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I DEMOCRATIC DEVELOPMENT:
THEORETICAL APPROACHES




Democratic Growth or

Gridlock?

Georpes Berthoin

THE DEMOCRATIC PROSPECT
is a subject of broad and growing in-
terest. People of diverse cultures, his-
toric expericnces, political conditions,
and responsibilitics come together
with increasing frequency to under-
stand and build on their quitc varied
democratic cxpericnces, What those
individuals usually have in common is
the scarch for frecdom—as much free-
dom as possible. Whatever their
unique background, pcoplc scck to
find security, acquirc knowledge, and
inherit the wisdom accumulated by
their forcfathers, cnjoy political and
social accommodation, and find the
means of self-subsistence to perpetu-
atc the chain of generations.

They understand and sharc these
basic human necds. Although each so-
cicty finds its inherent justification vis-
A-vis its aims and goals, in transform-
ing itself into a political framework of
predictability and security, the task is
to find harmony. ‘T'he raison d'étre,
the legitimacy of conferences of dem-
ocrats, is to transform into reality these
human rights. ‘The concept of human
rights belongs not to one particular
culture or to a particular political group
but to mankind as a whole. A political

Georges Benthoin has been European chair-
man of the Trilaleral Commission since 1975,
He was principal private sccrelary 1o Jean
Monnet, ambassador of the Faropean Com-
munitics o the United Kingdom (1971~
1973), and intcrnational chairman of the Fn-
mpean Movement (1978-1981).
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structure can only find its truc sensc,
its rcal finality, its truth in as much as
it will mect thesec human rights.

Human rights precede the state,
They exist, whatever organizational
form it takes. They are the very ex-
pression of human nature, inalicnable
and universal. They are inherent in
cach human being who is their living
testimony, thcir origin, and their f-
nality. Socicty is more important than
the state. The power of the state must
scrve man. It is within this relation-
ship that any durable political regime
finds its own legitimacy.

Then, one faces the fundamental
alternative. A state finds its definition
in the frce expression of socicty: “gov-
cemment of the people, by the people,
for the people,” that is, democracy. Or
a state denics the free expression of
socicty and puts down the pcople
through confiscation of their responsi-
bilicies, rights, and duties, that is, dic-
tatorship. The difference between the
two political systems becomes striking
when conflicts break out between so-
ciety and the state. In a democracy,
the people change the leaders, in a
dictatorship, the leaders try to change
the people.

It is a fact that political systems
where the state does not accept the
people as they are, or wish to be,
abound in history as in contemporary
times. All have in common their insta-
bility, their defensive attitudes, and
their fragility. It is also a fact that, in
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Georges Berthvin

the long run, the strength of socicty
prevails and leads to democracy as po-
litical structure, which allows the cx-
pression and  realization of human
rights, as a permanent and universal
value, Today Bai Huan, a leading
Chinese writer and poet, can proclaim
in Shanghai, “Decmocracy is a univer-
sal right.” Ahmed Ben Bella, former
leader of the Algerian Revolution, ac-
knowledges likewise that “the Algeri-
ans are hungry for democracy.” In
Chile, Pakistan, and Poland, the call
for democracy shows how various cir-
cumstances, cultures, and religions
cannot be an obstacle to the expres-
sion of this compelling nccessity com-
mon to all mankind: political partici-
pation,

Suggesting the quasi-mechanical
power and the historical determinism
of the democratic upsurge must not
lead to ignoring the problems it has to
face. By definition, democracy is not
a fixed, ossified, form of political struc-
ture. It expresscs a society in constant
movement and cvolution. Its leaders
are permanently placed at the cross-
road of what is desirable for the indi-
vidual and possible for all. Always re-
sponsible to the free and regular
judgment of the people, they must
avoid the dangers of disorganization,
helplessness, and obsolescence. They
must express both liberty and author-
ity but avoid excess in cither.

Hence, democracy, as a political sys-
tem, expresses society in its needs for
flexible change. Furthermore, it pro-
vides socicty with the permanent sta-
bility and sccurity that society de-
mands in order to exist. Both are the
cause and the consequence of cach
other, ‘I'he democratic leader has the
formidable task of culling inspiration
from the inner logic of both these re-
quirements. He must be from one and
from the other. He jointly represents

Grorges Rerthoin

the people who delegate and control
and the state which receives a man-
date and must take action. This goes
beyond any precisc science and ex-
plains why politics, when democrati-
cally practiced, is an art. The morc
one departs from dictatorial forms of
government toward greater forms of
democracy, the more onc distances
oneself from scientific conceptions (for
example, Marxism) to reach pragmat-
ics. Winston Churchill, Charles de
Gaulle, and Ronald Rcagan, for ex-
ample, pursued such a pragmatic
course.

When information was accessible to
few people, active socicty was limited
to a small number. Democratic lead-
ership scemed to be fairly casy. To-
day, the nature, extent, and speed of
change involve a vast number of pco-
ple. Active society includes cvery-
body, everywhere. The exercise of de-
mocracy becomes the responsibility
and the demand of the masses. Being
more fundamentally comprchensive,
democracy, to remain operative, legit-
imate, and truc to its own nature, be-
comes more complex and as such more
vulnerable.

Beyond the purely political aspect,
democracy must nowadays address it-
self to culture and cconomy. Cultural
traditions that cnable cach human
being to find a reassuring and solid
answer to the challenges of life are
often disrupted. The process of assim-
ilating the new and the unknown is
cluttered. ‘The different modes of re-
lation with others seem to become ob-
solete. What binds men is deteriorat-
ing at the very moment when material
progress is creating interdependence.
This challenge, to all culwres, is
found automatically in political soci-
cties—be they dictatorial or demo-
cratic. It is twofold: on one hand, the
masses feel able to become omnipre-

-

sent and demanding authors of their
own destiny; on the other hand, they
need new reassuring contexts,

Man needs bread, too. Democratic
principles, whatever their intrinsic val-
ues, do not mean much to an empty
stomach. Even those who have
reached enviable standards of living
expect that democracy will be able to
deliver. ‘I'he Marshalt Plan recognized
this situation and organized a coherent
recovery program of cconomic and so-
cial means to make Western Europe
safe for democracy. A democracy
must, in order to face modern chal-
lenges, account for the fate of the un-
derprivileged and more generally the
fairness of cverybody's conditions.
From the beginnings of mankind, rc-
ligious orders have taken up this de-
mand for compassion and charity. To-
day, democracy must address itself to
the economic and social demands of
socicty. This point nceds more exten-
sive recognition. Such a challenge
docs not lead to state interventionism
where public authoritics assume func-
tions normally undergone by compo-
nents of socicty. An actitude of benign
neglect of economic and social factors,
however, could jeopardize the very
structure of socicty and, in so doing,
the state would forfeit one of its func-
tions. Britain, the United States, West
Germany, and others arc impressive
examples of the way this fine-tuning
is possible and successful,

The vulnerability of democracy de-
pends on the ways it responds to so-
ciety’s demands, beyond the political
demands. Democracy cannot durably
exist without them. It finds unique
strength in its recognition of the lib-
enty of cach human being to express
them. The more people extend the
area of their own liberty, the larger the
basis and content of democracy. It ac-
companics and illustrates this move-

Growth or Gridlock?

ment. Through it, it finds growing le-
gitimacy and incrcased means of
action. Automatic adaptation to the re-
quircments and needs of socicty takes
place through institutions that result
from frce consultation of the people.
Through individuals’ a priori choices
on the basis of their political programs
and aftcrward through their judgment
on their records, the state keeps in
harmony with socicty,

Democracy has other challenges
that could be opportunities: the glob-
alization of the world and the multi-
plication of actors within different cul-
turcs. As a systcm, democracy must
demonstrate adaprability to different
societal realitics. One conscquence is
that various forms can exist. The only
prerequisite common to all must re-
main the respect of human rights. The
Western form of democracy is one of
many. Even within the Western world,
variations cxist. For example, the way
democracy works in Canada, France,
Japan, Spain, Sweden, or the United
States is not identical. Cultural, be-
havioral, historical, climatic, religious
factors explain the differences. This
means, therefore, that when democ-
racy prevails in a given country, it is
not a victory of the West or the United
States, but a victory of the people of
that country for themselves. If one day
the Soviet Union becomes a democ-
racy, the event should be celebrated
as a victory for the peoplc that com-
pose this entity and nobody clse.

‘This leads to another challenge: na-
tional sovereignty. As the world be-
comes interdependent, man wants to
fight against his fears of boundless,
cosmopolitan new spaces. He stresses
the identity of what he believes or to
what he wants to belong. He feels the
neced to take refuge in and return to
fundamentals, whether national, reli-
gious, or cthnic. Democracy, through

Growth or Cridloael ?
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its fexibitity and its direct link ‘wnI;
the people, represents the nationa
veetor for this demand of sovereignty.
lercin lies a dangerous dilemma.

On one hand, democracy rcprt;scn(.;
and guarantees the best cxpression o
national sovereignty. On the other, it
must be capable of innovations often
in advance of the consciousness, "a(i
ditions, even prejudices of socicty an
adapt its functions to the new rgqlllnrc-
ments of people and technological ne-
cessities. It is supposed to address it-
selfl  altogether  to ll.lc' inncr
contradictions of the individuals Il(:
ficely represents. Producers wou
like to be protectionists; consumcdrs.
free traders; spiritual bclngs..‘fun a}
mentalists; tourists, tolerant citizens 0
lh?l“\wwzrlg;ain trends characterize the
present  challenges:  devolution o‘:
power ncarer to the mdly:duals an
internationalization of main clements
in modern sociery. Being more in-
formed, better cquipped, and more in-
volved in the quest for his identity,
man wants to bring nearer to home thlc
centers of power to which he will del-
cgate authority. Power must move
closer to pcople, no longer functioning

at arms length from them. Dcmocracg
is transformed by this general tren

through various processes of qccc;!-
tralization, devolution, and regiona l;-
zation. This brings about an eroston od
traditional national sovereignty an

tensions between centrifugal and t;cg-
wipetal forces. Forms of intcrnal fed-
eralism hecome necessary, a_nd more
systematic use of democratic pr(;c:;:
durcs provides the answers. Larg::l chc
cral systems, such as C_anada an th

United States of America, show t (:;t

the solution to these tensions, sprciai -

ing around the world, is not :gss ::

mocracy but more democracy. Demo f

racy provides the adaptability an !

flexibility required by the growing in

186

-

nt of the people and t!lc in-
Z:)t::sc::icmcans (hali modern sciences
heir disposal. .
pu’}?l::(othcr chI;(;Icngc all political so-
cietics face is the (cc!mologlca] ‘cvoi
lution that is ecroding gradmona
fronticrs behind which national so(\]r-
creignties  lived and pro§pcrc|: .
1deas, people, good‘s, dan‘gcrs m\(/]o ve
the whole of mankind. Everybo ykls
awarc of them because satcllites t;:l c
photographs of Earth from space. No-
wadays, this fact is universally rcf](:]g-
nized but not yet managc;d. In a ;-
tion to the cconomic: soc:al,_cul(ura .
and regional dimensions, this pla':mcl—
tary dimension is the greatest chal-
mocracy. o
Ic"‘lg';dtaoy.d :i:cmocraZy mus(‘rcconcnlc'u-
self with national sovereignty which
by nature rejects outmdc‘mtcrfcrcn'c‘c
while it has to accept and integrate the
necessity of in(crnatlopal coopcration.
Because of the principle pf govc;_n-
ment of the people, by the people, for
the people, a government must accept
contacts, coopcration, and integration
with other peoples who have the same
demands of sovcrc:gnty..'l'hls qcu;
type of interrelation and its practica
consequences scem contrary to sovl;::
cignty. The challenge is serious be-
cause applying the demoeratic pnml:):
ple to the global level can
perceived as betraying the very sov-
creignty of the people, \fvho are agculs-
tomed to cxpressing it cxclusnvcdy
within the limit of national bound-

aries.

Often ignored or misunderstood as

a purcly cconomic and protectionist
device, the European Commum‘tiy
provides the beginning of a very ad-
vanced, daring, and Qracucal solution.
Building from centurics-old European
societies, treaties sincg 1952 have ?s‘;
tablished a democratic process witl
constitutional delegations. Ihf: insti-
tutions thus created found their dem-
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ocratic legitimacy through the creation

of the European Parliament, The 12

sovereign member states, on a univer-

sal suffrage basis, jointly elect the
members of this parliament. Democ-

racy was thercfore introduced on a

level where diplomacy traditionally
prevailed. Can such ap cxample he
applied elsewhere in the world and for
the whole of mankind? This question
cannot be avoided because the world
is engaged in such an irresistible pro-
cess of interdependence. ‘Ihere is no
casy answer. Perhaps the experience
of the European community is not ac-
ceptable elsewhere, A certainty pre-
vails, however: the problem of world
management remains and demands an
answer. Democracy would gain a his-
torical victory if it could provide a re-
sponsc to this challenge. Thercfore,

democrats around the world should

study the theoretical and practical as-

pects of the European Community in

its institutional mechanisms and polit-

ical choices.

Some might wonder if, at this junc-
wre, dictatorship might not offer bet-
ter prospects than democracy, Despite
the formidable means dictatorship can
mobilize and master, it is becoming
gradually incffective  vis-3-vis the
global diffusion of information, knowl-
edge, and hopes, l)ic(atorship can
prosper for a while behind tight na-
tonal borders. “T'his cannot last as
technological development relativizes
its means of action through interna-
tionalization. ‘I'he nature and speed of
change demand constant flexibility
ind adapuability, which, by nature,
dictatorship docs not have and cannot
sustain without risking changing itsclf

Jinto a democracy. Because dicuatorship

does not accept the free and regular
consultation of (he people, it cannot
oid a growing gap benween itselfand
the people. Its own nature prevents it
from being fully aware of society’s ¢x-
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istence and importanee. Socicty exists
by itself and cannot be prevented from
existing. If ignored, dramatie uphecav-
als become unavoidable. The modern
world has seen thesc political carth-
quakes become increasingly frequent
and violent. Then suddenly aware,
dictatorship becomes afraid of society,
and tyrants pursue the people, as dem-
onstrated by the referendum jn Poland
orin Chile. At the very moment dem-
ocrats rcjoice, a very scrious challenge
faces them: is it possible for a dicta-
torship to wransform itself into 2 de-
mocracy - without  provoking grave
tremors putting everybody at risk?
Where itis alrcady in existence, de-
mocracy must remain the valid exam.
ple of modernity. Its mechanisms per-
mit such an adaptation. The wisdom
of its people, collective and individual
cthics, and political know-how of the
leaders will provide the answer: it
must remain an attractive, fair, and re-
liable system of government. The
great challenge remains its auitude
when and where transitions toward de-
mocracy take place,

The tribute paid by dictatorship to

the natural supcriority of democracy
provides an answer, In effect, almost
all dictatorships feel the need to look
for the formal appearances of legiti-
macy. Beeause dictatorship canpot rely
for long on sheer brutal force, it rec-
ognizes and compares itsell with the
very essenee of human society.
Through more or less formal delega-
tions of power or through votes, even
with 99.9 pereent majoritics, or
through limited periods of authoritar-
fun rule, dictatorships try 10 borrow
democratie elothes to woo the favors
of the people, Examples of this pro-
cess abound nowadays.

At this juncture, democracies meet
their most challenging sresponsibilities,
Western countries found the way 1o
democracy to be long and complex.




“This should not be forgotten when
one looks at similar effores in different
parts of the world, 'The modern way
in the same direction could be to
evolve from a state of complete dl(f-
tatorship, authoritarianism, or totali-
tarianism to reach a stage when the
rule of law prevails and the formgl as-
pects of constitutional or intcrnational
law become a reality. Then, wnh!n
this system, the formal dcmmmcy will
gradually transform itself into a2 true
democracy by involving the p'coplc
more directly. ‘I'ransitions of this na-
ture are and were possible. Qrcccc.
Portugal, and Spain are impressive ex-
amples of the successful outcome of
what so many expens thought impos-
sible. )

“Fhis supposes a certain sense of re-

1KY

sponsibility on the part of cxisting de-
mocracies to have guidelines when
new democracies are emerging. One
should be aware that dcmocr'acy sets
an example by being responsible and
should continue to do so. One should
respect the history and culture of the
countries undergoing the change to
democracy. Onc should respect their
-national sovercignty and refrain from
statc interference. One should re-
member that world public opinion has
existed for years and that, by address-
ing it with tolerance and vigor, onc can
reach all corners of the caut} and
therefore change the course of history.
One of the discoveries of modern
times is that, if there is dctcrmlm.sm
in human evolution, it leads mankind
toward democracy.
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England, the United States,
and the Export of Democracy

Enrigue Krauze

NOT LONG AGO, the Mexican me-
dia announced that the U.S, govern-
ment had developed a program to pro-
mote democracy in the hemisphere.
The official document recognized thar
“the American people find it more ex-
peditious to work with democratic
governments than with authoritarian
regimes,” and it announced a contj-
nent-wide meeting to be held in mid-
1989 t0 approve and “proclaim the
Magna Carta of Pan-American demaoc-
racy.” Not onc editorialist took the
trouble to criticize the news by asking
the obvious question: Since when has
the United States been so interested
in hemispheric democracy? In fact, the
cditorials did not miss the point: show-
ing their natural scepticism, those who
transcribed the document simply put
the word democracy in quotcs.

This shore anecdote reveals a long-
standing mistrust. It illustrates the
problem the world’s most powerful de-
mocracy will have if it persists in ex-
porting its own political system. The
problem is not the system itself: de-
mocracy is the best system invented
by man thus far. Nor is there an al-
leged cultural resistance or incompat.
ibility that would make adopting
Western-style democracy difficuft in

Enrique Keauze is a historian and essayist of
Mexican development and democracy who
also serves as coeditor of a periodic seview,
Vuelta, 1le has written a aumber of books and
assays on cultural and political history of
Mexico.

L

countrics that have lived with other -

traditions for centuries. The problem
lies in the poor track record the United
States has in the hemisphere and in
the inadequate U.S. understanding of
its misbehavior, -

Throughout history, not all the pow-
crful democracics—or, for that matter,
all democratic empires—have had the
same limitations. England provides
the clearest example of this. A cursory
inspection of a map of the former Brit-
ish empire reveals a constellation of
democracics, Let us leave aside the
most obvious ones, that is, those that
were founded directly by British im-
migrants: Australia, Canada, New

" Zcaland, and of course the United

States. Small Caribbean islands which
live, or have lived, under the British
flag are democratic: the Bahamas, St.
Lucia, St. Vincent, Others, such as
Barbados, Jamaica, and Trinidad,
have survived the most difficul test of
democracy and—with the exception of
Grenada—have established and re.
moved quasi-totalitarian regimes in a
peaceful manner. On the mainland,
Belize is a model democracy. Further-
more, onc must ask oneself if the re-
sistance along the Misquita coast of
Nicaragua does not owe at least some-
thing to the liberal English tradition
that dominated the region until the
cnd of the nineteenth century,

One can rightly say that the British
were less successful in passing along
democracy to the African colonies.
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Remedies

In a political system as large as a country, a plurality of relatively
independent organizations is necessary not only for mutual control
but also for the democratic process. Applied on the scale of a coun-
try, the democratic process in turn makes relatively independent or-
ganizations both possible and incvitable. Yet a problem arises—
which I have called the problem of democratic pluralism— because
while necessary, desirable, and inevitable in a democralif: order, or-
ganizational pluralism may also play a part in stabilizing inequal-
ities, deforming civic consciousness, distorting the public agenda,
and alienating final control over the public agenda by the citizen
body.

For reasons explored in chapter 3, the specific shape of the
problem varies in different democratic countries. Because of varia-
tions in patterns of conflict and cleavage, concrete political institu-
tions, and the inclusiveness and concentration of organizations,
remedies that may be appropriate in one country may be unneces-
sary or undesirable in another. In this final chapter, therefore, 1

want to focus on possible remedies appropriate to the shape of the.

problem of democratic pluralism in the United States.

Limiting Factors

Certain remedies that many people find attractive must be ruled
out because of limiting factors. By a limiting factor I mean some-
thing that is either inherent in democratic pluralism or necessary to
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its existence, so that in order to remove it we should have to destroy
democratic plavalism itself. One such limiting factor is of course de-
mocracy or, more accurately, the attempt to apply the democratic
process to the government of a country. To deal with the problem of
democratic pluralism by getting rid of lurge-scale democracy, as
some small-scale democrats seem to envision, would eliminate the
problem but not sulve it. We would then face a far more formidable
difficulty. If in order to remedy the defects of organizational plural-
ism as it now cxists in the United States we were simply to abandon
the effort to create large-scale democracy, we would have to adopt
one of three alternatives: abolish the state altogether: create a non-
demoacratic state; or break the United States into somewhere be-
tween a thousand and a hundred thousand completely autonomous
microstates. Since each of these alternatives would leave most
Americans much worse off and would surely re-create, though in
different form, all the defects now attributed to organizational plu-
ralism, I accept as an irremovable limit-on solutions the continua-
tion of the American experiment with large-scale democracy.
Following from the first limit is a second, or rather a set of lim-
its: the democratic dilemmas described in chapter 5. When dif-
ferent groups of citizens set forth conflicting claims to autonomy and
control, principles drawn from demacratic ideas, general theories of
justice, or specific constitutional principles will not necessarily vield
a solution that is cither unambiguous or incontestably desirable. For
example, we cannot properly deny political autonomy and control to
certain citizens on the purely substantive ground that they are able
thereby to inflict harm on others; for it is likely that any alternative
allocation of autonomy and control will also enable some people to
harm others. To propose that we resolve such issues on purely utili-
tarian grounds raises both substantive and procedural problems.
Substantively, aside from all the familiar difficulties in a utilitarian
appraisal of costs and benefits a more basic difficulty arises when a
strictly utilitarian solution confronts cluims based on fundamental
rights. In addition, some sort of procedure is needed for arriving at
judgments about such cases. Even if the legitimacy of the majority
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principle were granted, to propose that all jurisdictional issucs
be settled by a majority decision runs squarely into the question,
Which inajority is rightfully entitled to settle jurisdictional ques-
tions? If one set of contestants is more numerous and more inclusive
than another, should the mare inclusive majority always prevail? To
justify control by the more inclusive majority as invariably a matter
of right is easily rebutted by counterexamples. And a justification
based only on utilitarian considerations, such as “the greatest good
of the greatest number,” will once again clash with claims to auton-
omy justified by appeals to fundamental rights.

In the same way, to justify a grant of political autonomy on the
utilitarian ground that concentration of power and political re-
sources is dangerous, and decentralization is therefore desirable,
fails to meet the argument that on some matters, including funda-
mental rights, uniforinity is desirable; and uniformity requires cen-
tralization and concentration. And so on. I do not mean to iinply
that reasonable solutions can never be found. Moreover, certain
constitutional and political principles would help to guide a country
through its conflicts aver autonomy and control. But we cannot ex-

* pect any solution to the problem of democratic pluralism to escape

scot-free from the fundamental democratic dilemmas described in
chapter 5. For we live in a world where ideal solutions frequently
cannot be found, even at the theoretical level. We may, nonethe-
less, sometimes arrive at satisfactory solutions.

Closely associated with the first two limits is a third. For rea-
sons diseussed in the last chapter, we must reject Type I solutions
altogether. Yet not all Type 11 solutions for large-scale democracies
are cqually desirable. .

Finally, and partly as a consequence of the others, a limit is set
by the need for some decentralization of economic decisions to rela-
tively autonomous units, including productive enterprises, and con-
sequently also for a system of market controls. The need for de-
centralization and markets limits solutions not only for econornies in
which economic enterprises are mainly owned privately but also for
those in which the means of production are mainly owned socially
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or publicly. For rcasons explored in chapter 6, a centrally directed
economy, whether owned privately or publicly, is likely to be in-
compatible in the long run with the existence of democratic con-
trols. For either the Guardians at the Center must be made inde-
pendent of democratic controls in order to insure that they can
“rationally” dircct all important economic decisions from the Cen-
ter, in which case the incompatibility exists by definition; or else
they are subject to democratic controls, in which case (as I argued
in chapter 6) popular and legislative pressures would make a mish-
mash of the detailed, “rational,” comprehensive plans of the Guard-
fans. If on these (and other) grounds we reject the solution of a cen-
trally directed economy, it follows that decentralization of important
economic decisions {s necessary.

Decentralization means, of course, that decision makers at
some centers cther than the Center exercise some autonomy over
some decisions. Like the Center in a command economy, these rela-
tively autonomous centers might constitute the Center of a local
command economy. Ilowever, this solution would not only re-
create, though on a smaller scale, the problem of how the control of
the Guardians in a centrally directed economy can be reconciled
with demnocratic controls; it would also generate a new problein: co-
ordination. Either the decisions of the various centers would not re-
quire coordination; or the centers would (somehow) spontaneously
coordinate their decisions without benefit of any external controls;
or their decisions would be caordinated by some system of external
controls that would limit, in soine respects, the autonomy of the de-
cision makers at the various centers.

As solutions in a complex cconomy, the first two are absurd,
and so far as | am aware, no satisfactory model exists along either
line. External controls might be cxercised by higher governmental
officials, by market forces, or by both. If market contrals were en-
tirely absent, an impossible burden of information and communica-
tion would be placed on higher officials responsible for coordinating
the decisions of officials in the relatively anutonomous centers. More-
over, in order to cnforce their coordinating decisions, higher offi-
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cials would need effective sanctions, and these would necessarily re-
duce the autonomy of the various centers. Without some systent of
market controls, then, not only would a decentralized cconomy he
highly inefficient but, in order to achieve more efficient coordina-
tion, one of two developments would almost certainly occur in the
long run. Either the relatively decentralized system would be trans-
formed into something much closer to a centrally directed economy;
or else some of the hcavy burden of coordination would be shifted
from higher officials of government onto the market. If for reasons
already considered we reject the one alternative, only the other re-
mains, and our fourth limit follows.

If we accept these limits, would it be possible to remedy the
defects of organizational pluralism in the United States?

