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circumstance~ to create (or recreate) and expand their organizations
. 'and articulate their grievances, some of which may have been sup

pressed by the authoritarian regime. SI The new organizing may lead
toconfrontations among social groups, "resurrecting" as well old

_., animosities among communities - as shown by the resurgence of re
gional nationalisms most dramatically in Central Europe and in the
Soviet Union.

Obviously, political and social conflicts are intimately related.
During the authoritarian regime, the absence or inadequacy of in
stitutions (such as national elections and democratically generated
legislatures) through which opponents of the regime can express their
views and programs leads them to center their opposition activities
in a variety of loci in civil society (such as churches, the labor and
student movements, sports clubs, etc.).52 The resulting confronw
tions between authoritarian regimes and social movements and or
ganizations can help undermine authoritarian rule by continually
demonstrating its essential illegitimacy. During the course of the first
transition, as O'Donnell and Schmitter argue, the willingness and
ability of social organizations to show restraint may prove to be an
important contribution to ensuring that it will not be derailed by
a reassertion of the possibly still powerful hard-line forces of the
outgoing authoritarian regime. 53 But a successful second transition
requires the elimination of this form of politically motivated rc
straint, and this by definition: even if such restraint can help ensure
the stability of the transitional form of democracy, it is a reflection
of the fact that important social and political actors do not lend
credence to its endurance into the foreseeable future~

.Yet the release of this restraint (or its absence in certain transi
tiQ.nsL~hQu~d .nQt .l.ea~ to broadscale confrontations among social

.. groups.. If this were the case, the consolidation of democracy may
well be delayed or questioned anew. The resulting overload of is
sues difficult to resolve and public disorder as demonstrations and
possibly violent confrontations among groups spill into the streets (:
can foster doubts about the ability of the fledgling democratic pro-
cess to address national problems and can rekindle sentiments in I 'I I
favor of renewed authoritarian rule. Although the financial capac-
ity of the state and overall economic conditions will hardly, if ever,
suffice to satisfy all demands, this is not the crucial point regarding
these challenges. Rather, the key lies in the creation of what can
be called adequate "social demand-processing settlements."a

C;:llrh Ilrttlpmpntc: inrlllffp thr rrrfltion r'hanpp. or /,lInn.

,~.
\<l~.

::r



e
86

\ .............-

1. SAMUEL VALENZUELA CONSOLIDATION IN POST-ThANSITIONAL SETTINGS

~
87

~=

"'~1 ...~

"j--

. '

of a variety of arrangements. They may entail, first, setting up new
state instit~ (Qf. n=strl.!ct~ring old ones) that will receive and pro~

'---ceSssocmfdemands; second, the establishment, expansion, or recrea
"'tioifOfpopuiar and other associations to voice demands and nego

tiate some resolution to them, with leaders who have the necessary
legitimacy and support to be able to call off demonstratt(;ms and

'. o~her:..~o!J~~Hv~actiQns;~~.third...the developnrent of mU,t1;1ally_ agree-
able procedures that socI.at groups who comront each other regu

....i larIy' (such as iabor and business) can follol.v to settle their differ
.' ences, with or without state assistance; and fourth, the existence of

,/ \ the proper links between social groups and the political leaders in
i parliament if not also in the executive to ensure that legislation and

(

other state actions affecting the features of the settlement and its
subsequent chang~s result, as far as possible, from a parallel politi
cal as well as SOCial consensus.

These settlements are most adequate to facilitate democratic
consolidation when they are perceived by all those concerned to op-
erate with a minimum of politicization. In other words, when state
institutions are responsive to social group demands through their
normal bureaucratic operation, without provoking drawn-out col
lective action against them given the widespread perception of their
insensitivity or unfairness; when the leadership of social groups is
viewed as acting primarily in the best interests of its members, how
ever defined for the short, medium and/or long term, and not pri
marily in response to the national strategies of the parties they may
be affiliated to; when the procedures to be followed in negotiating
differences are not continually put into question by the relevant ac
tors; when it is unclear who are the proper actors to resolve the issues
at hand; or when social demands and disputes continually become
part of a national political debate given the intervention of legis
lators, cabinet members, or party leaders, thereby interfering with
the "normal" conflict resolution procedures and making the outcome
hinge in part on the national balance of political interests and forces.
This form of politicization can result from the lack of congruity
(produced by the operation of the electoral system and/or the high
degree of segmentation of party constituencies) between the strength
of a party or parties in the formal institutions of the political arena
and the extent and intensity of its or their support within social
movements and organizations.

In brief, democratic consolidation is favored if social conflicts
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and demands are handled through predictable and broadly accepted
procedures that are inclusive of all the relevant groups but are, at
the same time, insulated within the narrowest possible boundaries
in terms of the specificity of the issues and the state, political, alld
social actors who are involved. But "social settlements" with these
characteristics do not occur automatically in the immediate after
math of the first transition, a point at which social conflicts and
demands will inevitably be highly politicized as a result of the re
gime transition. ~I! i~...P2rt~~ta~p~ct.ofthe ~~cond transition is the
construction of new social demand and conflict processing settle
ments, and its success depends at least in part on their adequacy.
It may not always be possible to reach proper arrangements to deal
with them, in which case the new democratic system may continue
to be perceived as fragile. 55

E. Subordinating the Military to the Democratic Government

Placing the military under the authority of the elected govern
ment is a key facilitating condition for democratic consolidation.
Insofar as elected government officials are unsuccessful in their at
tempts to subordinate the military, the resulting military autonomy
is contrary t04he consolidation of democracy since it would be, fol
lowing the above indicated conception, a reserved domain contain
ing a fundamental ingredient of state power: force of arms. III this
case reducing military autonomy is an indispensable ingredient for
consolidation. In its most extreme form, military autonomy con
tains the following elements: fixed budgetary lines that provide the
basic sources of funding for the armed forces but cannot be reviewed

. '-byoemocratic government officials; exclusive military control over
-the expenditures of its budget; no (or only pro forma) review of offi

cer promotions by elected authorities or their representatives; des- ;
"- -igiiati6il of the top ranking officers strictly following the lines of:

seniority; no civilian governmental review of training programs and
military doctrine; exclusive military control over the deployment
of units, and over intelligence gathering and storing of informa
tion; the existence of a military justice system to try all cases involv- ,
ing officers regardless of the nature of the offense; and a ghettoiza
tion of military life, including family life, through the development
of separate housing units for officers, hospitals, schools, clubs, and
credit unions.

Let us suppose that democratically elected government officials



and their civilian political opponents have no interest in exerting
any control over military policies and other such matters, readily
agreeing to let this aspect of the state remain in the hands of officers.
This is an implausible scenario, for even where elected government
officials seemingly express no interest in seeking control over the
military it is not clear whether such inaction results from impotence
or from conviction. Be this as it may, in this c

1
se military autonomy

would not constitute, following the definition oted above, a reserved
domain. ,

And yet, even in the unlikely event that military autonomy would
not constitute a reserved domain, it would still be inimical to demo
cratic consolidation. ~.uE~1!ill.Q!!.~YJ~I!.d.sJ'? ,e!1&.~I!~~r~ ..~!jt is ~ot
already present, military tutelage over the political system, as offi
cershavelfie iooepenaent organizational basis, plus the force of arms,
to.~u.e~~!?n..~,<?~ern~~nt p<?l,icies. For the same reason it also tends

I~ to generate an undercurrent of coup politics as officers can sooner
'7 or later be perceived by civilian opponents of the government to be

available, given appropriate conditions, to overthrow'it. Elections
would not then be the only means to constitute governments, in
which ,case the democratic process would hardly be consolidated.

Hence, a fully democratic regime should contain in constitu
tional and other basic laws the formal outlines of military subordi
nation to elected government officials, exclusive of any provisions
suggesting military tutelage. And yet, prescribing this subordina
tion in statutory terms by no means ensures it in practice, as demon
strated by Alfonsin's Argentina, nor does it prevent retrogression of
government control over the military where it appears to present few
difficulties during the course of the first transition, as was the case
in Spain and could still perhaps be in Central and Eastern Europe.

~
nseqUentlY' the key question for democratic consolidation is

whether or not the second transition succeeds in removing or pre
. ' venting the emergence of the specter of coup politics.

~ There is broad consensus in the specialized literature that suc
cessful military coups occur when there appears to be considerable
civilian support for them, and that coup politics therefore involves
both civilian and military elites. S6 In this form of politics, civilian

_....2..p.mments. oLthe government seek to maximize their capacity to
use the threat of a military coup to further their political ends.
This involves establishing and retaining close links to important offi
cers and/or the ability to initiate civil unrest and other forms of de-e

stabilization that will induce the military to intervene. To counter
opposition efforts the government cannot let its relations to the
military deteriorate. As a result, it is bound to be receptive to the
military's demands, whatever they may be, and eager to demonstrate
to its opponents that it has a good working relationship with the
military. As part of this effort, some heads of government may ap
point military officers to important positions where they can serve,
depending on the circumstances, in a "neutral" and "technical" ca
pacity or in a way that deliberately expresses the military's support
for the government's policies (or vice versa, in effect). The end re
sult is to continually buttress, paradoxically, the autonomy and poli
ticization of the military. The military can obtain from the govern
ment what it wants as long as it is courted by civilian forces that
are never far from playing coup politics, but it is forced, in order
to continue the game, to make itself available as the ultimate politi·
cal arbiter. This form of politically induced autonomy leads to mili
tary tutelage over the political process, and can be exercised on a
more or less continuous basis without resorting frequently to ac
tually staging a coup. Needless to say, democratic consolidation un
der these circumstances is hardly possible. Through the actions of
both civilians and the military, the democratic government remains
under a thinly tethered sword of Damocles. Ironically, governmenls
that are able to tether the sword more tightly by properly playing
coup avoidance may also reaffirm the sword's place in the politi
cal system; engaging in the rules of perverse institutions is a vicious
circle.

Di~carding coup politics requires changes both in the military
establishment and in the civilian political forces. The military's dis
position and ability to interject itself in the overall political process
and couple its corporative demands with the implicit threat of us
ing its arms against the government must somehow be drastically
reduced. It should no longer be available to civilian forces pressing
the government with their alternative policy agendas. Civilian politi
cal elites should also end all attempts to use contact with the mili- I

tary or appeals to the military as trump cards to enhance their power:
capabilities. Change must occur at both levels for a long-term reso- : '
lution of this problem. Any hint of military availability to act against
elected authorities will eventually generate civilian forces willing to
use it to buttress their positions, and no military establishment can
refrain permanently from continuous courting by civilian fO.in
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both the opposition and the government seeking to score political
gain in an atmosphere that - given precisely the existence of civil
ians courting the military-will stimulate perceptions of national
political crisis.

Second transitions differ regarding whether or not the specter
of coup politics will become a significant problem. The variations
are related to the following points.

Regarding the military side of the coup pJitics equation, cases
of transition differ in the military's proximity 10 and identification
with the outgoing authoritarian regime. These differences can have
a significant impact on the military's autonomy from and attitudes
towards the new democratic government when coupled, in particu
lar, with the modalities assumed by the transition. Where the mili
tary has been very proximate to the authoritarian regime (as in cases
of military government) and the officers identified strongly with its
objectives, military autonomy and the development of coup politics
are likely to be higher than in other situations unless the modality
of the transition permits a thorough reorganization or refounding
of the armed forces under a new leadership committed to democratic
norms. This refounding occurred, for example, in postwar Germany
and Japan under the influence of the allied and American occupa
tion forces, and in Costa Rica under the aegis of the successful 1948
insurrection led by Jose Figueres. Such reorganizations spring from
transitions through defeat or collapse rather than reform or extrica
tion, but not aU such defeats lead to the complete revamping of the
armed forces. While the Argentine transition of 1982-83 in many
respects occurred through a collapse of the authoritarian military
regime, it did not lead to a profound transformation of the mili
tary institution despite President Alfonsin's reforms.H

In the absence of these transitions through collapse and mili
tary refounding, the creation of a military establishment that is un
available to civilian coup-mongers and plotters can nonetheless be
obtained through the reorientation of the armed forces under new
political-military leadership. King Juan Carlos made a critical dif
ference in the Spanish transition through his decisive leadership
against military insubordination - most dramatically during the

[

February 23-24, 1981 coup attempt-thereby permitting the civil
.\ ian transitional governments to restructure the armed forces. AI
) though Franco's regime was not a military one, the armed forces

were virtually the only segment in the Spanish post-tran~ition that
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continued to have strong Franquist sentiments and identity.s8 In
Portugal General Eanes played an important role in pressing the
military to regain its discipline and return to the barracks. Subse
quently, military tutelarity over the government as expressed through
the military-dominated Council of the Revolution was terminated
through the constitutional reforms approved in 1982 under Eanes's
presidency. S9 Individual idiosyncrasies of actors placed in key posi
tions and other fortuitous circumstances can have important unex
pected effects on key processes of the transition, and military sub
ordination to civilian authority is no exception. No observers would
have expected King Juan Carlos, Franco's hand-picked successor
through a monarchical restoration that passed over Juan Carlos's
father, to play such a decisive democratizing role.

The unavailability of the military for coup politics is also cn
h~nced if its military doctrine- i.e., the conception of its role in the
state and national society, of its actual or potential enemies, of the...... ~--

nature of war, and the definitions of national security that flow from
these - focuses primarily on external threats to national territorial
integrity. Such a doctrine minimizes the internal political involve
ment of the military, even if defensive planning requires paying at
tention to thejnternal economic and social conditions that buttress
it. It also generates military organization, armament and deploy
ment that are less conducive to internal political intelligence and
to the logistics of staging coups. Inl~m"~l security matters should
be in the hands of specialized police units under" ilie" Ministries of
the Interior. Such an externally focused doctrine will be easier to
develop in the absence of serious internal insurrectionary thrcllis
against the state. And, as noted by Alfred Stepan, military doclrine
and national security definitions should be elaborated primarily by
civilians and should result in a civil-military consensus with mili
tary involvement in an advisory capacity.60 Such consensus is, again.
easier to retain when the object of military doctrine rests on exler
nal threats.

Unfortunately, as has occurred most significantly in Latin Amer
ica, military doctrine has been in many cases elaborated exclusively
by the armed forces. Moreover, its emphasis outside a few arenas
of likely international conflagration has been on what are perceived
to be internal threats to the security of the state. Genaro Arriagada
has shown that this internal focus began in the Southern Cone with
the confrontations between the military and striking workers - and

/
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the emerging radical Left - in the early twentieth century.61 It ex
panded with the rise of the Cold War and the new role of the Armed
Forces as bulwarks against the spread of Communism, which led
to a greater focus on internal "subversion" in all areas of national
societies, including the churches, unions, and educational institu
tions. 62 This led to a great expansion of internal intelligence gather
ing as military professionalism led officers ~ a direct involvement
with internal political control and repressio .' Although the end of
the Cold War should facilitate change in mil' ary doctrine, military
establishments are bound to view with great suspicion any attempt
by civilians in transition governments to alter its components, con
ceptions, and training programs.

Given a military-civilian consensus over the role of the armed
forces, governments should try to furnish the military with the nec
essary means to accomplish it, which includes proper channels for
the military to express its corporative needs. Officer discontent over
salaries, assignments, and promotions should be avoided, as long
as these are consistent with forms of professionalism compatible
with democratic governance. 63 Any military rebellions motivated by
officer discontent over institutional and career problems can set the
kindling for the initiation of coup politics. No matter how circum
scribed officer demands may be to military problems, such rebellions
can lead civilian opponents of the government to side with them
in order to gain military contacts that can subsequently enhance their
power capabilities or even generate a coup coalition. Officer rebellions
can therefore signal to civilian elites their availability to engage in
coup politics. The principal difficulty in many cases is that there is
no civilian-military consensus over the military's mission. Hence,
officer discontent and rebellions against civilian authorities may be
a manifestation of attempts to impose, or retain, definitions of the
military's mission that are rejected by civilians.

t
--'-'TIuning to the civilian side of coup politics, such politics are
avoided if the civilian political forces develop the necessary consensus

J - preferably over fundamental ends, but at least over procedures-
't including the agreement that none will attempt to develop a mili-

.J tary trump card to enhance power capabilities. Such an agreement,
explicit or implicit, may be difficult to obtain in some situations.
It is facilitated by a context that includes significant international
pressures in its favor; that contains a negative assessment of the
previous military interventions or governments; that perfQits civilian
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forces close to the military to voice their demands effectively follow
ing the democratic procedures; and in which the political leader
ship - civilian or military - of the outgoing authoritarian regime de
velops a favorable attitude towards democracy. The result should
be a total political isolation of rebellious military officers, such as
in Spain where only the far rightist fringe had sympathy for them.
It is likely that had this not been the case, the King alone would
not have been able to take such effective action to confront military
insubordination. Given the Latin American military's overdimen
sioned definition of its mission and its willingness to act against
governments repeatedly in the past, a firm consensus among civilian
leaders to reject any involvement with rebellious military officers or
to strike privileged relations with the military is the main recourse

.to eliminate or prevent the emergence of coup politics. Among the
Latin American cases the Uruguayan comes closest to having al·
tained this important consensus.

Conclusions

This paper has attempted to present a delimited notion of demo
cratic consolidation. Such consolidation can be said to have been
achieved when most significant political actors and informed pub
lics expect the democratic process to last indefinitely, and when il
is basically free of what have been called "perverse institutions,"
namely, tutelary powers, reserved domains of policy, egregious and
deliberate distortions of the electoral system and political represen
tation, and the existence of the widespread belief that nonelectoral
means are possible to form the national government. These "per
verse" elements are conceptually anchored on a minimal formal defi
nition of the democracy. While the procedures that comprise the
democratic process lead to a complex institutionalization of a "vir
tuous" sort since it buttresses a reproduction of that process, the
notion of democratic consolidation cannot be left to rest on an analy
sis of these institutions because it will unavoidably tie consolida
tion to an ideal conception of democratic polities. Were this the case,
few democracies would have that attribute. The conceptual link 10

elements that detract from the minimal workings of the democratic
process is strict enough; in fact, by its measure no democracy in Latin
America can presently be considered consolidated. Moreover, con
solidated democracies have been a rarity in Latin America: _ta
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Rica since the 1950s, Venezuela since the 1960s, Chile from the mid
1930s to 1973, Uruguay from the mid-1930s to the Bordaberry presi
dency, and perhaps Argentina in the mid-1920s.

This paper has also noted that the process of democratic con
solidation unfolds through a series of political confrontations which
either buttress or remove the perverse elements that detract from
the minimal democratic process. These confrpntations can be over
reforms of the political institutions themselvts or over substantive
policies. While actors favoring democratic c~solidation and those
opposing it will generally act in ways that advance their preferences,
both can actually contribute to the process or detract from it given
short-run calculations of gain, miscalculations, or unanticipated con~

sequences. Consolidation is reached as an ex post facto realization;
any deliberate plan to advance it will, by virtue of its stated goal,
indicate to all those concerned its absence.

While keeping the notion of democratic consolidation tied
strictly to a procedural skeleton, this paper has also analyzed some
conditions that can facilitate (or detract) from its advancement. Other
facilitating conditions could be added to those that were mentioned,
as this seems to be a particularly fruitful venue for further com
parative research.

NOTES

This paper began as a "think piece" entitled "Some Thoughts on
the Consolidation of Democracies" written for a workshop on processes
of democratic consolidation in Western Europe and Latin America, orga
nized by Guillermo O'Donnell and Philippe Schmitter and held at the
Kellogg Institute in April 1987. I thank both organizers of that workshop
for their reactions, and Guillermo O'Donnell for the conversations held
over the course of two years that helped to clarify my thinking on the topic.
The paper also benefitted from comments on a second version by David
Collier, Arend Lijphart, Philippe Schmitter, Alfred Stepan, and Carlos
Waisman. My appreciation as well to Guillermo O'Donnell, Scott Main
waring, Timothy Scully, and Raimundo Valenzuela for their encourage
ment and observations on this version, while I take responsibility for the
deficiencies that remain.

I. An illustration of this trend is the argument made by Juan Linz
regarding the superiority and greater stability of parliamentaryover presi-

J
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11:

dential constitutional arrangements for democracies. See his "Democracy,
Presidential or Parliamentary: Does It Make a Difference?" paper written
for the project "The Role of Political Parties in the Return to Democracy
in the Southern Cone," sponsored by the Latin American Program of the
Woodrow Wilson International Center for Scholars, the Smithsonian In
stitution, and the World Peace Foundation, July 1985. The argument that
a parliamentary regime would be best for Chile is made forcefully by Ar
turo Valenzuela, "Origins and Characteristics of the Chilean Party Sys
tem: A Proposal for a Parliamentary Form of Government," a paper
prepared for the same project. Revised and translated versions of these
papers appear in Oscar Godoy Arcaya, ed., Hacia Ulla democracia mo·
demo: /0 opcioll par/amelltaria (Santiago: Ediciones de la Universidad
Cat6lica de Chile, 1990), while an abridged version of Juan Linz's paper
appears as "The Perils of Presidentialism," Journa/ ofDemocracy, I, no. I
(Winter 1990), pp. 51 -59. Similar institutional and political process 1Il'gu
ments are contained in Juan Linz and Alfred Stepan, "Political Crafting
of Democratic Consolidation or Destruction: European and South Ameri·
can Comparisons" in Robert A. Pastor, ed., Democracy in the Americas:
Stopping the Pendulum (New York and London: Holmes and Meier, 1989).
For a review of the literature on presidentialism in Latin America, see Scott
Mainwaring, "Presidentialism in Latin America," Latin American Research
Review, 25, no~ I (1990), pp. 157-179.

2. Guillermo O'Donnell, "Transic;oes, continuidades e alguns para
doxos" in Fabio Wanderley Reis and Guillermo O'Donnell, eds., A Demo
cracia no Brasil' Dilemas e Perspectivas (Slio Paulo: Vertice, 1988), p.
43. A revised English version of this paper appears as chapter I of this
volume.

3. This can lead to what Guillermo O'Donnell calls the "slow death"
of democracy; Vinicio Cerezo's Guatemala is a case in point. Sec O'Don
nell's contribution to this volume.

4. Juan Linz, in The Breakdowll of Democratic Regimes: Crisis,
Breakdowll, and Reequilibratioll (Baltimore: Johns Hopkins University
Press, 1978), notes that democratic breakdowns are more the result of the
unwillingness or inability of the regime's defenders to agree among each
other than the effect of challenges by antidemocratic forces. The Chilean
and Uruguayan democracies can be said to have been consolidated in the
terms to be noted below prior to their 1973 breakdowns. Major Chilean
political leaders of the left, center, and even right, including President
Aylwin, have noted that in retrospect they regret the actions they took dur
ing the Allende government, given their effect in producing the breakdown
of Chilean democracy. None foresaw the eventual outcome; even those who
eventually favored military intervention expected it to lead to a rapid resto
ration of democratic government. For an analysis of the breakdown of
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Chilean democracy, see Arturo Valenzuela, The Breakdown ofDemocratic
Regimes: Chile (Baltimore: Johns Hopkins University Press, 1978).