Inequalities in Political Resources

The Standard Solution: Floors and Ceilings

If the problem of inequality in political resources is old and familiar,
so also are many of the remedies. The classical remedy was to en-
sure that at least one crucial political resource, the vote, would he

- equally distributed among all citizens. While universal and equal

suflrage is necessary for the democratic process, however, it has
long been known to be insufficient because the vote is only one kind
of political resource. Because social resources are unequally dis-
tributed, and because many kinds of social resources can be con-
verted into political resources, political resources other than the
vote are unequally distributed.

A more recent remedy is to impose minima and maxima on po-
litical resources. By putting floors under the social resources avail-
able to all citizens—for example, by universal, free, compulsary ed-
ncation and a basic incoine supplied by social security and welfare
payments—minimal political resources are guaranteed to all cit-
izens. In addition, ceilings are placed on the extent to which certain
social resovrcces, mainly money. can legally be converted into politi-
cal resources—for example, by linits on campaign contributions.

170

REMEDIES

Only with the suflrage, however, have the floor and the ceiling
been brought together. With other resources, the difference he-
tween minima and maxima allows great inequalities in social re-
sources to be converted into great inequalities in political resources.
For example, differences in education, occupation, financial re-
sources, and access to organizations greatly affect the extent to
which different American citizens partieipate in political life, the
ways in which they participate, and their effectiveness in gaining a
response from government officials. Education appears to have the
greatest impact on political participation (Wolfinger and Rosenstone
1980, 23f.); and education is loosely correlated with other re-
sources: occupation, income, and access to organizations. Since it
would be preposterous to reduce inequalities in political resources
by imposing a ceiling on education, the alternative is substantially
to increase the minimum level of education, which would require a
far larger allocation of resources than at present to the task of re-
educating the less educated.”

~ Or consider financial resources. Beyond a moderate level in-
come does not seem to have much effect on levels of participation.
But access to money enables some people to participate more effec-
tively in certain ways—by campaign contributions, for example. To
be sure, the effects of large campaign contributions are often exag-
gerated. In spite of prevailing myths, a candidate does not often be-
come the lackey of a large donor; what a contributor often does gain,
however, is the potential influence provided by easier access to an
clected official and a more sympatlietic consideraton of the donor’s
requests (Staehler 1979, 22). And although the legal ceilings on cam-
paign contributions are now far below the financial resources of the
rich, they are well above the finaneial resources of most citizens. To
bring the ceilings down to the level suitable to citizens of median

income would still leave the limits much above the level of the most -

disadvantaged, and in addition might drastically reduce campaign-
ing. Inequalitics in financial and organizational resources also gen-
erate incqualitics in opportunities to influence the beliefs and ac-
tions of other citizens. Finally, differences in financial resources
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contribute to differences in education, for wealthicr citizens and
communities can afford to spend more on the education of their
children, and do so. As a result, differences in influence are somne-
what sclf-maintaining.

The Extent of Economic Inequality among Americans

That gross economic inequality has persisted among Americans for
many generations is hardly an obscure or even highly contestable
fact. In the 1890s the Farmers’ Alliance and the Populists publicized
data showing great inequality in the distribution of wealth and in-
come. Scholars also published estimates; in 1893 one political econ-
omist calculated that 0.33 percent of the population owned 20 per-
cent of the national wealth, while 52 percent owned only 5 percent
(Pollack 1962, 76). Since that time, and particularly during the last
twenty years or so, the data have become more reliable, more easily
accessible, and probably better known. Familiar as they may be, the
figures bear repeating. :

Despite widespread views to the contrary, ‘the net effect of
taxes and transfer payments in altering the distribution of wealth
and income has been comparatively modest. This is not to say that
transfer payments are of trivial importance, for they are not. As in
many European countries, in the United States taxes and transfer
payments have become important instruments of public policy. As a
proportion of total personal income, transfer payments nearly dou-
bled between 1965 and 1977, increasing from 7.6 percent in 1965 to
13.8 percent in 1977. Most of this increase was in retirement bene-
fits, which constituted 6.4 percent of personal income in 1965 and
11.3 percent in 1977. However, transfers of other kinds—primarily
unemployment compensation and income maintenance programs,
including food stamps—also increased (U.S. Census Bureay 1980,
446). The main effect of transfer payments on incomes, then, has
been to sustain the incomes of the elderly and the bottom fifth of
households (Thurow 1980, 157-60).

After half a century of the American welfare state, however, the
after-tax distribution of wealth and income remains highly unequal.
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Because the largest share of transfer payments draws on payroll
taxes, which are progressive only in the lower range of wage and
salary income and regressive beyond that range, the main effect is to
redistribute income within the bottom half, principally from em-
ployed workers to retired and disabled persons. The bottom one-
fifth of households, which reccived 4.1 percent of per capita house-
hold income in 1948, still reccived only 5.6 percent nearly three
decades later in 1977 (Thurow, ibid.), These figures do not include
income from accrued capital gains, which more than double the in-
come share of the top 1 percent of all households (Pechman and
Okner 1974, 46; Thurow, 168). Of course capital gains reflect wealth.
Though wealth is even more unequally distributed than income,
like income the distribution of wealth has not undergone much
change. The top 1 percent of Americans owned 23.3 percent of per-
sonal wealth in 1945 and 20.7 percent in 1972. About 4 percent of
the adult population own more than a third of all financial assets.
The top 1 percent own 57 percent of all corporate stock, 60 percent
of all bonds, and 26 percent of all net worth (U.S. Census Bureau
1980, 470). It is sometimes contended that figures like these exagger-
ate inequality because people acquire wealth as they grow older, and
inequality in wealth is therefore maiuly a function of age. The fact is,
however, the wealth is distributed just as unequally within age
groups as for the adult population as a whole (Smith et al. 1973, 7).
Sometimes findings like these are thought to demonstrate the
existence of a ruling class. They do not. What they demonstrate is
the existence of great inequality in the distribution of economic rg-
sources; and insofar as economic resources are convertible to politi-
cal resources, the figures also demonstrate severe inequality in the
distribution of political resources. There is no satisfactory formula
for specifying an average rate at which economic resources can
be converted into political resources. Probably none can be con- -
structed. But consider the following. In 1969, the latest year for
which good data seem to be available, the average net worth of all
adults, or 122 million persons, was $25,000. For 95.6 percent of all
adults, comprising 117 million persons, it was $17,000. At the same
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time, 103,000 persons comprising the wealthiest 0.1 percent of the
adult population had a mean net worth aof around $2,446,000 (calen-
lated from Smith et al., table 1). Thus the average person in the
wealthiest stratum had almost 100 times the economic resources of
the average American citizen, and 144 times the economic re-
sources of most citizens. Even if the conversion rate from economic
to political resources were low and decreasing, such a distribution
would create distinetly unequal classes of citizens.

In the election system that prevailed in Prussia from 1850 to
1918, voters were divided into three strata based on property, each
of which was entitled to one-third of the popularly elected represen-
tatives. The smallest and wealthiest stratum comprised around 5
percent of the voters, the intermediate stratum around 13 percent,
and the largest and poorest around 82 percent. Thus 18 percent of
the voters were guaranteed 67 percent of the representatives. Not
surprisingly, this system engendered deep resentments that helped
to poison political life both in Prussia and in the Reich (Sternberger
and Vogel 1969, table A-4, p. 348; Rokkan 1962, 76-77). If such a
system were proposed for the United States, Americans would be
outraged and their ontrage would be fully justified on democratic
grounds; for institutionalizing voting inequality in this way violates
the most clementary requirements for political equality in a demo-
cratic republic. But does not the institutionalization of inequalitics
in wealth and income, and thus in political resources, also violate
these requirements?

How Economic Inequality Has Been Reduced in Some Democratic
Countries .

In some democratic countrics, the distribution of income, one of
the prime components in economic inequality, is markedly less un-
equal than in the United States. These countries include the Neth-
erlands, Sweden, Norway, Britain, and Japan. It follows that the ex-
tent of economic inequality in the United States is not inherent
either in a market-oriented and privately owned economy or in
polyarchy and organizational pluralism.

REMEDIES

The explanation for the difference, as David Cameron has
shown, is primarily political. Among the twelve democratic coun-
tries e examined, the distribution of after-tax income is only
weakly related to the level of economic production. To be sure, .
countries like Italy and Spain have lower levels of per capita gross
damestic product and greater inequality in incomes. But among all
twelve countrics the relation is so slight as to offer little hope that
income inequality can be significantly reduced by economic growth.
Moreover, despite plausible hypotheses to the contrary, income in-
cquality is not related (either positively or negatively) to high rates
of growth; or (positively) to the proportion of young people receiv-
ing higher education; or (negatively) to the extent of middle-class
advantage in access to higher education. The most important factor
by far is simply the extent to which social democratic and labor par-
tics have played a significant role in the government: income in-
equality tends to be least in countries where they have. By means of
higher levels of employment and expenditures on social security,
health, and income maintenance, governments responsive to social
democratic and labor parties have raised the after-tax incomes of the
bottom fifth; and by higher marginal tax rates on incomes they have
reduced the after-tax incomes of the top fifth (Cameron 1950).

For all the emphasis on equality in the American public ideol-
ogy, the United States lags well behind a number of other demo-
cratic countries in reducing economic inequality. It is a striking fact
that the presence of vast disparities in wealth and incoine, and so
in political resources, has never become a highly salient issue in
American politics or, certainly, a persistent one. When concern has
surfaced in mainstream politics it has not led to much more than
rhetorical denunciation: the ouly lasting product of Theodore Roo-
sevelt’s renowned attack on “malefactors of great wealth” was the
phrase itself.

Why Economic Inequality Is Not a Political Issue among Americans
To explain why economic inequality has not been an issue in Ameri-
can politics, one must go beyond the standard response of the Left
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that Americans have been brainwashed (or coerced) by the wealthy,
an explanation that is sometimes also used to accomt for the in-
ability of a socialist movement to make headway in the United
States. The weakness of this response, as [ pointed ont in chapter 3,
is that it fails to explain why in practically every European country
privileged clites who stood at the top of a concentration of wealth,
income, status, education, and authority in government that was
generally far more acute than in the United States nevertheless
were unable to prevent politically important socialist movements
from developing; or why socialist movements in many of these coun-
tries succeeded in making a political issue of distributive questions;
or why in some European countries socialist movements brought
about considerably more redistribution than reforin movements
have éver managed to achieve in the United States. If the United
States is a deviant case, its deviance cannot logically be attributed to
a histarical factor common to both the United States and European
countries. ) '

The United States did deviate from European countries, how-
ever, in at least one crucial respect: its ideological development. It
is probably in this singularity that we must search for an explana-
tion. From the American Revolution onward, the ancient problem
posed by the presence of unequal wealth in a republic was met by at
least three different ideological perspectives. In the ideology of
Federalist republicanism, social and economic stratification was an
inevitable, natural, and (within limits) desirable fact of social life
to which politics, even in a republic, must adapt. So John Adams.
At the other extreme, an occasional radical democrat like Thomas
Skidmore contended that inequalities in the distribution of prop-
erty were a definite threat to republican government, that property
rights were subordinatc to the fundamental right of self-govern-
ment, and that in order to prevent gross inequality and preserve a
republican polity, the government should intervene in a systematic
way to regulate the distribution of property.

Aspects of both these perspectives were fused in the ideology
of agrarian democratic republicanism that devcloped under the tu-
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telage of men like Jeflerson, Madison, and the writer John Taylor,
Jefferson’s ally. These advocates of an agrarian democratic republic
agreed that social and economic ineqralities would, if allowed to go
unchecked, undermine the political equality they assumed to be es-
sential to a democratic republic. In their view, however, the best
guarantee of republican government was a body of citizens whose
freedom and independence rested on individual ownership of prop-
erty in land: a body of free farmers. The agrarian democratic repub-
licans were not wildly unrealistic in believing that such a body of
citizens could and would exist in the United States—among white
males, at any rate. But in direct opposition to radical democrats like
Skidmore, their solution did not seem to them to require direct
government regulation of wealth or incomes. For the most impor-
tant element in their solution lay readily at hand; it fit neatly into
Locke's justification for property, and therefore (unlike Skidmore) it
required no challenge to the primacy of property rights.

This providential element, which existed independent of hu-
man intentions, was the seemingly limitless supply of comparatively
cheap land. As in Locke’s justification of private property, but quite
unlike the actual situation in Locke’s England (or in any European
country), in America the availability of land depended much less on
conscious civic deliberation and design than on the bounty of na-
ture. To be sure, the government might have to intervene to ensure
that citizens would have adequate opportunities to acquire property
in land. Opening up and protecting access to the land by (white) set-
tlers would of course require some action by the federal govegn-
ment. But in contrast to Skidmore’s vision of a democratic govern-
inent that would deliberately regulate the distribution of wealth in
order to insure political equality, in the ideology of agrarian demo-
cratic republicanisin political equality would be an inevitable by-
product of an equal opportunity to acquire property. ‘

Now a key assumption of this solution was an implied boundary
that sharply distinguished political from economic life, public mat-
ters fromn private affairs, and a sector of social relations in which au-
thority definitely ought to be deinocratic from a sector in which it
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need not be. The polity, which had to do with public affairs, ought of
course to be governed democratically by its citizens. The economy,
however, constituted a sphere of private relationships in which pro-
ductive enterprises (that is, farms) ought to be governed by their
owners; and owners were entitled to govern not only themselves
but any other adults who might choose freely to associate them-
selves in the enterprise. Naturally if the economic order had been
scen as public, not private, the entire assumption would have bro-
ken down. But in the agrarian society the distinction between the
public and political on the one side and the privatc economy of
farming was hardly a contestable matter.

While Skidmore's solution of regulating distribution won al-
most no support, the solution of equal opportunity to acquire a farm
and, as a result, to become the political equal, in a rough sense, of
other farming citizens quickly gained a wide following. A funda-
mental and lasting way of thinking about solutions to the dynamnics
of inequality entered deeply into American national consciousness
(cf. Pole 1978, 117-47). To be sure, the realities of American life di-
verged, sometimes quite visibly, from what Richard Hofstadter
. called “the agrarian myth” (1955, 23fF.). Most notably, a civic equal-
ity derived from an equal opportunity to acquire property in land
offered no solution to the inequalities that prevailed both in the cit-
ies and in the slave economy of the South. If either the economy of
urban commerce and finance or the economy of slavery were to
spread, the social foundations of an agrarian democratic republic
would be destroyed. In the face of dangers like these, some who
endorsed the emerging ideology recognized that policies might be
needed to check the accumulation of wealth among the few at the
expense of gencral cquality among the many. Thus Noah Webster
contended that “an equality of property, with a necessity of aliena-
tion, constantly operating to destroy combinations of powerful fam-
ilies, is the very soul of a republic” (Stourzh 1970 in Pocock 1975,
534). And, as Hamilton's program came clearly into view, an alarmed
Madison proposed that laws be enacted to withhold “unnecessary
opportunities for the few to increase the inequality of property by
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an immoderate, and especially unmerited, accumulation of riches.”
Laws should silently “reduce extreme wealth towards a state of me-
diocrity, and raise indigence towards a state of comfort” (Pole, 122),
In effect, Madison proposed that there should be both a floor and
ceiling on wealth, ‘

Yet nothing much ever came of these ideas. To explain why pro-
posals for directly regulating the distribution of wealth came to
nothing, we need to look beyond the fact that some of the best-
known advocates of the ideology of agrarian democratic republi-
canism were often landholders of substance and sometimes slave-
owners as well. For the socioeconomic position of the advocates fails
to account for the broad acceptance of their views and the rejection
of solutions like Skidmore's. In understanding why the agrarian
myth and its solution of equal opportunity won out over its rivals, it
is important to keep in mind that even by 1820, 92 percent of the
American people still lived fn rural areas and over 70 percent of the
work force was engaged in farming; in fact, people in farming oc-
cupations remained a majority of the work force until the 1870s.

To farmers, the ideology would have made a great deal of
sense. To begin with, equal access to land was obviously a far easier
policy for state and federal governments to carry out than attempt-
ing to set limits on landholdings. The idea of equal opportunity to
acquire land was also consistent with the right to property; in con-
trast, as Skidmore himself made clear, to regulate distribution by
limiting ownership challenged the sanctity of that right. In addition,
equal opportunity appealed to the strength of acquisitive desires,
and to the social value of stimulating incentives for hard work, risk
taking, foresight, and efficiency; whereas the main appeal of regulat-
ing distribution would be cither envy or the abstract moral ideal of
political equality. .

Equal opportunity would also have fit better with a farmer's
sense that successful farming ought to be rewarded, while putting
floors and ccilings on wealth would have looked like rewarding
failure and penalizing success. Morcover, if there were a large sup-
ply of chcap land accessible to those willing to make the cfiert to
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acquire, develop, and work it, in a society of free farmers the size of
farms would be to soine extent self-limiting anyway. Finally, while
the policies of federal, state, and local governments were not unim-
partant to farmers, farmers were remarkably independent of all
governments, which by European standards had alimost no coercive
mcans they could successfully apply against any significant group of
recalcitrant white citizens, particularly farmers. Taken all around,
then, it must have secmed reasonable for citizens associated with
farming—and most citizens were—to believe that if the govern-
ment were to do no more than provide an equal opportunity for cit-
izens to acquire land, they would all have a rough equality—at least
would not be dangerously unequal—in their access to political
resources.

This perspective became so deeply rooted that by the 1890s
when the social foundations of agrarian republicanism were visibly
disappearing, neither the Greenback movement, the Farmers’ Al-
liance, nor the Populists endorsed the idea of deliberately redis-
tributing wealth and income, even though they turned, far more
than their predecessors had ever done, directly to the government
for assistance. It is true that among the items in the platform of the

~ Alliance and the Populists was a call for a “graduated income tax.”

But the income tax was so minor an objective that the histarians of
the agrarian revolt have virtually ignored it (Hicks 1961, Goodwyn
1976, Pollack). The main thrust of the agrarian movement was not to
put a ceiling on the accumulation of private wealth but to construct
a low floor under farmers’ incomes.

Even so, the Populist challenge was decisively defeated. Farm-
ers shrank into an even smaller fraction of the population (3.3 per-
cent of all households in 1978). Farming was more and more trans-
formed into a husiuess that became fully integrated into the new
economic order of commercial, industrial, and financial capitalism.
Ironically, however, with astonishing ease the older ideology was
adapted to the radically different structure of the new econonic
order. As hefore, political equality would prevail among a citizen
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body of property owners. As before, the task of government was to
ensure fair opportunities to acquire property—in consumer goods,
hones, business enterprises, sccurities, and so on. As before, radi-
cal democrats and socialists who proposed that wealth be more di-
rectly regulated in order to ensure political equality among citizens
were, like Skidmore a century earlier, a minority voice outside the
mainstream of American political life.

Yet if discrepancies had already existed between ideology and
reality during the agrarian perviod, by 1900 economic inequality had
become iminense, and it has remained so to the present day.

Why Economic Inequality May Become a Political Issue

Despite the fact that the unequal distribution of economic re-
sources, and hence political resources, has never become a steady
and major issue in American political life, there are reasons for
thinking that it may becomne so in the future, To begin with, because
the facts will not go away it would take only a slight shift in public
concern to bring them to the forefront of political discussion and
public attention, in the same way that rates of inflation, changes in
the consumer price index, unemployment figures, budget deficits,
and so on have been given currency. If economic growth were per-
sistently low, distributive issues would probably become more ur-
gent; for when everyone’s slice of pie is smaller than expected, more
people will be inclined to wonder whether their own slice has been
fairly apportioned.

In addition, certain changes in the way the economy is likely tq
be perceived in the future would ahinost certainly help to make dis-
tributive issues more salient. In the ideology adapted from agrarian
democratic republicanism the economy is perceived to be a “pri-
vate” sector sharply distinct froin the public sector of government
and politics. But a distinction that no doubt seemed intuitively cor-
rect in the agrarian order now clushes much more forcefully with
the actualities of economie relations in the economic order of corpo-
rate capitalism. While the distinction between public and private
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relations not only retains its uscfulness but becomes even more cru-
cial than before, it is surely a misperception to sce large economic
structures as private, for, like the government of the state, in a real-
istic sense they are public.

Consider cconomic growth. In his monumental statistical study
of the sources of economic growth in the United States from 1929~
1969, Denison found that total national income grew at an annual
rate of 3.33%. A liltle more than half of the annual increase Denison
accounted for by changes in inputs of labor and capital. Of these in-

puts, changes in labor inputs were considerably more important

than changes in capital inputs: 1.3% as against 0.5% for capital in-
puts. Of the labor inputs, changes in the amount of labor employed
added about one percent annually to national income. The increased
educational levels of the employed added another 0.4%. Together,
these were more than sufficient to offset small losses resulting from
a shortening of the hours of work during this period. A little less
than half the annual increase in national income—1.5% to be ex-
act—Denison accounted for by increases in output per unit of in-
put, or what most of us would call greater productivity or increased
efficiency. Of the factors that produced greater productivity, the
largest (accounting for an annual increase in national income of 0.9
percent) is attributed to advances in knowledge (plus factors not
elsewhere classified). Economies of scale accounted for slightly un-
der 0.4 percent (calculated from Denison 1974, table 9-4, p. 127).

It is immediately obvious that little growth in the American
economy can be attributed to the actions of particular individuals.
Certainly growth is not attributable primarily to the insight, fore-
sight, savings, or skills of the owners or managers of industry. The
size of the labor force, its educational levels, increase in human
knowledge, economies of scale made possible by the size of the
country: who can make a rightful claim to having caused these
changes, who engineered them, who controlled thein?

Or consider the question of allocating the fruits of economic
growth. Who ought to receive what shares? And how should the
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“decision” about shares be made? One answer is that shares in the
growth in national income ought to be allocated according to indi-
vidual or group contributions. If the contributions are traccable to
social factors, however, and not to specific individuals or even to -
definite groups, how are we to make the allocations? How, for exam-
ple, ought we to allocate the growth in national income resulting
from increases in knowledge, in the magnitude and education of the
labor force, in economies of scale? If the European Common Market
provides greater economies of scale for European firms, to whom
should the increases in the national income of the Common Market
countries be allocated? Or take the broader question of an economic
“surplus.” Let us suppose (without making too much depend on it)
that we think of a nation’s economic surplus as a hypothetical sum
consisting of what remains, if anything, after total national income is
distributed in personal incomes sufficient for the subsistence of the
population. Needless to say, “'subsistence” is itself in large part so-
cially defined. Whatever the prevailing social definition of “subsis-
tence” and “surplus” may be, however, a country could allocate its
surplus through different processes and in varying amounts for vari-
ous purposes. Like the surplus itself, any “decision” about how to
distribute it will be in some sense a social decision, for it is a com-
plex of innumerable individual and collective choices, including
many by enterprises and some by governments. To what purposes
ought the surplus be put? Higher personal incomes? Renewing the
existing stock of plant and equipment? Increasing and improving
that stock? Improving the health or education of citizens? More les
sure? And how much for each purpose? Few matters should be of
greater public concern than answers to questions like these, few
chuices have greater consequence for so many people, few decisions
made by governments are as important as the social decision about
the distribution of the economic surplus—or, more broadly, the dis-
tribution of the national income. .
Finally, consider a larger firm. A large firm is inherently a so-
cial and political enterprise. It is inherently social in the sense that
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its very existence and functioning depend on contributions made by
joint actions, past and current, that cannot be attributed to specific
persons: the arrow of causation is released by “social forces,” his-
tory, culture, or other poorly defined agents. Without the protec-
tion of a dense network of laws enforced by public governments, the
largest American corporation could not exist for a day. Without a la-
bor force the firm would vanish. 1t would slowly languish if the labor
force were not suitably educated. Who then provides for the educa-
tion of its skilled workers, its white-collar employees, its executives?
One of a firm's most critical resources is language. Language comes
free, provided by “society” and millennia of evolution. Concepts,
ideas, civic orientations like the famous Protestant ethic, the condi-
tion of science and technology: these are social. Who has made a
larger contribution to the operation of General Electric—its chief
executives or Albert Einstein or Michael Faraday or Isaac Newton?

A large firm is also inherently a political system because the
government of the firm exercises great power, including coercive
power. The government of a firm can have more impact on the lives
of more people than the government of many a town, city, province,
state. No one disputes today that the government of a city or a state
ought to be a public, not a private matter. One who supports demo-
cratic ideas would also hold that people who are compelled to obey
public governments ought to control those governments: no taxa-
tion without representation. Should this reasoning not apply also to
the government of a large economic enterprise? If not, why not?
(Dahl 1973).

If the economy and economic enterprises are social, if they are
truly public entities, if like the government of a city, state, ot nation
their governments exercise great power, if they are political sys-
tems—then how ought these “public” institutions to be governed?
If the economic surplus is socially defined and socially created, then
by what means should it be allocated, and according to what princi-
ples of distribution?

It is unlikely that these questions can forever remain beyond
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palitical discussion in the United States. The ill fit between the per-
ception of economic institutions as private, and their qualities as so-
cial and public, creates a discordance that probably cannot be indef-
initely sustained.

Three Stages

While one can foresee how distributive issues might become more
important in American political life, for reasons suggested in chap-
ter 6 I doubt whether it is possible to prescribe a specific principle
of distribution that can be shown to be superior to every alternative,
much less to predict how much and in what ways Ameri-
cans, after extensive political discussion of alternatives, would then
choose to change the prevailing distribution of wealth and income.
As 1 suggested in chapter 6, a number of reasonable distributive
principles can be advanced; none looks to be clearly decisive against
the rest, or still other possibilities; before any principle became
binding it would have to be plunged into the heat and turbulence of
the political cauldron; and what might finally be forged as a work-
able principle would probably be stronger politically but weaker
philosophically than the abstract principles debated by moral and
political philosophers.

It is possible, however, to foresee three stages of change. The
first would be a change in civic orientations of the kind that I have
just described. In the second stage, the United States would use
employment, income maintenance, and tax policies to reduce eco-
nomic inequality in the fashion already achieved in a number<of
other democratic countries. This would be a catch-up phase. In
time, however, the sccond stage would run its course, because of
electoral resistance, as it already seems to have done in the Scan-
dinavian countries, and probably also because of increasingly dis-
advantageous tradcoffs with economic efficiencies, growth, and in-’
centives. The third stage would require structural changes in the -
economic order that would simultaneously foster economic incen-
tives, efficiency, and political equality. This stage has not been
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reached in any democratic country, though new proposals along
these lines have begun to emerge. Meanwhile, the United States
still stands before the threshold of the first stage.