5. This is what happens in Jose Nun's "La teoria politica y la tran
sicion democratica," in Jose Nun and Juan Carlos Portantiero, eds., En
sayos sobre la transiddn democrdtica en la Argentina (Buenos Aires: Punto
sur Editores, 1987), where the notion of democratic consolidation refers
to a broad project of building all kinds of political and social relations
and institutions. A similar problem can be seen if. Manuel Antonio Gar
reton's Reconstruir la poltnca: 1ransicidn y conscfidacidn democrdtica en
Chile (Santiago: Editorial Andante, 1987), pp. 5b-55, where democratic
consolidation refers to a model of socioeconomic development that is com
patible with democracy, to an increased autonomy but adequate interrela
tionships among the state, the political system, and civil society, and to
an inclusive and wen-established party system.

6. Guillermo O'Donnell in "Notes for the Study of Democratic
Consolidation in Contemporary Latin America," paper presented at a meet
ing on "Dilemmas and Opportunities of Democratic Consolidation in Con
temporary Latin America" held at CEBRAP, Sao Paulo, December 16-17,
1985, pp. 2, 4.

7. Guillermo O'Donnell and Philippe Schmitter, "Tentative Con
clusions about Uncertain Democracies" in Guillermo O'Donnell, Philippe
Schmitter, and Laurence Whitehead, eds., Transitionsfrom Authoritarian
Rule: Prospectsfor Democracy (Baltimore: Johns Hopkins University Press,
1986), p. 8.

8. Robert Dahl, Polyarchy (New Haven: Yale University Press, 1971),
p.3.

9. Formal definitions of democracy owe much to Joseph Schum
peter's discussion of the concept. See his Capitalism, Socialism and De
mocracy, (New York: Harper Torchbooks, 1962, third edition), part V. For
a discussion of some of the limitations of his definition of democracy see
J. Samuel Valenzuela, Democratizacidn Via reforma: La expansidn del
sufragio en Chile (Buenos Aires: Ediciones del IDES, 1985), pp. 22-35.
For a radically different, and in my view inadequate, "participatory" con
ception of democracy see C. B. Macpherson, The Life and Times ofLib.
eral Democracy (New York: Oxford University Press, 1977), chapter 5. Sec
also Carole Paternan, Participation and Democratic Theory (New York:
Cambridge University Press, 1970) for a critique of formal democratic con.
ceptions from the perspective of effective participation by ordinary people
in the affairs of government as well as at the subnational level.

10. For critique of this narrow conception of equality and a discus
sion of democracy from a broader pcrspectivc of this notion sce David
Held, Models ofDemocracy (Stanford: Stanford University Press, 1987),
especially chapter 9.

II. For a discussion of the endurance of corporatism in democraciese
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see Philippe Schmitter, "Still the Century of Corporatism?" in, among other
sources, Philippe C. Schmitter and Gerhard Lehmbruch, eds., 1rends to
ward Corporatist Intermediation (Beverly Hills: Sage Publications, 1979).
See also Philippe C. Schmitter, "Democratic Theory and Neo-Corporatist
Practice," Social Research 50, no. 4 (Winter 1983).

12. Schumpeter, p. 269. The quote is drawn from his well·known
definition of democracy.

13. Constitucidn Polltica de la Republica de Chile: 1980 (Santiago:
Editorial Juridica, 1985) article 90. General Pinochet attributes great sig
nificance to this clause. In a speech given on August 23, 1989, on the reo
lation between the Armed Forces and the transition, he stressed this clause
as one of the main innovations of the 1980 Constitution, one that finally
recognizes a "natural function of the Armed Forces and Police," that is,
recognizes "their political function." He went on to list a long number of
policies that civilian authorities must follow in the future to remain in agree
ment not only with the lettcr but also the "spirit" of the Conslitlllion.
Among these he included no change in the Amnesty Law of 1978 that ex
empted all military officers from prosecution for human rights violations.
See La Epoca, 24 August 1989, p. 13.

The Brazilian Constitution of 1988, although it was drafted after the
first transition, also places the Armed Forces in a guarantorship role. It
notes that they "guarantee constitutional powers and, by the initiative of
anyone of these powers, law and order." Constituiriio da Republica Fed·
erativa do Brasil. 1988 (Brasllia: Centro Gnifico do Senado Federal, 1988),
article 142.

14. Constitucion Politica de la Republica de Chile: 1980, articles 95
and 96. These articles were modified to some extent in mid-1989. The modi
fications appear in La Epoca, 2 June 1989, and the text above incorporates
them.

15. See EI Mercurio, December 24, 1989, p. Dl, for an account of
the first meeting between General Pinochet and president-elect Aylwin, in
which the latter asked him to resign.

16. A description of the so-called Comili! Asesor Politico y £.I'tro
Ilfgico appears in Hoy, no. 679 (23-29 July 1990), pp. 11-13.

17. On such democracies, see Arend Lijphart, Democracy ill Plural
Societies: A Comparative Exploration (New Haven and London: Yale Uni·
versity Press, 1977); and Arend Lijphart, Democracies: Patterns of Ma·
joritarian and Consensus Government in TWenty-One Countries (New
Haven and London: Yale University Press, 1984).

18. See Gerhard Lehmbruch, "Concertation and the Structure of Cor·
poratist Networks" in John Goldthorpe, ed., Order and Conflict in Con
temporary Capitalism (Oxford: Clarendon Press, 1984) for a developmenl
of the concept of "sectoral corporatism."

19. Manuel Antonio Garreton has used the terms "authorita_ cn·



claves" or "residues" to refer generally to what I have called reserved do
mains. These are misnomers. Enclaves are separate entities within, but not
connected to. others; the reserved domains are. by contrast, at the center
of the political problematic of the second transition. Residues are trace
elements that do not affect their environment; again, this is not the case
with the reserved domains of transitional settings. See Manuel Antonio
Garreton, Laposibilidaddemocrdtica en Chile (Santiago: FLACSO, 1989),
pp. 51-63. I

20. In the case of the Central Bank, the Pi~ochet government ap
pointed some board members sympathetic to the aemocratic opposition
in what was viewed as a major concession.

21. This discussion assumes transitions to mass suffrage democra
cies, since all democratic transitions at this point in time lead to universal
access to the vote by adult citizens. It also glosses over important differ
ences between presidential and parliamentary systems.

22. Elections in Great Britain are generally singled out as an exam
ple. The majoritarian effect is exacerbated in this case by the existence of
well structured parties. For a brief analysis of the broad variety of elec
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toral systems and their mathematical properties in generating representa
tion see Robert A. Newland. Comparative ElectoralSystems (London: The
Arthur McDougall Fund. 1982).

23. The Israeli electoral system, while among the least biased of all
systems with its proportional representation in a single nationwide district
with only a I percent threshold for representation. in fact makes demo
cratic governance more difficult by over-empowering the small parties thaI
hold the balance of power between Likud and Labor.

24. The electoral system devised by the Pinochet government is
unique in the annals of elections. It can best be labelled as a binominal
majority list system. It is binominal because each district (whether sena
torial or for the lower house) elects two representatives; in addition. the
law requires that each Jist present not more than two candidates per dis
trict. The votes are then added by Jist to determine a first and a second
place winning list. If the second winning list has less than half the vote
total of the first, then the first list elects its two candidates to fill the dis
trict representation. If the second list has half plus one or more of the
votes obtained by the first. then the candidates who obtained the highest
vote totals on each of the two lists are elected, regardless of whether the
runner-up candidate in the first winning list has more votes than those of
the best placed candidate on the second list.

25. The right's "Democracy and Progress" pact, from which all the
right's representatives to the congress were elected, obtained 33.28 percent
of the vote in the Senate races and elected 42 percent of the seats that were
disputed; and with 33.35 percent of the vote in the lower house elections
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it elected 40 percent of the total seats (figures calculated from La Segunda,
15 December 1989). These electoral percentages do not include the votes
for other extreme right and right lists. To figure them into the calculation
of the relation between votes and seats is incorrect because it is not clear
how many votes the main list of the right would have lost had those fringe
candidates been included in it.

26. This is what Samuel Huntington called "mass praetorianism."
See his Political Order in Changing Societies (New Haven and London:
Yale University Press. 1968), chapter 3.

27. Anderson thought the perversecyde setting described the "Latin
American political system." But he failed to note that individuals in cs
tablished democracies also use their peculiar "power capabilities" to score
political points; the difference is that the perverse cycle settings include,
quite simply, the possibility of a military coup or insurrection while the
consolidated democratic ones (even when they arc Latin American cases)
do not. He also ties his conception to a modernization approach. He as
sumed that the "Latin American political system" would decline as lhe coun
tries of the region increased their development. This is a very questionable
assumption. See Charles Anderson, Politics and EConomic Change in Latin
America (Toronto: Van Nostrand, 1967), chap. 4.

28. A parenthetical note on the qualifier "significant" in the abovc
definition: conspiratorial antisystem groups, such as terrorist elements or
putschist nuclerin the armed forces, may exist in consolidated democra
cies as long as they are isolated from other political forces, are composed
of small minorities, and are viewed as incapable of disrupting the dcmo
cratic system by the participants in the democratic political game. Thus,
French, Italian. German. and even Spanish (post-1981) democracies can
be viewed as consolidated despite the presence of terrorist groups at vari
ous points. Peruvian democracy facing the Sendero Lumirioso insurrec
tion cannot.

Can British democracy be faulted for distortions in its electoral pro
cedures that would lead to questioning its consolidation given the dclini·
tion above? My answer is a firm no. The same electoral procedures have
been in place ever since the United Kingdom began democratic elections;
they are not the product of the deliberate distortions noted in the <lelini·
tion. The American South before the civil rights legislation is a more prob
lematic case. In fact, given its denial of voting rights to large numbers of
blacks the South can hardly be considered to have had democratic local
and state governments.

29. Guillermo O'Donnell has presented Ihe process of democratic
consolidation as a struggle between forces that favor democracy and those
that prefer authoritarianism, a struggle that is played out in part by these
forces' seeking to capture the support of the larger segments of the body
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politic that are indifferent, or neutral, as to the existence of one or another
regime. See his "Notes for the Study of Democratic Consolidation in Con
temporary Latin America," as well as his contribution to this volume, where
this theme is presented briefly. While benefitting from this insight, the
analysis here presents this confrontation as one that is about preserving
or eliminating the formal and informal procedures that are incompatible
with democracy. In these confrontations, actors who are basically demo
cratic do not always take positions - given short}run calculations - that ad
vance consolidation, nor do those who are prol-authoritarian consistently
advocate institutional arrangements that detrJct from it. This represents
a shift in focus which is, nonetheless, consistent with much of O'Donnell's
analysis.

30. One of the most dramatic examples of a confrontation that had
a consolidating effect was the failed coup of 23 February 1981 in Spain.
It was the most serious event involving the military, elements of which had
previously remonstrated against the civilian government authorities. The
defeat of the uprising through the active intervention of the King, in whose
support the conspirators mistakenly had placed their hopes, became the
death knell of this nondemocratic option to constitute the Spanish gov
ernment. Not all cases are so dramatic or so successful. The defeat of sev
eral military insurrections in Alfonsin's Argentina did not have the effect
of eliminating the notion that military coups are an option in the future.
Rendering the mechanics of military coups inoperable may take years of
constantly reasserting civilian supremacy over the military, and repeated
unsuccessful coups may, given the specific context, keep this option alive
rather than show its ineffectiveness.

In the use of the notion of a "concatenation of critical events" I am
repeating my analysis in Democratizaci6n Via reforma, pp. 132-133.

31. See Scott Mainwaring's contribution to this volume. He refers
explicitly to "most recent transitions in Latin America" as examples that
do not fit.

32. Guillermo O'Donnell, "Notas para el estudio del proceso de
democratizacion poHtica a partir del estado burocnitico autoritario," De
sarrollo Economico, 22, no. 86 (July-September 1982).

33. There is no space in this paper to explain the paradoxical com
bination of a first transition through reform in which the main helmsman
of the authoritarian regime is opposed to democratization. It has to do
with the fact that the Pinochet regime made the 1980 Constitution a cen
terpiece of its political legacy, but the democratic opposition was able to
defeat Pinochet following its procedures. The latter could then not aban
don the legal apparatus he had created, but chose to bind it with addi
tional strictures diminishing the authority of the democratic government.

34. Arturo Valenzuela and I first used the notion of "inverse legitima-e

tion" to point to the deliberate attempts by the then new military govern
ment in Chile to validate its rule by referring to the failures of the previous
government and the democratic past in general; in J. Samuel Valenzuela
and Arturo Valenzuela, "A Regime in the Making? Post-Coup Politics in
Chile," paper presented at the World Congress of Sociology, Toronto, 19-24
August 1974, at a Political Sociology Research Committee session chaired
by Juan Linz, p. 43.

Juan Linz's "minimal definition of legitimacy" incorporates the no
tion of comparisons: "a legitimate government is one considered to be the
least evil of the forms of government" in Juan Linz, The Breakdown of
Democratic Regimes: Crisis, Breakdown, and Reequilibrafion (Baltimore:
Johns Hopkins University Press, 1978), p. 18.

35. See O'Donnell's chapter in this volume.
36. From this perspective, the widespread perception of economic

and political failure of Communist regimes in Central and Eastern Emope
is an important advantage for democratic elites. Similarly, for Spanish po·
Iitical elites and public opinion the successful model of democracy and
development in the European Economic Community served as powerful
proof that both were possible at the same time, and that the Franco regime
stood in the way of an integration into Europe.

37. O'Donnell, "Notes for the Study of Democratic Consolidation
in Latin America," p. 9.

38. Such was the case in Latin America, especially ill Chile and
Uruguay.

39. In Chile and Uruguay this has been done quite consciously by
the main political elites of the democratic transition, and constitutes a
hopeful sign for democratic consolidation. Spain also furnishes a good
example of this purposive avoidance of associations with problematic ele
ments from the past.

40. Paradoxically, the inability of the various elites to come to agree
ments over the form the regime should take and over which should be the
national colors permitted, by default, the inception of the Third Repub
lic. See Jean-Marie Mayeur, Les debuts de /a Jlle Republique, /87/-/898
(Paris: Editions du Seuil, 1973), chapter 1.

41. Linz, The Breakdown of Democratic Regimes, p. 18.
42. Efficacy refers to the ability of the government to articulate poli·

cies and goals that will resolve national problems, while effectiveness re
fers to the capacity to actually implement such policies and goals. High
marks on both counts are important in enhancing, as Linz notes, the le
gitimacy of democratic institutions. Linz, Tile Breakdown of Democratic
Regimes, Pl'. 16-23.

43. Juan Linz and Alfred Stepan, "Political Crafting of Democratic
Consolidation or Destruction," note that the Spanish consolid. oc-

..~
'.'-"y'

~

WICONSOLIDATION IN POST-ThANSITIONAL SETTINGS

I}.
~:

.\

~.

:r;.
"
",

.•J

··f,
~~

1. SAMUEL VALENZUELA100

.'



e
102

'''-"

1. SAMUEL VALENZUELA

e
CONSOLIDATION IN POST-ThANSITIONAL SETTINGS

-
103

''''\''';;;I-
':.:r

r '

curred despite coinciding with economic difficulties; see especially pp. 43, 46.
44. Linz, The Breakdown of Democratic Regimes, p. 22.
45. Giovanni Sartori, The Theory ofDemocracy Revisited. Part One:

The Contemporary Debate (Chatham, N.J.: Chatham House, 1987), pp.
90-91.

46. Juan Linz, The Breakdown ofDemocratic Regimes, pp. 27-38.
47. Sartori, p. 240. This in fact occurs in most democracies, not

only in consociational ones, as Dahl shows in ~is discussion of Lijphart's
model of consociationalism. See Robert Dahl,iDemocracy and its Critics
(New Haven: Yale University Press, 1989) PP.1156-162.

48. See O'Donnell's contribution to this volume.
49. See footnote I above.
50. Guillermo O'Donnell and Philippe Schmitter, "Tentative Con

clusions," pp. 48-56.
51. For a discussion of labor movements in the context of the first

transition to democracy see J. Samuel Valenzuela, "Labor Movements in
Transitions to Democracy: A Framework for Analysis, Comparative Poli
tics 21, no. 4 (July 1989).

52. Jose Maria Maravall, Dictatorship and Political Dissent (lon
don: Tavistock, 1978), p. 166, notes this point in his discussion of the con
nection between the parties of the Spanish Left and the worker and stu
dent movements. It is elaborated and illustrated with the Chilean case in
Arturo Valenzuela and J. Samuel Valenzuela, "Party Oppositions under
the Chilean Authoritarian Regime" in 1. Samuel Valenzuela and Arturo
Valenzuela, eds., Military Rule in Chile: Dictatorship and Oppositions
(Baltimore: Johns Hopkins University Press, 1986), especially pp. 213-219.

53. O'Donnell and Schmitter, pp. 26-27.
54. The capacity to call off collective actions is a key component of

labor movement formation. See 1. Samuel Valenzuela, "Uno schema teorico
per l'analisi della formazione del movimento operaio" in Stato e Mercato
I, no. 3 (December 1981), p. 467. Such a notion can be extended to other
organizations that engage in collective action.

55. One of the social settlements that always needs to be addressed
in democratic transitions is that of labor-management relations. Authori
tarian regimes invariably interfere with the industrial relations system given
labor's potential to become a locus of opposition organizing. The transi
tion does not permit the survival of the authoritarian regime's labor con
tainment schemes, and a new settlement must be reached. Forging it will
prove easiest and most conducive to democratic consolidation when both
labor and employer organizations can rapidly develop (if they do not al
ready have them) broadly accepted leaderships, and when these leaders
are able to devise the new procedures by mutual consent with a minimum
of state interference.

Other conflicts and demands can vary widely across national socie-
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ties. In some, the existence of peripheral or regional identities or nation
alisms can be a vexing problem that surfaces strongly with the lifting of
the authoritarian regime's repression. The creation of the Spanish auto
nomlas, which for some regions such as Castilla and Leon meant the de
velopment of somewhat artificial units, can be seen in retrospect to have
been an excellent way to settle the centrifugal regionalisms of that divided
national society. The settlements must be tailor-made to the specificities
of each situation. In the Soviet Union, which may not be a viable unit
under a democratic system, the Spanish solution of limited sovereignty
would probably only accelerate national disintegration. In other transi
tions one of the most difficult issues can result from demands for redress
of the authoritarian regime's human rights violations. This problem has
particularly acute consequences in situations where the forces associated
with the authoritarian regime retain powerful positions in the new demo
cratic context.

56. This is one of the points elaborated in AlI'red Stepan, Tile Mili
tary in Politics: Changing Patterns in Brazil (Princeton: Princeton Uni
versity Press, 1971). For other sources that develop this notion see Felipe
Agiiero's contribution to this volume, note 1. It should be noted that such
appearance of support for a military coup has nothing to do with major
ity opinions in the population as expressed in elections or in reliable sur·
veys. It pertains more to a certain "climate of opinion" generated by news
paper editorials and public comments by political and other elites.

57. For a discussion of the Argentine military in the aftermath of
the transition see Andres Fontana, "La poUtica militar del gobierno con
stitucional argentino" in Nun and Portantiero, eds., Ensayos sobre la trail
sidon democrdtica en la Argentina. In Fontana's estimation, the changes
did not "destroy completely (although they did affect) the institutional bases
of military autonomy and corporative consciousness" (p. 382).

58. The relationship between the military and the Spanish transition
is discussed in Felipe Agiiero, "Gobierno y Fuerzas Armadas en la Espana
posfranquista," unpublished paper, August 1989.

59. Although General Ramalho Eanes was not particularly pleased
with the diminution of presidential power in the 1982 reforms, he supported
the abolition of the Council of the Revolution and other features that
assured the subordination of the military to the elected government. For
a general discussion of these matters see Walter C. OpeUo, Jr., Portugal's
Political Development: A Comparative Approach (Boulder, Colorado:
Westview, 1985), p. 74 and chapter 7. For a general treatment of the Por
tuguese transition see Thomas C. Bruneau, Politics and Nationhood: Post··
Revolutionary Portugal (New York: Praeger, 1984).

60. Alfred Stepan, Rethinking Military Politics: Brazil and the Soutll
ern Cone (Princeton: Princeton University Press, 1988), p. 141.

61. See Genaro Arriagada Herrera, EI pensamiento politico de los
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militares: estudios sobre Chile. Argentina. Brazil y Uruguay (Santiago: Cen.
tro de Investigaciones Socioecon6micas, 1984). ii

62. In addition to Genaro Arriagada's discussion of this process, see it
Alfred Stepan, "The New Professionalism of Internal Warfare and Mill-.:&o
tary Role Expansion" in Alfred Stepan, ed., Authoritarian Brazil' Origins.~
Policies, and Future (New Haven: Yale University Press, 1973). 1~

63. See Stepan, Rethinking Military Politics, p. 132, where he cites ~~

what J. Samuel Fitch calls "democratic professionalism" as one such form ."" '
that is compatible with the democratic process. ji
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~IEETTHE NE'V
BOSS, SANIE AS THE

OLD BOSS
...... How Poland's nomenklatura learned to love capitalism

By Tina Rosenberg

Ryszard KisieIewic: is
as drained ofcolor as his lank hair, his mick beige
framed glasses, and his gray polyester suit. He is me
tax commissioner ofBelchatow, a mining town 90
miles southwest ofWarsaw. A man in his late for
ties, he looks the perfect pre.1989 Communist
bureaucrat, and has been kno\"n to act like one as
well. When a hapless mechanic failed to identi
fy what "vas wrong with Kisielewic:'s car, he sent
a staff member to audit the mechanic-with or
ders to find something. Si.x weeks after me Soli
darity union at the local electric company opened
a restaurant in Belchatow (pronounced Bau-KHA
tov) last year, he inspected the establishment's
books. Visiting stores in town, he demands dis
counts and audits the ca.x returns of shops where
he finds the salespeople rude.

His friends get better treatment. He allows
them to unde~alue their inventories and pur
chases, and to pay their taxes in installments
the last a significant favor, given that Poland's
inflation rate in 1992 was 43 percent. "\Vhen his
friends come in, they go into his private office and
everyone else sits and waits," I was told by a
woman who used to work for Kisielewic: (pro
nounced Key-sheel-LEH-vich) in the ca.x office.
"He'll ask for someone to bring in the appropri
ate file, and then he closes the door."

Among Kisielewic:'s closest cronies is len:)"
Cygan, who runs the BPBO construction com
pany in Belchatow. The firm has yet to be audit
ed by KisieIewic:. who has had his job for three

TIna Rosenberg wrore about Hungary's posc-Communist
policies in the Sepr.ember 1992 issueofHarper·s~fagazine.

She is at work on a book about how Eascem Eurooe is con-
fronting its past. •

years. Another of the tax commissioner's friends
is Stanislaw Wojtasik. who direcr:.~ a new company
called Gambud. Wojtasik drives an expensive
white Mercedes, which, according to members of
Kisielewic:'s staff, has been carefully underval
ued by the equivalent of$4,OOO for ta'{ purposes.

Cygan. Wojtasik, and Kisielewic: are bound by
old ties. Cygan was at one time the city council
president of Bdchatow. Wojtasik served in the
city's government, too. Kisielewic: was for years
a big player in local construction. They, along
with many ofBelchatow's other leading political
and business figures today, were only five years ago
the local Communist Party barons.

It was in 1988, with the world as they knew it
crumbling around them, that the party nomen
klatura of Belchatow began to contemplate the
future. Among the issues they pondered was
housing-not Poland's but their own-and the
5romil Rubber Company, a state-run concern,
caught their eye. Stomil's social-welfare fund
was building town houses for the company's em
ployees-modem. cheerful town houses twice
the si:e of the apartments in the drab ten~story

complexes ~here most of the people in town
lived. What better way to reward the long service
of some of Belchatow's more distinguished citi
zens. reasoned Stanislaw Wojtasik, at that time
the party-anointed mayor of Belchatow, than
with their own dream house?

Wojtasik persuaded Stomil's director, Bogus
law Terlecki, who was also an executive of the
province's Communist Party Committee, to sell
eleven of the forry-five town houses at the bar
gain price of S8,OCO each to the tov.n prosecu
tor, the Communist Parry chief, and nine di
rectors ofa large state-owned construction com-
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Poland and the second,largest in Europe-one of
those industrial brontosauruses that the builders
ofsocialism commissioned anthems about. Work.
ers and their families moved here from all Over
Poland, and in the late 1970s Belchatow g: ...... to
60,000 people.

Today in Belchatow there is a video-rental
store in the bus station. The streets are lined
with colorful shops and kiosks selling a wide se.
lection of goods. It looks like capitalism, but it
is a far cry from the prospering small towns res
idents here saw in the American movies they
watched on TV even during the Communis!
years. Most in Belchatow do not make enough
money to pay for the now more plentif~ ! Con.
sumer goods. Some are working two jc..)S and
still can buy only basic foods. Unemployment
here is among the highest in Poland. Most of
the state-run kindergartens and day-care cen.
ters have closed, and a once-free emergency vis-
it to the doctor now costs 80,000 zlotys-about
five dollars, 80 percent of a day's average wage.

These troubles are dwarfed, however, hr
Belchatow's biggest problem: the government's
plans to cut more than half of Polaml ', coal·
mining jobs over the next eight yean In the
last presidential election it was not Lech Wale·
sa (who won) but Stanislaw Tyminski, a sinister
Polish-Canadian with a fascistic message, who
carried the to\....n. He knew who was to blame{or
Poland's troubles. And besides, he had gotten
rich.lt might rub off.

Like the capitalist revolution, the democrat·
ic re"olution in Bekhatow has also gone only so
deep. It is true that the mayor of Belchar ,'"\w, who
is elected by the city council, and mv.'7 of the
coundl members, parliamentary deputies, and
senators are people who had nothing to do wid!
the Communist Party. Many, in fact, came from
the Solidarity unions of the coal mine and elec·
tric plant. Solidarity people, you could say, hold
most of the de jure political power in BelchatQlli·
Moreover, people in this town, like those in mCf't
places throughout Poland, do have a real say
unlike people living in such nominaIl~ changed
countries as Romania, Bulgaria, Ali :..nia, and
Slovakia. But this said, it is also true that polit·
ical power no longer counts as it once did in
Eastern Europe. Money talks, too, and Beldu-
tOW's money is largely nomenklatura moneY'_J

Under Communism, "nomenklatura" refem:u
to those officials holding positions handed ouel:1
the parry-by 1980 somewhere around aqu~ '}
million jobs, not just in politics but in all lilt' ".

ponant occupations. At first the spl;'c.ial sr:;s; "£

g;::~~~§1~~~~~~; ~'~~~f<~
ty ra."1ks would soon be empty. Perhaps in RtJSSIJ- "t.

pan'l, the Construction and Electric Firm of
Belchatow. One of those nine directors was
R'lS!3.rd Kisielewic:. Today he lives in a two-sta-
ry town house with four or five large rooms and
a small garden.

A few years ago. the problem appeared to be
that parry bureaucrats would block the transition
to democracy and free-market capitalism. Now
there is a new worry: the nomenklatura have
taken to the new ways, or, more accurately, are
bending them to their own purposes. They like
democracy and capitalism "ery much indeed.

"The old nomenklatura are important for
Belchatow now," Kisielewic: told me, sitting in
front ofa desktop computer in nis lu.xuriously car
peted office in an old, yellow tWo-story building
in the city center. "They are people of solid pro-

fessional knowledge and playa
positive role. They lost their pre
"ious positions but managed to
find a place in the market regard
less. They had contacts. The\' form
an estabitshment for Belchatow,
our middle and upper class."

Belchatow's old party chiefs,
city administrators, factory man
agers, secret-police offiCials, and
people's militia directOrs are now
collecting BelchatOw's taxes, pri-
vati:ing its factories, and directing

new or newly pri"ate businesses. They gOt these
posts because, far more than any other locals,
they had the credentials, capital, connections,
and chutzpah to take advantage of power's shift
away from the parry and toward the market and
the emerging post-Communist government. In
this sense, Be1chatow is no different from most
other Polish cities and towns.

As state socialism has given way. notions of
democracy and capi talism once clear!y, if tOO
starkly, undersrood by Poles-they were simply
what Communism "..as not-have themselves un
raveled. Many Solidarity activists I talked to in
Warsaw told me with some bitterness that the
nomenklatura had hijacked their beloved Poland
and corrupted their "ision of a post-Communist
future. As proofof their worst fears, some told me
about a town they had come to know during mar
tiallaw in 1981. Very little had changed, they
said; the old Communists still had the town in
their grip. I wanted to see for myself the role ofthe

nomenklatura, and in the late fall oflast

A
year I took the bus to Belchatow.

s recently as rwenty years ago Belchatow
was still a village, a dot on the gray, windy cen
tral Polish plain. When coal was discovered in the
late 1960s, the government began to build a
mine here and in 1975 opened the Brown Coal
Mine of Belchatow, the largest strip mine in
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I,'here Communism was homegrown, or lTI East
Germany, where it was legitimi:ed by the parry's
heroic resistance to the Nazis, widespread belief
in Communism continued into the 1970$. ~or
in Poland. First Secretary Edward Gierek began
rO reward eVen the heads of local parry cdls.
wh0 typically had joined the parry simply as a "'a\'
of getting ahead. Small-town officials acquired
nice cottages, cars, and television sets.

The continued teign of the nomenklatura in
Poland owes much to the fact that Poland's tran
sition from state socialism was negotiated. By
the late 19805 it was
e"ident to many in
rhe Communist
Party, including the
country's president,
General Wojciech
)aru:e1ski, that ei
ther Solidarity must
be forced to share
responsibility for the
economy or the
economy would col
Iap;e. The mose mod
erate in the parry sat
JOlIn with the most
conciliatory in Sol
idarity for a series
of talks in early

1
1989 known as the
Round Table. These
:aIks led to semi-free
elections in the
;ummer of that year.

£( 0 one at that
point. neither the
government nor
Solidarity, realized
how quickly and
how far the process would slip l:>~'\lnJ Jaru:el
;ki's control-that within the year che e,m
::Iunisrs would hand m'er the keys. Certain/\- n,'
Jne envisioned the fall of the Berlin \")/,111. The
~t Solidarity had hoped (or at the R"llnd T,IHe
;"as ,arrial power, and the (l~mrr"I~li.'e th,;:
emer¥ed was a gradual transition rh<1: k~rt C1lh.+
;'Olincal Dower in Communise han,k TaJel:':

{ ~.1a:owiecki. a Catholic activist \\'Irh H]TIl 'lIm~,,:
:ace, became the East bloc's fUot ;)lln-C, 'ITImun:-:
~me minister in four decades. Bur he' ~al"t: -C\'c"i
::Jmlsrries to Communist or pro-C,lmmllrll:,r ["!'

:ies. E\'en in the ministries Solid.1m," c,'nm,!le,:.
~. ['eople rook only the top ro~r:;. :1[1,1 ,'rr~n ,h<:
~m;:nklarura holdo\'ers in lower f',.~.'lfh ,n, ~,'f :.'

::lak:; local appointments. A.l~l1l1~ th,~,c !:~
~lcharow appointed by the Ma:l)wieckl ~lln:rr:
Jlent was the rax collector, Rrs:ard KI~ldemc:.

The new government did not purge the r.u
~ucracy. It feared a nomenklatura reyolt. More-

over. the new g<wernmenr did not have the staff
to conrwl the arr,limment process; nor did it
have enough qualified people to replace the
nomenklatura. ~:!a:t1wiecki,in addition, was try
ing to m,lke a rhil<l~(1rhical point: he drew what
he c<llled a "rhlck line" walling off the past.
Poland, he annl1llTICed, would henceforth start
anew, with all Poles working together.

Another reaSl)n fl1T the nomenklatura's sUCCesS
in places like Bdchatow is that Communism's
house in Poland roneJ away slowly; there was no
wrecking-ball demolition as in East Germany af-

ter the fall of the
Wall or in Czech
oslovakia after the
demonstration of
November 17,1989.
The nomenklatura,
then, had the best
possible circum
stances: they saw
me need to grab
something while
they still had the
power to grab some
thing good. Late in
1988 Belchatow's
mayor, Wojtasik,
was not only arrang
ing the StomiI hous
ing deal but also
setting up his ov.-n
pri....-ate companyand
appropriating for its
offices a nice apart
mem in the center
of town. Probably
several hundred
such arrangements
were going on in

Belchatow-.1nJ :7'.<1"-1\' thousands around Poland
at the same rime. SoiiJarity's Round Table nego
tiamrs knew wh::;, ::he nomenklatura were doing
and did n,)( rl...... ,0 <,;:,'r ir. n"ping that the promise
,1f weal,h \W)U!~ ], '\ ",en cn.:lr .!!lip on political pow
er. Itam,)unreJ ;,'3 :-~re: :umm'erthegovemmem,
and mu \\·tli l'e i:-~ '" l,;et rich,

B~il~re 199:: :r ,e;,- ,I.. lw .::hange that helped the
nomenkIan:r?. ~~~:1 rhe Face of reform quick~

ened. and. ;:-<:raJ,'x:'::'lih·. ,hIS also worked to the old
CommunI:.'[ e-L:ri::'t:mem':; benefir. On]anuary 1,
1990, imane<: :r.::l:-r;:~ Les:ek Balcerowicz, a dis
CIple or' Hm':,l~': -:':,lnt>ITIISr jeffrey Sachs-rhat
jimm,' :3\I·n!.:~·Ir: ..~ ~::~.m(d reform-put into ef
iect whm ,t,;: i~, ':,:- .!- rhe Easr blocs most sweep
1l1g" rr(l~r.l n~ "i ;:.:. 'nllm Ie shock therapy. The
reforms include'; ~,': ,1nl,' the elimination ofprice
controls and <t:t--s:-::::::s rur an everything-must-go
sale vi state eme"~5es. !\.1<lny government and
industry oftk:a:s "::-J:T1atically undervalued their
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companies and then sold them to their friends
and relatives, or bought the companies themselves.

It wasn't that the nomenklatura needed to go
around the law. Because the privati:ation began
so quickly. they were the only people who had the
mone\', connections. and know-how to bu\' the
new businesses. ~ew managemem jobs as' well
wem not to the acth'ists who spent the Com
munist years typing sami:dat articles ortorming

strike committees but to the comrades who had
learned languages, made foreign contacts, and ac·

quired management experience as statet offiCials.

...L-\..s he was in the old Communist era,
Kisielewic: today is largely notorious for his in
solence. The tax discounts he gives his friends are
an open secret. He is the terror of)3elchatow's
shops, demanding wholesale prices or free goods
and threatening those who do not accommo
date him. A saleswoman who sold him a hand·
bag for his wife did not exhibit due deference; he
had the store's books examined. When he buvs
bread he goes horne and weighs it; a shon lo~f
brings an audit. "He was always coming in mut·
tering that this so-and-so deserves to be audited,"
one ofhis employees told me. (Like the other staff
members I managed to speak with, this woman
would not dare be named.)

Kisielewic: drives a shiny new Polene:. He
drove a beat.up old Polish Fiat in his Commu
nist days. His memories of that time tend to be
selective. \Xlhen I asked him why he left his job
in the construction firm to become tax com
missioner, he said, "I wanted to move rapidly to
introduce capitalise ways of working in the busi
ness, The workers didn't agree. People who have
bad habits established don't like to give them
up." We commiserated for a while about old
habits that refuse to die.

Then Ibroughr ur some ofthe ta.x deals his scaff

~....~
f

had reported to me. His eyebrows arched higher
and higher as I listed them. ''These accusations an.:
a surprise," he said. ''The tax regulations are equal
for e\'eryone. I just cartY. them out. No one has e\".

er asked me to lessen their tax burden. T :~e art
people who respect themselves."

Local Solidarity people have repeatedly tried
to get Kisielewic: fired or at least reined in, and
they have repeatedly failed. He refused even to

obey a city council motion reqUiring
him to report how much tax revenue
he expected to collect. When in Jan.
uary 1992 the central government e&

tabiished a Fiscal Control office in
the Bdchatow region to W~· :h Over
city tax commissioners, Sohu:.rity ac.
tivists saw their chance to put a leash
on Kisielewicz. But Poland's finance
minister, despite Solidarity objections,
appointed to the regional post a man
who was a dose friend ofKisielewic:'s,
Ministry officials ruled that Solidar.
iry's own candidate was not qualified
under the 1991 law establis-hing the
post, which requires five yew,' expe-
rience in tax collection. Ooh nomen·
klatura need apply. .

The new fiscal controller became
everything Solidarity feared. ''The Warsaw au
thorities have no idea what's happening here,~

one of the women who works for Kisielewic:
lamented. \Xlhen Fiscal Control audits the office.
she said, instead of pulling cases at random, the\'
ask Kisielewic:'s staff to tum over five or ten file>
of their ovm careful choosing. Kisiele\vic:'s un·
derstanding of Fiscal Control was diffe: ent from
most people's. The office wasn't there to check 0Cl

him. he insisted, but to work with him.. ''We ccr
operate," he said.

Cooperation is Kisielewicz's mode. Among t:lloo:
he is most cooperative with is StanislawWojrasil . .,:.:. ':":'.: :
the former mayor who ptocured him his house- :.;;:::.< ;::;::: :::'-:'.'.J':
Shortly after establishing his new company, Gam· .,.... :....:.... '.':.:;:
bud. Wojtasik bought a white Mercedes. I saw (. . ". . .,:. ::
parked outside Gambud's offices-loc::;~,:J in are-
cently built luxury villa on the ciry's e,~:::-""'~
I visited Wojtasik there one day last fall. .

I complimented Wojtasik on his car. I [~
him I had heard from the Tax Commission St<ll·

that he should also be complimented o~ ~e~
deal that allowed him to undervalue It. RULP

bish," he told me, smiling broadly. We were sit·
ting in Gambud's conference room, which~
dominated by a gleaming black table and ah~
black TV and VCR. He fiddled wi~h tWO reo . '.. . : .
mote·control wands as he spoke. d:',::,.<,::; :;.,:..: :: ':>.

Wojtasik seemed tom. On the one han '~~:~:.::: ::;.<.f ~;::
would be unseemly to admit that he cheats on~ .(:;::::":".:-: \ ~.;::
taxes to a journalist from America, where re' .' . '.' . .'. .
pie might care about such things. On the oche.·

f/IJ~
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.hat kind of idiot would he be ifhe didn't rake
,:.:.:' ::.:.Jvanrage of the system? He finally hit on a
~~i" .,(11promise of sorts, which he formulated this
:'. ~'i: "1 even spent the money to hire a legal ex~
: "';'~'..' ..:~ t. define the car's worth in writing specifi
..:.:..... -.Illy S0 I wouldn't have problems with the tax

iice." He was practically winking at me.
When Gambud was audited, another Belcha

J\V ra."< inspector told me, Wojtasik received an
:)!ly warning so that he could prepare special
.Jpers. I had seen Gambud's registration papers
;ld knew they were special. The original regis·
~Jrion listed Gambud as engaging in no less than
;cf\'ices in general building, engineering, water
;~terr.~. central heating, gas, air circulation, elec-

. ~city. small architecture, drying, landscaping
': .:.. 'nd producing and trading building materials,
:: ::::: ....• :roduction of means of transport and transport ser
~t/.::.:·: lees. processing and purchase of agricultural
:~: :' ." 'roducts and animals, foreign trade, food, health

.' Jre, paper production, fuel processing, electronic
~, and real estate." A diversified line, espe
:tIUy on initial capital of 5 million :dotys-then
Dout 510,000. Judging from the luxurious of
:ees. '70jtasik had done well with that amount.

OW::: do legitimate building, transport, and
.holesale trading here," Wojtasik said when I
.;ked for specifics.
"There is no building going on in

~lchatow," I said._-We don't work just in Belchatow,"
~said. ~o one I spoke With in Belcha
JW knew what Gambud did. Even the

people in the tax office didn't

Q know.

n the wall in Kisielewic:'s office is
I jlOSter from Agrobank, a new private
-mk with a big branch in Belchatow. If
::e !X)st·Communist nomenklatura ha\'e
.Central Committee building, it is the
l.grobank building, an ugly, yellow four~

. .:~ concrete block on the highway that
" •.:::~". 'JlS from downtown to the coJ min~.On

.~ grc:.md floor Agrobank's tellers at
::Jd t:, the financial needs of BeIcha·
.:w's clti:ens, although the building is so
rOUt of town mat it is clear customerser·
~ce was not of par-amount concern in
'~obank's choice of location. On the
~ floor one of BeIcharow's senators. Tomas:
\'Cd:inski. maintains his offices. (His predecessor
~t hlS in Cit\' Hall.) In between are Agrobank's
:.fPorate offic~ and the he-adquarters ofBPBO. me
~s h:~gest construction company.
1vi>.ted BPBO one afternoon and met the

'"Jlnpany's director, Jer:y Cygan. a small man in
~awfulsuit. After running the city council in

'.~ rnid-1980s, he began working at BPBO
~ Still state-run-becoming its director short~

Iv before Communism withered awav. When the
firm was pri\'ati:ed after 1989, sha~es of stock
that carried votin~ rights were offered to all em~
ployees. and the shareholders held a meeting to
elect new mana~emenr. Cygan and his old man
agement team ran r,)r their rOStS and won.

"There \'las no one except the old managers
who had the practical abilities to
handle this difficult situation," said
Jan Smigielski. the head ot the Sol·
idamy union local at BPBO. Be·
cause salaries ha\'e dropped, he
added. many BPBO workers are
selling their shares :L1 management
to ral;e cash. The r;ch gro\\:-richer.

1wenr downstairs to :~grobank.

No bank is more closely tied to
the nomenklatura tnan Agrobank,
both in its Warsaw headquarters
and in Belchatow. The word in
town is that Agrobank officials' loans to their
friends were excessive, and the loans went bad. In
April oflast year the top three A.grobank officials
in Belchatow were fired. Anatol Lewina, the
chief financial auditor at Warsaw's equivalent of
the General Accounting Office. told me that
Agrobank charged :tS ordinary.Joe..borrowers un~

usuai;\· hlgh rares ,1r inreresr :n order to cover
bad :~ans ~() the bmk ,)rr:cl:l!s' inends.

T;e new manase: was a :ail. degam woman of
al:-ou: ~0rry named 3art:>arJ :"e~\"3ndowska. "I can't
talk .+0ut m\' rre':ece~s0rs:· she said. I asked
ah1t;: :7lendsnlt' i,~.ms. "\X:i1:l: ··\·enr on here was
normal Sanking. rractice," sne said. I asked ifher
pre2ecosors had had unusuaih' srrong ties to the
local nomenklatura. She Sh..'OK her head no.

I leit her office ru::led. ~10;,"! officials sent in
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pri\'ate jobs. Most of the Solidarity people I met
in Belchatow supported this policy, which is likt,
Iy to pass. It is the law in the Czech Republic an.!
is bein~ debated in several other formerly COIn.
munist countries.

Th", m~1n:: I talked with Solidarity a,': !'.·ists in
Relchatn\\', the less I liked the idea ofa purgt:.lrsm~
r,-:sr'",cted ad\'ocate, fanner senator Rys:ard Brzu."'I.
i~ a man who keeps documents hidden under his Ih:,
jng-wom rug. At one pointduring our second meet.
ing he whispered to me that the Round Table Wa,<.

the g:-eatest political forgef':.' in the history ofPolan.:l.
ma~'be the werld. The whole fall ci
Communism in Eastern Europe, CI!

he sees it. was a plan rr<:;>ared ho.
the Soviet secret sen'ict." ~,J :;often '.
Western policy toward the So\'iel : '::::::' .":.:"': :.
Union and the East bloc. Amolll: <:.::::.:.: :':': :,:<'
the evidence he cited was the faa .... .
that in Warsaw former dissident'
could be glimpsed chatting with ex.
Communist deputies in the Parlia.
ment men's toom.

I suppose it was inevitable. Plot
ting as the Polish national spon
predates Solidarity; it ;·.redate$
Communism. At mam rimes in
its histOry, the Polish ~ation ha:
been subjugated, and the trUe
Poland-its culture and history
has survived only underground.
Poles specialize in conspiracies.
rumors, and provocations. In con·
trast to the debilitating fatalisrr.
of Latin America, where people

believe they have no power to control ,-'vents, in
P...,bnd nothing happens unless some,Jnt: is can·
trolling it. If capitalism, so idealized for so lon~.

does not measure up to the Poles' expectation.~
someone must get the blame. Is there inflation:
The secret police are printing zlotys. Did the. _.
rrice oiheat soat? The nomenklatura are smuj:' :.::"'::., :.:. -,'};":.:i/
ding coal to Belarus. Disaster cannot be free· :..:.::.: ;-.: :.::::;../.:
~arket, only centrally planned. l' ; ..... -. ~. :.::':

A wholesale purge of the nomenklatura WI.; .'•.:.•,

not s.)lve Poland's problems. Larceny ";as once
mure or less the exclusive preserve 01 .he .)arr.~

t".day the nomenklatura have no monopoly. The
single most spectacular scandal of the last thJ'C'C
\'ears, a bankina Poru:i scheme called Art-B, \\-a-
iinked not to old party hacks but to a pro-Soh:
clarity politician. It robbed Poland of nearly $+..'\
million. In Poland today it is not only the nomen'
klatura who belie..:e you don't make the systerr.
w,)rk. you just outwit it, ..., .'

"In the West you dontt try to che~: the~ ;. '.. ":.' : ~
with your Visa card," said Wojciech Ro<..:.:owski, th: :'J''':::: <;.: •
author ofa widely read history ofPoland. "Here. 2~ ;:'..;;:;:<\ .'
to 30 percent would think about how to do it-aJloo ::::. ::: .: ::. >: ·:.::t·:
they'Mind a way." Ifan enterprise existed in ():lrn'. . .. '. ..