Civic Orientations

Insofar as American civic consciousness is deformed by individual
and group egoism, two possible solutions might be considered. We
might hope (somechow) to foster greater civic virtue among Ameri-
cans by strengthening commitments to the general good. Or we
might strengthen enlightened egoism—what Tocqueville in his de-
scription of Americans called “self-interest rightly understood.” Al-
though the first seems nobler, it is less likely to succeed. In the last
chapter I explained why neither moral nor organic civic virtue looks
promising. I also suggested that the high coincidence of individual
and collective interests required for individualist civic virtue is un-
likely to exist among a large aggregate of persons, no matter what
structural alternatives one might presume them to have adopted.

It might be thought that if individuals and organizations were
sufficiently enlightened in pursuing their own interests, then they
would perceive among themselves a perfect harmony of interests.
Although the idea of an existing or attainable harmony of interests
sufficient to rid us of our politieal conflicts is perennially attractive to
some people, it is an illusion, and like many illusions it is 4 dan-
gerous one. A common form of the illusion is to suppose that if
Americans, say, were only to acquire a better understanding of the
interests that in soine sense “really” exist among them, they would
develop a consensus as to their general good and the ineans to attain
it; and, as a result, political conflict would dramatically diminish in
intensity and frequeney. The lethal defect in this view is that on
somc questions, “objective” conflicts of interest are sharp and real.
The distribution of wealth and income is an example. Is it imagin-
able that a more equitable distribution of wealth and incomne could
ever be achieved in the United States without intense political
conflict?
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While this illusion is more likely to be found among liberals
and conservatives than among radicals, another form is more com-
mon among Marxists and radicals of left and right. This is the belief
that some structural transformation would produce such profound
harmony of interests that, following the appropriate changes in con-
sciousness, the identity between individual and collective interests
would be apparent to all and political conflicts would wither away.
Socialists, for example, often appear to believe that replacing cap-
italism by social ownership and control of the economy would do the
trick. But even if we were to adopt the unwarranted assumption
that all serious political conflict is grounded in economic relation-
ships, for reasons discussed in the last two chapters no unique an-
swers can be found to a number of critical questions about the spe-
cific principles, structures, and processes required to achieve social
ownership and control of the economy. How much autonomy should
be granted, to which economic enterprises, on what kinds of deci-
sions? How should enterprises be governed, both internally and ex-
ternally? According to what distributive principles should the eco-
nomic surplus be allocated? By what process of decision making?

After more than a century of dispute, socialists continue to dis-
agree radically, insofar as they make any serious attempt to answer
specific questions like these at all. It is therefore ahsurd to suppose
that a single answer is likely to gain a general consensus. Conflict-
ing proposals, rooted partly in conflicting conceptions of interests,
would produce political conflicts. In addition, other cleavages-—
occupations, religion, language, ideology, local and regional attach-
ments—would persist. And sometimes they would become "en-
tangled with economic questions; for example, how much of the
economic surplus of advantaged regions should be transferred to
disadvantaged regions? And so on.

Onc clement of an enlightened civie consciousness in a demo-
cratic and pluralist system, then, would be a general acceptance of
political conflict as an inevitable and entirely appropriate aspect of
political life. An enlightened citizenry would understand that when-
ever the demwcratic process is applied to a large number of persons,
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Type I solutions become impossible, and consequently only Type 1
solutions for large-scale systeins are attainable.

A second element of an enlightened civie cansciousness, how-
ever, would be a deep concern for ways of strengthening civie virtue
by achieving a greater convergence of interests and a corresponding
reduction of conflicts. Within the limits of Type 11 solutions and
other limits I mentioncd earlier, several changes would help to
bring about a greater convergence of interests among American cit-
izens. To begin with, the incentives of individuals, graups, and or-
ganizations to search for jointly beneficial solutions to public prab-
lems and their capaeity to perceive their common interests and to
cooperate in achicving them might all be made stronger. So stated,
the proposal sounds purely anodynic. But it entails concrete con-
sequences. If the interests of all citizens were perfectly harmonious
on all public matters, political conflict would vanish and polities
with it; but if the interests of all citizens on all public matters were
strictly conflicting, a demoeratic order, and perhaps any political
order, would be impossible. Although a perfect identity of interests is
likely to remain a rare phenomenon among Americans, strictly con-
flicting, exelusive, and competitive interests—zero-sum con flicts—
are also unlikely to predominate. The interests of different citizens
involved in political conflicts are often neither perfectly harinonious
nor strictly conflicting, but complementary. The interests of citizeus
would be perfeetly complementary if, though not identical, the ac-
tions of each to achieve his or her ends would create benefits at no
cost to the others. Perfect complementarity is no doubt rare. But
interests are often imperfectly complementury, in the sense that for
each actor the gains from cooperating with others outweigh the
costs on balance. Conflicting interests make political life necessary;
but complementary interests make it possible.

Citizens might come to perceive greater complementarity of
interests, and therefore be more willing to cooperate, if they were
more alike in their objective circuinstances. A moment ago 1 sug-
gested that it might be possible to reduce some of the great socio-
economic differences among citizens that result from extreme dif-
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ferences in wealth and income. Such a change, 1 suggested, is
unlikely to be achieved without political conflict. However, some
ways af bringing it about would probably cause less conflict than
others. Meanwliile, the point to keep in mind is that as long as cit-
izens are vastly unequal in the resources they have at their disposal,
including - their political rcsources, they are unlikely to perceive
great similarity in their interests, nor do they have objective
grounds for daing so. If “the general good” conflicts with one’s own
interests, one cannot realistically expect many citizens to act al-
truistically to sacrifice their own intcrests for the bencfit of others,
least of all those who perceive themselves to be significantly worse
off than others.

In addition, certain integrative institutions might be strength-
ened, a question to which I now turn.

The Public Agenda

I suggested in chapter 4 that in comparison with a number of other
democratic countries American political and economic institutions
are less integrative and more fraginenting. That the political institu-
tions should be weak in their capacity for integration is hardly sur-
prising, since both the constitutional structure and extraconstitu-
tional organizations like the political parties were shaped by a
perspective that strongly emphasized the dangers of concentrating
power and the necessity of allocating it to relatively indcpendent
centers. Although the Framers believed that by granting the stytes
too much autonomy and the central government too little control
the Articles of Confederation failed to provide adequately for na-
tional integration, they had no wish to cure the defects of the Arti-
cles by a too generous concentration of power in the new constitu-
tional system. Political belicfs influenced by Hume, Montesquieu,
and British constitutional doctrine (a doctrine swiftly outinoded by
British practice) were reinforced by the evident political realities of
the time, for even within the Constitutional Convention some dele-
gates contended that the changes under consideration were dan-
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gerously centralizing, and a few left to join other anti-Federalists in
oppusition to the proposed Constitution. Consequently, in their
search for solutions that would overcome the fragmentation of the
Articles and yct avoid a concentration so great as to cause the Con-
stitution to be rejected or, still worse, encourage tyranny if it were
accepted, the Framers gave impetus to a stronger centripetal thrust
in American political institutions than exists in a number of other
democratic countries.

Four further consequences followed from the constitutional
system, the political theory it reflected, and civic orientations that
were to become widely diffused among Americans. The first, in-
tended by the Framers, was to impede the operation of majority
rule. In few other democratic countries are there so many obstacles
in the way of government by electoral and legislative majorities.
The second, unforeseen by the Frambrs but consistént with their
intentions, was to ensure that when political parties developed, as
they soon did, they would be more decentralized, more frag-
mented, less cohesive. And they would be less able to organize a
majority coalition capable of uniting on and carrying out a set of pol-
icies than would the party systems that were later to develop in
many other democratic countries, including a number of countries
with multiparty systems. The third consequence, which was also
unforeseen but contradicted the intentions of the Framers, was to
make it relatively easy for pressure groups to influence decisions
in behalf of objectives that are often narrow and highly particularis-
tic. This consequence is not independent of the second. As E. E.
Schattschneider pointed out several generations ago, the strength
of parties in policy making tends to be inversely related to the
strength of pressure groups, and in the United States the joint effect
is a markedly weakened capacity for political integration (Schatt-
schneider 1942, 192 and passim). Since the 1960s, fragmentation has
been increased even further by the disintegration of the major par-
ties into loose confederations of antonomous groups organized to ad-
vance the individual political fortunes of particular candidates—-a
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development, as Schattschneider forecast, that has been paralleled
by a rapid proliferation of narrow pressure groups.

The fourth consequence, like the third, was both unforescen
and clearly contrary to the intentions of the Framers: the develop-
ment of the presidency into the main integrative force in the politi-
cal system. From Jackson's time onward, the president has become
the exclusive claimant to a mandate from a national majority and the
only national official with some capability for forming and maintain-
ing a majority coalition in both the electorate and Congress large
and cohesive enough to carry out a program of reform against the
resistance of well-entrenched minorities. The upshot, which the
Framers failed to foresee, is an office of unstable and at times dan-
gerous power. The antimajoritarianism of the constitutional system,
the relative independence of president and Congress, the weakness
of political partics, and the corrclative strength of pressure groups
have encouraged presidents to overcome the designed limits of the
office by concentrating gréat political resources in the presidency
and employing them in ways that are beyond the effective control of
Congress, the courts, and the electorate. When reaction sets in
against this excessive concentration of presidential power, the result
is presidential ineffectiveness (Dahl 1977, 1980a).

Even without changing the Constitution, the political system
does contain some potentialities for greater integration. The Bud-
get Reform Act of 1974 provides an excellent example. Before that
act was passed, budgetary dccisions in Congress were a striking
illustration of the irrationalities of an excessively fragmented pro-
cess, for neither house of Congress had ever provided itself with
an opportunity to consider either the sum total of expenditures
that would result from piecemeal authorizations and appropriations
or the rclation between total expenditures and total revenues. A
greater apportunity for irrationality in fiscal policy can hardly be
imagined. In 1974, however, Congress transformed its fragmented
system into a deliberately integrated budgetary process. Although
fragmenting pressures persistently endanger the survival of that re-
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form, it demonstrates that the constitutional framework by no means
stands as a barvier to an increased integrative capacity.

The political parties provide another example. Their recent
disintegration—the Democratic party in particular—is partly a re-
sult of reforms that were undertaken in a deliberate effort to “de-
mocratize” control over nominations and programs, though with an
inadequate grasp of their disintegrative effects. Not-only are these
reforms reversible, but additional changes could further strengthen
the integrative capacity of the party system: for example, more cam-
paign funds could be channeled through the national committees,
and campaign funding by the proliferating political action commit-
tees could be restricted. Moreover, if Americans ever had a mind
to, they could, within constitutional limits, also transform their
shambles of a two-party system into a multiparty system. Paradox-
ically, with four or five parties, each considerably more cohesive
than either of the two loose confederacies, the process of forming
legislative coalitions might be considerably more integrative than it
is at present or has generally been in the past.

Yet the relative independence of president and Congress and
the built-in conflict their independence creates cannot be remedied

. without a constitutional change far more fundamental than any-

thing that Americans have until now been willing to consider. In de-
signing the presidential office, and its relations to the clectorate and
the national legislature, the Framers had very little experience to go
on; they found it exceptionally difficult to decide on a design, since
every proposed solution seemed defective; and the particular de-
sign they finally settled on seems not to have been based on any
profound rationale (Dahl 1981, 58f.). Whether by accident or de-
sign, for the first century and a half the presidency, though occupied
for the most part by men of stunning mediocrity, appeared to work
satisfactorily. It no longer does. If the Framers were to assemble to-
day, a vastly richer body of American and comparative experience
would surely compel a different choice—probably something along
the lines of the design they thrice adopted (a chief executive chosen
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by the national legislature) before turning finally to their solution of
a president chosen independently by a college of electors (ibid., 66).

The weak integrative capacity of the political institutions is du-
plicated in American economic institutions. As we saw in chapter 4,
economic organizations—businesses and unions in particular—are
neither sufficiently inclusive nor sufficiently centralized to make a
system of national bargaining either possible or desirable. Because
the economic organizations are decentralized, negotiators would
find it difficult and often impossible to bring about compliance with
the terms of a national agreement; because the organizations are far
from inclusive, in arriving at their agreements negotiators would
have little incentive for taking into account the interests of the ma-
jority of people outside their organizations.

Great risks are entailed in a system of national bargaining by
cconomic organizations that are both centralized enough to insure
compliance with their agreements and inclusive enough to compel
negotiators to consider the short- and long-run interests of a large
and representative share of the population. But consider the alter-
natives: (1) Maintain the present system of decentralized bargaining
by exclusive associations, which are strongly motivated to pass on
the costs of their bargains to others not involved in the bargaining
process and, like Congress before 1974, have ncither incentive nor
opportunity to consider the general and long-run consequences of
their decisions. (2) Maintain decentralized bargaining but (some-
how) make the organizations more inclusive, which would do nuth-
ing to increase the capacity for integrated decisions. (3) Elimin3te
the need for negotiation and bargaining by prohibiting all economic
associations other than the individual firm, a policy that by requir-
ing the prohibition of trade unions would be impossible to carry out
today in any democratic country and, if it were possible, could be
executed only at an excessive cost to fundamental rights. Or (4) Im-
pose national economic policies without the consent of - the eco-
nomic organizations, and unions in particular, a task that has proved
to be impossible in all democratic countries.
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Alienation of Final Control

In the United States the extraordinarily successful adaptation of the
ideology of agrarian democratic republicanism to the economic
order of corporate capitalism that replaced it gave powerful support
to the belief that, like farms, corporate enterprises should be pri-
vately owned and controlled by and in the intcrests of their owners.
Yct when giant corporations make decisions that have enormous
consequenccs for millions of persons who do not control those deci-
sions, their legitimacy persists in uneasy tension with the demo-
cratic ideology to which most Americans also subscribe. On the
landscape of a demacratic country great corporations loom like
mountain principalities ruled by princes whose decisions lie beyond
reach of the deniocratic process.

It would be easy to diagnose the problem simply as an obvious
conflict between democratic criteria and the private governments of
corporate enterprises and to prescribe as the obvious solution dem-
ocratic control over their governments. But the diagnosis risks ig-
nofing the complexity of the problem and thus encourages simplis-
tic and sell-defeating solutions.

Alienation and Rights to Autonomy

As we saw in chapter 3, it is not always a simple matter to judge
whether a people has alienated its rightful control over public mat-
ters. For the mere fact that an organization makes certain important
decisions independently of the central government of the state is
clearly not sufficient to establish alienation, even if the central gov-
ernmeant could not exercise control over those decisions, either con-
stitutionally or de facto. -

For we must first determine whether an organization’s auton-
omy (with respect to some identifiable range of decisions and in re-
lation to certain other actors or classes of actors) is derived from a
fundamental right of its members. In chapter 3 1 argued that when-
ever autonomy derives from a fundamental right of the members of
an organization, it would be wrong to say that the demos and its rep-
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resentatives have irrecoverably lost, i.e., alienated, their final cou-
trol over the public agenda; for they cannot alicnate control over de-
cisions they are not entitled to control. For example, if citizens
possess a fundamental right to form and support political parties
that can act independently in developing programs, nominating
candidates, running campaigns, communicating with the public,
and so on, then the fact that the governinent has no authority to
deny to parties their autonomy on these matters can hardly be taken
as evidence that the demos has alienated its control over public
matters. )
To be sure, determining fundamental rights in concrete in-
stances is an exceedingly difficult problem, both substantively and
procedurally (Dahl 1980b). But that problem fs inherent in both
democratic theory and practice, whether the theory be manistic or
pluralistic, whether democratic institutions are on the small scale of
the city-state or the large scale of representative government in a
nation-state, and whether the constitutional systemn is unitary or
federal. It would therclore be unreasonable to insist that to remedy
the deficiencies of democratic pluralisin one must first provide a
unique solution to the problem of findamental rights. One possible
solution that has been adopted in a number of democratic countries
is a systemn of legislation cum judicial review, under a written consti-
tution that specifies certain fundamental rights. This is not, of
course, the only solution, either thevretically or in practice, and not
all democratic countries have adopted it. Yet in all democratie coun-
tries certain rights are held ta be fundamental, in the sense that in-
fringing them is considcred impermissible, and processes exist for
determining what these rights are and for ensuring their enforce-
ment. Consequently, I shall assume that an acceptable process is
available for determining fundamental rights and deciding whether
an organization's claim to autonomy is derived from one or more
fundamental rights.

Among the rights that might justify an organization’s autonomy
on certain matters, four are particularly rclevant here. (1) Some po-
litical rights are necessary to the democratic process, in the sense
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that infringing on these rights wonld constitute an impainnent of
the demaocratic process itsclf. In chapter 2, 1 indicated what some of
these are. (See also Dahl 1980Dh). (2) Arguably, in a large democratic
order, citizens with common problems have a right to establish
smaller democratic units for making decisions that essentially affect
only themselves. (3) If freedom is a good, then freedom of choice
may be in some sense a fundamental right. As everyone knows, to
determine the zone of free choice that ought to be protected as a
fundamental right is notoriously difficult and controversial: witness
the question of abortion, I do not mean to confront the problem
here. Yet it is important to recognize that whether we believe a
clim to autonomy to be justified by freedom of choice as a value
depends partly on where we mean to place the burden of proof. If
we were lo insist on a negative principle, autonomy would be de-
nicd to an organization except on a showing that the organization’s
autonomy is derived from a fundamental right or is justified on
grounds of social utility. But under a positive principle, autonomy
would be permitted to an organization except on a showing that the
organization’s autonomy (with respect to certain sets of decisions
and in relation to certain other actors) is not, in this instance, a fun-

" damental right and on balance is socially undesirable. The negative

principle presupposes that autonomy tends to be undesirable; the
positive principle, that it tends to be desirable. The negative princi-
ple reflects a bias toward centralizing control over decisions in the
government of the state and against the decentralist thrust of orga-
nizational pluralisim; the positive principle reflects a bias toward,
not against, decentralization. Because of the intimate connection
between freedon and political autonomy, the positive principle rep-
resents a commitment to freedom as both a value and a fimsdamental
human right; whereas the negative principle implies that freedom is
a danger and, at nost, a privilege granted by a demos through the
state. (4) Finally, a right to own property, and thus to use one’s prop-
crty as one chooses, might be understood to be a fundatmental right,
comparable to the other kinds just enumerated.

To the extent that the autonomy of various governmental, polit-
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ical, and cconomic organizations in the Unijted States is derived
from fundamental rights like these, final control over the public
agenda has not been alienated.

Moreover, even when an organization’s autanomy cannot be
justified as a fundamental right, it might still be justified on grounds
of general utility or efficiency. That is, the results of relatively inde-
pendent decision making on certain matters by certain kinds of or-
ganizations are, on balance, beneficial to the collectivity. On these
grounds it might be contended, for example, that business firms
(whether privately or socially owned) ought to be relatlvely inde-
pendent of one another and the government in their decisions about
inputs, outputs, and prices, but subject to market controls. Con-
versely, if the results of an organization’s independent decisions
were on balance barmful to the collectivity—as decisions to dump
chemical wastes in water supplies would be—then to prevent social

- harm an organization's autonomy could properly be restricted or

done away with altogether. In a democratic order, judgments like
these ought to be made by the relevant demos and its representa-
tives, acting through democratic procedures and institutions. In-
deed, conflicting judgments on such questions comprise a substan-
tial part of political controversy in democratic countries.

Of course an organization might possess autonomy over some
decisions as a matter of fundamental right, while its autonomy on
other matters might be justified, if at all, only on grounds of social
utility. For example, though citizens have a fundamental right to
organize independent political parties for a variety of purposes anl
activities, the government of the state might properly regulate par-
ties in order to protect the rights of members and to ensure that
parties perform their functions effectively and efficiently.

Corporate Autonomy, Rights, and Utility

We can now see why in a democratic country the autonomy of pri-
vate business firms is on a rather different footing from the auton-
oiny of the other kinds of organizations mentioned in chapter 2, and
particularly their nearest analogues, political, governmental, and

12




Lo o

c—— .

o = .

el LR

REMEDIES

trade-union organizations. For the political rights necessary to the
democratic process directly require a substantial measure of inde-
pendence for organizations that facilitate the exercisc of these
rights, such as political parties, interest groups, lobbies, news-
papers, magazines, and so on. A certain measure of independence
over some range of matters for local elected governments might also
be derived from a right of citizens to establish smaller democratic
units for making decisions that essentially affect only themselves—
though social interdependence considerably diminishes the zone of
rightful local autonomy. Independent trade unions are more prob-
lematical; yet a strong case can be made that they are necessary
both to democratic rights and to freedom of choice.

Obviously, it would be a very complex undertaking to survey
the exact boundary between the zone of independence that organi-
zations like these rightfully possess and activities that might be reg-
ulated by the government of the state, prohibited altogether, or
transferred to government bureaucracies subject to control by the
demos and its representatives. I think, however, that for a variety of
political and governmental organizations, and probably certain
“economic” associations like trade unions, such a boundary would
secure a large area of autonomy derived from fundamental rights. To
conclude that the government of the state could not control organi-
zational activities within this privileged zone would not therefore
establish that the demos had alienated final control over public mat-
ters to “private” decision makers.

But privately owned and controlled economic enterprises, par-
ticularly in the form of very large corporations, are a different story.
For a large corporation is, as I said earlier, a political system, analo-
gous in important ways to the government of the state. Yet the gov-
ernment of a large corporation differs radically from the govern-
ment of the state in a democratic country, because neither in theory
nor in practice are corporate governments democratic. Is the auton-
omy of large corporations justified, however, as necessary to funda-
mental rights?

I N s A A ..
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1. It might be argued that by decentralizing decisions and polit-
ical resources, an economic order of relatively independent firms
gives support to the democratic process, and at any rate helps to
prevent the concentration of power and resources that in the long
run would probably undermine the institutions of polyarchy. The
argument is, I believe, valid. But it is an argument for decentraliza-
tion and not necessarily fur dccentralization to privately owned
firms. In principle the argument would be met by decentralization
to socially owned or employee-owned firms (Dahl 1971, 571L), either
of which might in principle be democratically controlled.

2. It might also be argued that corporations are like local demo-
cratic governments, except that in the corporation the citizens are
the stockholders. But “stockholder democracy” is a contradiction in
terms, since it flagrantly violates the principle of equal voting. How-
ever, the claim might be justified if all those who were most directly
affected by the decisions of a firm were, like citizens of a local gov-
ernment, ensured an equal vote in governing the firm or in voting
for a representative governiment of the firm. But surely those most
directly affected would include the employees; in that event, rela-
tive autonomy for firms owned socially or by employees and gov-
erned democratically might indeed be justificd on grounds of funda-
mental rights.

3. It might be argued that economic decision making in a pri-
vately owned, competitive economy is reducible to private ex-
changes among individuals each of whom is free to agree or not
agree to the exchange. This, the view of classical liberal theory, be-
came an assumption of ncoclassical economics. Under the positive
principle of autonomy, it would seem to follow that every person is
entitled to freedom of choice on any matter except where the exer-
cise of fice choice could be shown to be (a) socially harinful and (b
not a fundamental right. Although, as I have already said, making
judgments of this kind is notoriously difficult, in my view this orien-
tation is nonetheless a valid one. Yet while we might imagine an
economy, as neoclassical economists did, in which all transactions
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are reducible to voluntary exchanges among freely acting persons,
when we descend from that imaginary realin to the actual world we
realize how different the two are.

To begin with, as I pointed out in chapter 6, if the initial distri-
bution of resources is unjust, then the outcome of the whole net-
wuork of transactions that depend on that distribution is also unjust.
In a democratic country, therefore, people might reasonably choose
to remedy an unfair distribution of resources by using their govern-
ment to redistribute resources, or to regulate particular transac-
tions, or both. Moreover, because wealth, income, education, infor-
mation, access to organizations, and many other resources are
unequally distributed among different persons, in practice the per-
sons who are actually involved in exchanges are not equally “free” to
accept or reject a proposed exchange. To take a familiar and flagrant
case, in nineteenth-century mill towns, children were not “free” to
work or not to work in the mills—nor, for that matter, were their
parents. Hence people in a democratic country might also reason-
ably use the government of the state to regulate or prohibit transac-
tions marked by unequal bargaining power. Finally even among
freely acting individuals, transactions may have harmful effects on
others who are not parties to the transaction. These famous “exter-
nalities” so much discussed by economists also provide reasonable
grounds for governmental control over the decisions of actors en-
gaged in “private” exchanges.

If these and other discrepancies between our actual world and
the imaginary world of free choice were to be removed, 1 have no
doubt that the domain in which relatively autonomous “private” de-
cision making would be justified as an exercise of free choice would
greatly expand; and conversely, the proper domain of governmental
control would shrink correspondingly. A fair distribution of income
would itself significantly enlarge the domain of unregulated free
choice. For innumerable choices that are now regulated in order to
offset the consequences of an unfair distribution of income could no
longer be justifiably regulated. Yet, as we know, the United States is
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a long way from achieving—or collectively attempting to achieve—
a fair distribution of income. And even if we did manage to bring
about a fair distribution of income, many of the other discrepancies
between the real world and the heavenly universe of neoclassical
economics cannot be eliminated, particularly, perhaps, the exter-
nalities that are ineradicable in a highly interdependent society.

4. It seenis to be widely belicved in the United States that the
boards and managers of privately owned corporations do not actu-
ally make decisions on public matters because their control is de-
rived from a fundamental right to property; and consequently they
are merely exercising their right to decide matters in the interests of
the owners. It is true, of course, that if the control of owners and
managers is derived from a fundamental right in property, then the
autonomy exercised by managers in behalf of owners of private en-
terprises would not constitute an alienation of public matters to pri-
vate firms. For on this assumption what they do is a private affair.