. '.::" .... ..:

in \\:arsaw recently prerare.:l estimates of pri~

\'ate banks' unreco\'erable loans. Among the
banh I saw, Agrobank had by fur the highest
rercentage of loans in default. and the figure
was growing. In January 1991, :::: percent of
A!!I\,!:-ank's credit was consi.:iere..:l a write~off. B\'
~prember the figure was 48 percent. Friendship
loans are not the whole problem. There is also the
rr0r.lem ofassessing a comj:'3ny',; true \'alue in a
,\'Hem r-uilt on ,ut-~idie~ anJ Jist,1ttions. Other
fact,)r~ include in<:xrerience In len3ing and the
C,1!!arse "r PnlanJ\ rrincipal market for goods.
the S"\'iet Cni.m. But much i~ simple corruption,
Jr i, C0mmon tor local bank managers to give
thelf im:nd:, [,'ans at rates ~li mterest as low as 0

or 2 rr::rc<:nt, while ordmary borrowersn ha\'l: to ray 40 or ;2 rt:rcent.

r:,]anj, like e\·ef':.· countfY In ,he East emerg
in~ irll1TI Clllnt1llmi~m, can r~"t",'nd to the con
tll1u::d N.\\,t:r llf the n(lm<:~k!atura in two
•hi{eft.:n~ \\'llYS. The first i~ t" rer-eal the "thick
lint'~: ras~ de-c,'mmuni:ation ia\\'s kicking the old
n,'menklatura out of g,wemment and, in most
rr'lf,'-c:J hI!- h:t<lrc: Parliamt::1L ,Jut of certain

t,) clt:,m house like nothing r-etter than to talk
a!x'ut the c~'rrllrt l,ld management. But even off
th~ r"'<:I)rJ, LewanJ,m'ska Jeien.:led her rrede~

ce';,,-lr,. P",rhars I had been wron~ about Agro
hmk. Then Im",r thm Jay I wa,; !;1,ling over the
r.ll"::" irl'H! the Stllmil to\~'n-:hlll'~ ,;.ll~. The n\'o
Stl'lml "iil<:lal' \\·h" haJ S!(;:1",J the Jucumerm
wen: P,"l:usbw Terk:cki, Shlmi!', .:lirector, an.:l
the C,1l1u"anY', Jct'un' Jlrcct,lr i~,r trade and com
merci;ll ·attam. I 'klllkeJ at th:: Jet'ut\· director's
nam", .lgclin. It was Rarhara Le\\'a~d...,~Yska.

Tne C",nrral Bank's insrecwr general's ofiice

3::l.:::H .>,7u\\·'5
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or replace him with an honest tax collector. The
Polish govemmenr has taken its time here. and
the lines between legal and illegal behavior are
still blurry. Kisielewicz, for example, probably
does have the legal power to waive his friends' tax
bills--something no Communist-era bureaucrat
had. In the old days, the central government
would whack the local nomenklatura when their
greed exceeded the permissible.

"Under Communism the law
was bad law, but at least the Par
ty Committee enforced it,n said
Miroslaw Hamera, a pro-Solidar
ity banking analyst who works in
the Senate. "Ifsomeone was steal
ing or abusing the law, the parry
would intervene and he would be
punished. It was, in a way, co
herent and just. Now we have
liquidated the Parry Committee
but left a rubber law, which is too
open to interpretation. All legal activity can be
interpreted as illegal, and vice versa."

Parliament is gradually tightening the banking
laws. Among other changes are new regulations
establishing more legal responsibility for bad
loans, laws demanding greater accountability
from local government officials about how they
spend stare funds, and conflict-of-interest rules
barring rhose \,,.ith stare jobs from holding shares
in companies doing business with the stare.

But just as in mud} ofLatin America, where ex
cellent constitutior..s are created as mere poetry,
good law is not enough. In 1991 the Polish gov
ernment employed JUSt twO officials who knew
anything about investigating large financial scams.
As economi:ing mea-
sures go, this proved a
costly one. The $400
million that Art-B cost
the government would
ha\'e paid for a lot of in
vestigators.

Admittedly, allowing
the Kisielewic:es who
thrived under Commu
nism to continue to
thrive in the ne\\!
Poland violates one's
sense of faIrness. It is
easy to feel the frustra-
tions of so many Solidarity activists; many in
;:ne West feel the same frustrations aboue in
equalities that come \\'ir.~ capitalist democracy.
Bur solutions like de-communi:ation are unjust,
too. If Poland wanes to cecome a modern capi
taiist democracy it must emulate what modem
caoitalist democracies try to do: write and enforce
serious laws and, Withi~ the bounds established
by those laws, tum their people loose. •

j11unist Poland, it was largely illegal and outside
the system; it was under-the-table barter. smug
aling, black-market currency exchange. It was
~eating the bank with your Visa carel.

Except for the two glorious years ofSolidari
tY's legal existence, in 1980 and 1981, dissident
pol:tics here were also under the table, con
ducted with passwords and safe houses and only
with the right people, your people. It was, in
{act, not politics but conspiracy. Conspirators
do not believe in the rules. They truSt only their
friends. Conspiracy is nOt the best training for
democratic life. The system changes overnight;

bad habits, to qUOte Rys-.:.ard Kisielewic:,

A
are harder to change.

I Imost all the ordinary citi:ens I talked
with in Belchatow's shops told me that the
nomenklatura were only a minor annoyance and
that a lor had changed for the better in Belcha
to\\-; and in Poland generally. Some things haven't
changed, and some are worse, but Poland's in
tlation, to name but one problem, is more like
ly due to continued state subsidy of coal mines
like Belchatow's than to, say, some secret-police
controlled printing press.

E'-en the nomenklamra's unjust head starr
may work to Poland's advantage. Poland has
i,epped over the quicksand that is now swal
lowing Russia, where the powerful nomenkIatu-

.a ia, still linked to state industry, are blocking_ Ichange. In Poland the nomenklatura-battiing
iO get rich-are also fighting hardest for priva
:l:ation and pro-business reforms.

It doesn't matter how ov,.ners acquire their busi
nesses, I was told. What matters is that they proI\'ide.i0bs and tax revenue. ''I'm not as. interested

I !ll whemer the owner stole a factory as m whether
he can begin production quickly," I was told by
Anatol Lewina, a longtime Solidarity activist as
,'ell as a leading government auditor. "You can
complam that a candy company was sold roo
cheaply. but what does tOO cheaply mean ifno one

" .' ".' ," ,'ants a candy factory? The book worth is based
-,:- -,.. nn the old system's fictional prices an}"\vay. We

I coul.J assure that no one 'steals' these businesses,
~ut ::1en no one WIi! produce anything."

I heard much the same from Andr:ej Wro
Slewsb, editor or Gazera Bankow:;, the finan
CIal newspaper. "You can't have both optimal

I
justice and efficiency," he told me. "It's like traf
:ie-more speed means more accidents. I prefer

I:ase privati:ation to honest pri';ari:ation,"
This is no excuse for Rys:ard Kisielewic:. as

! :\'en Wroblewski would acknowledge. But the
~ ::.eSt \\"a,- to deal with the corruotion; of the old
: ~orr.~nkiatura is to leave the pa,;t alone and con-

, Centrate on combating exploitation and fraud
/ a tOday-that is. let Kislelewic: keep his town
,', • ' house but make an honest tax collector of him,

.-.;.. ::',"
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Agency Goal 2
Sustainable Democracy

Strategic Framework Definitions

AGENCY GOAL 2: Sustainable Democracy: The conviction that democracy offers
citizens advantages and opportunities that no other form of government can
provide has in recent years spread rapidly around the world. Democracy facilitates
the protection of human rights, informed participation, and public sector
accountability. USAID supports democratic development as an essential part of its
sustainable development programs. It works to achieve this goal through the
establishment of democratic institutions, an informed and educated populace, a
vibrant civil society, and a relationship between the state and society that
encourages pluralism, inclusion, and peaceful conflict resolution.

AGENCY OBJECTIVE 2.1: Strengthened Rule of law and Respect for
Human Rights: The rule of law protects citizens against the arbitrary use of
state authority and against the lawless acts of other citizens. It ensures that
all citizens are treated equally and are subject to the law and not the whims
of the powerful. Human rights provide a framework for citizens to interact
with each other and with the state. They include security of person and
property; freedom of speech, assembly, movement and religion; right to due
process; freedom to work at a job of one's choosing for a salary one is able
to negotiate; and equality for marginalized groups. Without rights, and a
legal system that protects those rights, citizens wi!! not have an equal
opportunity to defend their interests and have them weighed in public policy
formulation. USAID, in its strategies, tries to reinforce recognition and
guarantees of these fundamental rights. USAID pursues the following
approaches:

2.1.1: Ensuring that the law Protects Citizens' Rights and Interests:
Establishing adequate guarantees in the law is the starting point.
Many countries have such guarantees enshrined in the constitution
but protect them somewhat indifferently, if at all. In other cases,
changing societal needs might require that laws be revised. This may
require the establishment of new rights, the extension of existing
rights to new groups, or the establishment of the right of judicial
review for a supreme court. As countries move toward open market
economies, it can also be critical to reform the commercial code to
"level the playing field" in support of continued private sector
development.

2.1.2: Enhancing the Fairness of the Administration of Justice: The
fairness and effectiveness of the systems in place for rendering
justice are critical to the protection of fundamental guarantees.



Without these, rights may be compromised on a daily basis and there
is little recourse for the victims. The judicial branch, particularly if it is
independent, can be a powerful constituency for protecting rights. It
ensures that society is governed by law and not individual whim, and
that no one or no segment of society is above the law. Fairness
requires that all litigants and defendants are given an opportunity to
know essential elements of the law, and to participate in and
understand the proceedings; that they are treated alike; that court
personnel perform their work competently; and that the law is applied
consistently and appropriately. USAID has developed several
strategies to pursue this complex result: improved access to and
knowledge of the law; increased independence for the judicial branch
and for judges within the branch; increased respect for ethical
standards of conduct; modernized procedures; enhanced investigative
and prosecutorial capacity; and increase openness and transparency.

2.1.3: Improving the Timeliness of the Administration of Justice: The
ability of the justice system to render decisions in a reasonable
timeframe will effect the willingness of individuals to pursue conflicts
in the courts. It is fundamental to equity since costs often escalate
the longer a (civil) case takes to pursue, and generally only the better
off can afford to stay the course. Timeliness is also important to
those accused of crimes, who wait for their names to be cleared and
who may in some instances be jailed awaiting trial and sentencing for
longer than the customary sentence for the crime of which they are
accused. USAID works on improving case management, including
process reengineering and automation. It also works on reforming
procedures which slow down the judicial process unnecessarily.

2. 1.4: Increasing Citizen Pressure for Conformity with International
Human Rights Standards: Adequate monitoring and reporting of
abuses and problems is critical to raising public awareness, creating a
climate of openness, and over time increasing the public's
unwillingness to tolerate abuses both large and small. Effective
advocacy by the media and public interest groups can create
considerable pressure on the abusers, which in turn leads to a
reduction of violations. USAID pursues strategies related to
supporting human rights ombudsman, establishing human rights
tracking and reporting programs, supporting the investigative process,
and strengthening the knowledge and effectiveness of the media and
NGOs in covering human rights issues.
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AGENCY OBJECTIVE 2.2: More Genuine and Competitive Electoral
Processes: VVhen elections are manipulated, poorly managed, or held only
after lengthy and unpredictable intervals, both participation and competition
are compromised. USAID plays an important role in ensuring free and fair
election contests around the world and works to enhance competiton.
Increasingly, USAID focuses its efforts on longer-term assistance, to
institutionalize appropriate election procedures. USAID applies the following
approaches:

2.2.1: Creating of Impartial and Open Electoral Laws and Regulations:
Laws and regulations establish the framework in which elections are
held. They can be written in such a way as to encourage fairness,
openness and participation by all elements of society, or they can
skew the results. In some countries, USAID supports changes in the
law.

2.2.2: Creating More Impartial and Effective Electoral Administration:
The Electoral Administration must be able to carry out elections in a
competent manner, ensuring that eligible citizens are registered,
polling places are accessible and are run by experienced individuals,
complaints are investigated and resolved, and citizens have an
adequate opportunity to vote. The administration must be unbiased in
its efforts so that the final results are a reflection of popular will.
USAID works with electoral boards to improve their capacity to
manage elections and to set up safeguards to ensure transparent and
ethical behavior.

2.2.3: Better Informing the Electorate: If the election results are to
reflect popular will and citizens' perceptions of their interests, citizens
must understand the issues and must be able to determine which
candidates best represent their interests. In addition, citizens need to
know how and where to vote, and sometimes they need to know or
be reminded of why voting is important. USAID works through NGOs
and the media to improve citizen understanding.

2.2.4: Improving Local and International Monitoring: In transition and
early consolidation elections, international monitoring can play an
important role in applying pressure on those conducting the election to
do so in an above-board manner, but it can also reassure citizens of
that the conduct of elections was above-board. Establishing non
partisan local monitoring capacity is critical. In contrast with
international monitors, indigenous monitors are able to track election
preparations well before the elections are held, cover more polling
places, and understand where deception is likely and how it occurs.
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An emphasis on local monitoring also helps create a sustained
capacity that can be applied to elections, whenever they occur, at the
local and national levels. USAID Increasing emphasizes strengthening
indigenous groups in its election strategies.

2.2.5: Making Political Parties More Responsive to Constituents: More
active and effective political parties can increase the vitality of
competition and give citizens greater choice. Parties are often critical
to managing conflict successfully. USAID supports the ability of
political parties to understand policy issues, and to interpret and
incorporate the wishes of their constituents in developing and
promoting a platform. Most, but not all, of USAID's support for
political parties occurs in the context of elections support. Much of
this support is related to improved management and organizational
development. Sometimes skill building is also done with politicians
who represented underserved populations, such as women.

AGENCY OBJECTIVE 2.3: Increased Development of Politically Active Civil
Society: Citizens organizing collectively to accomplish objectives constitute
a vital channel for sharing information and for the formulation and
representation of interests. Their collective nature helps ensure that their
members' interests are weighed by policy-making bodies. They can monitor
government performance and create strong pressure for accountability.
They can inculcate democratic values. They also give people practice in
democratic principles and create opportunities for new leaders to rise.
USAID applies the following approaches:

2.3.1: Promoting Legislation that Encourages the Organization and
Operation of esos: Prerequisites for the emergence and growth of
civil society are a body of fundamental laws and regulations that
permit the right of voluntary association, promote voluntarism,
encourage citizens to form together for a variety of purposes, and
ensure autonomy from state interference. Enabling legislation and
regulations can either thwart fundamental rights such as freedom of
speech, assembly and association or reinforce it. USAID supports
state regulations which encourage the organization and operation of
NGOs.

2.3.2: Strengthening Civil Society's Oversight of State Institutions:
The classic role of civil society is to act as a countervailing force to
the state, protecting human and civil rights through collective non
state action. Closely related to this watchdog role of ensuring respect
for fundamental liberties is civil society's role in the oversight of the
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state's governance performance, particularly in the allocation and
management of public resources. In following this approach, USAID
has worked with a variety of civil organizations, NGOs and think
tanks, particularly on policy analysis and advocacy.

2.3.3: Increasing the Effectiveness of Civil Society Organizations'
(eSO) Management: Once freed from state control, efforts to improve
eso management and their ability to formulate and lobby for specific
policies and interests increase the contribution they can make to
representing interests effectively. More successful representation in
turn attracts greater participation. USAID supports these efforts by
providing technical assistance and training to ensure that eso staff
have the skills necessary to advocate, organize, and raise revenues.

2.3.4: Increasing Democratic Governance within Civil Society
Organizations: esos may not practice the same values and principles
of democracy that they promote in the larger society. This is
particularly true in countries where the primary political model has
been authoritarian and where there are strong societal cleavages.
Over the longer term, operating democratically will increase eso
responsiveness to citizen concerns and will help attract support. eso
effectiveness has often been considered a higher priority by donors
than helping CSOs to govern themselves more democratically. This is
particularly the case since many efforts with CSOs are in support of
other objective, such as free and fair elections, an independent
judiciary and the like. USAID has provided technical assistance and
training to CSOs to review their management practices and make them
more democratic.

2.3.3: Increasing CivilSociety Organization Participation in Policy
Formulation and Implementation: Democratic or shared governance
implies societal participation in both public policy making and its
implementation. CSOs provide the means by which ordinary citizens
can affect policy decisions that are made in the public realm. They
also can perform public governance functions that have hitherto been
exclusively the preserve of the state, lightening the state's burden and
lessening the concentration of resources in the state. USAID works
with CSOs and the state on policy dialogue and provides direct
assistance to esos to increase their capacity in policy formulation,
advocacy and service delivery.

2.3.4: Increasing the Acceptance of Democratic (Civic) Values: A
major function of civil society is to spread democratic values and good
governance practices so widely that they become the norm and
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govern relationships between individuals, and state and non-state
actors. In addition to the fundamental liberties, democratic values
include such norms as tolerance and respect for diversity, inclusivity,
broadbased participation, transparency, accountability and
responsiveness. Democratic values lead citizens to react to
government encroachments and help protect democratic processes
and institutions. USAID focuses its interventions both on expanding
knowledge about and belief in democratic principles via civic
education programs of various kinds.

2.3.5: Expanding More Effective and Independent Media: In order to
determine what their interests are and to participate effectively in
policy debates, citizens must have access to a wide range of
information, both on policy issues and on how to participate in the
decision-making process. An independent, competent and diverse
media are key to providing citizens with information. The media
constitutes an important check on the behavior of public institutions.
The ability of the media to investigate and analyze events and
problems is critical to both the quantity and quality of information to
which citizens have access. USAID works with media organizations
to strengthen their ability, through training and technical assistance, to
improve the quality of their work. USAID also assists media entities
to improve their financial management, use of improved printing and
other mass media technologies, strategic planning, organizational
development and the like.

AGENCY OBJECTIVE 2.4: More Transparent and Accountable Government
Institutions: The behavior of formal state actors can support or undermine
developmental and democratic processes. Consulting broadly to ascertain
citizen interests, sharing information and acting in an open manner, diffusing
power by sharing decision-making with local government entities (and with
citizens by increasing the space for self-governance), respecting ethical
standards, and strengthening performance all help ensure that government
decision-making is impartial and informed and that follow up implementation
is competent. Such behavior supports the long-term sustainability of political
institutions and people's confidence in democratic principles. It also makes a
vital contribution to promoting development and to providing an encouraging
environment for economic and social investment. USAID applies the
following strategies:

2.4. 1: Increased Local Government and Local Citizen Participation in
Decision-Making: Decentralization can increase the competence of
public agencies by lightening the burden on those at the center and
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allowing those most knowledgeable about an issue to make the
decision about it. It enables citizens who are most concerned about
an issue to influence the decision-making by putting the source of the
decision closer to them. Dispersing power also reduces the political
stakes r and minimizes or at least scatters opportunities for corruption
and patronage. In its work to promote decentralization r USAID
focuses on encouraging the devolution of authority to local
governments; improving the effectiveness of local governments; and
increasing community involvement in local government decision
making and service-delivery.

2.4.2: Increasing Citizen Access to Government Information:
Transparency is important because it allows citizens to keep a
watchful eye on government behavior but, perhaps even more
significantly, it permits citizens to gather information that may be
critical in defending their interests. USAID works in particular on
making budget and finacial information more available.

2.4.3: Strengthened Mechanisms to Promote Ethical Standards in
Government: Strengthening those institutional mechanisms which
exist to encourage ethical behavior and prevent corruption and abuse
is also important - improved transparency as discussed in 2.4.2 above
is only one way of doing this. Other checks on formal state actors
include civil service reform {Le. r restructuring incentives and
punishmentsL establishing limits on civil servants' discretion, and
strengthening audit and investigative functions. USAID focuses on
three primary strategies: strengthening the internal procedures for
enhanced oversight; improving the management systems in
government institutions; and building a public constituency against
corruption.

3.4.4: Increasing Civilian Control over Military and Police Forces: The
military has overturned or compromised democratic rule in many
developing countries. It and state security forces often retain
substantial power and resources during a transition process and can
continue to play an important role in the domestic political process.
Often, these forces control significant financial resources and
productive assets, which give them an added ability to exercise power
independently of civilian authorities. In some countries, they have
control of their own budget. Therefore, changing norms and
integrating these powerful players into a political process that operates
according to different rules is an important aspect to ensuring the
sustainability of democracy in countries. USAID supports the
expansion of civilian expertise in security matters and promotes
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dialogue between the military and civilians over the appropriate role
for the military in a democratic society. It also supports the
demobilization and re-integration into society of soldiers, particularly in
states emerging from violent conflict, in order to downsize the military
establ ishment.

2.4.5: Strengthening the Effectiveness and Independence of
Legislatures: Legislative bodies are fora where competing interests
can be discussed and negotiated and where important decisions are
made about the use of public resources. By strengthening
legislatures, citizens are given greater access to the policy process and
more control over the behavior of the executive branch. In many
countries, however, legislatures are relatively new and are
organizationally and technically weak. They often initiate little
legislation on their own. USAID is working with legislatures to help
those bodies serve both as checks on executive branch behavior and
effective arenas in which citizens can negotiate and resolve conflicting
interests. To this end, USAID works to enhance the role of the
legislature in decision-making by increasing oversight of executive
branch and military behavior; increasing control over policy-making;
increasing the ability to shape appropriate legislation; and encouraging
greater input from citizens.
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• Further develop indicators

>aim toward standardization

• Build consensus list of best indicators and
measurement tools

• Exert Agency leadership in broader DG development
community

• Develop a research agenda for DG donor community

• Leverage non-USAID resources

• Encourage partner organizations to use indicators
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Development of Indicators:
Activities
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II Bring together DG development community

>field officers >USAID/W
"

>other donors >academics .'

>partners

II Identify best indicators and best
measurement tools

II Prioritize research needs
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Development of Indicators:
Activities ...continued
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II Test indicators

» logic test » field viability test

» practical test » cost analysis

II Communication and training

» 8 field training sites

» reference manual for field officers and
partners

» quarterly updates of the process

II Feasibility analysis
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SUMMARY OF CRITERIA FOR
DEMOCRACY PROGRAM PERFORMANCE MEASUREMENT

AND REPORTING

THE SELECTION OF INDICATORS

1. Because many democracy strategic objectives and intermediate results use
abstract language, indicators are heavily relied upon to explain what
accomplishments the Mission is expecting. At the same time, without a clear
definition of the result, it is difficult to determine the extent to which indicators are
adequate measures of the achievement of any given objective. It can enhance
understanding and ease the process of selecting indicators if clear definitions of
any given objective or result are laid out. For many democracy objectives and
intermediate results, this may mean laying out the two or three key dimensions or
aspects of the result.

Example: A Justice System That Has Greater Compliance with International
Standards

WHAT DOES THIS MEAN?

To choose good performance measures, start by defining the objective:

1. The justice system is regarded as more competent and honest by the
international community.

Indicator: Decline in criticism of the judiciary by U.N. Human Rights
Reports

2. Businesses are more confident of the justice system's predictability.and
efficiency.

Indicator: Percentage change in cases brought by the commercial
sector

3. The justice system prosecutes human rights abuses and government
corruption.

Indicators: 1) Percentage change in human rights cases accepted by
the courts; and 2) Percentage change in corruption cases accepted by
the courts
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2. The indicators should measure progress toward strategic objectives and
intermediate results as directly as possible. Both a proponent and a skeptic of the
program should agree that the indicator is a valid measure of whether the objective
has been achieved. Often, it is difficult to derive indicators for democracy
objectives that are direct in the way that the Total Fertility Rate is a direct measure
of an objective of reduced fertility. There are few culminating events or
phenomena in democracy that can be measured with one indicator. Therefore, we
generally need to measure the key dimensions of a democracy objective.

Example 1: Objective - Expanded Knowledge of Human Rights

Weak Indicator: Numbers reached by civic education

Better Indicator: Percent of the population understanding specific
rights

Example 2: Objective: More Effective and Responsive Legislature

Weak Indicators: 1) Legislative agenda established and followed; 2)
Legislative support staff trained; 3) Legislative information system
established and functioning

Comment: The first indicator is one sign of a more effective
legislature, although the quality of that agenda may be an important
consideration. It is hardly adequate by itself as a sign of
effectiveness. The second and third indicators are inadequate
because they essentially measure lower level inputs or outputs. There
is no measure of responsiveness. Better indicators could include
some of the following:' 1) Members use research center briefing
papers in debate; 2) Percent of bills passed for which public hearings
were held; 3) Number of bills passed that are substantially amended
by the legislature; 4) Percent of total bills passed that are initiated by
the legislature.

3. The indicators should enable cost-effective measurement. There is no point in
selecting indicators that are theoretically elegant but too costly to measure. In
some instances, partial or proxy indicators will be required because it will be too
costly or difficult to measure an objective precisely. When possible, select
indicators that will permit reliance on existing secondary sources of data, as long
as those sources are considered to be relatively reliable.
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Example: Objective - Improved Application of the Law by Judges in
Commercial and Civil Cases

Possible Indicators: 1} Sample survey of cases to check on whether
the law was appropriately applied; 2) Percentage change in the
number of commercial or civil cases; 3) Percent of judges
knowledgeable about specific aspects of the law; and 4) Sample of
particular kinds of cases to gauge correction of common
misapplications of the law.

Comment: Indicator 1 would require a panel of legal specialists and
intense review of a sample of cases. It would be very costly to
collect these data and there could well be reasonable objections to
the decision made in any given case, since legal specialists may differ
on the meaning of the law.

Indicator 2 is a clever proxy - data collection for it would be very
inexpensive. It assumes that citizens will not bring cases if they do
not think that the law will be correctly and predictably applied.
Managers do need to think about whether other factors could be
responsible for an increase or decrease in the number of cases, prior
to choosing 2 as an indicator.

Indicator 3 relies on testing a sample of judges {impossible in most
countries} and would probably need to be accompanied by self
reporting on whether the judges thought they were applying this
knowledge. The "testing" could rely on self-reporting also. The
quality of the information this might produce may not be worth the
investment in a sample survey.

Indicator 4 could also represent a clever response to a difficult
measurement problem. If common misapplications of the law can be
identified, and judges trained to understand those aspects of the law
better, than a sample of cases involving only those aspects could be
identified and reviewed to see if the application of the law was correct
subsequent to training. Data collection for this indicator would be
less expensive than for indicator 1.

4. Indicators should be specific and sensitive enough to reveal those changes
being measured that can be reasonably linked to USAID efforts. In other words,
they are related to the magnitude of the investment.

3



(e

( .....
\ ..,

Example: Objective - To Consolidate Gains in the Transparency,
Accountability, Competency, and Responsiveness of Mongolia's Democratic
Institutions

Proposed Indicators: 1) Freedom House civil liberties and political rights
index; 2) Percentage of the electorate believing that elected bodies, the
judicial system and civic NGOs facilitate their needs and interests

Comment: These indicators are too ambitious given the very small
investments (approximately $400,000 p.a.) being made.

5. The indicators should permit verification of m~asurementaccuracy, reliability
and thoroughness. In other words, others could replicate the process in order to
check on measurement quality. This means that if you are drawing on secondary
data sources, you need to use the same sources each year or sources that you
know will ensure comparable data. If you are involved in primary data collection,
you need to ensure that the approach to generating the data is carefully recorded
and followed each time data are collected.

6. Indicators must be selected in conjunction with a review of data sources since
data quality and timeliness are critical. There should be consistency in the source
and data collection methodology. In cases where the data are unreliable or
uncollectible, proxy indicators will have to be selected. It is a good idea to label
proxy indicators as such so that external audiences understand that better
measures were not possible.

7. The Agency requires annual reporting on program performance:

a) Strategic Objective indicators might rely on data resulting from
government data generated annually but alternatively might rely on periodic
surveys, which can be undertaken only at longer intervals. In addition, at
the Strategic Objective level, it may take more than one year to produce
results that will show up in changing numbers. When choosing indicators
for Strategic Objectives that will not produce data annually, some attempt
should be made to pair those indicators with proxy indicators that will permit
more frequent measurement. This is not always possible or even helpful, if
those proxy indicators are at a much lower level. It is one of the reasons
that indicators are required for intermediate results. In a sense, intermediate
results indicators are the proxies for strategic objective indicators.

b) Most Intermediate Result indicators should be measurable annually. In
some cases, change will not occur that quickly or it is not practical to collect
data annually. It would be useful then to pair the indicator that cannot be
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measured annually with a proxy indicator that will permit annual
measurement. This pairing then gives planners some information on
whether progress is being made in achieving a particular outcome. The ADS
guidance does require substantial annual reporting for Intermediate Results
indicators on an annual basis.

8. Indicators do not always have to be purely quantitative. They can be
qualitative. Often, purely quantitative indicators can tell us very little about
democratic gains. If we want to measure an improved partnership between local
community organizations and local governments, what, after all, will counting the
number of meetings between the two tell us? With democratization objectives, we
are often trying to measure complex processes, and we need measures that help
us understand the quality of interaction between different groups. It is possible to
use as indicators a critical events agenda (events that have to happen for an
objective to be met along with dates for when they must take place), policy
reform matrix or rating scales that show organization strength. Political
liberalization or democratization are areas where USAID is making increasing use of
rating scales or indices because it is difficult to come up with quantitative
indicators that measure progress.

9. Quantitative measures should be expressed not just in terms of a numerator
(i.e., an absolute number) but should include the denominator whenever possible.
It is the denominator that indicates the size of the problem being tackled. It is
usually better, therefore, to specify measurement in terms of (for example) ratios
or percentages rather than absolute numbers.

Example: Objective - Government Deals More Effectively with Human Rights
Violations

Weak Indicator: Number of reported human rights violations investigated

Better Indicators: 1) Percent of reported human rights violations that are
investigated; and 2) Percent of investigated violations that are prosecuted

Comment: The better indicators assume that most violations get reported.
If this is not the case, due to fear of repercussions in reporting violations,
then the indicators do not adequately measure the objective.

There is an exception to the preference for ratios or percentages over absolute
numbers. When the base is very low (i.e., 2 foundations for making loans to
micro-enterprises exist already), it would be misleading to record the indicator as
the percentage increase in institutions supporting micro-enterprise credit. If the
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Mission proposes to increase the number from 2 to 4 foundations, the increase
would be 100%, a percentage that misleads the reader about the magnitude of the
accomplishment.

10. Where possible, indicators selected for the highest level objectives should
express people-level impact or some sense of the effect on people's lives. Valid
indicators of people impact tell us how the project affected the lives of those
people it was intended to benefit. This makes for more effective and convincing
reporting.

11. Where possible, indicators should be applicable across a wide range of
geographic settings, in order to permit Bureau or Agency aggregation of similar
indicators for measuring progress toward similar objectives. This currently is an
issue with democracy indicators, so G/DG and PPC will be working with field staff
to determine improved standard indicators.

12. The indicators should have significance for a wide audience, including local
managers and external donors. This is less of a problem for Democracy indicators
than for indicators in economic growth or the environment, but beware of alphabet
soup!

Example: Objective - Improved Responsiveness of Democratic Institutions
with Greater Citizen Participation

Indicator: 1) Professors using RTAC Texts for classroom teaching; 2) Public
confidence in the judicial system; and 3) CLASP trainees showing more
effectiveness in the community

Comment: Interpreting two of the three indicators requires an in-depth
knowledge of the program.

13. When selecting more than one indicator to measure progress toward an
objective, it is important to think about the relationship between those indicators.
For example, if the values start to move in the anticipated direction for one
indicator but in the opposite direction to what was anticipated for the second
indicator, what does that tell planners about progress? Too many indicators
selected to measure progress toward the same objective might confuse more than
enlighten. This is a particular problem for democracy indicators since we often
need to measure the various dimensions of an objective. The relationship between
the indicators should be explained - do they all have to be achieved for the
objective to be met? Is one the real indicator, which cannot be reported upon
annually, and the others proxies, which are less adequate measures but are
capable of being reported upon annually? It is also important to keep the
performance information system simpler and to try to get by with as few key
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indicators as possible.

14. Where appropriate, it is often useful to disaggregate data by sex or according
to other population characteristics that appear to be important (i.e., rural-urban,
ethnic group). At this point, most democracy indicators which relate to people
generally are disaggregated by gender.

15. The indicators at different levels in the results framework need to be
consistent with each other. In other words, make sure that your intermediate
result indicators are not at a higher level than your strategic objective indicators.
While this sounds like an unlikely occurrence, it is not at all uncommon.

Example: Strategic Objective - Citizen participation in processes for
achieving public policies increased

Indicator: Number of calls on members of elected bodies by civil
society organizations or NGOs

Intermediate Result 1: Voters' and candidates' confidence in the freedom
and fairness of elections increased

Indicators: 1) Election monitors' assessments of the quality of
elections; 2) Number of election protests filed; 3) A majority of
eligible voters cast ballots in national and local elections

Intermediate Result 2: Policy development and oversight capacity of elected
bodies strengthened

Indicators: 1) Ratio of private to government bills tabled; and 2)
Percentage of members of parliament who describe the committee
process as effective

Comment: The single s.o. indicator appears to match the statement of the
s.o. It has, however, very little to do with the I.R. indicators and does not
look like the outgrowth of any of them. It could also be argued that at least
some of the I.R. indicators are at a higher level of impact than the s.o.
indicator.

16. Once indicators are selected, the following information needs to be recorded
in a monitoring plan: a precise definition of the indicator; the relevance of the
indicator and why it tells us about progress toward the objective; data source{s)
and reliability; data frequency and when available; and how measurement will be
done.
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re ESTABLISHMENT OF BASELINE DATA AND TARGETS

1. Baseline Data: Once the indicators are final, planners need to select the year
for which baseline data will be recorded. It is useful if baseline data for the year
that the strategy begins can be recorded but this will not always be possible. In
the instance that it is not possible, the baseline year should be the most recent
past year for which the relevant information exists or can be acquired.

2. Setting Targets:

a. Think about how easy it will be to set targets when you are selecting
indicators. For example, an indicator that purports to measure improved
interaction between local government and civil society groups, such as the
number of meetings between the two, could be very difficult to set targets
for accurately.

b. Only set targets for years in which you expect to collect data.

c. Think about what the trend has been in the past for any given indicator.
Historical data for some period prior to the start of the strategy (perhaps for
5-10 years) will be required to assess how rapid change has been in the
past. A few years ago, a couple of LAC Missions projected export targets
(as a result of their trade and investment strategies) that actually lowered
the historical trend line. This made it appear that the net effect of USAID
efforts was to lower the country's growing potential to export. While
enhanced competition from other countries could in fact be responsible for a
declining trend, this was simply a case of not having thought about the
trend line and what it might mean for future exports. In a parallel example,
some African Missions projected continued decreases in infant and child
mortality, without thinking through the trend line for HIV/AIDS. These
mortality rates were actually rising due to HIV. Often we lack trend data for
democracy indicators, because we are measuring new situations, so making
projections about change can be very difficult.

d. Think through when your activities, and those of other key donors and
partners, will have an impact on indicator values. Do not straightline targets
(i.e., increasing a variable by 2% per annum over 5 years because you
project a total change of 10%).

ce

e. Think about external conditions which may affect indicator values over
time. For example, in one country where the number of citizens attending
town meetings was being used as an indicator to demonstrate municipal
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governments becoming more responsive, the number of attenders did rise
for a while, but then suddenly declined. Reportedly, it declined when a pot
of money that municipal governments had had for small development
projects was exhausted. If citizens were coming merely with the hope of
accessing this limited amount of money for a project they favored, then the
indicator may not have told us much about the behavior of municipal
governments.

f. Unless the baseline is zero, try not to set targets until you have
determined the baseline and understand how hard it might be to bring about
change.

drafted: Lynn Carter, MSI, 4/4/96
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CHECKLIST FOR REVIEWING INDICATORS

CRITERIA YES NO

1. DOES THE INDICATOR MEASURE
PROGRESS AS DIRECTLY AS
POSSIBLE?

2. DOES THE INDICATOR SHOW THE
SIZE OF THE PROBLEM AS WELL AS
THE PORTION THAT USAID IS
TACKLING? .

3. DOES THE INDICATOR HAVE
SIGNIFICANCE FOR A WIDE AUDIENCE?

4. IS THE INDICATOR PRACTICAL AND
COST-EFFECTIVE TO MEASURE?

5. DOES THE INDICATOR PROVIDE A
MEASURE THAT CAN BE RELATED TO
THE MAGNITUDE OF THE
INVESTMENT?

6. CAN THE INDICATOR BE MEASURED
WITH SUFFICIENT FREQUENCY?

7. ARE THERE TOO MANY
INDICATORS TO MEASURE PROGRESS
TOWARD THE STRATEGIC OBJECTIVE
OR ANY INTERMEDIATE RESULT?

8. DOES THE INDICATOR SPECIFY THE
POPULATION OR GEOGRAPHIC AREA
COVERED?

9. ARE THE INDICATORS AT
DIFFERENT LEVELS IN THE RESULTS
FRAMEWORKS CONSISTENT WITH
EACH OTHER?

10. IF THE MEASUREMENT PROCESS
WERE DUPLICATED I WOULD IT
PROVIDE THE SAME OR COMPARABLE
ANSWERS?
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t.,.!'" i ....,',
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TABLE 1 PERFORMANCE MONITORING PLAN FOR USAID/MALI DEMOCRATIC GOVERNANCE STRATEGIC
OBJECTIVE
INTERMEDIATE RESULT 1.1.1: THE CAPACITY OF TARGET MALIAN INTERMEDIARY NGOS AND FEDERATIONS
IS STRENGTHENED

TIMING DATA
PERFORMANCE PRECISE DEFINITION DATA EVAL. AND CURRENTLY RESPONSIBLE

INDICATOR OF INDICATOR SOURCE, SET METHODI FREQUENCY COLLECTED, PERSON/
AND DATA APPROACH OF DATA COSTS OF OFFICE

UNIT OF QUALITY COLLECTION COLLECTING
MEASUREMENT

I) Target intermediary NOOs Number of target groups that meet the annual PVO target groups must reccivc a annual, not collccted now
and federations govern following criteria: partner "yes" response on a) through October. Cost: annual
themselvcs democratically a) they arc voluntary in founding & assessment d) to be counted as survey cost

membership governing themselves Source: PVO
b) the leadership is elected in democratically. This partners
accordance with the by-laws and for a indicator may not capture
specific time period that allows participation in decision-
alteration making unless most
c) meetings are held according to the important decisions are
by-laws made at either board or
d) attendance at meetings averages general meetings. This will
75 % for Board meetings & 60% for need to be reviewed at some
general meetings point - thc criteria may not

be rigorous enough.
(yes/no responses)

2) Target groups have sound Management index, with following annual PVO I. Target groups must meet annual October not collccted now
management practices criteria: partner 4 of the six criteria to be Cost: annual

assessment counted as having sound survey cost
management practices; and Source: PVO
2. all internal or sUb-critcria partners
for the 6 criteria must be
met for a "yes" response to
be given on any criterion

..



e' e •

,,

-L~--::"":

TIMING DATA
PERFORMANCE PRECISE DEFINITION DATA EVAL. AND CURRENTLY RESPONSIBLE

INDICATOR OF INDICATOR SOURCE, SET METHODI FREQUENCY COLLECTED, PERSONI
AND DATA APPROACH OF DATA COSTS OF OFFICE

UNIT OF QUALITY COLLECTION COLLECTING
MEASUREMENT

I) good financial management not currently
practices as judges by: collected; annual

survey cost
a) pUblication of annual financial
report;
b) annual extemalaudit conducted
and published
c) audit recommendations
implemented or in process

2) good strategic planning practices: same

a) use of gender analysis;
b) existence of vision statement, goal
or objectives;
c) existence of reasonable strategic
plan (can be informal) (plan is in line
with resources and country
conditions)
d) plan is being implemented

Comments/Notes:
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Table 1 PERFORMANCE MONITORING PLAN FOR DEMOCRATIC GOVERNANCE STRATEGIC OBJECTIVE
Intermediate Result 1.1.1: The capacity of Target Malian Intermediary NODs and Federations is Strengthened

TIMING FUTURE COSTS
PROGRAM PRECISE DEFINITION DATA EVAL. AND OF RESPONSIBLE

INDICATOR OF INDICATOR SOURCE/SET METHOD/ FREQUENCY COLLECTING PERSON/
AND DATA QUALITY APPROACH OF DATA INFORMATION OFFICE

UNIT OF COLLECTION AND SOURCE
MEASUREMENT OF FUNDS

Groups with sound management 3. Good training and facilitation practices, Training of trainers must As above
practices continued as judged by: have included gender

issues.
a. I or more trained trainers on staff doing
training;
b. the training is participatory;
c. training curricula with learning
objectives exist

4. Good personnel practices: core staff would include same
professional, technical and

a. organizational chart exists; admin. staff
b. job descriptions exist for all core staff
c. at least one woman employed in a
professional position

5. Ethical standards respected, as judged item c is difficult to gauge. same
by: Annual audit

recommendations will be
a. code of conduct; used as a proxy. One idea
b. staff trained or introduced to code of was to look at whether any
conduct staff were sanctioned in the
c. evidence that code is implemented (1) last five years, but a "no"

response could be a good
sign and not a sign that the
code is not enforced.

3
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TABLEt PERFORMANCE MONITORING PLAN FOR THE DEMOCRATIC GOVERNANCE STRATEGIC OBJECTIVE NO.
Intermediate Result 1.1.1: The Capacity of Target Malian Intermediary NGOs and Federations is Strengthened

TIMING DATA
PERFORMANCE PRECISE DEFINITION DATA EVAL. AND CURRENTLY RESPONSIBLE

INDICATOR OF INDICATOR SOURCE/SET METHOD/ FREQUENCY COLLECTED, PERSON/
AND DATA APPROACH OF DATA FUTURE COSTS OFFICE

UNIT OF QUALITY COLLECTION OF
MEASUREMENT COLLECTING

Sound management practices 6. Good conflict resolution skills, as b) would be by self-reporting annual as above
continued: judged by: of those trained in conflict

resolution, by naming the
a) 1 or more staff trained in conflict situation(s) and how skills
resolution; were applied.
b) evidence that conflict resolution
skills were used in at least I situation
in the last year.

2) Cost:
Source:

3)

Comments/Notes:

4
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Table 1 PERFORMANCE MONITORING PLAN FOR THE DEMOCRATIC GOVERNANCE STRATEGIC OBJECTIVE
Intermediate Result 1.1.2: The Civic Action Skills of Target Malian Intermediary NGOs and Federations are Strengthened

TIMING DATA
PROGRAM PRECISE DEFINITION DATA EVAL. AND CURRENTLY RESPONSIBLE

INDICATOR OF INDICATOR SOURCE/SET METHODI FREQUENCY COLLECTED; PERSONI
AND DATA QUALITY APPROACH OF DATA FUTURE COSTS OFFICE

UNIT OF COLLECTION OF
MEASUREMENT COLLECTING

OF FUNDS

1) Intermediary NGOs and # intermediary NGO and federations with semi· annual. PVO semi-annual, Training records
federations with staff trained in one or more staff trained in civic action partner assessment Oct. & exist
civic action techniques AprillMay Cost: none

2) amount of training in civic average # of person days of training in PVO records semi-annual, Cost none:
action civic action techniques per intermediary Oct. And

NGO or federation AprillMay

Person days = # days training x #
participants

3) Intermediary NGOs and # Intermediary NGOs and federations NOO logbook and PVO assessment annual, Oct. Not currently
federations use civic action using I or more civic action techniques in interviews collected; INGO
techniques which trained on more than one occasion survey cost

5
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Table 1 PERFORMANCE MONITORING PLAN FOR THE DEMOCRATIC GOVERNANCE STRATEGIC OBJECTIVE
Intermediate Result 1.1: Malian Intermediary NGOs and Federations Support CO's Democratic Self-Governance and Civic Action

TIMING DATA
PROGRAM PRECISE DEFINITION DATA EVAL. AND CURRENTLY RESPONSIBLE

INDICATOR OF INDICATOR SOURCE/SET METHOD! FREQUENCY COLLECTEDj PERSON!
AND DATA QUALITY APPROACH OF DATA FUTURE COSTS OFFICE

UNIT OF COLLECTION OF
MEASUREMENT COLLECTING

I) average number of days of total number of days of training and TA NGOand This can be divided Semi-annual ? Some groups
training and TA per C.O. provided to all C.O.s divided by the Federation records according to subject of Nov. And May maybe

number of.C.O.S. on training and T A interest: i.e., gender maintaining
issues, financial training records
management, strategic now
planning, etc.

2) C.O. which report that they % oCC.O.s survey of COs sample survey implem. By annual, Not currently
made organizational changes PVOs and NGOs Nov/IDee. collected; Cost
and/or used at least one of the survey cost:
new skills in which they were
trained.

Comments/Notes:

6
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TABLE 1 PERFORMANCE MONITORING PLAN FOR DEMOCRATIC GOVERNANCE STRATEGIC OBJECTIVE
Intermediate Result 1.2: Target Malian Intermediary NGOs and Federations Effectively Aggregate and Represent COs Interests
at the Local Level and Beyond

TIMING DATA
PERFORMANCE PRECISE DEFINITION DATA EVAL. AND CURRENTLY RESPONSIBLE

INDICATOR OF INDICATOR SOURCE/SET METHOD/ FREQUENCY COLLECTED; PERSON/
AND DATA APPROACH OF DATA FUTURE COSTS OFFICE

UNIT OF QUALITY COLLECTION OF
MEASUREMENT COLLECTING

I) Target Federations and # Federations and Intennediary based on the annual, Cost: survey cost
Intennediary NGOs effectively NGOs for which two or more of their above- Nov/Dec. Source: PVO
represent C.O. interests C.O. partners report that the mentioned coop agreement

intennediary NGO or federation sample survey
effectively represents their interests.
The total will be reported as wi)1 the
number of women's NGOs and
Federations.

2) # federations ofC.O.s fonn New federations must meet the PVOs to track annual, Not currently
to address specific concerns following criteria: Nov/Dec. collected; cost
related to government decisions a) at least 5 C.O.s are involved; nominal

b) evidence that the new federation is
addressing concerns (meeling with
officials, talking to the press, meeting
with citizens. Federations do not
need to be pennanentl, but can
disband after addressing an issue.
After the passage of a law granting
legal status to federations a criterion
will be added:
c) is seeking or has obtained fun
legal recognition.

3) # target federations whose # total larget federations - # members PVOs to track; Members will drop oul if annual, records exist
membership is stable or remain the same or increase federation they are dissatisfied with October
increasing records federation perfonnance.