Although this defense undoubtedly has great ideological strength,
it is badly flawed theoretically. For the justification of private prop-
erty as a natural, inalienable, or fundammental right provides scant
justification for the existing ownership and control of large corpora-
tions. Insofar as a right to property is justified by the principle that
one is entitled to use the products of one’s own labor as one chooses,
then surely the privileged position of stockholders is unjustified. On
this principle, indeed, the employees would have an even more fun-
damental claim to own and control the firms for which they labor.
Moreover, we saw earlier that economic production, growth, and a
surplus over survival requirements are attributable more to social
than to individual contributions and hardly at all to capital invest-
ment. Thus the principle would lead to the conclusion that the con-
trol and ownership of the economy rightfully belongs to “society.” If
so, means must be found for “society” to exercise the control to
which it is entitled by virtue of its collective ownership. However,
the inalienable right of an individual to property might also be justi-
ficd on the ground that a freedom to acquire some level of material
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resources and to use them as one chooses is essential to many other
freedoms (and hence a right to property is essential to the effective
exercise of many other rights). Like the other, this principle fails to
justify an exclusive claim to ownership of corporations by stock-
holders or other investors. Again, it would provide cven stronger
support to a claim to ownership by workers. Moreover, on this prin-
ciple every person would be entitled to some minimal supply of
whatever resources are necessary to “life, liberty and the pursuit of
happiness.” Yet to say that every one is entitled to a minimum does
not imply that anyone is entitled to more than the minimum—and
certainly not to an unlimited supply of resources.

Solutions .

The anomaly will not go away. Many important decisions on public
matters are neither on the public agenda nor decided by a demo-
cratic process. Consider two possible solutions.

1. For generations it evidently seemed altagcther obvious to
many socialists that the appropriate solution was to transfer owner-
ship and control of economic enterprises directly to the central gov-
ernment of the state. In its limited version this solution means na-
tionalizing certain key industries; as a general solution it means
erecting a centrally directed economy. Considered ahstractly—and
for many years abstract speculation ran well ahead of expericnce—
the solution seemed to many socialists the very perfection of the
democratic process. Beginning with the demos and concluding with
a specific administrative decision, the entire process was to be sim-
ply an extension of popular sovereignty. Within linits set by the
preferences of the demos, or at least a majority, the representatives
would make laws. Within the limits set by the legislature, the exec-
utive would make its decisions in turn. And so down throngh the
chain of decision making through the industry chief vight dawn to
the last subordinate.

As everyone knows, however, bureaucracies are alinost never
mere agents of legislatures and executives. Officials in burcaucra-
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cices are motivated by concerns for their own power, status, income,
seeurity, popularity, policies, and ideology. Consequently, their
goals rarely coincide fully with the laws and policies determined by
their superiors. Because bureaucratic officials generally have access
to enough resources for them to acquire considerable autonomy vis-
A-vis their superiors, and strong incentives for doing so, they cannot
usually be fully controlled by their superiors. As a solution for a
small number of industries or firms, nationalization inay secure a
satisfactory measure of democratic control over bureaucratic deci-
sion making. But the more widely the bureaucratic solution is ex-
tended, the more difficult it will be for elected officials to control
their nominal subordinates, and so the greater likelihood that the
demos and its representatives will alienate their control over deci-
sions on public matters to burcaucratic officials. Is a “public” bu-
reaucracy independent of democratic controls any more desirable
than a “private” bureaucracy independent of democratic controls?
In one sense, hoth are private.

2. We return full circle to the conclusion at the beginning of
this chapter that a limiting factor on all solutions is the need for
some decentralization to relatively autonomous units in which deci-
sivns are regulated in part by markets and competition. Ontside the
unworldly realm of neoclassical theory, however, competition and
markets will never regulate decisions so fully as to dissolve all eco-
nomic activity into nothing more than fair exchanges among inde-
pendent persons, exercising their full freedom to choase what is
best for theinselves and affecting only themselves. A satisfactory so-
lution would therefore require at lcast two changes. First, the dis-
tribution of income would have to be fair. Second. decisions that
would remain discretionary because of the inevitable looseness of
regulation by the market would be subject to democratic control.
But democratic control requires an appropriate demnos. The solu-
tion of centralized bureauciatic adininistration of the economy was
fatally flawed precisely because it implicitly assumed that the only
appropriate demos for exercising final control over important eco-
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nomie decisions was, in practice, the people of a country. But hoth
fundamental rights and social utility provide adequate grounds for
holding that different matters should often be subject to control by
different bodies of eitizens—just as they are by the governinents of
munieipalities, states, and the nation. There is no good reason,
then, why different kinds of economic organizations and different
kinds of decisions made by the same organization could not be sub-
jeet to demoeratie control by different eitizen bodies; and as I have
tried to show throughout this book, there is every reason why they
should be.

In determining what discretionary deeisions should properly
be on the agenda of a particular demos, I do not see how the evnelu-
sion can reasonably be avoided that for those deeisions which most
afleet their lives all the employees of an economic enterprise must
be included in the demos. And to satisfy democratic eriteria, eit-
izens of a firm would have to possess equal votes.

I am aware that a solution along these lines is bound to encoun-
ter many objeetions and many genuine diffieulties. Conceivably, an
economie order fully under demoeratic controls would be unaccep-
tably inefficient. But it is premature to adopt such a eonclusion.
Creative thought has only just begun its slow liberation from the
intellectual hegemony of three misleading visions—the old monis-
tic vision of a democracy untroubled by a multiplicity of relatively
autonomous organizations and two competing visions of an eeo-
nomic order, one in which all the elassieal problems of ruling dis-
solve into voluntary transactions among free individuals, the other
in which the economie order is demoeratized by means of the hier-
archies of burcaucratic socialisim. With these three great myths be-
hind us, we may stand on the threshold of a period of creativity in
searching for solutions to the problem of the economie order. There
are signs that this may be so: the rapidly growing interest in pos-
sibilities for workers’ partieipation or eontrol; plans intended not
only to redistribute ownership and control but also to strengthen in-
centives and increase funds for investment, like the Meiduer plan
in Sweden and the "wages fund” of the Danish Social Democratie
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party: American proposals for employee ownership; and many oth-
ers. Ways uf achieving an economic order that is both efficient and
democratically controlled are yet to be fully explored.

I cannot say, of course, whether the echanges in struetures and
in eivic orientations necessary to remedy the defects in the Ameri-
ean system of organizational pluralism will come about. To the ex-
tent that they do not, however, the United States will surely fail to
achieve the best potentialities of pluralist democraey.
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Will More Countries
Become Democratic?

Samuel P, Huntington

What are the prospects for the emergence of more democratic
regimes in the world? This question has intellectual and policy
relevance for the 1980s. During the 1950s and early 1960s,
scholars concermned with this issue were generally optimistic that
decolonization and economic development would lead to the multi-
plication of democratic regimes, The history of the next decade
dealt roughly with these expectations, and people became more
pessimistically preoccupied with the reasons for the breakdown of
democratic systems. By the late 19708 and early 1980s, however,
the prospects for democracy seemed to have brightened once again,
and social scientists have responded accordingly. “Transitions to
democracy” became the new focus of attention. The optimists of
the 1950s were rather naively optimistic; those of the 1980s have
been more cautiously optimistic, but the optimism and the hope are
scill there. Coincidentally, the Keagan administration moved far
beyond the Carter administration's more limited concem with human
rights and first launched "Project Democracy" and "The Democracy
Progran” to promote democratic institutions in other societies,
and then persuaded Congress to create a "National Endowment for
Democracy” to pursue this goal on a permanent basis. In the early
1980s, in short, concern with the development of new democratic
regimes has been increasing among academics and policymakers. The
purpose of this article is to use social science theory and
comparative political analysis to see to what extent this new,
more cautious optimism may be justified.

Thia essay is reprinted from Political Science Quarterly, Vol. 99, MNo. 2,
Summer 1984. Samuel P. Huntington is Eaton Professor of the Science of
Government and director of the Center for International Affairs at
Harvard University.
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This issue is important for at least four reasons. First, the
future of democracy is closely associated with the future of
freedom in the world. Democracies can and have abused individual
rights and liberties, and a well-regulated authoritarian state may
provide a high degree of security and order for its citizens,
Overall, however, the correlation between the existence of democ-
racy and the existence of individual liberty is extremely high,
Indeed, some measure of the latter is an essential component of
the former, Conversely, the long-term effect of the operation of
democratic politics is probably to broaden and deepen individual
liberty, Liberty is, in a sense, the peculiar virtue of democ-
racy; hence, if one is concermed with liberty as an ultimate
social value, one should also be concerned with the fate of
democracy.

Second, the future of democracy elsewhere in the world is of
importance to the United States. The United States is the world's
premier democratic country, and the greater the extent to which
democracy prevails elsewhere in the world, the more congenial the
world environment will be to Americen interests generally and the
tuture of democracy in the United States in particular., Michael
Doyle has argued quite persuasively that no two liberal societies
have ever fought each other.! His concept of liberalism differs
from the concept of democracy employed in this paper, but the
point may well be true of democratic regimes as well as liberal
ones, OUther things being equal, non-democratic regimes are likely
to pose more serious challenges to American interests than
democratic regimes,

Third, "a house divided against itself," Abraham Lincoln said,
“cannot stand, ... This government cannot endure permanently
halt-slave and half-free," At present the world is not a single
house, but it is becoming more and more closely integrated.
Interdependence is the trend of the times. How long can an
increasingly interdependent world survive part-democratic and
part-authoritarian and totalitarian? For the Soviet bloc and the
Western World, that point may still be some distance in the
future, but tensions arising out of the growing interaction
between totally different political systems are almost inevitably
bound to increase, At some point, coexistence wmay require a
slowing down or halting of the trends toward interdependence.

Fourth, the extension or decline of democracy has implications
for other social values, such as economic growth, socioeconomic
equity, political stability, social justice, and national indepen-
dence, In societies at one level of development, progress toward
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one or more of these goals may be compatible with a high level of
democracy. At another level-of socioeconomic development, con-
flicts may exist. The question of the appropriateness of democ-
racy tor poor countries is, in this context, a central issue. But
even highly developed societies may achieve their democracy at
some sacrifice of other important values, such as national
security.

In addition, if it is desirable to extend the scope of democ-
racy in the world, obviously it is necessary to know what condi-
tions favor that in the late twentieth century. Empirical
analysis is necessary to answer the question: What policies
should governments, private institutions, and individuals espouse
to encourage the spread of democracy? To what extent do efforts
such as those of the Reagan administration have an impact,
positive or negative, on the state of democracy in the world, and
at what cost in terms of other social values and national goals?

The first step in evaluating the prospects for democracy is to
define the dependent variable with which we are concerned.
Definitions of democracy are legion. The term has been applied to
areas and institucions far removed from politics., It has also
been defined as an ideal impossible of human achievement. For
Peter Bachrach, for instance, a democratic system of govermment
has for its paramount objective "maximization of the self-
development of every individual! Kobert Dahl says a democratic
political system is one which is "completely or almost completely
responsible to all its citizens,” 2 gych definitions may be
relevant to normative political theory, but they are not very
useful for comparative empirical analysis. First, they are often
80 vague and general that it is virtually impossible to apply them
in practice. How does one judge whether a political system is
attempting to maximize the self-development of individuals or is
completely responsive to all its citizens? Second, democracy may
also be defined in such broad terms as to make it identical with
almost all civic virtues, including social justice, equality,
liberty, fulfillment, progress, and a variety of other good
things. Hence it becomes difficult if not impossible to analyze
the relationship between democracy and other social goals.

¥or comparative analysis a more empirical and institutional
definition is desirable, and this paper follows in the tradition
ot Joseph A. Schumpeter, A political system is defined as
democratic to the extent that its most powerful collective
decision-makers are selected through periodic elections in which
candidates freely compete for votes and in which virtually all the
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adult population is eligible to vote, So defined, a democracy
thus involves the two dimensions--contestation and participation--

that Dahl sees as critical to his realistic democracy or
polyarchy.3 '

The Record of Democratic Development

The historical emergence of modem democratic regimes falls into
four phases. What could reasonably be called a democratic
political system at the national level of government first
appeared in the United States in the early nineteenth century.
buring the following century democratic regimes gradually emerged

. in northem and Western Burope, in the British dominions, and in a.

tew countries in Latin America., This trend, which Alexis de
Tocqueville had foreseen in 1835 and which James Bryce documented
in 1920, appeared to be irreversible if not necessarily universal,
Virtually all significant regime changes were from less democracy
to more democracy. Writing at the end ot this period, Bryce could
well speculate as to whether this "trend toward democracy now
widely visible, is a natural trend, due to a general law of social
progress” 4 '

The trend was reversing, however, even as he wrote. The year
1920 was in many aspects the peak of democratic development among
the independent nations of the world,S During the following two
decades, democracy or democratic trends were snuffed out in
Cermany, 1taly, Austria, Poland, the Baltic states, Spain, Fortu-
gal, Greece, Argentina, Brazil, and Japan. The war tought to make
the world safe for democracy seemed instead to have brought its
progress to an abrupt halt and to have unleashed social movements
from the Right and the lLeft intent on destroying it,

The aftermath of World War II, on the other hand, marked
another dramatic, if brief, spurt in the multiplication ot
democratic regimes. With the support of its allies, the United
States imposed democracy on West Germany, Austria, Italy, and
Japan (where it took root), and attempted to do so in South Korea
(where it did not). Coincidentally, the process of decolonization
got uwderway with newly independent countries usually adopting at
first the political forms of the imperial powers. In at least
some cases, such as India, Israel, Ceylon, and the Philippines,
the torms of democracy were accompanied by the subscance also.
Other countries, such as Turkey and some Latin American states,
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moved to emulate the political systems of the victorious Western
powers. By the early 1950s, the proportion of democracies among
the world's independent states had reached another high. ‘
The fourth period in the evolution of democratic regimes, from
the early 19508 to the 19808, differs from the other three. In
each ot them, there was an overwhelmingly dominant trend, either
toward the extension of democracy (1820-1920 and 1942-1953), or
toward its reduction (1920-1942).. In each period there were very
few, it any, significant regime shifts against the dominant trend.
The thirty years trom the early 1950s to the early 198Us, however,
were not characterized by a strong move in either direction. The
trends were mixed. As we have seen, the number of democratic
regimes seemed to expand in the 19508 and early 1960s, to shrink
in the middle-late 1960s and early 19708, and then to expand again
in the late 1970s and early 1980s. Overall, however, the net
record of change in the state of democracy in the world was not

" very great. It would be difficult to argue that the world was

more or less democratic in 1984 than it had been in 1954, Indlca-
tive of this relative stability, albeit for a much shorter period :
of time, are Freedom House's estimates of the proportion of the
world's population living in “free" states. In the first such
estimate, in January 1973, 32.0 percent of the world's population
was found to live in "free" states, In the next year, the
percentage increased to 36.0 percent. During the following ten
years, except for the two years India was under emergency rule
(when it was 19.8 percent and 19.6 percent), the proportion of the ,
world's population living in free states never went above 37.0
percent and never dropped below 35.0 percent, In January 1984 it
was 36.0 percent, exactly where it had been ten years earlier.6
The overall stability in the extent ot democracy does, however, .
conceal some important developments in both directions. With a -
tew notable exceptions, almost all colonies that achieved indepen-
dence after World War Il shifted from democratic to nondemocratic
systems. In contrast, a few countries moved in the opposite
direction, Thease include Spain, Portugal, Colombia, Venezuela, ;
Greece, and the Dominican Republic, Several South American .
countries, including two with long-standing democratic systems
(thile, Uruguay) and two with less stable populist systems
(Brazil, Argentina), became bureaucratic-authoritarian states,
with military governments intent upon fairly sustained rule. By
the end of 1983, however, Brazil had made substantial progress

back towards a democratic system, and Argentina had a democrati-
cally elected govermment. Many other countries (including Peru, *
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Ecuador, Ghana, Nigeria, and Turkey) seemed to oscillate back and
forth between democratic and undemocratic systems, in a pattern
traditionally characteristic ot praetorian societies. In East
Asia: Korea, Singapore, Indonesia, and the Philippines became
less democratic, Taiwan remained undemocratic; the Indochinese
states succumbed to a ruthless Vietnamese totalitarianism; and
Thailand and Malaysia remained partially democratic. Finally,
efforts to move Hmgary, Czechoslovakia, and Poland toward more
democratic politics were halted directly or indirectly by Soviet
action.

Any estimate of the future of democracy in the world must be
rooted in an explanation of why these mixed trends prevailed
between the 1950s and the 19808, and hence whether the overall
stability in the prevalence of democratic regimes in the world
will continue., Ancient and modern political analysts have many
theories to explain the rise and fall of democratic regimes. To
what extent do these various and conflicting theories explain what
happened and did not happen after World War Il and what could
happen in the 1980s?

Thinking about the reasons for the emergence of democratic
regimes has typically had two focl. One approach has focused on
the preconditions in society that favor democratic development. A
second approach has focused on the nature of the political
processes by which that development has occurred. kach will be
considered in tum,

Preconditions of Democratization

In 1970, Dankwart Rustow published a penetrating article on
"cransitions to democracy," in which he criticized studies that
focused on “preconditions” for democratization because they often
tended to jump from the correlation between democracy and other
factors to the conclusion that those other factors were respon-
sible for democracy, They also tended, he argued, to look for the
causes of democracy primarily in economic, social, cultural, and
psychological, but not political, factors.] KRustow's criticisms
were well taken and helped to provide a more balanced view of the
complexities of democratization. It would, however, be a mistake
to swing entirely to the other extreme and ignore the environmen-
tal factors that may affect democratic development. In fact,
plausible arguments can be and have been made for a wide variety
of factors or preconditions that sppear to be associated with the
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emergence of democratic regimes, To a large extent these factors
can be grouped into four broad categories--economic, social
extemal, and cultural. '

Economic wealth and equality.

In his critique, kustow gave special attentfon to an influential
article published by Seymour Martin Lipset a decade earlier. In
that piece, Lipset highlighted the seeming correlation between
high levels of economic development and the prevalence of democra-
tic political systems among Buropean, English-speaking, and Latin
Anerican nations, The "more well-to-do a nation,” he postulated
“the greater the chances that it will sustain democracy.” 8 Hln.
study stimulated a flood of further analyses that criticized
qualified, and refined his argument. Whatever the academlc;
hairsplittings, however, his basic point seemed to make sense,
"There {s," as another scholar put it in 1960, "a positive
correlation between economic development and political competi-
tiveness."” 9 A quarter century later, that correlation still
seemed to exist, In 1981, for instance, a comparison of the World
Hank's ratings of countries in terms of economic development with
Freedom House's ratings of them in terms of liberty showed these
'resuu:s--cwo of thirty-six low-income countries were classified
'free” or democratic, fourteen out of sixty middle-income coun-
tries were so classified, and eighteen out of twenty-four coun-
tries with industrial economies were so classified.'0 As one
moves up the economic ladder, the greater are the chances that a
comtry will be democratic,

The correlation between wealth and democracy 1is thus fairly
strong. How can it be explained? There are three possibilities.
First, both democracy and wealth could be caused by a third
factor. Protestantism has, for instance, been assigned by some a
major role in the origins of capitalism, economic development, and
democracy, Second, democracy could give rise to economic wealth.
1n tact:-. however, high levels of economic wealth require high
rates ot economic growth and high rates of economic growth do not
correlate with the prevalence of democratic political systems.,!!
Hence, it seems unlikely that wealth depends on democracy, and, if
a connection exists, democracy must depend on wealch, '

The probability of any causal connection ruming from wealth to
dlemocracy is. enhanced by the arguments as to why this would be a
plausible relationship. A wealthy economy, it is said, makes

ther countries (including Peru, '
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possible higher levels of literacy, educatfon, and mass media
exposure, all of which are conducive to democracy. A wealthy
economy also moderates the tensions of political conflict;
alternative opportunities are likely to exist for unsuccessful
political leaders and greater economic resources generally facili-
tate accommodation and compromise, In addition, a highly devel-
oped, industrialized economy and the complex society it implies
cannot be governed efficiently by authoritarian means. Decision-
making is necessarily dispersed, and hence power is shared and
rule must be based on consent. Finally, in a more highly devel-
oped economy, income and possibly wealth alsoc tend to be more
equally distributed than in a poorer economy. Since democracy
means, in some measure, majority rule, democracy is only possible
it the majority is a relatively satistied middle class, and not an
impoverished majority confronting an inordinately wealthy oligar-
chy. A substantial middle clase, in turn, may be the product of
the relatively equal distribution of land in agrarian societies
that may otherwise be relatively poor, such as the early nine-
teenth century United States or twentieth century Costa Rica. It
may also be the result of a relatively high level of development,
which produces greater income equality in industrial as compared
to industrializing societies.

1f these arguments are correct, economic development in the
lommunist world and the Third World should facilitate the emer-
gence of democratic regimes. Yet one must be skeptical as to
whether such an easy conclusion is warranted. In the first place,
there i{s the question as to what level of economic development is
required to make possible the transition to democracy. As
Jonathan Sunshine has conclusively shown, the countries of Western
turope generally became democratic when their per capita gross
domestic products were in the range of $300-$500 (in 1960 dol-
lars). By 1981, perhaps two-thirds ot the middle-income devel-
oping countries had reached or exceeded that level of development,
Most ot them, however, had not become democratic. If the economic
theory holds, the level of economic development necessary to
facilitate the transition to democracy must be higher in the late
twentieth century than it was in the century prior to 1950.12 In
addition, different countries may still transit to democracy at
widely varying levels of development. Spain, after all, did grow
extremely rapidly during the 1950s and 1960s and did become
democratic atter the death ot Francisco Franco in the mid-1970s.

Could this have happened without the industrialization, urbaniza-
tion, and development of the middle class that were cencral to
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Spanish econpomic growth? Quite probably not. Lopez Rodo was at
least partially right when he had earlier predicted that Spain
would become democratic when its per capita income reached $2,000
per head.!3 But then what about Portugal? It made a simultaneous
transition to democracy, without having experienced the massive
economic development of Spain and while still at a much lower
level of economic well-being.

In addition, what about the experience of the southern cone
states of Latin America? They too went through major processes of
economic development and yet turned away from democracy, a
phenomenon that led Guillermo O'Doonell to develop his theory of
bureaucratic authoritarianism that posited just the opposite of
the Lipset wealth-democracy theory. Inatead, O'Donnell argued
that economic development and particularly the strains produced by
a heavy emphasis on import substitution led to the emergence of
new, stronger, and more lasting torms of authoritarian rule.}4

There is also the experience of the East Asian newly industri-
alizing countries. In the 19608 and 19708, these countries not
only had the highest economic growth rates in the world, but they
also achieved thoge rates while in most cases maintaining very
equitable systems of income distribution. Yet none became more
democratic and two of the most notable economic achievers, Korea
and Singapore, became less so.

At the same time, the economic theory may stlll serve a purpose
in terms of focusing attention on those countries where transi-
tions to democratic or other types of modern political systems are
most likely to occur. As countries develop economically, they can
be conceived ot moving into a zone of transition or choice, in
which traditional forms of rule become increasingly difficult to
maintain and new types of political institucions are required to
aggregate the demands of an increasingly complex society and to
implement public policies in such a society. In the 1981 World
Bank ordering of countries by level of economic development, the
zone of choice might be conceived as comprising the top ome-third
of the middle-income coumtries, that is, those running from Number
77 (the Kepublic of Korea) up to Number 96 (Spain). To these
should be added Taiwan, which in terms df per capita income fits
in the middle of this group. Of these twenty-one countries:

7 were democracies, including 4 (Spain, Venezuela,

Portugal, Creece) that transited to democracy after World
war 11, 2 that became democratic on independence (lsrael.
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Trinidad and Tobago), and 1 that had sustained democracy
for many years (Costa Rica);

4 were the bureaucratic-authoritarian (B-A) states of the
southerm cone (Brazil, thile, Argentina, Uruguay);

4 were the newly industrializing countries (NICs) of East
Asia (the Republic of Korea, Taiwan, Singapore, Hong Kong);

2 were Communist (Rumania and Yugoslavia);

and the remaining 4 (Algeria, Mexico, Iran, and South
Atrica) were resource rich, ideologically diverse, and
politically undemocratic.

Two years later, this group of countries, now labeled by the
World Bank as "upper middle incowe countries” had been reduced by
the graduation of Spain into the category of "industrial market
economies,” but had been enlarged by the movement upward of
Malaysia, Llebanon, and Panama, and by the Bank's transfer into it
of Iraq from the category of "high income oil exporters.* 15

If the wealth theory of democracy were valid, one would predict
further movement toward democracy among the twenty-odd states in
this group, perhaps particularly on the part of the East Asian
NICs and the B-A states of South America. Experience suggests,
however, that what is predictable for these countries in the
transition zone {s not the advent of democracy but rather the
demise of previously existing political forms. Economic develop-
ment compels the modification or abandonment of traditional
political institutions; it does not determine what political
system will replace them, That will be shaped by other factors,
such as the underlying culture of the society, the values of the
elites, and external influences.

In the late 1950s, for inastance, both Cuba and Venezuela vere
reaching the level of economic development where the traditional
sort of military despotism to which each had been subjected for
years (Fulgencio y Batista Zaldivar, Marcos Perez Jimenez) was no
longer adequate for the needs of the society., These military
despotisms came to their ends in 1958 and 1959. Bacista collapsed
in the face of an armed revolutionary movement that rapidly seized
and consolidated power, nationalized private property, and
installed a pervasive Marxist-Leninist dictatorship. ‘Ihe Perez
Jimenez regime collapsed as a result of the withdrawal of support
by virtually all the major groups of Venezuelan society. That
collapse was accompanied, however, by the negotiation of a series
of pacts among Venezuelan leaders representing the major political
and social groups that set the tramework for a democratic polici-
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cal system,!6 By the late 1950s, the days of traditional person-
alistic despotism in Cuba and Venezuela were numbered; what was
not fixed was what would replace them. Fidel Castro chose to lead
(uba in one direction; Romulo Betancourt chose to lead Venezuela
in a very different one. Fifteen years later in somewhat compara-
ble circumstances King Juan Carlos and Adolfo Suarez in Spain and

Antonio Ramalho Eanes in Portugal made similar choices on behalf

of democracy. In another case, by the mid-1970s the rapid
economic development of lran had clearly undermined the basis for
the Shah's regime. The Shah did not attempt to develop a broader,
more participatory set of democratic institutions. His inaction,
combined wich the decision or lack of decision by the military
leaders and the political skill of the mullahs, opened Iran to a
religious revolution. Different and earlier decisions by Iranian
leaders in the 1960s and 1970s might have moved Iran in a more
democratic direction.