7
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TIMING DATA
PERFORMANCE PRECISE DEFINITION DATA EVAL. AND CURRENTLY RESPONSIBLE

INDICATOR OF INDICATOR SOURCE/SET METHOD/ FREQUENCY COLLECTED; PERSON/
AND DATA APPROACH OF DATA FUTURE COSTS OFFICE

UNIT OF QUALITY COLLECTION OF
MEASUREMENT COLLECTING

4) H target federations and Number of target federations and INGOand annual, Oct. Not currently
intermediary NGOs engaged in INGOs which engage in joint federation collected
sustained action on issues of Federation or Intermediary NGO logbooks; PVO
mutual concern civic action - at least two of the assessment

target groups must be involved and
there must be reasonable signs of
sustained action. The number
counted will be the total involved.
This will be disaggregated by a) total
groups and b) women's groups.

Comments/Notes:

8
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Table 1 PERFORMANCE MONITORING PLAN FOR DEMOCRATIC GOVERNANCE OBJECTIVE
Intermediate Result 1.1: Target COs are Engaged in Democratic Self-Governance and Civic Action at the Local Action and Beyond

TIMING DATA
PROGRAM PRECISE DEFINITION DATA EVAL. AND CURRENTLY RESPONSIBLE

INDICATOR OF INDICATOR SOURCE/SET METHOD/ FREQUENCY COLLECTED; PERSON/
AND DATA QUALITY APPROACH OF DATA FUTURE COSTS OFFICE

UNIT OF COLLECTION OF
MEASUREMENT COLLECTING

I) Target community organizations % of target C.O.s that meet the C.O. logbooks and target groups must receive annual, not collected now
govern themselves democratically following criteria: interview, annual a "yes" response to be Nov/Dec. Cost: nominal

a) they are voluntary in founding & PVO/NGO partner counted on a) through d) to Source: PVO
membership assessment: sample be counted as governing partners
b) the leadership is elected in survey themselves democratically
accordance with the by-laws and for
a specific time period that allows
alteration
c) meetings are held according to
the by-laws
d) attendance at meetings averages
75 % for Board meetings & 60% for
general meetings

(yes/no responses)

9
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TlMING DATA
PROGRAM PRECISE DEFINITION DATA EVAL. AND CURRENTLY RESPONSIBLE

INDICATOR OF INDICATOR SOURCE/SET METHODI FREQUENCY COLLECfED; PERSONI
AND DATA QUALITY APPROACH OF DATA FUTURE COSTS OFFICE

UNIT OF COLLECfION OF
MEASUREMENT COLLECfING

2) Target C.O.s have sound % of target c.o.s with sound C.O. logbooks and Target groups must meet annual, Nov/Dec not currently
management practices management practices, as judged by interviews, annual all 4 criteria to be counted. collected; annual

the management index: PVO/NGO and For item c), there must be coordinate wI survey cost
a) legal recognition; federation a strategy document AND other s.o. teams?
b) external audit conducted within assessment, evidence of gender
last 12 months & available; analysis. The s.o. team
c) strategic planning (strategic or needs to figure out whether
action plan with objectives and the literacy requirement is
approaches and evidence of gender too high. If the training
analysis); package changes due to
d) 80% of the Board members are coordination with other s.o.
functionally literate

,
teams, then these criteria

e) dues collected according to the might need to be changed.
by-laws
(All yes/no questions)

3) # mixed gender C.O.s with women in % of target mixed gender C.O.s C.O. records, NOO NOOs will pull this annual records exist, not
leadership positions with at least one woman in a sample survey information together from compiled now

leadership position the records of their partner
C.O.s

10
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TIMING DATA
PROGRAM PRECISE DEFINITION DATA EVAL. AND CURRENTLY RESPONSIBLE

INDICATOR OF INDICATOR SOURCE/SET METHOD/ FREQUENCY COLLECTED; PERSON/
AND DATA QUALITY APPROACH OF DATA FUTURE COSTS OFFICE

UNIT OF COLLECTION OF
MEASUREMENT COLLECTING

4) C .O.s pursuing civic action % C.O.s pursuing civic action at a) C.O. logbooks, USAID will work with Annual, not currently
the commune level and b) below the information to be partners to design logbooks Nov/Dec collected, cost of
commune level. For Washington collected by NGO to track civic action. The annual survey
reporting a) and b) will be and PVO partners in standard here will be
aggregated. Report total C.O.s and sample survey modest and will require
# women's C.O.S. only some evidence that

public advocacy has taken
place on a given issue.

5) %of C .0.8 pursuing issues with %of C.0.8 counted in indicator #4 C.O. logbooks, There are six criteria Annual, not currently
effective civic action above for which there is evidence interviews - included in this index - for Nov/Dec collected, cost of

that for any single issue a) the NGO/PVO sample an issue to be counted as annual survey
problem was analyzed; b) a position survey "effectively pursued" four
was developed; c) an action plan was of the six criteria must be
formulated; d) the gov't, popUlation, met to some reasonable
and (if relevant) other C.O.s or standard.
intermediary NGO s or federations
were contacted; c) the membership
was involved in civic action; and (if
relevant) (I) joint C.O. or
INGO/fed. action took place. The
s.o. team will report on % of total
C.O.s and % of women's C.O.s.

6) financial sustainability - C.O.s that % C.o. s that a) secure credit; b) C.O. interviews or Any amount of funding Annual, financial records
mobilize resources from non-USAID, raise money from the community; or financial records, from anyone of the Nov/Dec seem to exist but
non-member sources c) obtain non-U.S. grants annual sample sources described is meets quality may differ;

survey the criterion. coordinate with
groups working on
credit supply

11
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TABLE I PERFORMANCE MONITORING PLAN FOR DEMOCRATIC GOVERNANCE STRATEGIC OBJECTIVE
Intermediate Result 1.2: Effective Decentralization Occurs by 1999 (GRM and Other Donor Result)

TIMING FUTURE COSTS
PERFORMANCE PRECISE DEFINITION DATA EVAL. AND OF RESPONSIBLE

INDICATOR OF INDICATOR SOURCE/SET METHODI FREQUENCY COLLECTING PERSONI
AND DATA APPROACH OF DATA INFORMATION OFFICE

UNIT OF QUALITY COLLECTION AND SOURCE
MEASUREMENT OF FUNDS

I) all communes created by 1999 will be informally tracked INFORMAL TRACKING· Cost:
MORE SPECIFIC Source:
BENCHMARKS TO BE
DEVELOPED

2) communal elections held by " Cost:
1997 will be informally tracked Source:

3) all laws and regulations about "
decentralized councils' authority will be informally tracked
and resources decided by 1999

4) communes have some will be informally tracked "
authorily. and human and
financial resources to provide
essential development services

5) communes generate and keep will be informally tracked "
some of their own financial
resources

6) transparency rules at the will be informally tracked Consideration will be given Cost:
commune level ensure public to expanding this to general Source:
knowledge of council operation democratic governance rules.

13
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TAIJLE 1 PERFORMANCE MONITORING PLAN FOR DEMOCRATIC GOVERNANCE STRATEGIC OBJECTIVE NO.
INTERMEDIATE RESULT 3: Enabling Environment Empowers Target C.O.s and Intermediary NODs and Federations (Other
Donors, ORM and USAID)

TIMING DATA
PERFORMANCE PRECISE DEFINITION DATA EVAL. AND CURRENTLY RESPONSIBLE

INDICATOR OF INDICATOR SOURCE/SET METHODI FREQUENCY COLLECTED; PERSONI
AND DATA APPROACH OF DATA FUTURE COSTS OFFICE

UNIT OF QUALITY COLLECTION OF
MEASUREMENT COLLECTING

I) The law is changed to grant Response will be configured as one of GRM law USAID will assess directly. Periodic. Mission is
full legal recognition to the following: full legal recognition; USAID is tracking tracking
community organizations and improved right to legal recognition; or UNDP/ILO progress in Cost: negligible
federations/cooperatives. no change reforming the law.
(UNDPIILO rcsuh)

Measurement will assess status'of a)
C.O.s and b) federations and
cooperatives separately.

2) 1/ target intermediary NOOs To be counted, an INGO or fed. must NGO/federation The Mission hopes to Not currently
or federations working together be working with at least one other interviews or encourage groups directly collected
in a systematic manner to addrcss parallel group on an environmental records affected by environmental Annual survey
significant environmental constraint that has significant impact constraints to take cost
constraints on many C.O.S The quality of civic responsibility for addressing

action should be good and the those constraints because
collaboration should be sustained over over the longer term this will
6 or more months (unless problem is be a more effective strategy
solved in shorter period of time). for dealing with
Civic action should include both environmental constraints
meetings with government officials than top-down, USAID
and reaching out to the public and/or directed policy dialogue.
C.O. members. Therefore, the s.o. team
It may be more interesting to count believes that it is sufficient
alliances or environmental issues, but to capture civic action efforts
projections would be difficult to rather than specific
make. successes.

14
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TIMING DATA
PERFORMANCE PRECISE DEFINITION DATA EVAL. AND CURRENTLY RESPONSIBLE

INDICATOR OF INDICATOR SOURCE/SET METHODI FREQUENCY COLLECTED; PERSONI
AND DATA APPROACH OF DATA FUTURE COSTS OFFICE

UNIT OF QUALITY COLLECTION OF
MEASUREMENT COLLECTING

3) % C.O.s knowledgeable about % target C.O.S whose leadership (1 sample survey this is to be geared to civic annual, not collected
their rights and obligations vis- or more leaders) is knowledgeable of C.O.s asking education offered by NovlDec currently;
a-vis local governments about specific rights (list to be about a four or Mission. Coordinate wI annual survey

developed) five key rights other s.o. teams which are cost
providing info. On rights

15
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Table 1 PERFORMANCE MONITORING PLAN FOR DEMOCRATIC GOVERNANCE STRATEGIC OBJECTIVE
Strategic Objective: Community Organizations in Target Communes are Effective Partners in Democratic Governance, Including
Development Decision-Making and Planning

TIMING DATA
PROGRAM PRECISE DEFINITION DATA EVAL. AND CURRENTLY RESPONSIBLE

INDICATOR OF INDICATOR SOURCE/SET METHOD/ FREQUENCY COLLECTED; PERSON/
AND DATA QUALITY APPROACH OF DATA FUTURE COSTS OFFICE

UNIT OF COLLECTION OF
MEASUREMENT COLLECTING

OF FUNDS

1) %of C.O.s which have % of target C.O.s which have affected or sample survey of Annual, Not currently
affected 2 or more development changed 2 or more government C.O.s, C.O. Nov/Dec. collected; annual
decisions development decisions through their civic tracking system survey cost

action. Per annum not cumulative. (logbooks) of
Disaggregated by total % and % of changes to which
women's C.O.S. they contributed

2) # regional and national-level regional and national level decisions will be Intennediary NGO Annual survey, Not currently
gov't decisions larget aggregated· there must be evidence that and federation Oct. collected; annual
intermediary NOOK and this is a decisiun Ihat 1 or mure logbooks; interviews survey cost
federations and C.O.s affected. intermediary NGOs and federations

undertook eivic action concerning. Per
annum, not cumulative. Disaggregated by
total # and # of decisions specific to
women's problems or concerns.

16
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TIMING DATA
PROGRAM PRECISE DEFINITION DATA EVAL. AND CURRENTLY RESPONSIBLE

INDICATOR OF INDICATOR SOURCE/SET METHODI FREQUENCY COLLECTED; PERSONI
AND DATA QUALITY APPROACH OF DATA FUTURE COSTS OFFICE

UNIT OF COLLECTION OF
MEASUREMENT COLLECTING

OF FUNDS

3) % target C.O.S fonning a % target C.O.S which can demonstrate C.O. logbooks; The s.o. team will need to Annual sUlVey, not currently
good partnership with local growing or high levels of cooperation with intelViews; annual establish criteria for how Nov/Dec collected, annual
government in delivering public government in the provision of selVices. sUlVey much cooperation and of sUlVey cost
services Cooperation can be financial, material or what kind demonstrates a

technical. Financial support can include good partnership. Criteria
the provision of personnel, such as school could include \) assistance
teachers for community schools of more than I kind; 2)
Disaggregated by %of total C.O.S and % est. a minimum level of
of women's C.O.s. assistance provided by

gov't; 3) evid. of
increasing degree of
collaboration.

4) % of target communes in % of total target communes in which one or interviews with this indicator measures the annual survey, not currently
which new c.o.s have fonned more new c.o.s have fonned during the existing c.o.s and spread effect from target Nov/Dec collected, survey
during the year year. New c.o.s must show some evidence new c.o.s in target c.O.s. While it might be cost

of activity and democratic operation in communes; annual more interesting to count
order to be counted. They do not have to sample survey the total number of new
be formally recognized by the government. c.o.s fonned, this number

could not be drawn from a
sample sUlVey, so a
different data collection
mechanism would be
required.

5) % target communes in which % total target communes in which one or intelViews with this indicator measures the
non-target c.o.s adopt civic more non-target c.o.s begin to use civic target and non- spread effect. Again, it
action practices action techniques in representing their own target c.o.s could be more useful to

interests count the number of non-
target c.o.S which begin
using civic action skills but
the sample survey cannot
elicit that infonnation.

17
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TIMING DATA
PROGRAM PRECISE DEFINITION DATA EVAL. AND CURRENTLY RESPONSIBLE

INDICATOR OF INDICATOR SOURCEfSET METHODf FREQUENCY COLLECTED; PERSONf
AND DATA QUALITY APPROACH OF DATA FUTURE COSTS OFFICE

UNIT OF COLLECTION OF
MEASUREMENT COLLECTING

OF FUNDS

6) % C.O.s expanding their %target C.O.s 1) delivering new services; sample survey, The s.o. team believes that not currently
development services & 2) trying to solve a different problem which confirmed by C.O. once a group is empowered collected, annual
activities is unrelated to their original mandate; records by working together on the survey cost

andfor 3) expanding the provision of first problem identified, it
existing services (either a new element to is possible that it will
the service or serving more clients). undertake new activities or
Disaggregated by %of total and % will expand its services.
women's C.O.s.

CommentsfNoles:

18
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Objective 3: Strengthened Civil Society
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RESULT I: Increased citizen/societal participation/influence in pl/blic policy //laking

I. Number of changes made to government policy as a result of civil society advocacy, participation. etc.

2. Numbcl' of draft legislative initiatives introduced and voted upon hy legislative brunch in which there
was societal participation in the deliberative process

3. Number of parliamentary committee meetings held in which there was citizen/societal participation

4. Number of executive branch commissions and councils established which provide a forum for state
society dialogue

5. Percent of legislation passed with CSO lobbying

6. Number/percent of legislative debates attended by CSOs

7. Number of new government/CSO consultative mechanisms established

RESULT 2: Broadened or increased citizen participation in civil society organizations

8. Increased diversity of CSOs

9. Increased number of esos

10. Number of new consortia, umbrella organizations, federations. coalitions formed (horizontal and
vertical integration)

RESULT 3: Changes and broadening of democ/'{/!;c (civic) cultllre, vallles, beliefs, knowledge (aile!
practices) Missions participating in civil society groups stated that they have such indicators already
developed

II. Increased tolerance for dissent, diverging points of view. and esos representing minorities

12. Increased practice of democratic principles and processes (e.g., voting for board members.
participation in decision-making) and good governance (e.g., transparency, accountability. and
responsiveness) within esos
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OBJECTIVES INDICATORS

Objective 3: Strengthened Civil Society
(con'l.)

RESULT 4: Free flolV of informatio/l from independent and diverse sources

13. Degree of media censorship (qualitative indicator)

14. Percent of media outlets privately owned (either for-profit private outlets or non-profit eso outlets)

15. Degree of opposing opinions or viewpoints expressed

Supporting Objective 3.1: Promoting
legislation th,3t encourages organization and
operations of CSOs

RESULT /: Legis/ative FramelVork: Ease of establishing and operating CSOs (absence of legislation
restricting formation of CSOs)

I. Existence of laws protecting freedom of association. assembly and speech

5. Concerned laws adequately communicated to and known by esos

3. Consistent application of laws by concerned state agency regulators

4. Perceptions of esos concerning legislative framework governing esos

7. Existence of tax incentives to encourage citizens to contribute voluntarily to esos

, .

RESULT 2: Financial Framework: Incentives, policies, andlor legislation that encourages formation {Illd
operatio/l of NCOs

8. Existence of tax exemptions on taxes (e.g. duty-free exonerations) provided for voluntary
organizations, esos or NOOs

6. Existence of 'transactions costs' to form and operate esos onerous or supportive (e.g. rent-seeking or
corrupt practices)

2. Mechanisms, either judicial or regulatory, that provide esos with means for redress against restrictive i
I . I . Iegis atfon I

I

I
'I
I
i

I
I
I
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OBJECTIVES

e
INDICATORS

e

Supporting Objective 3.1: Promoting
legislation that encourages organization and
operations of CSOs (con'L)

RESULT J: Lack {~l bureaucratic alld administrative impediments to CSO formatioll and operatio/ls (nell'
result)

9. Length of time to register a CSO

10. Total financial costs for registration

II. Existence of other impediments to registration such as geographic location where registration must
take place

i 12. Existence of onerous requirements for CSO registration following registration (e.g., periodicity of
reporting requirements, audits and evaluations)

13. Opinions of CSOs concerning impediments or incentives to CSO formation and operations

RESCjLT 4: Protectio/l of CSOs from state (political) illtelferellce

14. Harassment of CSO officers and media owners and journalists

15. Number of violent acts against CSO staff, members, media owners, journalists, etc. in past year

16. Number of CSOs and media outlets closed down in past year

17. NUlIlbcr of complaints filed with human rights organizations

18. Number of legal proceedings taken against state executive agencies related to CSOs

, .
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OBJECTIVES
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INDICATORS
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Supporting Objective 3.2: Stl'engthening civil
society's oversight of state institutions

RESULT I: II/creased capability of CSOs to ensure state institl/tiot/s practice good governance

I. Number of eso prepared studies, analyses, and assessments that are widely disseminated in society
and government

2. Increased intormational openness and transparency of executive ano legislative branch and decision
making pl'Ocesses, including the allocation and management of public resources

3. Increased accountability of state institutions for their impact on their public policy decisions

4. Increased responsivencss to citizen requests for information 01' redress of state actions

5. Existence of publications of parliamentary debate of policies and their frequency

6. Existcnce or publications of the budget and budgetary expenditures and their frequency

7. Frequency of legal challenges to legislation andlor public policies

8. Number of esos directly engaging thc state over issues of public government performance

• !
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~
~

Supporting Objective 3.3: Promoting more
effective management of CSOs

WPDi\Ti\\REPORTS\\M4\lM4·\I I.wS\
(4/%)

RESULT]: Fillal/cial l'iabilif;V

I. Percent of funds from inMpendent sources supporting eso operations and programs

2, Percent of funds coming t:rom members

3. Percent of funds recovereeJ from members or clients that contribute to financing eso operating costs

4. Percent of funds corning f'rom donors and the diversification (i.e.. number) of donors

5. Percent (extent to which) pf funds generated by CSO covers overall operating and program costs

RESULT 2: Transparency of csa t/lanagemellf

6. Organizational records av~lilable

7. Financial records regularl{ audited by independent source

8. Completeness of meeting minutes

RESULT 3: Increased deman;! jol' CSO services

9. Number of clients being s~rved by eso

10. Numher of rcquests by govcrnment for esos to participate in service delivery

11. Number of donors fundir1g CSOs to undertake services formerly provided by government

12. Number of clients requdting CSOs for services

DRAFt': April~, 1996
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OBJECTIVES INDICATORS

I. Number of members votinr on policy initiatives

2. Number of sub-committees of board of directors and members per sub-committee dealing with policy

formulation

... _,.... "'" '.,d... .." ..

Supporting Objective 3.4: Increasing Internal I RESULT I: Increased membe/cliellt participation in decision-making

eso Democratic Governance Practices

3. Number of decentralized upits of the eso involved in decision and policy making

4. Number of consultations h(ld with clients to gain input into policies/decisions which affect them

5. Types and numbers of mechanisms which eso employs to gain member/client input (e.g.•
evaluations, open fora)

RESULT 2: Represelllativenes! of membership

6. Elections of governing entities held at regular intervals

7. Degree of turnover of esc! officers/board members

8. Officers/management reflel:t composition of management

RESULT 3: Accountability Clni responsiveness of officers/board members and management body to

members alld/or clients

, l

9. Types and number of mecpanisms through which members and clients can convey feedback on
policies and services provided by eso

_. -
10. Number of responses by pSO to member, client or general public inquiries

II. Time between member, client or general public inquiries and CSO response

12. Frequency of CSO reporting, including financial reporting of members/clients, government and

I donors
..

~
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. OBJECTIVES

e
INJlICATORS

e

9. Percent of population represented by CSOs

ID. Number of CSOs taking positions on public issues

Supporting Objective 3.5: Increasing
participation in policy formulation and
implementation

RESULT I: Increased direct methods undertaken to influence public policy

I. Number of direct actions (e.g. petitions, participation on presidential commissions) taken up in support
of opposition to government (executive branch) policies

2. Number CSOs brought into legislative process (e.g. testifying before congressional committees)

3. Number of policy papers and draft legislation prepared on national and local issues

4. Number of legal cases brought by CSOs before courts (constitutional, criminal and civil) challenging
policies and laws

5. Number of actual policies and/or laws changed as a result of CSO lobbying/advocacy

6. Numbcr of rcfol'lns/rcformist actions taken

7. Number and types of fora in which CSOs engage state institutions in policy debate

8. Increased and more diverse media coverage or public debates

I RESULT 2: Increased proportion of population involved ill influencing public policy

I
I

I
I

RESULT 3: More minority groups involved

II. Number of CSOs representing women's issues

12. Number of CSOs representing ethnic and religious minorities

!
i
i

I
I
I
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OBJECTIVES

Supporting Objective 3.5: Increasing
participation in policy formulation and
implementation (can't.)

Supporting Objective 3.6 Broadening the
acceptance of democratic (civic values)

e
INDICATQRS

RESULT 4: CSOs join to promote/oppose specific policies or laws

13. Number of coalitions formed to promote/oppose specific policies/legislation

14. Number of networks, umbrella organizations existing that represent groupings of CSOs

15. Number of cross-sectoral coalitions and alliances which include CSOs

16. Diversity of coalitions formed

17. Duration of coalitions

RESULT J: Citizens show more tolerance for minority groups

I. Percent of citizens polled expressing positive attitudes towards minorities

2. Number or percent of anti-minority incidents reported

3. Degree of participation of minorities in public life

RESULT 2: Women participate fully in social, economic and political life

4. Number of women in elective offices

5. Number of women appointed to leadership positions in executive branch agencies

6. Number of laws restricting women's employment opportunities or access to commercial loans

RESULT 3: Civic education actively pursued

7. Number or percent of population attending civic education classes

8. Civic education included in school curriculum

9. Number of CSOs providing civic education

.-"e
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OBJECTIVES: INDICATORS

Supporting Objective 3.6 Broadening the RESULT 4: Citizen acceptance of democratic principles and gove1'1lance practices increased
acceptance of democratic (civic values) (con'l.)

10. Percent of citizens who adhere to democratic principles and good governance practices

II. Percent of citizens who understand constitutional responsibilities

---.e

Supporting Objective 3.7 Promoting a more
independent and effective media

12. Number of citizens who belong to and participate in self-governing associations at both the local and
national levels

RESULT 1: Media repl'esetlts all segmetlts of society

I. Number/percent of media outlets owned or operated by minority groups

2. Number/percent of women in media

3. I\1edia content, including views and opinions reflecting wider society

RESULT 2: Govemmellt colltro! of media is limited

4. Number or percent of privately-owned media outlets

5.' Percent of media outlets independent or government funding

6. Degree to which materials and facilities are distributed equally 01' to which there is equitable access

RESULT 3: Open access to different points of view

7. Degree of media censorship

Ii 8. Number of media outlets closed down or suspended
I' - " .. . -- .... --- .. . .... . ..
I 9. Number of journalists harassed or jailed

110. P~rcen'~f n~ws ~~v~;~~ e~p";sing npp~sing views

I
-I

I
I

, "
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II. Number or percent of journalists professionally trained

12. Recognized professional associations develop and hold members to code of conduct

INDICATORS.

13. Libel laws enforced

i

""i RESULT 4: Media adhere to professional standards

I

i

I
I

OBJECTIVES

Supporting Objective 3.7 Promoting a more
independent and effective media (con't.)

14. Investigative reporting free and unbiased

..

~
V\
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Table 4: More Accountahle Governance

e e

INDICATORSOBJECTIVES

Objective 4: More Accountable
Governance

I
"1 Local government public services and revenues

I. Percent of countries where 50% of public revenues are locally generated and controlled

2. Number of regional and local governments providing social and public services
previously provided by the central government; percent of citizens receiving them

Rate of growth ofdell/oeratic institllfiol1s

3. Rate of growth of democratic institutions (Parliament, NODs, etc., trade unions)

Citizen perception of responsiveness of govel'lll7lenfs to citizens/minorities

4. Citizens are treated as customers of government/government personnel

5. Num~er of citizens who believe they have a voice in the decisions that affect their lives,
either individually or through associations formed around common interests (by gender)

6. Ethnic/religious minorities who feel their rights are protected and promoted

Citizen awareness/participation in decision-making - individuals, NOOs, collectively

7. Percent of communities in a country where X% of resources are being efficiently used
for projects by voting citizens

8. Number/percent of citizens who individually or collectively have been in contact with
MP or staff member (or legislature)

9. Percent of countrie~ whose systems of governance provide avenues for participatory
public policy making at the lower level appropriate

10. Number/percent of governments (at all levels) that have active systems in place for
publishing/disseminating information

II. Increased active public debate on key issues/decisions of government and extent of
I NOD involvement in debate

.l
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OBJECTIVES INDICATORS

Objective 4: More Accountable
Governance (con'l.)

Relative independence/power of legislature vis-a-vis other branches

12. Number of independent-functioning legislatures

13. Number of countries in which legislatures and judiciaries hold significant power in
relation to executive branch (a balance of power among the three branches)

u.s. po/i~'Y/fl{/ti()nal interest objectives

15. Percent of countries where national budget is controlled by the legislatUl'e

18. Percent reduction in anti-American activities (including telTorism) from non
democracies and transitioning developing countries

16. Extent to which legislatures have and use the authority to review/approve government
decisions, budgets, appointments, etc.

, )

14. Percent of countries with XO/O of legislation (a) drafted and (b) enacted by the legislative
branch rather than the executive branch

I
I

. !
I

!
I

I
I
I
I

17. Number of American companies experiencing greater access/trade to/with developing
country markets without resorting to corruption/payoff to government officials

19. Number or conflicts in which the US has been engaged

Movement toward democracy

20. Number of countries operating under constitutions that represent social compacts
(fundamental law)

21. Percent of actual governments that have increased efforts toward democratic governance
[including experiments, dialogues, discussions] that didn't previously exist)

22. Number of countries in which highest executive branch officials are chosen by national
J election

\1',
~

~
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OBJECTIVES

Objective 4: More Accountable
Governance (con t l.)

Supporting Objective 4.1: Increased
Local Government Participation in Basic
Government Functions

e
INDICATORS

MOlley saved from reduction in corruption/inefficiency

; 23. Number of dollars saved from cOITuption, efticiency as a result of executive oversight,
i legislative oversight and independent audits (could be percent of national budget)
i

I Officials prosecuted
I
I

! 24. Number of countries in which high-level officials are prosecuted, convicted, sentenced
I. for corrupt practices

I Executive control of military budget

25. Number of countries in which executive branch has control of military budget

I. Percent of national revenue allocated to local government

2. Amount (%) of locally-collected revenue in local government budget (closely related to
number I)

3. Passage of legal, fiscal, and procurement reforms that empower local government

i

."

~
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OBJECTIVES

Supporting Objective 4.2: More effective
and independent legislatures

e
INDICATORS

I. Percent of citizens who believe they are being represented by the legislature

2. Percent of membership-based organizations that believe they can access, be heard by the
legislature

3. Extent to which legislature uses information provided by research units

4. Number of public hearings held

5. Percent of laws passed that have been significantly amended by the legislature

6. Number/type of NOD groups working with the legislature: providing testimony to... ;
giving information to... , helping draft information on....

7. Legislature is fulfilling its constitutional responsibilities

8. Number of bills (introduced/enacted) by (minority party members/members of
Parliament)

9. Number of sanctions: identified (hearings); made (adopted); accepted by the Executive

10. Number of recommendations: identitied (hearings); made (adopted); accepted by the
Executive

i
I

I
I

I
I

I
I
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CHECKLIST FOR REVIEWING INDICATORS

CRITERIA YES NO

1. DOES THE INDICATOR MEASURE
PROGRESS AS DIRECTLY AS
POSSIBLE?

2. DOES THE INDICATOR SHOW THE
SIZE OF THE PROBLEM AS WELL AS
THE PORTION THAT USAID IS
TACKLING?

3. DOES THE INDICATOR HAVE
SIGNIFICANCE FOR A WIDE AUDIENCE?

4. IS THE INDICATOR PRACTICAL AND
COST-EFFECTIVE TO MEASURE?

5. DOES THE INDICATOR PROVIDE A
MEASURE THAT CAN BE RELATED TO
THE MAGNITUDE OF THE
INVESTMENT?

6. CAN THE INDICATOR BE MEASURED
WITH SUFFICIENT FREQUENCY?

7. ARE THERE TOO MANY
INDICATORS TO MEASURE PROGRESS
TOWARD THE STRATEGIC OBJECTIVE
OR ANY INTERMEDIATE RESULT?

8. DOES THE INDICATOR SPECIFY THE
POPULATION OR GEOGRAPHIC AREA
COVERED?

9. IF THE MEASUREMENT PROCESS
WERE DUPLICATED, WOULD IT
PROVIDE THE SAME OR COMPARABLE
ANSWERS?
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The last 30 years have offered enonnous opportunities and challenges to the countries

in 5Ub-Saharan Africa. Important progress bas been recorded in economic and social sectors,

although the gains have often come more slowly and unevenly than anticipated, especially

during the 19808. In consequence, economic stagnation has combined \Vith deteriorating

tem1S of trade, rapid population growth, exceptionally high levels of indebtedness, and the

effects of prolonged conflict to produce an economic crisis of significant proportions.

In the political arena, one-party rule, military juntas, and authoritarian regimes have

. far outnumbered multiparty systems~ offering citizens little opportunity to provide input into

the decisions which shape their lives. The crisis in governance has intensified the economic

crisis as resources have been put to unproductive uses, retarding efforts to achieve sustained

development. The aisis in governance has also contributed importantly to the con:t1iets that { e
have afflicted the region. Some ofthese have resulted from protracted decolonization

stroggles and :from foreign military intervention. Prior to 1990~ African conflicts were often

exacerbated by the Cold War. But in many cases, domestic political and economic
I

inequalities have played a central role.

Fundamental to both improved govemanc::e and sustained economic and social

development is a re-examination of the role of the security sector. "While the armed farces

can play an important role in nation-building. they can also severely constrain national well

being by absorbing too many resources, preventing the growth of responsible, accountable

govermnent, and encouraging conflict over compromise. In these respects, the military has

imposed a heavy burden on sub-Saharan Africa Reducing the size and political power of the

security sector can substantially increase economic and political stability and thereby

1
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significantly enhance a counlIy's long-term development prospects.

Restnlcturing the security sector involves demobilizing troops, separating internal and

external security functions, enhancing transparency, accountability, and civilian control,

reassessing missions, and, in some cases, creating entirely new security forces. This chapter

focusses solely on the demobilization of troops, their initial reinsertion into civilian life, and

their long-tam reintegration as productive members of society. seven Afiican countries have

signifitE1tly reduced the: size of their security forces since the early 1980s--Chad, Eritrea,

Ethiopia, 1v1ozambique, Namibia, Uganda and Zimbabwe. The coming years could witness

troop reductions in perhaps another half dozen or so African states. Development cooperation

agencies have increasingly been asked to provide technical and financial support A review

of recent demobilization and reintegration efforts suggests that~ some unresolved

questions remain, considerable valuable experi~ has been accumulated.

This chapter begins by describing the four phases of the demobilization-reintegration.

process and identifying the roles played by the various actors involved. Three categories of

lessons are then discussed: general lessons, lessons pertaining to assembly and discharge and

lessons applicable to reinsertion and reintegration.

The DemobUization-Reiutegmtion Process

'While militaIy life sometimes provides soldiers ""lith technical and admini.strative skills

that will stand them in good stead in civilian life, most African ex-eombatants constitute a

specially disadvantaged group. The typical veteran is semi-literate at best, unskilled, with few

2
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personal possessionss often no housing or land, but frequently many dependents. Some are

also physically and psychologically handicapped :by wartime experiences. lvIany find it

difficult to take independent initiatives and cope with the ordinary demands of civilian life.

Even when they JXlsse5S a marketable skill, such as mechanic or driver~ ex-eombatants tend to

have little or no experience in the labor market, having taken up~ at an early age. They

also tend to have an imperfect understanding of the state of the economy. In consequence.

ex-combatants often have l.JIU'ea1istic assmnptions about civilian life and require a period of

adjust:rnent to assess their personal situation and options. These characteristics are particularly

relevant for fonner foot soldiers, whose opportunities for education and personal advancement

were more limited than those of the officer corps, and for membe!s of the armed opposition.

Donors and NGOs have sometimes been reluctant to assist veterans following

conflicts, because of their role in uprooting DOn-oolnbatants from their homes and cawing

considerable loss of life, destruction of physical infrastructure, and suffering. Still, peace

agreementS often specify such assistance; and, from a political standpoint, it may be vay

difficult to avoid aid to demobilized soldiers even if it is not mandated by peace accords in

vie\.\' of their capacity to disrupt tile peace process. Demobilization-reintegration programs for

ex-combatants and, in some cases, their fa.'11ilies have been and will continue to be part of the

transition landscape in Africa (World Bank 1993; Colletta, Kostner~ and Wiederhofer, 1996).

The demobilization~reintegration process consists of four major phases through which

soldiers progressively pass: assembly, discharge, short-tenn reinsertion" and longer-tenn

reintegration. The first two constitute the demobilization stage; the latter two, the

reintegration stage. TIle duration of these four phases varies from country to country, but

3
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experience from Africa and elsewhere suggests that donOlS should anticipate remaining

involved for three to four years.

Assembly

Soldiers are typically assembled, or cantoned, as the first step in the demobilization~

reintegration~. Following conflicts, assembly has primarily political and security

objectives: to account for all combatants and their weapons and, where wars end without a

clear winner, to build confidence between the former warring parties that each side will

maintain the connnitments expressed in the peace accords. Some soldiers are exempt from

cantonment in order to maintain the functioning of the armed forces. Senior offion may

also not be required to enter assembly areas.

The precise needs of cantoned troops vary considerably. When confined to bamlcks

as most government troops are, the requirement for supplementary sheltec, f~ clothing,

sanitation facilities, and medical care may be minimal. Hr>wever, governments, which often

owe their troops substantial back pay, may not have the resources to provide for soldiers'

basic needs during cantonment Opposition forces typically require that everything be

provided for them, and they often need this assistance urgently. Finally, cantoned soldim

may have special health n~, particularly members of the armed opposition who have

frequently only bad access to very basic medical care for many years. Prior to discharge,

soldiers often receive orientations to help them aqjust to civilian life.

Because of the political context in which they occur, post-conflict demobilization

4
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processes governed by negotiated settlements rarely~ if ever, adhere to the timetables

established by peace agreements. As the cantonment period is extended, provisioning the

encamped soldiers becomes more costly, and new needs are created. For example, it can be

difficult to avoid providing some services such as basic medical care for the soldiers' families

who progressively join them in assembly areas as wen as to nearby civilians.

Discharge

When large numbers of soldiers are demobilized, they are generally discharged over a
""

period of time. From a social and economic perspective, it may be preferable to discharge

troops over a several year period For po1itica1~military reasons, however, post-confliet

demobilizations, particularly those governed by negotiated settlements: are often required to

be completed within the space of one year, and the discharge ,of troops may be closely linked

to compliance with other provisions of the~ accords.

Upon discharge, soldiers are generally transpOrted to their home districts which tends

to be less expensive and safer than independent travel and facilitates the initial geographic

dispersal of ex--eombatants. They are usually provided with food or fimds to .purchase food

for the journey. In some cases, veterans are required to attend post-discharge orientation

meetings upon their arrival in their home districts. In additiOl\ soldiers often receive some

portion oftheir reinsertion benefits at the point of discharge.

FIGURE 4-1 ABOUT HERE
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Reinsertion assistance is a fonn of transitory safety net that provides veterans with the

basic necessities of Iife--such as shelter, medical can; food, clothing, and household goods

for a period of between several months and two years. Delivery methods include cash

payments, vouchers (for medical care and children's scl1oo1 fees), and in-kind transfers

(housing material, f~ clothing, transportation). Some reinsertion programs have offered

special support to physically handicapped veternru:. Psychological problems have received

less attention. Some assistance has been provided to help veterans regenernre their traditional

coping skills through the creation of bodies to which soldiers can-tum for advice and

information.

Reintegrntism

The objective of reintegration is the incorporation of the veteran and his rarrn,y into

civilian society and the attainment of financial independence through involvement in

productive activities. Refugees, internally displaced persons. and veternns have many needs

in common, and donors increasingly agree that programs to reintegrate ex-cornbatants into

civilian life in post-contliet envi.ronrnents are most appropriately linked with economic

revitalization activities at the community level. To date. however, most assistance has been

targeted on ex-oombatants. The most :frequently employed. mechanisms are cash paymentsJ

counselling (employment and psychological), vocational training, apprenticeships, fonnal

6
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. education, job generation, support for job search, access to land, credits, technical assistance,

and support in identifying market needs.

FIGURE 4-2 ABOUT HERE

l\fajor AetDl1

The demobilization-reintegration process is both highly politically charged and

administtatively complex. Governments frequently request economic and technical assistance

to devise a :framework for demobilization-reintegration efforts., and to develop and implement

specific programs for demobilized soldiers. They may also require external political support to ( e
overcome obstacles to the timely completion of the demobilization process.. In addition, for a

variety of reasons, programs are frequently implemented by non-governmental organizations,

both domestic and international, and by public international organizations. Figure 4-3

sun:nnarizes the m~or actors in the demobilization-reintegration process and the roles each

commonly' plays during its four phases.

FIGURE 4-3 ABOUT lImE

General lessons

1. Flexibility in planning and implementdion is crucial. Post-conflic:t demobilizations
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are puUcularly vulnerable to delays and other pmgmm changes. All involved should

anticipate and plan for the unexpected. Demobilization is i.nherently a political process end.

as~ is subject to a variety of political pressures: to slow implementation, to speed

implementati~ to change the beneficiary poo~ to alter the benefits package. Following

conflicts with no clear winner, these pressures are particularly s1rong. Personnel have to be

able to adapt rapidly to new circumstances. Enhanced flextoility does not:, in and of itsel:(

solve all problems. However, without the ability to respond to changing circumstances,

programs face an even greater chance of failure.

itA plan is an agreed-upon basis for change." United Natioos~ing official~

Mozmnbique, Jantl3ry 1995

2.. Flexible, quick disbBsingf~ are essential to the success of demobilization aDd

reintegration prognuns. The importance of:financial flexibility has been stressed time and

again by development practitioners involved in demobilization-reintegration efforts, but this

lesson has not yet been fully internalized by development assistance bureaucracies. Although

both relief aid and development assistance are routinely employed in demobilization

reintegration efforts, neither are well-suited to this purpose. Development assistance is slow

disbt.u:sing and the more accessible relief aid is often limited to activities that save lives.

l\Jechanisms urgently need to be developed to speed disbursem~ including means of

overriding any resuictions on assistance to militaty organizations whece necessary.

8
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One possible mechanism would be a litransitionlpost-eonflict waiver authority" to

support demobilization-reintegration activities. Alternatively, donors could co-fJ.I1BIlCe

sttuetural adjustment loans with the multilateral development banks to increase the volume of

quick-disbursing .fimds available to governments. Redirecting funds already appropriated for

other programs offers a third option that donors :frequently use, but significant fimds are not

always available for this plJllXtSe.

Equally important, special attention needs to be given to UN procurement practices in

view of the central role accorded UN peacekeeping operations when conflicts end in

negotiated settlements. ()ne means of increasing the flexibility of UN funding would be to

provide PKOs with reasonable local expenditure authority so that only major expenditures

would have to be referred to New York.

3. For demobj)jz.ation-reill1egmtion to plOceed smootbly and with nmimlUR possible

etIecfivenesSt planning should begin well before troops enter msembly areas. This means that

donolS should be prepared to act eariy on, ideally beroR wars aetually end. Governments

invariably require financial and technical assistance to plan as well as implement their

demobilization-reintegration :programs. Thus, ifplanning is to begin early. donor support

must begin early. Adequate lead time will facilitate the timely delivery of assistance, and

enable donors to determine ifongoing programs-health care. vocational training, credit, and

so on-eouId be expanded to meet the needs of ex-combatants.

There are three additional reasons in favor of early donor involvement. First. it is

possible that the process of reaching peace agreements could be expedited if the parties to the

9
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conflict knew that specific programs would be available to ease the difficult transition to

civilian life for their soldiers. Second, when wars end in negotiated settlements,

demobilization tends to begin before a legitimated government is established which, at

p~ generally occurs through internationally supervised elections. Indeed, demobilization

may be a pre-condition for holding the elections. Under these cond.itions~ mistrust of

transitional governments among the anned opposition may necessitate some degree of

international supervision of the demobilization-reintegration process. Third, post~iet

countries typically suflec from extreme institutional weakness. Their govemments are

overextended and unable to fulfill key fimctions and deliver critical services. It would be

helpful in these situations for the donors to work with appropriate govenunent officials (at the

national. regional~ and local levels)~ relevant international NGOs and multilateral institutions,

rep~entatives of the opposition, local communities and non-governmental bodies, and the

soldiers themselves to plan demobilizati011*reintegration activities.

4. As wi1h any developmentp~ a key element in the success of1he

demobjlizatioD-reintegm1ion process is adequate institutional support. 11uee functions that

must be fulfi)led are: a) str.ltegic planning, b) coordination within the government and with

the donor community, and c) ovelSight of implementing OOdies. The goverrunents of v.'aI'tom

countries invariably have substantial institution-strengthening needs. If they are to develop

the capacity to fulfill key functions and deliver essential services, some level of mataial and

technical assistance will be necessary. The planners of demobilization-reintegration efforts

should, therefore, incorporate institutional-strengthening and human resource capacity-building

10
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into their programs where appropriate and feasible.

a) Stmtegic planning. In order to assess institutional~ donors might encourage

the establishment of an infonnal forum in \\'hich donom, the government, and the armed

opposition could engage in dialogue on: 1) the overall policy and institutional framework

within which demobilization--reintegration activities will occur; 2) the key tasks for

government and the appropriate level of government to assume responsibility for each task; 3)

methods of incorporating the views of the soldiers to be demobilized; and 4) the specific roles

that individual donor agencies and NGOs will play to help implement demobiJi2:ation-

reintegration programs.

b) Coordination. Recent experience suggests that a civilian, quasi-govemmenta1

commission is the best mechanism for guiding the overall demobilization-reintegration process (e
and effecting coordination between the col.1I1tt'Y undergoing demobilization and the donor

community (Colletta, Kostner, and Wiederhofer 1996, p. 16). The primary objective nmst,

ho"'eVert be to assistv~ not create an elaborate administrative structure. In addition,

donors must make every effort to encourage such commissions to operate in a problem

solving mode and to avoid falling prey to the post-eonflict power struggles that afilict

countries when conflicts end with nQ clear winner.

To facilitate donor·govemmeirt coordinatio~ tlle resident donor community should

appoint a lead donor-a bilateral aid agency, the World Bank., or UNDP. \Vhere

demobilization occurs as part of a peace process supervised by the United Nations~ a PKO

may be responsible for coordination. In these cases, an effort must be made to draw as much

as possible on existing donor coordination mechanisms-both formal and informal. \Vhatever i e
\
\
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the donor coordination mechanism employed. it is criticai that the individual responsible for

overall coordination possess a collaborativt\ inclusive personal style. It is also important that

the donors give priority to veterans' needs rather than to their own interests, something which

has often not occurred in recent demobilization-reintegration efforts.

c) Implementation oversight Local oVelSigbt mechanisms are typically discredited

or severely weakened in countries that have experienced lengthy civil wars. One means of

strengthening local capacity would be to constitute community-based committees composed of

government representatives. community leaders, local NOOs, businessmen, and. other local

citizens, including ex-combatants. Such committees could initially provide input on

project/program design and implementation and ultimately assume oversight responsibility.

Involving local representatives in this way should increase the community's stake in the

successful incorporation ofveterans.

Although time-consuming to establish, the return on investment from such committees

is likely in most cases to outweigh the costs in terms of more appropriate programs, enhanced

local capacity, and more rapid social integmti.on of ex-combatants. If this approach is to

succeed, however, local participation must be genuine. Community members must be

consulted, not informed; authority must be progressively transferred from central and regional

governments to local entities (Colletta, Kostner~ Sitani, and Wiederhofer 1996, pp. 44-45. 53).

5. Progmm planners should take into account die~ of special vulnerable group;.

1he disabled, the chronically ill, child soldiers, and women are among those most frequently

cited as requiring special attention. In some African countries, a significant number of the

12
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soldias discharged from military service are infected with HIV. Other veterans carry the

physical and psychological scars of lengthy wars. Female combatants and the wives of male

veterans face a variety of social and economic constraints and burdens which derive to a large

extent from the traditional role of women in African societies. If not overcome, these can

cause considerable hardship for the women and their children. Child soldiers are a

particularly unfortunate legacy ofwar. l Even soldiers who are in their twenties at the time of

demobilization may need special assistance because they have had no experience of civilian

I life as an adult. Although there have been some effOlU to address the problems of these

special vulnerable groups, they have generally received less attention than warranted ~Colletta,

Kostner, and \Viederhofer 1996, pp. 13-14).