If the concept of a transition zone is valid, economic develop-
ment produces & phase in a nation's history where political elites
and the prevailing political values can shape choices that
decisively determine the nation's future evolution. The range of
choice may be limited., In 1981, for instance, all countries with
per capita gross national products of $4,220 or more (aside from
the small oil-exporting states and Singapore) were either demo-
cratic or Communigt, Conceivably, transition zone countries could
make other choices. Iran {s obviously in the fanatic pursuit of a
different course; possibly the East Asian NICs and the Latin
American B-A regimes may find other alternatives. To date,
however, those countries that have come through the transition
zone have almost always emerged as either democracies or as
Communist dictatorships.

Social structure,

A second set of often-discussed preconditions for democracy
involves the extent to which there is a widely differentiated and
articulated social structure with relatively autonomous social
classes, regional groups, occupational groups, and echnic and
religious groups, Such groups, it is argued, provide the basis
tor the limitation of state power, hence tor the control of the
state by society, and hence for democratic political institutions
as the most effective means of exercising that control. Societies
thac lack autonomous intermediate groups are, on the other hand,
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much more likely to be dominated by a centralized power appara-
tus--an absolute monarchy, an orientai despotism, or an authori-
tarian or totalitarian dictatorship.!” This argument can be made
on behalt of groups and pluralism in general or on behalf of
particular groups or types of pluralistic structure which are
singled out as playing a decisive role in making democracy
possible.

According to one line of argument, pluralism (even highly
stracified pluralism) in traditional society enhances the proba-
bilicy of developing stable democracy in modern soclety, The
caste system may be one reason why India has been able to develop
and to maintain stable democratic institutions.!8 More generally,
the argument is made that societies with a highly developed
feudalism, including an aristocracy capable of limiting the
development of state power, are more likely to evolve into
democracies than those that lack such social pluralism. The
record of Westem Europe versus Russia and of Japan versus China
suggests that there may well be something to this theory. but the
theory fails to accomnt for differences between North America and
South America. Tocqueville, Louis Hartz, and others attﬂbute
democracy in the former to the absence of feudalism., The failure
of democracy in South America has, conversely, often been
gttributed precisely to its feudal heritage, although the
teudallsm that existed there was, to be sure, highly
centralized.l9

The theory that emphasizes traditional pluralism is, in a
sense, the opposite of the one that emphasizes wealth as a
precondition of democracy. The latter makes democracy dependent
on how far the processes of economic development and modernization
have gone. The traditional pluralism theory, in contrast, puts
the emphasis on where the process started, on the nature of
traditional society. Was it, in Gaetano Mosca's terms, primarily
a "feudal" or a "bureaucratic” society? If pushed to the extreme,
of course, this theory implies societal predestination: it is all
determined in advance that some societies will become democratic
and others will not.

The most significant manifestation ot the social structure
argument, however, concerns not the existence of a feudal aristoc-
racy, but rather the existence of an autonomous bourgeoisie.
Democracy, the Marxists argue, is bourgeois democracy, retlecting
the interests of that particular social clasgs, Barrington Moore
has restated the proposition succinctly in a more limited formula-
tion: "No bourgeois, no democracy.” 20 qnis argument would seem
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to have much to commend it. ‘The failure ot democracy to develop
in Third world countries despite their economic growth can,
perhaps, be related to the nature of that growth. The leading
roles have been played by the state and by multinacional enter-
prises. As a result, economic development runs ahead of the
development of a bourgeoisie. In those circumstances where a
bourgeoisie has developed, however, the prospects for democracy
have been greater. The move to democracy in Turkey in the 19408
coincided with the move away trom the etatisme of Kemalism and the
appearance of a group of independent businessmen, More signifi-
cantly, the ability of a developing country to have an autonomous,
indigenous bourgeoisie is likely to be related to its size.
Countries with small intermal markets are unlikely to be able to
sugtain such a class, but large ones can. This may be one factor
explaining why India (with one short interlude) has sustained a
democratic system, and why Brazil, which is also developing a
vigorous indigenous bourgeoisie, steadily moved away from bureau-
cratic authoritarianism in the 1970s and early 1980s. In South
Africa, businessmen have been among those most active in attemp-
ting to ameliorate apartheid and broaden democracy in that
country.,

The seemingly important role of an autonomous bourgeoisie for
the development of democracy highlights the question of the
relation between economic system and political system. Clearly
political democracy is compatible with both a substantial role in
the economy for state-owned enterprises and a substantial state
weltare and social security system. Nonetheless, as Charles
Lindblom has pointed out (in a volume that otherwise highlights
the conflict between the business corporation and democracy), all
political democracies have market-oriented economies, although
quite clearly not all market-oriented economies are paired with
democratic political systems.2l  Lindblom's message would seem to
be like Moore's--a market-oriented economy, like a bourgeoisie, is
a necessary but not sufticient condition for the existence of a
democratic political system.

Why should this be the case? At least two reasons suggest
themselves. Politically, a market economy requires a dispersion
ot economic power and in practice almost invariably some form of
private property. The dispersion of economic power creates
alternatives and counters to state power and enables those elites
that control economic power to Limit 8tate power and to exploit
democratic means to make it serve their interests. Economically,

a market economy appears more Likely to mmmtain economic amowroh
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than a command economy (although the latter may, as the Soviet and
East European cases suggest, do so for a short period of time),
and hence a market economy is more likely to give rise to the
economic wealth and the resulting more equitable distribution of
income that provide the infrastructure of democracy.

A third source of autonomous gocial pressure in a democratic
direction may be provided by labor unions, Historically, wmions
played this role in Western Burope and the United States. In the
contemporary world, unions have also had a role in the struggles
against the racist oligarchy in South Africa, against milicary
rule in the southern cone, and against the Communist dictatorship
in Poland. At the same time, the experience of these cases also
suggests the limits on the extent to which, in the absence of
atriliated political parties, labor unions can affect political
change,

Under some conditions, communal (that is, ethnic, racial, or
religious) pluralism may be conducive to the development of at
least limited forms of democracy. In most cases of communal
pluralism, democracy can operate only on a congsociational rather
than a majoritarian basis.22 And even when it is organized on a

consociational basis, it will often break down as a result of
" social mobilization that undermines the power of elites or as a
result of the intrusion of extemmal political and military forces
(as in Cyprus or Lebanon). Even in the best of circumstances,
congsociational democracy can often only remain stable by in effect
becoming consociational oligarchy (as in Malaysia), that is, by
sacrificing contestation in order to maintain representation.

External enviromment.

External influences may be of decisive importance in influencing
whether a society moves in a democratic or non-democratic direc-
tion. To the extent that such intluences are more important than
indigenous factors, democratization is the result of diftusion
rather than development. Conceivably, democracy in the world
could stem from a single source. Clearly it does not. Yet it
would be wrong to ignore the extent to which much of the democracy
in the world does have a common origin. In 1984, Freedom House
classified fifty-two countries (many of them extremely small) as
“free." 23 In thirty-three of those fifty-two countries, the
presence ot democratic institutions could be ascribed in large
part to British and American influence, either through settlement,
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colonial rule, defeat in war, or fairly direct imposition (such as
in the Dominican Republic). Most of the other nineteen “free"
countries where democracy had other sources were either in Western
turope or in South America. The extension of democracy into the
non-Western world, insofar as that has occurred, has thus been
largely the product of Anglo-American efforts,

kver since the French Revolution, armies have carried political
ideologies with them, As we have indicated, where American armies
went in World War 11, democracy followed (in four cases endur-
ingly, in one case temporarily). Where Soviet armies went,
communism followed, Military conquest is clearly one way of
extending democray and other political systems, Historically,
however, Westem colonialism has been the most important means of
dittusing democratic ideas and institutions. The enduring results
of such colonialism have, however, been rather limited. As of
1983, no former French, U, Dutch, Portuguese, or belgian colony
was rated “free" by Freedom House, Several former British colonies
were, Myron Weiner has, indeed, emphasized that "every single
comntry in the third world that emerged from colonial rule since
the second world war with a population of at least one million
(and almost all the smaller countries as well) with a continuous
democratic experience is a former British colony.”" 24 pricish
rule seemingly has a signiticantly difterent impact from that of
other colonial powers. Unly six countries meet Weiner's condi-
tion, however, and a much larger number of former British colonies
have not sustained democracy. The question then becomes how to
distinguish among former British colonies. _One possibility is
that the duration of democratic institutions after independence is
a function of the duration of British rule before independence.
The colonies where democratic institutions appear to have taken
the firmest root are those such as India, Sri Lanka, and the West
Indian Anglophone states, where British rule dates from the
eighteenth century, The record of former British colonies in
Africa, on the other hand, where British rule dates only trom the
late nineteenth century, is not all that difterent from that of
the tormer African colonies of other European powers.

In large measure, the rise and decline of democracy on a global
scale is a function of the rise and decline of the most powerful
democratic states, The spread ot democracy in the nineteenth
century went hand in hand with the Pax Britannica, ' The extension

ot democracy atter World War LI reflected the global power of the

United States. The decline of democracy in East Asia and latin

America in the 1970s was in part a reflection of the waning of .
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Averican influence.25 That influence is felt both directly, as a
result of the eftorts of the American government to affect
political processes in other societies, and also indirectly by
providing a powertul and successful model to be followed.

Reglonal extermal influences can also have a significant effect
on political development within a society. The governments and
political parties of the European (ommunity (EC) helped to
encourage the emergence of democratic fnstitutions in Spain and
Portugal, and the desire of those two countries plus Greece to
Join the community provided an additional incentive for them to
become democratic. Even beyond the confines of the EC, Western
Hurope has generally become defined as a community of democratic
nations, and any significant departure by one nation from the
democratic norm would clearly create a major crisis in intra-
Buropean relations. In some measure, a similar development may be
taking place among the coumntries of the Andean Pact. The depar-
ture from the Pact of Chile and the addition of Venezuela in the
mid-1970s, plus the transitions to democracy in Ecuador and Peru,
then laid the basis for fdentifying pact membership with the
adherence to democratic government,

In some regions, but most notably in Latin America, regional
trends may exist, By and large, latin American governments moved
In a democratic direction in the late 19508 and early 1960s, then
in an authoritarian direction in the late 1960s and early 1970s,
and then once again in a democratic direction in the late 1970s
and early 1980s. The reasons for these regional shifts are not
entirely clear. They could be a result of four factors: simulta-
neous parallel socioeconomic development in Latin American socie-
ties; the triggering of a trend by the impact of one "pace-
setting” Latin American soctety on ita neighbors; the impact on
Latin America of a common external influence (such as the United
States); or some combination of these factors.

Cultural context.

The political culture of a society has been defined by Sidney
Verba as "the system of empirical beliefs, expressive symbols, and
values which defines the situation in which political action takes
place.” 26 political culture 1s, presumably, rooted in the
broader culture of a society involving those bellefs and values,

often religiously based, concerning the nature of humanity and
soclety, the relations among human beinga. and rthe relacion aof
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{ndividuals to a transcendent being. Significant differences in
their receptivity to democracy appear to exist among societies
with different cultural traditions.

Historically, as many scholars have pointed out, a high
correlacion existed between Protestantism and democracy. In the
contemporary world, virtually all countries with a European
population and a Protestant majority (except East Germany) have
democratic governments,2! ‘he case of Catholicism, particularly
in Latin countries, on the other hand, is more awbivalent.
Historically, it was often argued that a natural opposition
existed between Catholicism and democracy. By and large, demo-
cratic institutions developed later and less surely in European
Catholic countries than in Protestant ones, . By and large,
however, these countries also developed later ecomomically than
the Protestant countries, and hence it is ditficult to distinguish
between the impact of economics and that of religion. Conceiv-
ably, the influence of the latter on politics could have been
wediated through its impact on economic development and the rise
of m entrepreneurial class, With economic developunent, however,
the role of the church changed, and in most Catholic countries now
the church is identified with support for democracy.

Islam, on the other hand, has not been hospitable to democracy.
Of thirty-six coumtries with Moslem majorities, Freedom House in
1984 rated twenty-one as ‘not free,” fifteen as “partially free,"
none as “free The one Islamic country that sustained even
intermittent democracy after World War Il was Turkey, which had,
under Mustapha Kemal, explicitly rejected its Islamic tradition
and defined itself as a secular republic. The one Arab country
that sustained democracy, albeit of the consociational variety,
for any time was Lebanon, 40 to 50 percent of whose population was
Christian and whose democratic institutions collapsed when the
Moslem majority asserted itself in the 1970s. Somewhat similarly,
both Contucianism and Buddhism have been conducive to authori-
tarian rule, even in those cases where, as in Korea, Taiwan, and
Singapore, economic preconditions tor democracy have come into
being. In India and Japan, on the other hand, the traditional
Hindu and Shinto cultures at the very least did not prevent the
development of democratic institutions and may well have
encouraged it.

How can these differences be explained? Both doctrinal and
structural aspects of the religions could play a role. At the
most obviocus level, those cultures that are consummatory in
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closely connected--seem to be less favorable to democracy. In
Islam, tor instance, no distinction exists between religion and
politics or between the spiritual and the secular, and political
participation was historicaly an alien com:ept.28 Somewhat
similarly, Contucianism in China was generally hostile to social
bodies independent of the state, and the culture was conceived as
a total entity, no part of which could be changed without threat-
ening the whole. Instrumental cultures, in contrast, are "charac-
terized by a large sector of intermediate ends separate from and
{ndependent of ultimate ends" and hence "ultimate ends do not
color every concrete act.” 29 The Hindu tradition, for example,
is relatively tolerant of diversity. &. N. Eisenstadt has written
that "the basic religious and cultural orientations, the specific
cultural identity of Indian civilization were not necessarily
associated with any particular political or imperial
framework, . , M 30

As a whole, consummatory culture is thus more resistant to
change, and when change comes in one significant element ot the
culture, the entire culture is thrown into question or is dis-
placed and descroyed, In the inscrumental culture, on the other
hand, change can come gradually and incrementally. Hence, less
resistance exists to the adaptation of new political forms, such
as democratic institutions, and the process of adaptation can be
an extended one that in itself facllitates the development of
stable democracy.

With respect to the more narrowly political culture of a
soclety, it seems reasonable to expect that the prevalence of some
values and beliefs will be more conducive to the emergence of
democracy chan others. A political culture that values highly
hierarchical relationships and extreme deference to authority
presumably is less fertile ground tor democracy than one that does
not. Similarly, a culture in which there is a high degree of
mucual trust among members of the society is likely to be more
favorable to democracy than one in which interpersonal relation-
ships are wore generally characterized by suspicion, hostility,
and distrust. A willingness to tolerate diversity and conflict
among groups and to recognize the legitimacy ot compromise also
should be helpful to democratic development, Socleties in which
great stress is put an the need to acquire power and little on the
need to accommodate others are more likely to have authoritarian
or totalicarian regimes. Social scientists have attempted to
compare societies along these various dimensions, but the evidence
remains fragmented and difficult to systematize.3! In addition,
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ot course, even if some beliefs and values are found to correlate
with the presence of democratic institutions, the question still
remains concerning the relationship among these in a developmental
sense. To what extent does the development of a pro-democratic
political culture have to precede the development of democratic
instituctions? Or do the two tend to develop more simultaneously
with the successful operation of democratic institutions, possibly
created for other reasons, generating adherence to democratic
values and bellefs?32

Process of Democratization

The classic model of democratization that has infused much
discussion of the subject is thac of Britain, with its stately
progression from civic rights to political rights to social
rights, gradual development of parliamentary supremacy and cabinet
government, and incremental expansion of the suffrage over the
course of a century., It is basically a linear model. Dankwart A.
Rustow's model, based on Swedish experience--national unity,
prolonged and inconclusive political struggle, a conscious deci-
slon to adopt democratic rules, habituation to the working of
those rules--also involves a relatively simple linear progression.
These "ingredients,” he has argued, “must be assembled one at a
time 33 1These linear models primarily reflect Buropean experi-
ence during the century ending in 1920 and the experience of some
latin American countries (such as Argentina until 1930 and Chile
until 1973).

Two other models have generally been more relevant than the
linear model to the experience of Third World countries. One 18
the cyclical model of alternating despotism and democracy. In
this case, key elites normally accept, at least superficially, the
legitimacy of democratic forms. FElections are held from time to
time, but rarely is there any sustained succession ot governments
coming to power through the electoral process. Governments are as
often the product of military interventions as they are of
electlons. Such interventions tend to occur either when a radical
party wins or appears to threaten the prerogatives of the armed
forces, or when the government appears incapable of etfectively
guiding the economy and maintaining public order. Once a military
junta takes over, it will normally promise to return power to
civilian rule. In due course, it does so, if only to minimize
divisiveness within the armed forces and to escape from its own
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inability to govermn etfectively. In a praetorian situation like
this, neither authoritarian nor democratic institutions are
etfeccively institutionalized. Once countries enter into this
cyclical patterm, it appears to be extremely difficult for them to
escape from it. In many respects, countries that have had
relatively stable authoritarian rule (such as Spain and Portugal)
are more likely to evolve into relatively stable democracies than
countries that have regularly oscillated between despotism and
democracy (such as Peru, Ecuador, bolivia, Argentina, Ghana,
Nigeria). In the latter, neither democratic nor authoritarian
norms have deep roots among the relevant political elites, while
in the former a broad consensus accepting of authoritarian norms
is displaced by a broad consensus on or acceptance of democratic

‘ones. In the one case, the altemation of democracy and despotism

ia the political system; in the other, the shift from a stable
despotism to a stable democracy is a change in political systems.

A third model is neither linear nor cyclical but rather
dialectical. In this case, the development of a middle class
leads to increased pressures on the existing suthoritarian regimes
for expanded participation and contestation. At some point, there
is then a sharp break, perhaps in the form of what 1 have
elsewhere called the “urban breakthrough,” the overthrow of the
existing authoritarian regime, and the installation of a demo-
cratic one.34 This regime, however, finds it difficult or
impossible to govern effectively. A sharp reaction occurs with
the overthrow of the democratic system and installation of a
(usually right-wing) authoritartan regime. In due course, how-
ever, this regime collapses and a transition is made to a more
stable, more balanced, and longer-lasting democratic system. This
model is roughly applicable to the history of a number of coun-
tries, including Germany, Italy, Austria, Greece, and Spain,

Most theoriea of political development in general and of
democratization in particular see these processes as involving a
number of different elements. The sequence in which those
components appear may have important implications for the overall
results of the process. Several theorists have suggested, for
instance, that the preferable overall process of development for a
contry is first to define its national identity, next to develop
effective institutions of authority, and then to expand political
participation, The “probabilities of a political system's devel-
opment in a nonviolent, nonauthoritarian, and eventually demo-

cratically stable manner are maximized," Eric Nordlinger has
argued, when this sequence occurs.35 In somewhat parallel
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fashion, it has been argued that the development of broad-gauged
political {nstitutions tor political participation, such as
electoral and party systems, must coincide with or precede the
expansion of political participation if instability and violence
are to be avoided. Similarly, kobert A. Dahl emphasizes the
greater probability of success in transitions to democracy (or
polyarchy in his terms) if the expansion of contestation precedes
the expansion of participation.36 :

All thése theories thus emphasize the desirability for the
eventual development of stable democracy of the expansion of
political parcicipation occurring relatively late in the sequence
of change., However, given the widely accepted desirability of
political participation (including in totalitarian regimes) and
the major increases in social mobilization (such as urbanization,
literacy, and media consumption) produced by economic development,
the prevailing tendencies in the contemporary world are for
participation to expand early in the process of development, and
before or concurrently with contestation. This may be one reason
why economic development in the Third World has not stimulated the
emergence of more stable democratic regimes, At present, the one
notable case where contestation has clearly developed in advance
of participation is South Africa. Hence, according to the Dahl
thesis, the prospects tor democratic development should be greater
in South Africa than elsewhere in Africa.

1t is often assumed that since democracy, to a greater degree
than other forms of government, involves rule by the people, the
people therefore play a greater role in bringing it into existence
than they do with other torms of government. In fact, however,
democratic regimes that last have seldom, if ever, been instituted
by mass popular action., Almost always, democracy has come as much
tfrom the top down as trom the bottom up; it is as likely to be the
product of oligarchy as of protest against oligarchy. The
passionate dissidents trom authoritarian rule and the crusaders
for democratic principles, the Tom Paines of this world, do not
create democratic institutions; that requires James Madisons.
Those institutions come into existence through negotiations and
compromises among political elites calculating their own interests
ard degsires. They are produced when, as Rustow argued, political
leaders decide "to accept the existence of diversity in unity and,
to that end, to institutionalize some crucial aspect of democratic
procedure,” The political leaders may do this because they are
convinced of the ethical and political superiority of democracy

and hence view democracy as a desirable goal in icself. More
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likely, however, they will view democracy as a means to other
goals, such as prolonging their own rule, achieving intermational
legitimacy, minimizing domestic opposition, and reducing the
likelihood of civil violence, from which they will probably
suffer. Hence, whatever {nstitutions are agreed on will, in
Rustow's words, "seem second-best to all major parties
fnvolved.” 37 (ne could paraphrase Reinhold Niebuhr: The ability
of elites to compromise makes democracy possible; the inclination
of elites to vengeance makes democracy desirable--for the elites.

In the decades after World War 11, democratic regimes have
usually been introduced in independent countries through one or
some combination of two processes. Replacement occurs when an
authoritarian regime collapses or is overthrown as a result of
military deteat, economic disaster, or the withdrawal of support
from it by substantial groups in the population. 1Its leaders are
killed, imprisoned, flee the country, or withdraw from politics.
The leadera of the now-dominant groups, which had not been
actively involved with the authoritarian regime, agree among
themgelves to institute a democratic system. This agreement may
be reached very quickly because of previous experience with
democracy and because inauguration is seen as the "obvious"
solution by the relevant political elites, as in Venezuela in 1958
and Greece in 1974, Or it may come about as a result of political
struggle among elites with differing views as to the future of
their country, out of which the leaders committed to democracy
emerge successtully (as in Portugal in 1975-76). This process may
inwlve, as it did in the case of Venezuela, a series of carefully
negotiated pacts among the relevant groups that can cover economic
policy and the role of institutions (such as the church and the
army), as well as the procedures for choosing a government. One
critical issue on which the constitutive elites must agree is how
to treat those actively involved in the previous authoritarian
regime .38 .

The alternative process for Inaugurating a democratic regime
might be termed transformation. In this case, the elites within
an authoritarian system conclude that, for some reason or another,
that system which they have led and presumably benefited from no
longer meets their needs or those of thelr soclety. 7They hence
take the lead in modifying the existing political system and
transtorming it into a democratic one. In this case, while there
may well be a variety of internal and externmal pressures favoring
change, the initiative tor such change comes from the rulers.
Transformation involves, as Juan Linz put it, “change through
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retorma rather than ruptura.” 39 Notable examples include, of
course, britain in the nineteenth century, and after World War II,
Turkey in the 1940s, Spain in the 19708, and Brazil in the 19708
and 19808, The leaders of the transformation process typically
confront all the problems of the political reformer, having to
maneuver gkillfully between the stand-patters opposed to any
democratization, on the one hand, and the committed dissident and
opposition groups demanding the immediate dissolution of the
authoritarian system, on the other. ksgential to their success is
that they be seen as keeping control, acting from a position of
strength and not under duress, and dictating the pace of change,

The replacement process requires compromise and agreement among
elites who have not been part of the authoritarian regime. The
transformation process requires skilled leadership from an agree-
ment among the elites who are part of that regime. In neither
case is agreement necessarily required between elites who are
within the regime and those opposing the regime. This situation
makes replacement and transformation posgsible, since reaching an
agreement between out-groups and in-groups is far more difficult
than reaching an agreement among out-groups Or among in-groups,
Except for Costa Rica in 1948, it is hard to think of a case where
a democratic system of any duration was inaugurated by explicit
agreement between the leaders of a regime and the leaders of the
armed opposition to that regiwe.

“As long as powerful vested interests oppose changes that lead
toward a less oppressive world," Barrington Moore has argued, *no
connitment to a free society can dispenge with some conception of
revolutionary coercion,” 40 yis thesis is that liberty and
democracy can be inaugurated by bloody revolution and that such a
course way well impose fewer costs than the altermative of gradual
reform. When in world history, however, has violent revolution
produced a stable democratic regime in an independent state?
“Revolutionary coercion” may bring down an authoritarian regime,
but, except again for Costa Rica in 1948, guerrilla insurgencies
do not inaugurate democratic regimes. All revolutionary opponents
of authoritarian regimes claim to be democrats; once they achieve
power through violence, almost all turn out to be authoritarian
themselves, often imposing an even more repressive regime than the
one they overthrew. Most authoritarian regimes are thus replaced
by new authoritarian regimes, and a democratic succession usually
requires minimum violence. "In the future as in the past,” as

ns




Developing Democracy: Expectations

Dahl concluded his study of this issue, “stable polyarchies and
near-polyarchies are more likely to result from rather slow
evolutionary overthrow of existing hegemonies. 41

The Prospects for Democracy

This brief and informal survey ot the preconditions and processes
conducive to the emergence of democratic regimes argues for
caution in any effort to predict whether more countries will
become democratic, It may, however, be useful to attempt to sum
up the modest conclusions which seem to emerge trom this review.