6. A crucial component of any dermbilizafionlreintegration scheme is an effective

monitoring aad evaluation capaci~. To conserve increasingly scarce resources, it is vital that

assistance reaches its intended beneficiaries, tl}at programs are cost-effective, and that leakage

is minimized. In additiol\ monitoring and evaluation in thl: course ofproject execution

enable mid-course corrections that can be extremely valuable in terms of maximizing

beneficiary satisfaction by making adjustments in program content and the way in which

benefits are delivered. A t.m.ified d.at8base is critical to these fimctions and should be created

at the beginning of the demobilization-reintegration process.

lasom from the Assembly and Dischalge Phases

13
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1. l.engfuy periods in assembly am5 prior to demobilization can create significant

political and social problems and inc~e costs sumtantialIy. They should accordingly be

avoided whenever possible. It is widely understood that there are significant eeonomi~

political and social benefits to minimizing the amount of time troops spend in assembly areas

(Refugee Policy Group 1994, p. 10). Nonetheless, demobilizations following wars that end

without a clear winner invariably encounter political obstacles to rapid discharge. It is

thetefore critical that PannelS of plst.conflict demobilirntiom under these conditions develop

contingency plans on the assumption that significant delays wiU occur in implementing the

peace process and that soldielS will remain in zsemliy areas considembly longer 1han

anticipatEd in 1he peace accorck timetdie.

2. One method of mitigating pmbleJm assoc:iaIed with lengthy periods in ~mbly

areas is to update cantoned troop; JegU1ariy on the stlf:m of the deJmbilizaUon process and,

whenever possible, avoid communicating ''dates certain't to them. Although it is probably
I

impossible to eliminate the frustration of long encampment periods, explaining the complexity

of the process to the soldiezs and keeping them constantly updaIed on progress (or the lack

thereof) may help to mitigate some of the tensions that develop. In order to facilitate this

communication, it is important to ens~ that as many of 1be pelSOnnel supervising ~sembly

as possible speak local languages.

3. It is desir.ilile to begin preparing soldiers for civilian life prior to discbakge.

Soldiers can usefully receive infonnation on a broad rnnge of subjects that will assist them

14
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reintegrate into civilian life. It is desiIable to include soldiers' wives (or husbands) in these

orientations whenever possible. Where soldiers are encamped for lengthy periods of time, the

pre-discharge orientation can be more detailed than in situatior.s where they are assembled for

a shorter time, and basic skills enhancement can be provided as well. However, assembly

periods should never be lengthened solely to provide soldiers with training.

Upon arrival in their home district, it may be helpful to provide a post-discl1arge

orientation before veterans and their families disperse. The purpose of this exercise would be

, to familiarize the new aITivaIs with the local economic situation, customary rights ofwo~

and other relevant information and to acquaint them with representatives of local government

and relevant NGOs (Colletta, Kastner, and Wiederilofer 1996, pp. 8-9).

b

UGANDA V'El'F.RANS ASSISTANCE BQUtD fR&D1SCHAItGE OO1ENTAlION FOR SOLD~
AND 1HDR "WIVES

Soldiers were demobilized in t.hree phases in Uganda between 1992 and 1995. During
this period. the content of the pre-discharge orientation was progressively refined. As a result.
the length of the orientation sessions was extended from a short briefing prior to mustering out
in phase 1 to at least 20 hours spread over five days in phase III. During phase It soldiers
wives wwe nct included; during phase lIT, the sessions were conducted jointly with wives to
the extent possible.

The eight phase m pre-diseharge orientation modules vvere:

entitlements (banking and installments. education and health, roofing materials)
veterans' associations and veterans' experience to date (projects undertaken, economic
opportUnities. personal finances)
women's legal rights and civil respot'lSibiJilies
selVices and <:ost·sharing at local health facilities
household health issues (preventive care, first aid)
AIOSlHIV (basic infonnationl access to counseling and support resource)
PIA fees and importance of basic edooation for veterans' children
women's legal rights issues (basic education for both veterans and veterans' wives).

Socace: ~aI COllt:ua. !'o1aJ1aJ.s KOSlllr:r. Emilio Monda, llnd. Ingo Wicdemoter.Fron: Swords ro PloughshD!es:
!JemohilizaliOll Qld ReintegrrlJion of&-(;(Jmhatm!$ if! Ugatda Working Pt1pcr ('Vashington, OC: Africa Teclu1ic:al
Dept:rtrnl:nt Th~ World Bank. 1996), P. 21
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4. Child soldiers should not undeJgo ~mbly. Every effort should be made to

identitY child soldiers, to remove them from assembly areas or enCMlpments around assembly

areas, provide them with psychological counselling if at all possibl~ and reunite them with

their families. Armed forces frequently refuse to admit that they have child soldias in 1heir

ranks and to give relief workers early access to the children. Donors need to make every

effort to overcome these obstacles, and should be supported in their efforts by the key

members of the diplomatic community, including 1he Secretary-General's Special

Representative.

S. If time pennim, it is desirable to conduct a biaI om of ~embly-dischaJge

activities in older to fine tune 1he process. By discharging some 400 soldiers several weeks

before the fonnal stBrt ofthe demobilization process, the Uganda Veterans Assistance Board

'Was able to identifY program design and implementation weaknesses and make a number of

adjustments to their procedures. Some of the lessons learned were that: 1) It is desirable to

have military escorts accompanyJlg veterans and their families during transportation to the

district reception centers; 2) It is desirable to take out group insurance to protect against the

loss or theft of benefits distributed at the time of discharge during transport to the districtS;

and 3) It is important to fully prepare reception and temporary sleeping ammgements at the

district reception point to accommodate veternns and their families await transport to their

home villages.

16
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Lessom from Ute Reimertion and Reimegmbon Phases

1. DeJmbilizaDon-rein1egra1ion progtams sbould include a c:ombination of beneIi1s,

wbicl1 are available to all demobilized soldieas, and opportunities, which are available to ex

combatants who meet certain criteria. In older to minimize the potential for discoDtent

among vetenms, the distinction between benefits ind opportuni1lies needs to be comnmniaded

clearly and colISistentiy. Providing aU veterans with relatively short-term reinsertion benefits

.. that:fimction as a transitory safety net: addresses both real physical needs and the

psychological need for fonnal recognition ofpersonal sacrifices during their years of military

service. Where different benefit packages are provided-based on the personal cl:wracteristics

(female, child soldier, disabled), destination (rural or urban), or intended occupation-every

effort should be made to develop packages of roughly equivalent value. In addition, it

probably is preferable to distribute only benefits to soldiers as long as they remain in large

groups, that is, during the assembly snd transport phases.
I

Longer-term reintegration assistance should be presented as a series of opportunities

since it is highly unlikely that employment, training, and education opportunities can be

provided to all vetetanS, particularly in post-conf1iet societies Where the lives of large

nwnbers of people have been disrupted by war and resources are exceptionally constrained.

2. The benefim PJekage shotJId consist of sbort-tenn mnsemon sumidies, in cash or

in-ki.o:L to tide soldiers: over the initial period of relUm. home. Opportunities should iDclude

meditml- and long-tenn as.~isW1ce aimed at identifying immediare employment openings,

17
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supporting economic revimlization, promoting almmunity development, and increasing

longer~tenn employment possibilities. In oroer to minimize the potential for demobilization

reintegration progra.rm to incn:ase polarization mmng social gJOUFB, it is inqxn'burt to limit

the number of targeted progrnms and shift as early as possible to commuDity-based programs

and'or prognum benefitting all of the most...severely war-affected poJXdations.

a) Short-teJm reiMemon assistance. Short-term reinsertion assistance can provide ex~

combatants with a vital breathing space while they establish themselves in the civilian

economy. It also reduces the bmden that veterans and their dependents place on the

communities to which they return and enhances veterans' self-esteem by ensuring that they

vviil be able to :finance their basic needs. Reinsertion assistance in the fann of cash can help

to remonetize the economy and stimulate local production of basic goods and services: The

duration of reinsertion programs depends on local circumstances but snould probably be six to

twelve months. The value of the reinsertion package should take account of regional

variations in purchasing power, as well as the local cultural environment and mode of

subsistence. It is imp~ of course., that this assistance not come to be considered an

entitlement. Therefore, a termination date should be established at the start of the

demobilization process and commlUlieated clearly and consistently to vetemt1S.

While financial payments arguably provide the demobilized and their families with

greatest flexibility and are the least costly method of providing benefits, the most appropriate

method of delivering reinsertion assistance-cash payments, in-kind assistance, vouche:s

depends on local conditions. Each of these methods should be considered during the planning

phase. When cash payments are the chosen form of assistance, payments spread over several

18
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installments with an option of advances tor investment purposes are preferable to lump-sum

payments. Cash payments can also be used to strengthen the capacity of local financial

institutions.

Donors should be aware of the ways in which the type of assistance they offer

influenc:es program. design., costs, and outcomes. Whatever form their assistance takes) donors

should make every effort to provide it in a timely fashion to avoid the negative impact that

disbursement delays can have on program beJ1eficiaries•

.....the following assistance WlIS rendered to a veteran for erecting a simple house; 20
galvanized corrugated iron (Gel) sheem and five OCI ridges in kind as weU as in-cash
cOlltributions to the purchase ofpoles, doorsJ windows, nail~ ventsl and skilled labor.

"...it was initially contemplated to provide veterans with a total cash package to reduce
logistical and transaction costs of procuring. storin~ transporting, and distributing sucl1large
arnotmts of iron sheets md ridges. Ho'WeVer, one donor willing to entirely support this
component could ol11y contribute to the program. through commodity provisions••..

"...While pledged in autumn of 1992 [for phase I demobilization. December 1992-July
1993], aetwll delivery took p1m:c: between 'Deoember 1993 and Felxuary 1994....

Il)3hase n procurement experienced similar delays. this time due to the late arrival of
funds and pracurernent procedures....COnsequemly. the arrival of tI1e iron sheets for phase n
veterans is now~ed in August/September 1995...

''ldeally, a veteran would receive the'1n-kind bowing I::enefits immediately after
returning 'CO the c::omrn.unity. Only then would twlshe be able to make full use of this
ex>mponent. Until the house was built, a period ofmaybe 0l'1e0 to three montbs, he/she 'MIS

expected to stay with relatives or friends. As a result of the delays, however, many veterans
did not have adequate shelter for a prolonged period of time after arrival. though few veterans
were actually homeless two or three months after discharge....

"Because in-kind and cash benefits were not provided at the same time, in fact more
than one year apart, many veterans were not able to save the cash components Wltil the sheets
arrived...11

As a result of this experience, it has been decided that cash pa)/ments equivalent to the
value of the iron sheets would be substituted for the sheets themselves during the third round
of demobilization.

Source: Nat Colletta. Mmkus Kestner, Emilio lv1ondo. a.'\d !rtgo Wicdcmofer,FJ"IJrn SwlJtt!s 10 Ploughshaes:
Dt:mobilizaifHl &TId ReinLegratitm r( &oCombatrnls ir. Ugandt;zWoOOllg Pli;l~ (WashingtOn, 00 Aii'ica Tedmical
Department, The World Bank, 1996), pp. 37·39.

[N0TE:niiS Cltatlon should oe cnedc&t agaInSt me nnal versIon or Ule Wor*<J.Og Paper once
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it is published.]

b) MediUlJl'o and long-term reintegmtion support. Demobilized soldiers and their

spouses require three types ofassistance to facilitate their productive reintegration into the

civilian economy: 1) information about economic and social programs from which they

could benefit; 2) information about specific job opportunities; 3) means of acquiring or

upgrading skills essential for employment.

Past experience has demonstrated the value of both information (benefits and

opportunities) and referral (employment and training) services for ex-ambatants, even in

countries where the local economy is extremely weak. and job opportunities outside the family

agriculture sector are limited. In the future, however, it would be worthwhile examining if

this function could be targeted on the community as a whole. Since a growing economy

provides the best hope for long-tenn reintegration, it makes good sense to focus as many

resources as possible on strengthening the local economy.

A community infonnation and referral capacity could be established to provide

community members with referrals to employment and training opportlmities. This capacity

could be attached to existing Local government offices or be lodged in a comnnmity center.

rn the latter case, it could possibly house NGOs and other agencies providing a variety of

infonnation and services and even become the locus of community-based conflict

management and reconciliation efforts where necessary and appropriate. Nat Colletta. 1993.

"War-to-Peace Transition in Uganda" Fznt:nee and DevellJpment Jwre: in either case, the

objective would be to designate specific staff members to work solely with veterans and their

families. It is important, particularly in the first mon.ths following demobilization, that there
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is a place to whi<::h veterans can tum for advice and support.

Rather than establishjob and credit schemes specifically for veterans, additional

funding could be made available to existing conununity-developmen~ microen.terprise, public

works and other relevant programs to enable them to absorb a certain number of ex

combatants Of their spouses into ongoing activities. Resources could be allocated on a

priority basis to districts with particularly high concentrations of veterans and low

employment opportunitks.

A nwnber of recent African ex-eornbatant reintegration efforts have included training

programs intended to raise skill1evels and enable some ex-combatants to become self

employed. These ~rienoes suggest that such programs are not an efficient ~e of limited

resources, particularly in countries with limited employment opportunities and weak. training

infrastructure. Rather, future reintegration schemes for demobilized soldiers should

concentrate first of all on developing apprenticeship opportunities which help overcome the

training-employment disconnect and various problems associated with training centers~ such

as quality~ capacity and geographic distribution. According to the World Bank,.

apprenticeships are lithe most feasible and cost-effective element for the majority ofmban ex

combatants" (Colletta, Kastner, and Wiederhofer 1996, p. 13). An additional priority would

be to provide vouchers for formal eduCAtion and vocational training to qualified veterans.

Incentives can also be otI:ered to private-sector £inns to hire veterans.

3. 8wveys of 1) 'the socio-economic cbaracteristics sr.d employment aspimtiom of

soldietS and 1) the local opportunity structure and institutional capacity will result in more
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appropriate progmms and help manage expectations. In the absence of detailed information,

donors often make unwarranted assumptions about demobilized soldiers, the capacity of the

economy to absorb labor in specific sectors~ and the ability of institutions, such as training

facilities and local governments, to contribute to reintegration efforts.

In Africa, reintegration planners commonly anticipate that the agricultural sector will

absorb most veternns and that by virtue of their~ background, most veterans know how

to farm. Reality is often quite different. Government troops in particular are frequently

urbanized. In many cOWllries, many farmers fmd that off-fann employment is necessary to

supplement the family income. Equally important, in no country does a peasant background

guarantee that an individual has the necessary skills to become a successful farmer. Indeed,

many African soldiers have entered military service at an early age and spent long periods

under arms.

1n 1994. the German Technical Cooperation Agerv;;y (G1Z) agreed to finance an on
the-job training program for 30 demobilized soldiers in Manica province in Mo2.ambique
through its Open Reintegration Fund. One-third of the trainees were to become shoemakers
while the remainder were to become shoe repairmen. All v,oere to receive kits and start-up
material to help them establish themselves in the il1fonnal. sector. While 012 believed that
there would be a demand for shoemakers and shoe rcpainnen, no market survey v.-as conducted
to verify this. In addition, once ~ning got undet'way. it was realized that the self-employed
shoemakers \\Ould experience difficulty in obtaini~ raw materials on a sustained basis. A
second project was established in order to provide the newly employed shoemak~ with raw
materials at reasonable prices. {t can be predicted. however, that most of the trainees who
attempt to bewme self-employed will end up concentrated in a small area and that only a few
of them v.ill survive in the medium- to long-term. (ndeecl, G1Z hflS recognized that Some
trainees may not suc:ceed in establishing viable businesses.

Source: Author's il'lterv1t:ws
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One reason why demobilization-reintegration programs are based On untested

asswnptions in post-conflict environments is the difficulty that almost always exists in

. obtaining infonnation about the intended beneficiaries and particular localities prior to the end

of hostilities. In countries where wars end without a clear victor, this situation often extends

into the early days of the peace process when levels of mistrust are still very high. The speed

with Vl.i1ich programs have to be developed can also limit local input.

It is possible that access to beneficiaries could be increased and implementation

.facilitated if donors engaged the parties to the conflict in discussions of reintegration

reinsertion issue during the course ofpeace negotiations. It may also be possible to overcome

some of the constmints on obtaining timely infonnation on the local situation by adapting

strategies that have worked in similar circumstances. For example:, vocational training

programs for ex-combatants could wefully be viewed as a special f01111 of adult basic

education program (UNDP 1993, p.72).

4. It is important to promise no more than ean be delivered. Governments emerging

nom long periods of civil strife \\'hich are eager to consolidate their po'Wer, reward loyal

followers, or enhance their legitimacy frequently promise benefits that they cannot deliver. In

view of the economic constraints facing most countries undergoing demobilization. it is

difficult for governments to finance extensive benefits packages. In addition, the higbly

contentious political environment that characterizes many post-con:tlict countries can

complicate government efforts to redistribute assets such as land.

Unfulfilled promises to ex-combatants only exacerbate the political problems facing

23

(e



RPR-10-1996 15:37 USRID 703 875 1402 P.26

DRAFT - Nor FOR afAnON

these governments. It is important for donoIS to assist governments in shaping programs that

are as real istic as possible; thereby avoiding frustrations and resentments that can all too

easily generate social discontent

56 ReiDSertioJ1'6reintegnUion is a family aIJaU:. One clear lesson from recent Afiican

experience is that reinsertion-reintegration programs should be aimed at the soldier and his

dependents, not just the soldier himlherself. Programs that do not take into account the fact

that many veterans must provide for dependents (and frequently a sizable number) will not

provide the degree of support these fonner soldiers need and may delay their productive

reintegration into society.

e 6. Reimertion-reintegmtion.is also a community affaiJ; The more community support

veterans receive, the greater their chance of rapid reintegration. Since extended families can

be an important support to newly demobilized soldiers, veterans should be encouraged to take

up residence in communities where family members reside. For a variety of reasons,

however, including past personal experience with the security forces, communities may have

negative attitudes toward demobilized soldiers. It would therefore be desirable to survey

communities during the planning phase to ascertain their attitudes and their capacity to assist

veterans. Where necessary, community sensitiZBtion efforts can be undertaken to enhance

local understanding of challenges facing veterans and their families and the role that the

community can play in helping them make the transition to civilian life. One method of

strengthening community acceptance of veterans and their families would be to provide
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communities which absorb a substantial nwnber of veterans with some tangible benefit, such

as the resources to ilnance a rehabilitation project chosen by the community.

Coocl15ion

The lessons outlined in this chapter constitute a first step toward charting a course for

demobilization-reintegration efforts during the first three to four years following the cessation

of hostilities. They are based on a growing body of very recent evaluations of demobili2:ation

and reintegration aetivities.2 1hese evaluations suggest that additionallonger..term

investigations ofbeneficiaries and detaile.i cost analyses would be ii'uitful.

In addition, it would be helpful for donor agencies to meet at a senior policymaker

level-perhaps under the auspices of the World Bank. or the OECD Development Assistance

Committee-to discuss a broad framewo.tk for demobilization and, especially~ reintegration

assistance and to develop a preliminary division of labor. Conclusiom reached as the result

of such a meeting should be comnumieated clearly and consistently to field staff. In

particular, it would be help:fuJ. if field staff could receive guidance on the issues pertaining to

country-level donor coordination.
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Figure 4-1. l'vJenu of Potential Support to Ex~ombatan1sDuring the Assembly and Discharge
PImes

Assembly

Food
Shelter
Oothing
Sanitaiion
:Medical exams
Medical care
~ic education
I..eisure activities
Orientation on adjumog to civilian

life, including financial counselling,
health COt.DRlling, civic duties, income
genemtion, for soldiers and spomes

Assis1nnce 11) child soldielS
Census
Dischalge documentation

26

Discharge

Short-tenn food supplemenis
'I'nlmport
Orientation on conditions in
Orientation on conditiom

€istrict of ~idence
Fim tranche of reinsertion
benefi~



APR-10-1996 15:38 USAID 703 875 1402 P.29

DRAFT - Nor FOR aTATI<»l ( tit

Figure 4-2. ~nu of Potential Support to Ex-combataJD During 1he Reimertion and
Reintegration Pbmes
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iDe 4-3. Roles or the ~or l~cipmt5 in Demobilizafion-Reintegtll ...~cess Ff1J1owiDg avil \¥.us e
e • -

v,
~
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lxxIIes
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Bila1eml aid agencies

NG<kIl~JO;

\'~dd Bank

In principle, governments are involved in assemblYt discharg~ reinsertion, and reintegration. In practices. peace
agreements governing the transition in countries with no clear winner may be required to cede some of their
responsibilities to other actors. Government tasks range from identi.f)/ing assembly areas, provisioning assembly areas ad
selecting soldiers for discharge through developing benefits packages for assembly, reinsertion, and reintegration, and
identifying implementing 8gerlcies to ensuring that programs for ex~combatants hannonl.ze with government priorities,
delivering benefits, and monitoring reinsertion and reintegration programs.

The anned opposition typically participates in selecting assembly areas and developing benefits packages for a<;semIJly.
reinsertion, and reintegration. It may also participate in delivering benefits.

£kJnobilized soldiers frequently have lillIe input into the demobilization-reintegration process. '[bey have, hO\\/cvcr.
sometimes been involved in developing and implementing benefits packages and counselling other ex-combatants.

UN PKCIs have provided militmy, teclmical und political support for the demobilization process. UN troops have helped
selec~ establis14 monitor. and provision assembly areas and disarm combatants. UN staff bave participated in the
discharge of soldiers and monitored their transport to home districts. UN staff have helped design and implement
programs for IIssembly. reinsertion, and reintegration programs. 'Ibe Special Representative ofthe Secretary-General has
played an important role in belping to overcome political obstacles to demobilization,

UN development and humanitarian assistance bodies have participated in the development, implementation and monitoring
of reinsertion and reintegration programs. They have also provided fimding for such programs.

Bilateral governments have suppo~ed the Special Representative of the UN Secretary-General in creating conditions
conducive to demobilit.atioll.

Bilateral aid agencies have participated in the development, implementation and moni£oring of reinsertion and
reintegJ'ation programs, They ha\'e also provided funding for such programs,

NOIl"governmental organizations and public international organil..ations have participated in the de'r'e1opment,
implementation and monitoring of reinsertion and reintegration programs.

TIle World Bank has participated in tbe developrnen4 implementatIon and monitoring of reinsertion and reintegration
programs. Jt llas also pro't'ided funding for such programs.
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1. According to "The Convention on the Rights of the ilild," adopted. by the United Nations
Ga1eral Assembly on November 20, 1989, entered into force on September 2, 1990, Il •••a
child means every human being below the age of eighteen years unless, under the law
applicable to the child, J!'UUority is attained QU'lietr (Article 1).

2. In addition to the items cited in the text, this chapter has made use of.the following
reports: Ball 1995, Clark 1995, Colletta and &111993, Colletta, Kastner, Wiederhofer and
Woldu 1996, Colletta, Kastner, Mondo, and Wiederl10fer 1996, Intermuional Labour Office
1995a & 1995b, Klingebiel et aL 1995, and Organization ofAfrican Unity and Global
Coalition for Afiica 1995.
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