With respect to preconditions, the emergence of democracy in a
society is helped by a number of factors: higher levels of
economic well-being; the absence of extreme inequalities in wealth
and income; greater social pluralism, including particularly a
strong and autonomous bourgeoisie; & more market-oriented economy;
greater influence vis-a-vis the society of existing democratic
stateg; and a culture that is less monistic and more tolerant of
diversity and compromise. No one of these preconditions is
sufficient to lead to democratic development, With the possible
exception of a market economy, no single precondition is necessary
to produce such development, Some combination of some of these
preconditions is required for a democratic regime to emerge, but
the nature of that combination can vary greatly from one case to
another, It is also necessary, however, to look not only at what
preconditions must be present but also at the negative strength of
any precondition that may be absent, The powerful absence of one
favorable condition, or conversely, the presence ot a powerful
negative condition, that overrides the presence of otherwise
favorable conditions, may prevent democratic development. In
terms of cultural tradition, economic development, and social
structure, Czechoslovakia would certainly be a democracy today
(and probably Hungary and Poland also) if it were not tor the
overriding veto of the Soviet presence. In similar fashion,
extreme poverty, extreme economic inequalities, or deeply
ingrained Islamic and Confucian cultural traditions could have
comparable effect in Atrica, Central America, or the Middle East
and tast Asia,

With respect to the processes necessary to bring about demo-
cratic development, a central requirement would appear to be that

either the established elites within an authoritarian system or
the successor elites after an authoritacrien system collapses see
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their interests served by the introduction of democratic institu-
tions. The probability of stable democracy emerging will be
enhanced to the extent that the transition can be a gradual one,
that the introduction of contestation precedes the expansion of
political participation, and that the role of violence in the
transition is minimized. The probability of democratization
decreases sharply to the extent that political life in a soclety
becomes highly polarized and involves violent conflict between
social torces,

Possibility of regime changes,

In terms of these generalizations, prospects for democratic
development in the 1980s are probably greateat in the bureau-
cratic-authoritarian states of South America. Cultural tradi-
tions, levels of economic development, previous democratic experi-
ence, social pluralism (albeit with weak bourgeoisies outside
Brazil), and elite desires to emulare Buropean and North American
models all favor movement toward democracy in these countries. On
the other hand, the polarization and violence that has occurred
(particularly in Argentina and Chile) could make such movement
difficult, The prospects for a relatively stable democratic
system should be greatest in Brazil. Beginning in the early
1970s, the leadership of the Brazilian regime began a process of
distensao, gradually relaxing the authoritarian controls that had
been imposed in the 1960s. By the early 1980s, Braztl had
acquired many of the characteristics of a democratic system, The
principal deticiency was the absence of popular elections tor the
chief executive, but those were generally viewed as certain to
come sometime i{n the 19808, The gradualness of the Brazilian
process, the relative low level of violence that accompanied it,
and the general recognition among elite groups of the importance
ot not disrupting it in any way, all seemed to enhance the
prospects tor democracy.

In Argentina, the economic and military failures of the
authoritariam regime led to a much more dramatic and rapid transit
to democracy in 1983, The probabilities of this replacement being
sustained would seem to depend on three factors: the ability of
the Altonsin government to deal with the economic problems it
confronted; the extent to which Peronista, as well as Radical,
elites were willing to abide by democratic rules; and the extent

o which military leaderahip was effactively excluded From poces
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or came to identify its interests wich the maintenance of a
democratic regime. The two other southern cone countries with
bureaucratic-authoritarian regimes, Chile and Uruguay, are the two
South American countries that did have the strongest democratic
traditions. As of 1984, bowever, in neither country had authori-
tarian rule lost its legitimacy and effectiveness to the point
where it could no longer be maintained and a replacement process
could occur (as in Argentina). HNor had the leaders of either
regime embarked on a meaningful transformation process to democra-
tize their system (as in Brazil). The Brazilian and Argentine
changes, however, cannot fail to have impact on political develop-
ment in the smaller countries.,

The probability of movement in & democratic direction in the
East Asian newly industrializing countries is considerably less
than it is among the Latin American B-A sctates. The economic
basis for democracy is clearly coming into existence, and if their
economic development continues at anything like the rates it did
in the 1960s and 19708, these states will soon constitute an
authoritsrian anomaly among the wealthier countries of the world.
The East Asian countries generally have also had and maintained a
relatively equal distribution of income. In addition, the United
Ststes, bBritain, and Japan are the principal extermal intluences
on these societies, All these factors favor democratic develop-
ment. (n the other side, cultural traditions, social structure,
and a general weekness of democratic norms among key elites all
impede movement in a democratic direction. In some meagure, the
East Asian states dramatically pose the issue of whether economics
or culture has the greater influence on political development. (ne
can also speculate on whether the spread of (hristianity in Korea
may create a cultural context more favorable to democracy.

Among other less economically developed East Asian socleties,
the prospects for democracy are undoubtedly highest but still not
very high in the Philippines. The Marcos government is not likely
to attempt to transform Ltself, and hence efforts to create a
democratic system must await its demise, At that time, American
influence, previous experience with democracy, social pluralism
(including the influence of the Catholic Church), and the general
agreement among opposition political leaders on the desirability
of 8 return to democracy, should all provide support for movement
in that direction. On the other hand, military leaders may not
support democratic norms, and the existence of a radical insurg-
ency committed to violence, plus a general proclivity to the use
of violence in the society, might make such a transition diffi-
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cult, Conceivably, Philippine development could follow the lines
of the dialectical model referred to earlier, in which (as in
Venezuela) an {nitial experience with democracy is broken by a
personalistic authoritarian interlude that then collapses and a
new, more stable democratic regime is brought into existence by
agreement among political leaders, The Philippine Betancourt,
however, may well have been gunned down at the Manila airport.

Among Islamic countries, particularly those in the Middle East,
the prospects for democratic development seem low. The Islamic
revival, and particularly the rise of Shi'ite fundamentalism,
would seem to reduce even further the likelihood of democratic
development, particularly since democracy is often identified with
the very Western influences the revival strongly opposes. In
addition, many of the 1slamic states are very poor. Those that
are rich, on the other hand, are so because of oil, which is
controlled by the state and hence enhances the power of the state
in general and ot the bureaucracy in particular, Saudi Arabla and
some of the smaller Arab oil-rich Gulf countries have from time to
time made some modest gestures toward the introduction of democra-
tic institutions, but these have not gone far and have often been
reversed, ‘

Most African countries are, by reason of their poverty or the
violence of their politics, unlikely to move into a democratic
direction. Those African and Latin American countries that have
adhered to the cyclical pattern of alternating democratic and
authoritarian systems in the past are not likely to change this
basic pattern, as the example of Nigeria underlines, unless more
fundamental changes occur in their economic and social infrastruc-
ture, In South Africa, on the other hand, the relatively high
level of economic development by African standards, the intense
contestation that occurs within the minority permitted to partieci-
pate in politics, the modest expansion of that minority to include
the Coloureds and Asians, and the intluence of Western democratic
norms, all provide a basis for moving in a more democratic
direction. However, that basis 18 countered on the other side by
the inequalities, tears, and hatreds that separate blacks and
whites.

In some small countries, democratic institutions may emerge as
a result of massive toreign effort, This did happen in the
Dominican Republic; in 1984 it was, presumably, happening in
Grenada; it could, concelvably, happen at extremely high cost in
El Salvador.
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The likelihood of democratic development in Eastern Furope is
virtually nil. The Soviet presence is a decisive overriding
obstacle, no matter how favorable other conditions may be in
comtries like Czechoslovakia, Hungary, and Poland. Democratiza-
tion could occur in these socleties only if either the Soviet
hion were drastically weakened through war, domestic upheaval, or
economic collapse (none of which seems likely), or if the Soviet
Union came to view Eastern European democratization as not
threatening to its interests (which seems equally unlikely).

" The issue of Soviet intervention apart, a more general issue
concerns the domestic pattern of evolution within Communist
states, ftor almost tour decades after World War 11, no democratic
country, with the dubious possible exception of Czechoslovakia in
1948, became Communist and no Communist country became democratic
through internal causes. Authoritarian regimes, on the other
hand, were frequently replaced by either democratic or Communist
regimes, and democratic regimes were replaced by authoritarian
ones, In their early phase, Communist states usually approximated
the totalitarian model, with ideology and the party playing
central roles and massive efforts being made to indoctrinate and
mobilize the population and to extend party control throughout all
institutions in the society. Over time, however, Communist
regimes also tend to change and often to become less totalitarian
and more authoritarian, The importance of ideology and mobiliza-
tion declines, bureaucratic stagnation replaces ideological
fervor, and the party becomes less a dedicated elite and more a
mechanism for patronage. In some cases, military intluence
increases significantly. The question thus arises: Will Commu-
nist authoritarian regimes, absent Soviet control, be more suscep-
tible to movement toward democracy than Communist totalitarian
regimes?

The answer to that question may well depend on the extent to
which Communist authoritarian regimes permit the development of a
market-oriented economy. The basic thrust of communism suggests
that such a development is unlikely. Communism is not, as Karl
Marx argued, a product of capitalist democracy; nor is it simply a
“digease of the transition” to capitalist democracy, to use
Rostow's phrm:e.“2 It is instead an alternative to capitalist
democracy and one whose guiding principle is the subjection ot

economic development to political control. Even if it becomes
more authoritarian and less totalitarian, the Communist political
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system is likely to ensure that economic development neither
achieves a level nor assumes a form that will be conducive to
democracy.

The United States and global democracy.

The abiiity of the United States to aftect the development of
democracy elsewhere is limited, There is little that the United
States or any other foreign country can do to alter the basic
cultural tradition and social structure of another society or to
promote compromise among groups of that society that have been
killing each other, Within the restricted Limits of the possible,
however, the United States could contribute to democratic develop-
ment in other countries in four ways,

First, it can assist the economic development of poor countries
and promote a more equitable distribution of incowe and wealth in
those countries. Second, {t can encourage developing countries to
foster market economles and the development of vigorous bourgeois
classes. Third, it can refurbish its own economic, military, and
political power so as to be able to exercise greater influence
than it has in world atfairs. Finally, it can develop a concerted
program designed to encourage and to help the elites of countries
entering the “transition zone" to move their countries in a more
democratic direction.

Eftorts such as these could have a modest influence on the
development of democracy in other countries. Overall, however,
this survey of the preconditions for and processes of democratiza-
tion leads to the conclusion that, with a few exceptions, the
prospects tor the extension of democracy to other societies are
not great., These prospects would improve significantly only i f
there were major discontinuities in current trends--such as {f,
for instance, the economic development of the Third World were to
proceed at a much faster rate and to have a far more positive
impact on democratic development than it has had so far, or if the
United States reeastablished a hegemonic position in the world
comparable to that which it had i{n the 1940s and 1950s. In the
absence of developments such as these, a significant increase in
the number of democratic regimes in the world is unlikely. The
substantial power of anti-democratic governments (partlcularly the
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La démocratie

flambée

Par IGNACIO RAMONET

« L'amour de la démocratie
est celui de I'égalité »
Montesquieu.

ES piliers politiques fonda-
mentaux, sur lesquels repo-
sait depuis 1945 l'ordre du
monde, se sont paisiblement

effondrés au cours des dernidres
semaines. Les décisions adoptées lors
des récents sommets de Londres, de
Houston et du Caucase montrent que
la prodigicuse accélération de I'his-
toire, commencée en novembre 1989,
se poursuit. La plupart des certitudes
en matiére de géostratégie se brouil-
lent, remplacées par un sentiment
dominant : l'incertitude. Avec la dis-
parition d'une perception claire de
I'adversaire, les Etats ne parviennent
plus 3 discerner I'ami de I'ennemi.
Or I'ennemi est une entité structu-
rante, sa disparition entraine. un
affaissement du systéme de défense
¢t une crise d'identité.

De la guerre froide, 'Occident
avait fait I'alpha et 'oméga de son
interprétation du monde; sa « vic-
toire froide », largement inaitendue,
détruit soudain le sens de toute
["architecture diplomatique. Le
surarmement, naguére indispensable,
apparait désormais aux Etats des
blocs comme une inutile extrava-
gance. Presque partout on réclame
une rapide réduction des dépenses
consacrées 3 13 défense.

Les récents événements de I'Est
apparaissent, 3 certains, comme le
« triomphe de la démocraiie bour-
geoise apolitique » et constitueraient
la preuve que - [‘Aistoire n'est pas
Jaite par la politique. mais par Iéco-

. nomie (1) ». On en déduit que les

problémes économiques vont domi-
ner les relations internationales au
cours des prochaines décennies.

La hiérarchie des nations s'en
trouverait modifiée. A I'dre des deux
superpuissances, fondée sur le
nucléaire, succéderait I'ére des trois
superriches, « une diplomatie, selon
Mme Jane Kirkpatrick, dominée par
la trotka Allemagne-Japon-
Ameérique. et reposant sur la puis-
Sance économique de ces trois
nations (2) ». Déja la RFA, princi.

pal bénéficiaire de la
nouvelle donne inter-
nalionale, semble
montrer que le mark
esl une arme terrible-
ment efficace. Une
douce euphorie s'ins-
talle : « Il semble
clair que le monde se
dirige vers un boom
économique (3) »,
affirme-l-on, non sans
imprudence ; et, 2
Houston, les Sept
déclarent 3 l'adresse
du monde, dans cette
perspective, vouloir
faire de ces dernidres
années du sidcle, « la
décennie de la démo-
cratie ». Bref, I'Occi-
dent apparail content de soi.

Il semble oublier que la démocra-
tie est un long cheminement, qu'elle
demeure sans cesse perfectible, et
qu’elle est en permanence fagonnée,
polie par les revendications des

citoyens insatisfaits. Le régime.

démocratique peut ainsi corriger les
excds du capitalisme car I"objectif de
la civilisation n'est pas la producti-
vité en soi, mais bien le bonheur des
hommes.

U lieu de plastronner, ces pays
riches ne devraient.ils pas
méditer ysur leur coupable
silence \cvanl la perma-

nence des injustices ? Pourquoi la
croissance économique ne “permet-
elle pas la réduction des inégalités ?
Aux Etats-Unis, « en /990, les
2.5 millions d'Américains les plus
riches voni percevoir la méme masse
nette de revenus que les 100 millions
de personnes qui se trouvent en bas
de I'échelle (4) », et en I'an 2000,
11,9 % de la population du monde
produira 56,7 % de sa richesse, en
saccageant |'environnement. On sait
qu’en France un chdmeur sur deux
ne pergoit aucune indemnité et que
les revenus du travail progressent
moins que ceux du patrimoine ou de
I'épargne.

Silence aussi des démocraties
quand elles négligent, au Sud, les

ODILON REDON. =~ « Le silence » (1911)

3 milliards d’hommes vivani au bord
de 1a famine et ol une personne sur
trois vit avec moins de 6 F par jour.
Elles restent pratiquement rhuettes
sur les solutions qui permeitraien: de
résoudre le probléme de la dette
(1 322 milliards de dollars) princi-
pale cause de la stagnation des tiers-
mondes. Beaucoup de régimes dicta-
toriaux du Sud ont été soutenus, au
nom de ['alliance anticommuniste.
par I'Ouest qui a longtemps gardé le
silence sur les nombreuses atieintes
aux droits de I'homme. Qu'en sera-t-
il désormais ? C3 et 13, de vertueux
appels au rétablissement des libertés
sont lancés. Mais, chacun le sait. une
démocratie sans développement n'est
qu’une illusion.

A l'heure de la mondialisation. la
démocratie demeure une aspiration
universelle. Les citoyens peuvent-ils
accepter que cet idéal soit dilapidé.
gaspilié, flambé par des Etats qui en
font un simple cadre juridique.
rabaissant 'homme et glorifiant
avant tout les égoismes et le profit ?

(1) Time. 28 mai 1990.

(2) La Tribune de I'Expansion. 18 juil-
le1 1990

(3) LS News and World Repor1. 16 juil-
let’'1990.

(4) La Tribune de I'Expansion. 2§ juil-
let 1990.
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nuclear holocaust, thereby changing his policy while maintaining a
consistent posture—courtesy of the metaphor.

Finally, the metaphor helps us to predict Reagan's future policy. A
scrious consequence of the absence of metaphor has been anxiety over
the direction of Reagan’s Central American policy. With the proviso that
his policy could change, an understanding of the implicit metaphor leads
us o conclude that an invasion of Central America is unlikely. Vigilance
is defensive; costs are minimized; posturing is crucial. We can expect the
threats toward the Sandinistas to continue. Invasion, however, would tilt
vigilance toward aggression, and aggression is not Reagan’s mandate.

That this invasion is conceivable, however, points to the danger
inherent in the metaphor: Aggressive posturing could necessitate action,
if that action is believed to be crucial to our credibility. Furthermore, the
metaphor could so frighten our enemics and allies alike that it would be
desiabilizing in itself. Making the implicit metaphor explicit should
protect us from this danger. Reagan should be aware that the domestic
support for his foreign policy is based on the projection of the attitude of
vigilance, a mood that is ncither passive nor aggressive.

Reagan has concentrated on our military buildup, with its concomi-
tant psychological confidence-building. But confidence also depends in
large part on our ability to understand and describe our role in the world.
One analyst noted before Reagan's first term, “Much depends on
whether a new foreign policy emerges to transform vague and inchoate
public moods into an articulate, consistent, and conceptually rich foreign
policy.”® Reagan has not yet addressed this aspect of his policy. The Great
. Communicator needs a metaphor, and the metaphor is vigilance.

5. Richard Melanson, “A Neo-Consensus? American Foreign Policy in the Eighties,” in
Nrither Cold War nor Ditents, ed. Richard Melanson, 201.
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PROMOTING DEMOCRACY IN_______
THE THIRD WORLD: LOST
CAUSE OR SOUND POLICY?

| Stephen J. Solarz

To PROMOTE DEMOCRACY OR TO TOLERATE TYRANNY—that is a question
that has perplexed and divided U.S. foreign policymakers for decades.
The logic of realpolitik suggests that America's security concerns are oo
great and its resources too limited to attempt to remake the world in our
own image. The logic of idcalism suggests that we betray the values on
which our country was founded if we fail to foster democracy. Realists
and idealists can no doubt agree on the ways the United States would
benefit if democracy were the rule rather than the exception as the basis
of government among the nations of the world. Politically, democratic
governments are more likely to share our broad foreign policy objectives
and less likely to pursuc those of our adversaries. Diplomatically, the
spread of democracy would create an international environment in which
it would be casier for the United States to muster support for its
initiatives. Economically, the community of market economies would be
strengthened, since political democracy tends not to be associated with
centrally planned economics. ldeologically, we would be less estranged
from other members of the international community and feel greater
confidence at home about our role in the world. And from a humanitar-
ian perspective, democracies generally show greater respect for human
rights than other political systems.

The disagreement occurs over whether it is possible to remove the
obstacles to political pluralism, particularly in the countries of the Third
World. The conventional wisdom argues pessimistically that democracy is

Representative Stephen J. Solarz is chairman of the House Subcommitiee on
Asian and Pacific Affairs and is a democrat from New York.
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close to impossible in nations that are poor, rife with ethnic conflicts, and
unblessed by the traditions of the Enlightenment. We should not, it is
said. ignore these underlying realities, particularly with respect to our
security partners.

It would be naive to think that we can induce in the countries of the
Third World a quick conversion to democracy. In many cases we simply
lack the leverage to do so. In other cases, the need to cooperate with
strategically important countries places limits on our ability to promote
pluralism. Yet we should not surrender to sociological determinism or
the imperatives of realpolitik. Democracy may be a rare political species
in the Third World and it may at times seem endangered, but it is not
extinct. It is important, therefore, that we understand why it is relatively
uncommon, the circumstances under which it can be encouraged, and
specifically how the United States can promote it.

For purposes of this discussion, democracy is defined as a political
system with periodic elections with mass suffrage to select the nation’s
political leadership; freedom of organization for the purposes of political
competition; peaceful transfer of power by established procedures;
freedom of the press; freedom of political expression; an independent
judiciary enforcing the rule of law.

Based on the above definition, how prevalent is democracy? The
latest assessment made by Freedom House is instructive. At the end of
1983, fifty-two of the world’s independent countries (31 percent) were
designated “free,” fifty-cight (35 percent) were designated “not free,”
and fifty-six (34 percent) were designated “partly free.” These countries
had an aggregate population of 4.647 billion, of which 35.8 percent was
in free countries, 41.2 percent in not free countries, and 23.0 percent in
partly free countries.! If the countries of the world are grouped accord-
ing to their levels of economic well-being, the frequency of democratic
government can be seen on the following table.”

On the surface, the statistics confirm the common pessimism that
democracy and poverty are as incompatible as oil and water. The usual
explanation is that poor people care too much about the struggle for
daily survival to worry about affairs of state. Because poor people are
generally uneducated, so the argument goes, they are incapable of
understanding the subtleties of politics and government policy. As a

1. Freedom House rates each country, on a scale of one to scven, on adherence to political
rights and civil rights. States that rate one on the political rights scale “have a fully competitive
clectoral process and those elected clearly rule.” Ratings of two to seven reflect a deviation from that
standard. Ratings on the civil liberties scale assess freedom of the press, freedom of expression, legal
due process, and personal freedom in nonpolitical areas. The cumulative judgment of “free,” “partly
free,” and “not free” is made on the basis of these two scores. Raymond D. Gastil, “The Comparative
Survey of Freedom 1984, Freedom At Issue, 76 (January-February 1984), 7.
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Number of Countries
Per Capita GNP (1980 US$) Free Partly Free Not Free

Under $400 2 10 26
$400-8$1700 8 20 15
Cumulative 10 30 41
$1,700-$3,000 2 11 6
Cumulative 12 11 47
$3,000-%$6,000 5 1 2
Cumulative 17 12 . 49
Over $6,000 17 2 5
Cumulative 34 44 51

Source: Based on Raymond D. Gastil, “The Comparative Survey of Freedom
1984, Freedom At lssue 76:3-24 (Jan.-Feh. 1984), and The World Bank, World
Development Report 1987 (New Yurk: Oxford University Press, 1983), p. 148-149.

result, they become the prey of demagogues, who place excessive
demands on the political system by seeking a fundamental redistribution
of their society’s wealth. Conversely, the more developed countries are
less burdened by social conflict and their citizens are more politically
sophisticated. i

Although the statistics seem to indicate that the prospects for
democracy increase as development proceeds, it should not be assumed
that some iron law of politics is at work here. The exceptions to the rule
are as provocative as the rule itself. In the first place, a country that
achieves a relatively high standard of living and education level does not
necessarily evolve in the direction of popular rule. South Korea and
Taiwan in Asia, Uruguay and Paraguay in South America, and the Soviet
Union and Eastern Bloc countries are cases in point. Moreover, that
pluralism and poverty have coexisted in some countries suggests that
such coexistence is possible elsewhere. The countries of Western Europe,
for example, generally made the transition to democracy when their per
capita gross domestic products were in the range of $300 to $500 (in 1960
dollars). India, the most populous democracy in the world today, has a
per capita gross national product of about $260.00 and a literacy rate of
36 percent. In Latin America, democracy has returned to the poorer
countries—like Peru, Ecuador, and Bolivia—but not to all of the rela-
tively wealthier countries, like Paraguay, Uruguay, and Chile. In fact,
poverty and illiteracy are not necessarily barriers to good citizenship. A
full belly and the right to vote are not mutually exclusive propositions.
Literacy is not a prerequisite for distinguishing between good and bad
leaders. In the favelas of Rio, the tomas of Lima, the barrios of Manila,
and the shantytowns of Soweto, the poor have the capacity to make
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judgments about their political interests and appreciate the chance to
participate in determining their own destiny.

Some will argue that the impoverished, in pursuing their interests,
frustrate sound development policy by demanding immediate benefits, to
the detriment of longer-term capital accumulation and economic growth.
Admirers of South Korea and Taiwan attribute their prosperity to
restrictions on political freedoms. Democratic systems, including our
own, have sometimes made bad economic policy choices in an effort to
ensure “a chicken in every pot.” Our own ability to substantially reduce
the budge deficits of $200 billion hardly constitutes a persuasive argu-
ment for democracy as a sound basis for making economic policy. Yet the
capacity for error and the propensity for misjudgment are not charac-
teristics only of democratic regimes.

Authoritarian systems are just as capable of economic mismanage-
ment, precisely because they generally lack institutional means to foresee
the errors of misguided policies or correct them once they occur.
According to Indira Gandhi, that was one of the most important lessons
she and other Indians learned during the 1975-77 Emergency. Similarly,
Deng Xiaoping—not a democrat by anyone’s definition—has concluded
that a rigid centralization of power was a major cause of the disasters of
the Mao period. The massive development projects of the military
government in Brazil (which Brazilians now describe as “pharonicos”),
Augustus Pinochet’s embrace of Friedmanism, and Stalinist policies in
communist regimes were all formulated without resorting to the litmus
test of public opinion. All have led to serious economic dislocations.

In addition, authoritarian systems sometimes adopt or continue
counterproductive economic policies not because they mistakenly think
they are correct, but for the sole purpose of preserving their narrow base
of power. A major cause of the current food crisis in a number of African
countries, for example, is a set of measures that fix the rural-urban terms
of trade in favor of the cities, where the government is the leading
employer. The price paid for social peace in urban areas has been a
decline in agricultural productivity, exports of farm products, and
foreign exchange carnings. Authoritarianism and bad policy can thus
reinforce each other. Popularly elected governments, on the other hand,
would presumably draw more support from the rural majority and be in

a better position to balance competing interests, as is the case in India.?

Democratic systems do not make perfect economic policy. But they
can place limits on the ambitious and often interventionist development

2. Robert M. Dunn Jr., “Africans vs. Food,” New York Times, 21 July 1984, Africa’s economic
crisis is not solely the result of internal problems. Another cause of the African crisis is the
international debt situation, which also has an impact on the proapects for democracy in the Third
WWase Wy
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policies characteristic of Third World governments and thus restore
sone of the power that citizens have lost over their economic lives. They
do not drain off managerial talent from the private sector, as do centrally
planned economies. And they operate under checks and balances,
making it easier to correct mistakes once they occur.

A SECOND ARGUMENT AGAINST THE POSSIBILITY OF DEMOCRACY in the
‘Third World concerns the social composition of many of the countries.
According to this view, deep ethnic, racial, or tribal cleavages place
inordinate strain on democratic institutions, which only function when
political forces are capable of compromising their differences and re-
specting minority rights. ‘This problem is thought to be especially serious
in Africa, where the independent nations of the present are defined by
the colonial borders of the past. The pressures placed by ethnic diversity
on political institutions should neither be dismissed out of hand nor
accepted with defeatism. They are obviously a greater obstacle in some
countries than in others. Democracy may be uncommon in the ethnic
mosaic of Africa, but it thrives amid the diversity that is India while it
languishes in socially homogeneous South Korea. The United States and
the Soviet Union are both ethnic melting pots, yet one is a democracy and
the other is a dictatorship. In some cases, moreover, authoritarianism is
less the result of communal conflict than the means that one ethnic group
uses to sustain its dominance over another. This phenomenon is most
common in Africa but not unknown elsewhere. In Taiwan, for example,
the Kuomintang—dominated by mainlander Chinese—efYectively rules
over the vast majority of indigenous Taiwanese.

Social pluralism does not rule out political pluralism; on the contrary
the latter can soften the abrasive effects of the former. Observers ol"
recent events in Nigeria did not blame the end of the Second Republic on
the country's 250 ethnic groups speaking 400 mutually unintelligible
languagcs. Indeed, they saw democracy as the most effective way of
protecting the rights of a patchwork of political forces. In countries with
secessionist impulses, the use of force may be an effective—and even
neces.;s;lry——shorl-term method to suppress them. But the best long-term
solution to the problem is to give those groups a stake in the system, for
which democratic institutions are eminently suited. '

A third line of argument against the possibility of democracy in the
Third World focuses on the cultural context of the countries concerned.
The bedrock of political pluralism, it is suggested, is a set of values
associated with the Judeo-Christian tradition in general and with En-

lightenment l!l)cl:a!lSlll in panicular. Among the norms in this Western
package are individualism, freedom. respect for human dignity., and
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cannot sustain democratic institutions. And since the countries of Asia
and Africa sprang from the soil of philosophical traditions antithetical to
liberalism and inclined toward autocracy, it is improbable that the graft
of democracy will survive. As for the countries of Latin America, it is
alleged that they trace their political roots to the relatively authoritarian
Iberian nations that could not quite fit the requirements of pluralism to
the realities of Catholic culture.

This is a particularly insidious argument, for it asks Westerners who
believe in tolerance to accept political systems based on intolerance. The
assertion might be more convincing were it not used so frequently by
tyrants who ask that we apply our cultural relativism to their political
absolutism. But even on its own terms the argument is unconvincing. In
the first place, it is important not to confuse the idealist description of
liberal Western values with the reality of North Atlantic culture. Ameri-
cans of the late twentieth century are not rugged individualists, just as
Englishmen and Frenchmen are not latter day versions of John Locke
and Jean Jacques Rousseau. Indeed, individualism in the West is under
siege from the dominating presence of large organizations of all sorts. In
any case, Americans and Europeans have substantial respect for author-
ity—in the family, in the work place, and in politics—once it has
established its legitimacy. And Western ideologies contain deep anti-
democratic strains, as the history of this century clearly illustrates. After
all, both Marxism and fascism are Western ideologies.

Nor should we confuse the common idealist descriptions of Third
World traditions with the complexities of their past development and
with contemporary belief systems. Consider the example of Confucian-
ism, which generally stresses the group over the individual, and which is
often mentioned by those who stress the cultural obstacles to political
democracy. Confucianism got its start and was attractive to China’s
ancient rulers precisely because of the rampant individualism of the time,
not because people followed its precepts. In later centuries, as the
Chinese state became stronger and more despotic, Confucian scholars
refocused the ideology to make it a legitimate instrument for checking
the excesses of tyrants and making them accountable for their actions. It
should be no surprise, therefore, that the rulers of South Korea and
Taiwan have emphasized the collectivist features of Confucianism to
rationalize their authoritarian rule. ,

Indeed, any tradition worth the name probably has had to balance
authority and individualism, freedom and control, conflict and harmony.
Each contains at least secondary themes which are compatible with
democracy. Some students of Indian politics suggest that democracy has
succeeded there because of—not in spite of —the traditional idea of caste
and the sense of group identity. Caste groupings have acted as interest
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groups do in our society, and have become the building blocks of political
parties. There seems to be no logical reason why the same should not be
true for tribally based societies in Africa. Furthermore, it should be
recognized that Western values have become a permanent fixuwre in the
intellectual marketplace of the Third World. They represent, for some at
least, the last best hope against dictatorships of the left and right

particularly when indigenous ideologies have proven themselves to<;
weak to blunt the power of authoritarian governments. In Thailand, for
example, Buddhism and respect for the monarchy have not been on their
own a sufficient counter to periods of military rule and repression.
Moreover, the most dangerous despotisms occur where enhanced state
power has cloaked itself in tradition: Nazism in Germany, fascism in Italy
anfl Lat.in America, tribalism or apartheid in Africa, Shiite Islam in Iran

Shinto in Japan, and Confucianism in other parts of East Asia. In this'
context, the noted sociologist Peter Berger has asserted:

What sort of institutional arrangements can one imagine that would reimpose
constrainis on the immensely powerful entity known as the modern state? What
would be the “fundamental equivalents” of [Chinese] Imperial Censors? The
answer is: arrangements similar to those embodied in Western democracy—
institutionalized restraints on the powers of government, provisions for orderly

succession, guarantees for critics of government actions, independent custodians
of law and morality, and so on.3

Democracies are certainly not immune from abusing their citizens.
The treatment of blacks in the United States is an obvious example, all
the more regrettable because of the high-minded ideals that infused the
American experiment from the outset. The only redeeming feature of
our racist past is that it was the institutions of American democracy that
brought an end to the hypocrisy. In the absence of such channels for
chapge. government abuses are even more difficult to correct. It was not
until Mao's death that China’s “Great Proletarian Cultural Revolution”
came to an end. Even then, existing institutions frustrated his opponents’
efforts to institute reforms. Argentina’s “dirty war” was a casualty of the
Falklands War, and not of built-in mechanisms to ensure accountability.

A FINAL ARGUMENT AGAINST THE POSSIBILITY OF DEMOCRACY in Third
Wo.rld nations is that their need to preserve internal stability and defend
against external threats is too pressing to allow political competition.
According to this line of reasoning, a democratic system can function as
long as national survival is not at stake, and only as long as all political
forces place a higher priority on preserving the rules of the game than on

3. Peter L. Berger, "Democracy for Everyone?” Commentary, September 1983, 34.
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their parochial interests. Regrettably, it is said, military c.hallenges come

from without and movements emerge from within committed to absolute

goals and violent means. In either of these circumstances, th.e rights of
the individual must be circumsecribed to defend the navion. Many

governments have been at least tempted to use the rcalil): or threat of
aggression or subversion to stifle dissent and justify repression. The U.S.

government did so in the Civil War, in the Red Scare of the 1920s, in
World War 1, and in the McCarthy period. (There is, however, a
retrospective consensus that these episodes were both unwise and un-
justified.) Contemporary examples include Taiwan, South Korea, the
Philippines, Cuba, Nicaragua, South Africa, Mozambique, and Angola.
In all these cases the challenge of subversion is more the excuse for
repression than the cause of it. |

To be sure, defeating insurgencies under any circumstances is no
casy matter. For a democratic government to do so is doubly difficult, as
is confirmed by the attempts of the current Peruvian government to
subdue the mindless terrorism of the Shining Path (Sendero Luminoso)
confirms. Leaders like President Belaunde who are committed to peace-
ful change must be willing to use force or risk their incumbency. But
other governments—like those of Thailand, Colombia, and the Philip-
pines in the 1950s—have found that insurgencies can be more effectively
dealt with when the threat of military suppression is accompanied by
political overtures that give guerrillas an alternative to perpetual resist-
ance. This suggests a broader point, that insurgencies begin when key
social groups are kept outside the political system and have no apparent
hope of entering. It is the absence of a political opening that fosters
instability. Confrontation and viblence are more likely in situations where
peaceful change is impossible. Thus political liberalization and political
stability reinforce each other. A corollary conclusion is that one-man
regimes obsessed with ensuring loyalty are ultimately fundamentally
unstable. Lacking the institutional mechanisms for sharing and transfer-
ring power, they are usually marked by intense struggles for power when
the leader passes from the scene.

In addition, the history of some Third World nations suggests that
authoritarianism can in fact cause the external threat that is used to
Justify the repression. At one time, leaders in Somalia and the Sudan
promoted populism within authoritarianism and were willing to allow
some autonomy for minority groups. Their neighbors (Ethiopia and
Libya) were not able to exploit ethnic divisions for their own foreign
policy purposes. As those regimes decayed, however, populism and
autonomy disappeared and the groups that were previously tolerated felt

they hiad nao chioice but 10 revalt. ‘They attrscted amismors froass Falnicanria
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There are some countries, such as South Korea, where the perceived
threat is purely or primarily external. But even in cases where the threat
is real, rather than manufactured for political effect, long-term restric-
tions on political freedoms are not always justified and are perhaps
counterproductive. For every country that has used the fear of aggres-
sion to justify the absence of democracy, there are others that have
successfully faced the challenge to their own security and simultaneously
maintained their commitment to an open political system. In Western
Europe, countries in the NATo alliance have faced for three decades the
overwhelming might of the Soviet Union and its Warsaw Pact allies. With
the partial exceptions of Greece and Turkey, they have never compro-
mised the democratic principles that bind them together. In the Middle
East, Israel, a country of three million people, faces the continuing
enmity of 130 million Arabs. It has fought five wars in thirty-five years,
but its democratic institutions continue to flourish. In South Asia, India
has fought three wars with Pakistan and one with China. Yet with one
two-year exception, it has maintained its commitment to democratic
government, :

These examples demonstrate that democracy, far from undermining
!hc security of a country, can actually strengthen it—internally by giving
its people a greater stake in the preservation of their way of life, and
externally by increasing the sympathy of other democratically inclined
governments, One of the considerations that led the United States to
support Britain in its war against Argentina over the Falkland Islands was
that Britain is a democracy and Argentina was a dictatorship. American
support of Israel is clearly related to Israel's position as the only country
in the Middle East that completely shares our commitment to democracy.

I'T 15 THUS cLEAR that economic and social realities, cultural traditions,
and the threats of subversion and invasion are not in and of themselves
adequate justifications for the absence of democratic government. Estab-
lished democracies such as India, Botswana, and Venezuela demonstrate
that political pluralism can be compatible with Third World conditions.
Yet in the final analysis, there are other factors that can be critical in
determining the political character of these nations. Most important of
these is the choice of political leaders. Charismatic strongmen often
measure the prospects for their country by the degree of political loyalty
that they evoke. Many military juntas and civilian bureaucrats are

tempted to rely on authoritarian mechanisms to facilitate the work of
their institutions and 1o protect their own careers. These inclinations are
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alizing some measure of governmental accountability to those who are

governed, ) . be
Whether or not a ruling group reaches this conclusion appears to

particularly important when a country has reached a certain stage of
economic and social progress, such as Taiwan and.South Korea in the
1970s. At that point, a leadership choice for continued autocracy b.e-
comes locked in because the power of the state cxcceds.the power of its
citizens. A choice for democracy, on the other hand, is likely to impart a
r generations. .

lcgafiy cfgmtr;nitmenl by the elite to a pluralistic future is not all that is
necessary, however. It must be accompanie(.l by the deva:logn.lcnt of
institutions, such as political parties and an independent Judlcnary. to
channel the flood of demands that occur when the sluice gates of
participation are opened. Furthermore, a (.icmocralic government is on.ly
as good as its opposition, both in enforcing accountability on those in
power and in developing a capacity to govern when. the opportunity
arises. ' o

The predominance of national military cstabhshmf:ms ovcr.c'mhan
institutions has been a serious obstacle to an cndurmg transition to
democracy in many countries. Possessing t.hc tools of violence and an
ideology that sometimes borders on paranoia, the arm'ed forces come to
regard themselves as guardians of the nation anq arbiters (?f all signih-
cant issues. In the great majority of cases, the option of havmg no army
at all, as in Costa Rica and Botswana, is impossible or unlikely. The
-generals and colonels lack a commitment to democratic ru!c.. and.must
come to realize that democracy may not be a model of admmls'lrauve or
military efficiency, but it is, in the words of Winston Cl.lurc'i.ull, better
than “all those other systems that have been tried and failed.

THAT THIRD WORLD LEADERS may have a democratic alternative giv.cs the
United States and other established democracies an opportunity to
pursue that goal. We also have a strong interest in d?ing 30,

First, if our political values are truly worlhwhl!c. we should not
apologize for promoting and fostering them. The Sovnet'Umop d.ocs not
shy away from making the case for its brand of communism. §|m|lar|y, it
is important for the United States to say what it favors, not just _whag it
opposes. Our young people in particular must have sor.ncthmg to inspire
them if they are to make the sacrifices that will be required to defend the
cause of freedom in an extended geopolitical struggle. The advocacy of
democracy, to dictatorships of both the left al.ld l!lc right, will infuse our
foreign policy with a moral dimension, making it more than a reactive
effort to stop communism.
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Second, the spread of democracy contributes to peace. Not one of the
filty-plus interstate conflicts since 1816 have actively involved an estab-
lished liberal democracy on both sides. Moreover, democratic countries
are less likely to have violent interactions with nondemocratic states.
Much more likely are conflicts in which authoritarian regimes fight each
other or attack democratic ones.? Why? The answer appears to lie in the
diversity of contending interests that a democracy evokes plus institu-
tional mechanisms like elections and a free press. Thus constrained,
leaders in democratic societies cannot g0 to war unless they have
convinced the people that the sacrifice of money, lives, and prestige
serves a vital interest. During the Vietnam conflict, for example, an open
American political system permitted a national reevaluation of whether
U.S. security interests warranted a continued American combat role.
Much less beholden to public opinion, the Soviet government will be Jess
likely to withdraw its troops from Afghanistan, It is similarly doubtful
that Vietnam will feel serious internal pressure to end its occupation of
Cambodia.

Third, our own security interests can hinge on the internal political
arrangements of our allies. Realistically, we may always have to rely on
the support of some authoritarian governments in containing the ad-
vances of our adversaries, During World War 11 we Jjoined with the Soviet
Union—despite all its inhumanities—to defeat the greater threat of Nazi
Germany. Since then, we have had as partners regimes whose systems
were the very antithesis of ours. Even the Carter administration was
unable to square completely its principled comniitment to human rights
with the pragmatic necessity of containing Soviet expansionism,

On the other hand, we should recognize that over the long term our
security interests are best served when our allies have democratic systems
of government. Justifying the American contribution to NATO and Japan
would be far more difficult if those countries did not share our values.
Our more authoritarian partners, because of built-in tendencies toward
instability or decay, can become weak pillars on which to lean. Thus,
rather than eschewing pressure for reform in countries like South Korea,
the Philippines, Pakistan, or El Salvador, as the conventional wisdom
suggests, the U.S. government should use its leverage to encourage
pluralism precisely because their contribution to our defense is so vital.

South Korea is essential to peace in Northeast Asia and to the security
of our ally Japan. Yet Seoul’s repression of peaceful opposition increases
the chances of instability and stimulates anti-Americanism. The growth
of the Philippine Communist Party's New People’s Army (npa) seriously
threatens long-term U.S. access to Subic Naval Base and Clark Air Field,

4. R.]J. Rummel, “I'he Freedom Facior,” Reason, 15 (July 1983), 32-36, 38.
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upon which our forward defense strategy in the Western Pacific depends.

The only way to stop the spread of the NpA cancer i for the Marcos

regime 1o institute political, economic, and military reform, a.nd time is

running out. Pakistan will be in jeopardy should the Soviet Union choose

to expand beyond Afghanistan. No matter how much military aid we

send, however, it will be ultimately ineffective if President Zia ul-Ha.q fails
to find political mechanisms to give all ethnic groups a stake in the-
system. Even if El Salvador has one-half the strategic importance Presi-
dent Reagan ascribes to it, it will not be a steady bulwark against the
forces of hemispheric revolution unless the recent progress toward a
more democratic system is accelerated and consolidated. Through the
death squads and the indiscriminate slaughter of civilians, the Salvadoran
armed forces did more to fue) the rebellion than to extinguish it. A lot
will depend on the success of President Duarte's efforts to bring the
security forces under control.

Some have warned that the United States should not push for
political reforms in situations where our security interests are at stake
because “the cure is worse than the disease.” Iran and Nicaragua are the
usual examples cited in support of this view. What those specific cases
show, however, is that the cure was tried too [ate—alter political reforms
might have had a chance of heading off the Ayatollah‘Khome.ini and the
Sandinistas. By the time the Carter administration tried to direct atten-
tion to the political rot that had set in under Shah Reza Pahlavi and
General Anastasio Somoza, the middie classes had deserted to the forces
of revolution. And the governments that succeed authoritarian regimes
are not invariably worse. Who would trade Raul Alfonsin for Gc.ncral
Galtieri in Argentina, Felipe Gonzales for Francisco Franco in Spain, or
Mario Suarez for Antonio Salazar in Portugal? We cannot be sure that
the cure will invariably be better than the discase, but we should be aware
that American interests generally are best served by promoting the cause
of democracy in a timely fashion. '

Fourth, there are countries in the Third World where domestic
instability would significantly affect our security and political interests,
although not as vitally as in South Korea or the Philippines. Chile,
Indonesia, Taiwan, and Zaire ali face complex leadership transitions as
leaders who have long dominated the political scene near the ends of
their careers. That these successions occur smoothly is in U.S. interests.

Finally, the pursuit of democracy reinforces other policy goals.
Human rights abuses occur far less frequently in systems that are

fundamentally accountable to the people and have institutionalized due
process of law. In addition, past experience suggests that political
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FOR THE GOVERNMENT OF THE UNITED STATES to promote democracy—
supporting it where it exists and pressing for it where it does not—is
neither naive nor irrelevant. It complements, or at least does not
com.radicl. other interests, including security. But complex questions
persist as to how we should pursue it and what expectations we should
have for success. Should we, for example, rely on quiet diplomacy or
engage in public criticism vis-a-vis authoritarian regimes? Obviously
th?rc is no hard and fast rule. Authoritarian leaders generally prefe;
private overtures. No one likes to be publicly criticized. Yet opposition
groups, especially those who are partisans of democracy, take heart from
pubhc. statements by the United States. It is clear, however, that the
effcfcfwcncss of private pressure increases when the possibility of public
criticism exists. Also, private pressure and public praise are suitable in
situations of gradual yet sustained progress; public criticism is more
appropriate where stagnation prevails or when retrogression occurs,
Human rights statements, public or private, are not designed just to
press for change in the abstract or to allow us to display our own virtue
There are people all over the world today who are alive who would
otherwise be dead, who are free who would otherwise be in prison
bccfause of U.S. efforts, President Alfonsin, for example, has paid tribuu;
to Jimmy Carter for his human rights policy, saying that American efforts
com.nbutcd to the restoration of democracy in Argentina and to savin
the lives of hundreds. Alive, these courageous individuals can become thg
core of the loyal yet effective opposition on which democracy depends;
dead, they are but a tragic memory. penes:
Should we encourage similar changes in nondemocratic countries, or
modulate our efforts and expectations according to the specific siluatk’ms
of different nations? No dictatorship should be immune from criticism or
be vague as 1o where the United States stands. On the other hand, we
need to take i.mo account the points at which different systems s;art
American policy should be based on a given country's reasonable
potential for political reform. Thus our effectiveness can be great in
countries where a vital movement for democracy is already at work, such
as in the Philippipcs. but weak where none exists, as in Saudi A.rabia.
When our security interests are involved, we cannot ignore either
short-term exigencies or long-term needs for allies whose governments
have the support of their own people. Some inconsistencies may resultin
what we ask of others, but we need not apologize. Sensible polic
responds to different problems in different ways. ’

 Should we use our foreign assistance to Third World countries as an
!nslrumenl to encourage democracy? In MANY COUNtries, our own sccir-
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the regime that receives the assistance. If, for example, North Korea
expands its military forces, we have an obligation to help South Korea
counter that threat. But the degree to which our levels of aid rise above
that minimum should take into account the particular political system.
This rightfully implies that countries that attempt to establish and sustain
democracy should expect exceptional treatment. Within the aid frame-
work, the United States should place greater emphasis on assistance that
contributes specifically to political development. Reform of judicial
systems also helps lay the foundation for democracy. Similarly, the
limited attention currently given to political and human rights subjects in
the International Military Education and Training program should be
expanded and made more sophisticated.

Should the United States establish explicit conditions on the assist-
ance it provides? The threat of cutting off aid to a particular country
should be included as an option, since that may be the only leverage we
have to achieve our goals. Legislated conditions are not the preferred
course of action, for they deprive the executive branch of flexibility. But
situations arise in which Congress, convinced that administration policy
runs counter to the national interest, must impose conditions or else
abdicate its proper role in the formulation of foreign policy. Recent
experience suggests that legislation is generally effective when the
objectives are stated clearly and their achievement casily verified.

What other steps should the United States take to promote democ-
racy? Continued opportunities for students from Third World countries
to study in this country, enhanced by ample scholarship programs like
Fulbright-Hays, remain an important vehicle for conveying the virtues,
and limitations, of democracy and for strengthening constituencies for
-political pluralism in home countries. Fellowship programs that have
suffered budget cuts in recent years should be replenished without delay.
Also very worthwhile are new departures like the National Endowment
for Democracy (Nep), which seeks to foster the institutional building
bloc{ of political pluralism—political parties, a free press, a private
business sector, and a free labor movement—in other countries. Modest
amounts of external help can make a great difference, as West German
political foundations showed in providing support for the forces of
democracy in Spain and Portugal.

A more fundamental question, which can only be answered by
experience, is how to mesh the activities of the Democracy Program in
nondemocratic countries with other U.S. government bilateral relations.
As noted above, the primary factor in bringing about political change in
such situations are the choices made by incumbent political leaders. The
American government has the access and the influence to convince those
leaders of the paramount importance of democracy to their own national
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tnterest. The private organizations that are to receive funding from
can follow the U.S. government's advocacy in a coordinalcg and p.
portive way, but certainly not replace it. ne s
. Pursx.m of a political objective in American foreign policy—through
diplomatic pressure, through foreign aid, through foreign student plﬁ)-
grams,d a.nd. through the I?cmocracy Program—will be more likely to
succeed if n't?kes place in the context of appropriate security and
economic policies. We should not and cannot serve as the gendarrnc':)f
Ehe world, and should not take at face value apologies for authoritarian-
ism on t.h.c grounds of security. Nonetheless, our global defense postu
and policies do create a context for domestic politics around thcpwo I:lc
If, for example, the countries of Asia believe that we do not take rth .
growing SOYIC! military threat seriously, they will be less likely to listen te
our entreaties about the virtues of democracy. On the otheryhand if w:
seck to preserve the peace through arms control where possible and. force
bulldpp.s when necessary, the soil of democracy will be more fertile
Similarly, our global economic policies should be designed to cn;ur
that temporary economic crises do not grow so severe that democratiz
governments are placed in jeopardy. A case in point is the current
;tlate.rnanongl debt cr'isis, which primarily affects the new democracies :f
L tin -A.mcnca.. The mvolvcd.coun.(ries will have to contribute to solving
e crisis, particularly by dealing with the causes of inflation. But the U.S
government has critical influence over the degree of sa;riﬁce that.is-
|f:;lposcd ron the peoples of the.debtor countries, and thus on the political
ou((:(l;tn ginagusl:)car:]tsy. b(e)ur banklpg regulations dictate the point at which
¢ come serious problems. Our position in th
;::‘ﬂt:'enciso debt reschedulings ar.ld interest rates, and tll)l(:ns,the debt s:n:il::
b rden borne by these countries. Our trade policies affect how much
ebtor countries can export, and thus the overall balance of payments
We cannot stop the clash of interests over who should bcary which
sacrifices, bu.t we can make such sacrifices less severe, .
U.S. policy toward Third World countries should tread a careful yet
purposcl-"ul. path between well-intentioned moralism and callous ind'ﬂ‘ye
ence. If it is counterproductive to try to reshape the world in ourlmevrr;
image, it would be equally inappropriate to ignore people who
struggling for a better political existence. Where democracy exists e
should work to sustain and support it. Where it does not, we s)l,muld o'ﬂ":e
encouragement, especially when circumstances suggest' that substanti ;
progress is p.()sm.ble. The world will always have a plethora of oliliclal
systems, but it will ultimately be a safer and more stable world E)f th .
countries share our cherished political values, o
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apparent with the stepped-up activity of the leftist Democratic Popular
Movement (MpP), Pinochet reminded US policymakers and the domestic
opposition of the immediate threat to stability. The Mop, 2a
reconstitution of the traditional leftist block of socialists, communists,
and independent leftists, gave concrete expressions to General
Pinochet’s threat of a ‘return to the past’ and made credible his claim
that the alternative to continuity of the authoritarian project would be
‘chaos’. It also made US policymakers uneasy about the alternatives to
Gencral Pinochet: Pinochet might well be independent and unwilling to
compromise the essence of his political project, but US policy was
unlikely to be able to direct any regime change in Chile. Indeed, while the
US under the Reagan Administration might well be pleased to support a
Chilean version of the Philippines’ Corazon Aquino—with the exclusion
of the political left and continued influence of the military which that
implied—it would be up to the Chilean opposition to bring down
‘Pinochet and fashion a military—civilian agreement that would make
that outcome possible,

Conclusion

In the short term only a military—civilian accord would allow
government transition in Chile—and such an accord would be likely to
focus initially upon a successor to General Pinochet rather than upon
more basic constitutional issues. If the question of succession were
resolved by selection and ratification of a civilian (or retired military)
replacement for General Pinochet for the presidential term 1989-97,
then serious political negotiations could begin concerning regime change
through constitutional reform or adoption of a new Constitution. While
the 1980 Constitution will eventually be replaced, it is impossible to
predict with any specificity the provisions of the new fundamental
charter which will follow—except to expect its accommodation to the
reality of the re-emergence of social, political and economic pluralism,

In a sense the ultimate failure of the military dictatorship and its
policies since 1973 was the survival of all the major political movements
and groups entrenched in Chilean politics since the 1930s, and the
creation of new groups in the face of state terrorism and institutionalised
repression, This failure also represents a great challenge to a new
gencration of Chilean political leaders who will be required to forge a
new political regime drawing upon the country's democratic past while
reconciling it with the legacy and lessons of *authoritarian democracy’.
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Epilogue: political succession in
the Third World ™

The literature on political succession in the Third World. in its broadest
sense as the process by which one leader gives way to another, has
overwhelmingly focused on the violent and unconstitutional overthrow
of Third World governments — usually by military coups d'état, though
also on occasion by revolution or urban upheaval. In concentrating on
‘regular’ succession, the replacement of one leader by another without
violence, and within a generally controlled political environment, this
volume not only breaks new ground, but also draws attention (o
important changes which have been taking place within Third World
states themselves. Especially perhaps in the formerly colonial states
which have become independent since 1945, this reflects the end of the
post-independence era, during which ‘newness’ and artificiality were
important ingredients in political instability, and a process of ‘settling
down’ into political routines which reflect their own internal balance of
power and the growth of an indigenous political tradition. The
increasing salience of regular political succession in the newest and most
artificial of all Third World states, those of sub-Saharan Africa
examined in this volume by Arnold Hughes and Roy May, is the most
striking evidence of a phenomenon apparent throughout the Third
World. ’

Two immediate reservations must be made. The first is that violence is
a vastly more important mechanism for leadership change in the Third
World than in the industrial states, and is likely to remain so. Despite the
growing role of regular succession. most leadership changes in
sub-Saharan Africa, and many of those elsewhere, still take ‘place by
force. Among the states considered here, the constitutional accession to
power of General Momoh in Sierra Leone, leap-frogging over scuior
politicians from the ruling party, must have at least partly reflected a
calculation by the outgoing President that bringing in the army legally
might be the only way to prevent it taking over by coup d'érat; and even
in African states where no coup has yet taken place, such as Kenva and
Zambia, it must at least be an open question whether the succession to
Presidents Moi and Kaunda will actually be decided within the present
civilian political structure. Even constitutional successions. <iich as those
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of Rajiv Gandhi in India and Joachim Chissano in Mozambique, have
taken place under the shadow of violent death, in at least one of these
cases (and possibly both) by assassination. The South Korean
succession. even if it should come about peacefully, will do so (as in
Argentina and the Philippines) amidst the ruins of a collapsing
dictatorship.
The second is that even regular succession is not necessarily to be
welcomed. if its effect is simply to entrench and perpetuate a regime
which itself is regarded as bad. The increasing stability of Third World
regimes is due not only to their ability to reach some acceptable
accommodation with the major political forces within the societies which
they govern. but also to the growing sophistication and often ruthless
application of the means of repression at the state's disposal—much of
which is in turn supplied for the purpose by the regime’s external allies.
Many readers will, 1 suggest, be disconcerted and indeed dismayed by
the extent to which both Brian Loveman and Andrew Nickson see the
likely succession in Chile and Paraguay as taking place within the
parameters established by the Pinochet and Stroessner dictatorships;
and the one thing about which one can be certain in the succession issue
in China and North Korea, is that the people of thosc two states will
have no direct input into it whatsoever. Among all the cases of actual
succession examined in this volume, it is only in India that the new ruler
has had to confirm himself in power through an clection offering the
voters any effective choice; and among the cases of putative luture
succession, it is only in South Korea that there seems any prospect that
such a choice will be available. Succession, in the great majority of cases
examined here, is a process by which groups of people already in power
seck to perpetuate that power, by no means always necessarily to l!l?ir
peoples’ advantage. But none the less, other things being equal, slabnh!y
is to be welcomed. Not only is violent political conflict destructive in
itself, but a regime which is thinking of succession in the long term, will
be able to order its resources more constructively than one which is
thinking only of survival in the near future. While short-term survival
often emphasises the role of force, long-term strategies arc morc likely to
involve some attempt to meet the economic and welfare needs of the
people.
The more stable a political system, however, the less succession will be
an issue. Succession matters so much in many Third World states,
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itsell. This is not to say that Third Werld political systems are men
personalist regimes, to be governed at their rulers’ whim: there have beer:
such regimes. of course, under a Bokassa or an Idi Amin, but they has.
been disastrous not only for their leaders, but also for the state itself
Most rulers are-all too aware of the constraints imposed on them b
domestic fragmentation and external dependence. and their task is t
hold together the diflerent elements of the political system through a scr
of relationships which, because of the weakness of institutions, itre often
essentially personal connections with the leader himself. Once the leader
changes, his successor will then in turn have to build up his own network
of power relationships, establishing his credentials with the same or a
difTerent coalition of interests, and seeking to build his personal strength
through a direct appeal to the aspirations of his people. But because this
process has to be gone through anew by each new leader, the period of
-succession is bound to be one of difficulty, and potentially of crisis,

It is a process which varics. obviously enough. with the nature and
scale of the state concerned. In small states such as Tunisia and Sicrra
Leone, it may literally be a matter of dealing with individuals
Bourguiba’s superbly arrogant *System? What system? I am the svstem’,
exaggerated perhaps, is none the less not entirely ludicrous. In Sicrra
Leone, an extraordinary amount turned on the relationship between the
two successive Presidents and a single Lebanese businessman., The
politics of India or China is on an altogether different scale. Politicians
must in some sense represent the interests, or control the power. not cven
of millions but of hundreds of millions. Yet at the top, all power is
personal, and all politics turn on the decisions and capacities of a4 ven
small number of people—a point made particularly clearly by Rajiv
Gandhi's attempts to grapple with the legacies of his mother’s rule over
India. .

What ultimately makes stable succession possible is the shared intorest
of a wide range of key social sectors in the continuity of the state an | 1he
economy. Though some people, at some times, have an interc +
violence and upheaval, most people for most of the time do not. Vir it
Khapoya wiscly points out that Kenyans looking across their bord s to
Uganda or Ethiopia, or even to Tanzania, are likely to shy away trom
radical change or personalist military rule. But at the sume time. stabilin
does not happen just because most people want it; there are plenn of
war-torn areas in both Uganda and Ethiopia which testily to that The

weakness of political institutions in many Third World states anvsr o,
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cconomic interests into political power, and thereby capitalising on a
common intcrest in peace. It is then left to the leader to do what the
institutions are unavailable to do, and cither the capture of power by an
unrepresentative leader, or its misuse by an unskilful one. can put the
whole system at risk.
This need to assure stability by bridging the potentially dangerous
chasm between one personal ruler and the next, must at least in part
account for the fact that in no fewer than four of the fifteen countries
considered in detail in this volume, the successor either has been, or is
envisaged 1o be, a close relative of the incumbent ruter. One of these,
Morocco, inay as a monarchy be reckoned a special case. but it is not to
be discounted for that reason. The durability of the Alawite sultanate,
and Hassan II's ability to establish himsell in power on his father’s
death, suggest that there may well be advantages in restricting the
highest office to the members of a dynasty who bear a special symbolic
status. But the most striking example is India. Subrata Mitra is
undoubtedly right to dismiss the simplistic myth of dynastic rule, and to
emphasise the institutional complexity of the exercise of power in India.
But at the same time, Rajiv Gandhi was not just any airline pilot. Both
the role of his brother Sanjay, and the speed with which Rajiv was called
into politics on Sanjay's death, indicate a strong familial element in
Indira Gandhi's style of rule; while the almost automatic turning to
Rajiv Gandhi on his mother’s death, in which as Mitra shows, India’s
politicians accurately reflected the feelings of her people, testifies to the
place of the Nehru/Gandhi family as a powerful symbol of national
unity and popular identification with government, across a very large
part of a vast and diverse nation. In the moment of crisis prompted by
Indira Gandhi's assassination, it was the family that was felt essential to
provide reassurance and continuity. The other two examples of family
succession considered here, North Korea and Cuba, are both, perhaps
surprisingly, in Marxist-Leninist states. The Cuban case reflects the very
small size of the original leadership cadre in the revolutionary war, and
Raul Castro’s status as, literally, a brother-in-arms, reinforced though
this has been by his management of the military in post-revolutionary g
Cuba. North Korea is by contrast the most extreme and extraordinary £
example of deliberate dynastic succession, lacking the traditional Y
legitimation of the Moroccan, the popular acclamation of the Indian, or -}
the proved experience of the Cuban heir apparent. . »
One point which James Cotton’s analysis brings out very clearly is thé '8
difference in perspective in looking at the succession, before and after the 38
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ﬁ::;:; l:;‘;&:?gm; da‘nrk'l!ms'taken place. Here is a leader who. unlike so
ny (Be uiba in Tunisia, for exampld)*has foreseen th. 7
g:ilm:gtidmja?urcs to meet lhf: crisis presented by his own ;e:fl:tln':(;
rcz;so[:]abl i)c or the succession as carefully as any politician can
reason Sui int:xp:cu:d to do. Thc. problem is that a North Korea with
| rwn[i w;:.n'::ucrcd control is a very different place from a North
: ich the Great ‘Lcadcr has been removed. What will
( :ppl?‘l then, qn!y the future will show; but Cotton’s analysis suggests
bca[:h ;::g"( :.::":5 :ef:;(ger; flrF sil:np:iy noton the keyboard that is Iikely\l(.)
. er his father dics. Underlying this is a more l
problem: that the leader in place will see the successi in term:
of continuity, whereas for almost .cveryon: L:‘I:ss:"i): |Z:':EC|:! ;'l‘e:lrm:
rc:)rcscnts the promise or threat of change. No matter how cﬂé;:)l,ively‘lhlt:
::: n:: l;::) g(l)::::;:e(:, he must have left unsatisfied the ambitions of at least
fome |i|“ﬂp t 0 n(;‘k to his dcparturc. for a chance to make their mark.
recime |akts 0o, toM ave left dcb.ts which will be collected once the new
pegime lak (h(c)ycr. em.bcrs of his entourage, perhaps of his family. will
their power in ways that are held against them when their
protector is removed. Policies associated with the old man, sacred if
:l;‘si::llc'c;::sﬁ;ll when he was in.ol.ﬁce, will have to be rcverscd—:a process
which | S; Iit:lnam(;)s:l dramatic in the succession to communist leaders
o o sualin n hao. and may be so again with Kim Il Sung. In the
Koy e S:;;mz;\t of lal.(c-over, the new leader will often, like Moi in
depan;d i 0:1(; pQr(:i:::lTp ::lla:_ he walksh in the ‘footprints’ of the
' cat one. ( art from anything else, his predecessor’
:‘l:::::n;::i will still be in all.lhe positions of power to which ;’l:cd;:‘::l::(:(:
ovcr,a pcr?:dy ;l;a :,l::cl;‘én\?iz:;\:‘ly :]hlreatl)ens (;hem would be foolhardy.
. » he s ecd to broaden his constituency,
;:slza;:l s:::e f)l' thchcxpcclahons aroused by his coming to power)f n'::‘:;
maneine [l:;:“o ‘.:f posts that matter. pne often very effective way ol
e the :::S;l ion is through a period of liberalisation. popular in
fisel ,p ach at | .a:n: lu!le helps lhe. new leader to identify new people
and policie si;; :)cta cd with the national mood, while using popular
i Ssr:l ;):;ils [l)l::e l:)z:.ngovcr:hfrom :hedold regime which (or
. . Once the new leader’ : 3
arein placc. and begin to attract adverse criticism‘:fslll?c‘::s:: “l‘lel::“lrles
repressive apparatus of the state may once again have to be u;cd n§ ill(l:

. Ke ing i
. con':'Z:.' to [}rolccl them. Staymg in the old leader's footprints is «t
&l sion of weakness, which at best leaves the successor i prisoner of

the 5 i i
! past, at worst leads to his downfall when he fails to find room Tor new
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people and ideas. The only way in which he can make room. however, is
to repudiate at lcast some of the people and policies which he has
inherited. The politics of survival has little place for gratitude. President
Moi in Kenya turned out Charles Njonjo, the kingmaker who brought
him to power. David Fasholé Luke shows. how President Momoh in
Sierra Leone has moved out many of ex-President Stevens® intimates,
prompting in the process an attempted coup. President Ahidjo in
Cameroon picked his own successor in President Biya, yet sobn found
himself condemned to death, in ahsentia, in the wake of a bloody
attempted coup, behind which his hand was detected. Small wonder that
President Kaunda of Zambia, in the impasse which Kenneth Good so
starkly analyses, apparently finds it impossible to leave office at all.
Succession is often a matter of changing not just men, but generations.
Stevens in Sierra Leone, like Senghor in Sencgal and Nyercre in
Tanzania, was a leader of the decolonising generation, who handed over
~ power to a man brought up, politically speaking, within the independent
state. Generational change is especially difficult when it involves the
transfer of power from a group of elderly men who are held together by
some vital shared experience, to younger (cven if late middle-aged)
colleagues who fack this vital link with the heroic past. The Soviet Union
in the last years of the Great Patriotic War generation of Brezhnev,
followed in quick succession by Andropov and Chernenko, provides
perhaps the least edifying example. In China, by contrast, as David
Goodman shows, the twilight of the old Long March revolutionaries has
been accompanied not by sclerosis, but by an extraordinary willingness
to experiment, which may indeed be slowed once a new generation of
technocrats raised in post-revolutionary China comes to power.
Indonesia is another country where generational change is in the offing,
due to the peculiar age structure of the officer corps, from which the
sticcessor to Suharto is almost certain to come. So too, despite the short
life of its current regime, is Iran, where the Islamic revolution brought to
power one of the most elderly groups of incoming leaders that the world
can ever have seen. Revolutionaries usually reach power young, so that
even after nearly thirty years in power, a sixty-year-old Castro and his
colleagues still seem to have some time to go.
These are all cases in which the incumbent leaders face little threat to
their rule, and in which the successor inherits a system which has at least
the appearance of stability. The problems are greatly increased when the

new leader takes over because the system through which the old one
governed is already falling apart. One of the most critical groups of
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SUCCESSION IN THE THIRD WORLD
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will associate the USA with the ousted dictator. At this
looks for a centrist political leader who will be able to
take over with popular support, thus associating Washington with the
restoration of democracy. The Philippines, South Korea, Paraguay and
Chile all provide examples of this policy at different stages of its
development. The Soviet Union may similarly intervene in the
succession politics of its client states, though it does not face the problem
of justifying its support for dictatorial regimes to a critical domestic
audience. In Afghanistan, just like the USA in South Vietnam, it has had
to install a new leader who would protect its military and diplomatic
investment, without arousing the same domestic hostility as his
predecessor. In some states, such as South Yemen (PDRY) at the time of
the civil war in January 1986, the USSR had become embroiled in
factional conflict within the ruling party. In the communist states
considered here, however—Cuba and North Korea, not to mention
China—the domestic political structure has been resilient enough to
avoid any evident Soviet involvement. Nor is there any indication of
Soviet influence over the succession to President Machel in
Mozambique, though some sources ascribe an important advisory role
to Prime Minister Robert Mugabe of Zimbabwe. On the whole,
however, the evidence presented in this volume suggests that succession
is overwhelmingly a matter for domestic political management; and that
even when forcign powers have a high interest in the outcome, they
usually do not have the leverage needed to influence it, and are obliged to
work with whoever is thrown up by the domestic political process.

regime, which
point, the USA
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: 1980s (hyperbolically projected to the 1990s): the equally vast
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Facing up to the Other: C las
; : Ca ,
Mexican identity rkds Fuentes and the

Steven Boldy

While i i i
cosmop(:’c;ﬁ::lo::‘ljly dcscrlbcd.'c.spccu'nlly in his home country Mexico, as 2
e an o Wis;cr)'rrrl'gwhat élitist writer, Carlos Fuentes has over somc.lf‘nirl‘
Hinlogue Thowed with ] coumry‘ and culture a passionate, lucid and dislurhiny
nlogue. qucsﬁgn (;sbtcxls. Mexican ?ulture has confronted, questioned, and irL:
o peen d rormic dy. elem‘ents \thch differ from it. yet which in man‘y wavs
its big norll;crn " '.18r-'bCfonmng, allcqaling and renewing it: Spain and Eurn. ‘.C'
Mertot ganer" rr(e)lg Gour, about which President Diaz once exclaimed ‘P(In;
foumding 1ot oo m God and so near the USA"; and the celebrated ig'nnrcd
oo yet abs :l;ilpr’:qscn.cc of the l.ndian culture within Mexico. ‘ ‘
teachen ot ;m ; exican noyclls(. essayist, dramatist, short-story writer
e son, ot dipl.omma's‘sador and jOllrnaliS( was born in Panama City in I"‘R.
de Jawm oy liptom: d. él‘:ﬂs brought upin various foreign paris: Panama lii(;
bt (h'c agc‘(ogr ¢ t;' ile, Buenos Aires. In Washington DC where he iivcd
ooween the di}ﬁ " t;:g tand l\:vclvc. hz_: nearly lost his Spanish language, beran
Seombatt s, mboll‘j I:md fertile retlnlmnship with Anglo-Saxon cullu;c "n‘;ld
A '(hi hosﬁllti::a y. how Mcx1ca|.1 and how utterly foreign he was ;\-‘hcn
of forclan o o ty created by Prfmdcnl Lazaro Cardenas’s nationalisation
iy th:)ea'l‘l;cs.r l;rom t(:\c mid- 1940s to the mid-1960s, Fuentes lived in
o oo Cif graduated as a lawyer. He later studied international law
" With th i i
and ot :a:'t:::::ncs?:rgy aqd utter dedication to life in its social. intellcetual
Fucnics wos pet ns which has characierised him throughout his cnfccr
P ;; a ?ultutal pt(?motcr. He helped, for example, to found lht:.
mport publish‘cd whe.\'u:ana de Lm’rqmra. It was during this period, in 1958
Mexico Citr: Ih ,::t is o.ﬂcn considered to be the novel par e.\'tr'l/rnr(‘-o;'
emersing m(;dcm :t.’tl e rArr is Clear, a vast fresco of the types and issucs of the
ging mcmwrcl yH 0 the l?SOs wh!'ch formed a landmark in conlcn;por'lr
continuity of his W(;l‘k :/c:‘:;::ogsd(ct[::idt:’ :'9‘;7‘:“:, P 5“""’""“‘:‘“{
! ’ i n w is i
of the asphyxiated, crumbling and nightmarish Mc:i:a':: r[:::l;::'b:;:h:lsol;ﬂ'\;;!
grgl.csqu;:l and satirical Cristébal Nonato (Chrisiopher Unborn) pitierly
ince the late 1960s, Fuentes has mainly resided abroad.in Em:opc and North

4

-t America. From 1975 to 1977, he ico’

B! from which he restaret o , he was MCXICO s Ambassador in France, a post
] prolest against the election as President of Dias
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Larry Diamond

THE WORLD OF the 1980s is a
world of democratic ferment, struggle,
and promisc. ‘I'he breakdown of West-
em Europe’s lase three dictatorships in
the mid-1970s appears to demarcate a
new and important phase in what
many view as a global evolution be-
yond authoritarianism and totalitari-
anism. Since the transitions to democ-
racy in Grecee, Portugal, and Spain in
the 1970s, most of the bureaucratic-
authoritarian states of Iatin America
have followed with transitions of their
own (back) to civilian, constitutional
government. More recently, the dem.-
ocratic tide has begun 1o sweep
through Asia, unraveling authoritarian
regimes of long standing in the Phil-
ippines and South Korca, and bringing
significant (and perhaps inadequately
sppreciated)  democratic Progress in
Taiwan and Pakistan, Liven in insular
Burma, a rigid and long-standing onc-
party dictatorship is reeling,

Larty Diamond is a senior rescarch fellow at
the Hoover Institution, Stanford University,
He is the author of ¢fass, Ethnicity and Democ-
racy in Nigeria and numerous articles on de-
mocracy and political development in Ni.
geria, Africa, and the Third World, I'his

€32y is revised from a paper prepared for the
cnference on “Pluralism, Particip,
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Beyond Authoritarianism and
Totalitarianism:
Democratization

Strategies for

In the Caribbean, the corrupt and
brutal dictatorship of the Duvaliers in
Haiti was finally terminated in 1986,
and now one of Latin America’s most
venal and wily autocsats, General
Manuel Noriega of Panama, is under
pressure, Less progress has been visi.
ble in Africa; however, ruthless dicta-
torships have heen displaced in recent
years in Uganda and Guinea, Sudan
now has an elected civilian govern-
ment, and an imaginatively planncd
transition to a third democratic repub-
lic is now well underway in Nigeria,
Even among the communist states,
pluralist thinking and mobilization in
civil society are increasing, and so arc
the constraints on the ability of the
communist parties to resort to the to-
talitarian formulas of the past in order
to maintain their hegemony.

Viewed in this way, there appears
to be a kind of global zeitgcist for de-
mocracy, eveh an inevitable trend to-
ward democratic growth in the world.
After all, democracy is the only form
of government that commands wide-
spread and deep legitimacy in the
world coday. The great competing
ideologics of the twenticth century
have largely been discredited. Fascism
was destroyed as a vital force in World

War I, and the appeals of Marcinm-
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nomic faifures, and loss of rcvolurio.n-
ary idealism of the cxisting communist
regimes. In addition, intcrnational at-
tention to human rights conditions has
increased dramatically within the past
two decades, gradually compelling
communist and authoritarian regimes
to become more accountable beforc a
growing network of imcmat.ional trea-
tics, institutions, and public opinion
forums. Incremental improvements,
however small, in respect for clemen-
tary rights of conscience, cxpression,
and organization creatc space in wthh
citizens can mobilize for further lib-
cralization of their regimes.
Yet if this picture is bright..u is also
partly illusory. Most of the indepen-
dent states of the world today are gov-
erned less than democratically, and a
great many allow vinuallyl no spacc at
all for opposition and dissent. Ray-
mond Gastil's invaluable survey,
“Freedom in the World,” counted lit-
tle more than a third of the indcpcn'-
dent states of the world as “free”
(which can be roughly intcrpreted as
democratic) in 1987.! A disproportion-
ate share of these were microstates of
less than one million, and mostly less
than a quarter million, people. Fur-
thermare, the total number of demo-
cracies in the world has not changed
much since the survey began in 1?73.‘
"I'his is not because political regimes
have been stagnant since then; as
noted above, there has been a goo§i
deal of movement. The problem is
that movement has been in both di-
scctions. Although 15 countries that
were under authoritarian rule at some
point in the past 15 years are demo-
cratic today, 12 countrics that I’ad
democratic government in that period
do not have it today.
‘The frequency of democratic brc.ak-
downs in this century—and the diffi-
culty of consolidating new democra-
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cies—must give serious pause to those
who would argue telcologically for the
incvitability of global democratization.:
There is nothing incvitable about the
progress, or the stability, of democracy
in the world. The intrinsic openness
and competitiveness of democracies
imply a certain clcmcnt. of‘fragnhry.
and, outside the deeply msmu_no_nal-
ized politics of the industrialized
West, this fragility has been acute. As
a result, those concerned about how
countries can move "beyond authori-
tarianism and totalitarianism” must
also ponder the conditions that permit
such movement to endure, T(? rid a
country of an authoritarian regime of
dictator is not nccessarily to move it
fundamentally beyond authoritarian-
ism. ) )
Some Conceptual Starting quls. Itis
symptomatic of the international mo-
mentum of democracy in the world
that so many different kinds of re-
gimes strive (and strain) to dcfine
themselves as democracics and that
democracy is the term used to signify
so many diffcrent visions of the
“good” socicty. This is onc source of
conceptual confusion. Another is that
many people conceive of democracy
as not only a political but also a social
and cconomic system, while others bg-
licve that a fice, open, and competi-
tive form of government is a valued
goal in and of itself. o
For various normative and scientific

reasons, it is important to conceive of
demaocracy purely as a political form of

government, however much it may be
enhanced by, or cven to somc.dcgrcc
dependent on, particular social and

economic structures.® ‘Thus, democ-

racy is defined as

a system of govemment that
mects three essential conditions:
meaningful and extensive compe-
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zition among individuals and or-
ganized groups (especially politi-
cal partues) for all  effective
positions of government power, at
regular intervals and excluding
the use of foree; a highly inclusive
fevel of pofitical participation in
the selection of leaders and poli-
cies, at least through regular and
fair clections, such that no major
(adult) social group is excluded;
and a level of il and political
liberties—freedom of expression,
freedom of the press, freedom to
form and join organizations—suf-
ficient to ensure the integrity of
political competition and partici-
pation.?

Between totalitarian and authoritar-
ian regimes—which allow little or no
meaningful political competition, par-
ticipation, and freedom—and democ-
racies, a large number of regimes fall
somewhere in the middle. Fence,
semidemocratic are

those countries where the effec-
tive power of elected officials is
so limited, or political party com-
petition is so restricted, or the
freedom and fairness of clections
so compromised that electoral
outcomes, while competitive, still
deviate signficantly from popular
preferences; and/or where civil
and political liberties are so lim-
ited that some political orienta-
tions and interests are unable to
organize and cxpress themselves.

At the mast extreme end of the con-
tinuum opposite democracy lies total-
iarianism. ‘I'hese regimes are distinet
in the degree to which they control
the lives of their citizens and climinate
all potentially competing sources of
thinking and action in civil saciety.
Building on the work of Zbignicw
Brzezinski, Carl Fricdrich, and others,
Juan Linz defined totafitarian regimies
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by the following components: a highly
centralized, monistic  structure  of
power, in which the ruling group “is
not accountable to any large consti-
tuency and cannot be dislodged from
power by institutionalized, peaceful
means”; an exclusive, claborate (total-
ist) ideology that fegitimizes the re-
gime and infuses it with a sense of
historical purpose; the active mobili-
zation of the citizenry for political and
social tasks through a sct of monopo-
listic institutions, including a single,
mass mobilizational party, which to-
gether crowd out virtually all autono-
mous forms of social and political or-
ganization.® Thus, socicty becomes
totally politicized, and the boundary
between the state and civil society dis-
integrates.

Authoritarian  regimes may have
some of the above clements. Gener-
ally, however, they do not have an
claborate and guiding ideology. ‘They
allow some but still very limited and
controlled pluralism of political think-
ing, expression, organization, and ac-
tion, cven semiopposition. "I'hey oth-
crwise do not so totally dominate the
lives of their titizens, nor so thot-
oughly and organically control the so-
cial and economic infrastructures of
civil socicty, such as productive estab-
lishments, labor unions, schools, vol-
untary associations, the mass media,
and the church. ‘Totalitarian regimes
demand active demonstrations of loy-
alty to the party and state; authoritar-
ian regimes are content to have their
citizens not actively oppose them. At
the same time, however, authoritarian
regimes do not permit effective com-
petition for political power, nor mean-
ingful and widespread popular partic-
ipation in the formulation of public
policies, through clections or other
means. Nor do they allow substantial
levels of civil liberties.®
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Sources and Facilitators of
Democracy

To determine how societies can move
beyond authoritarianism and totalitar-
janism, onc must understand the va-
ricty of social, culwral, economic, and
political factors that encourage, facili-
tate, and sustain democratic govermn-
ment.  ‘T'horough consideration of
thesc factors is well beyond the scope
of this essay, but a brief review may
highlight some issucs particularly sa-
lient to the problem of regime transi-
tions.’

Historical Sequences and Democratic
Transitions. 'The historical develop-
ment of democracy in the advanced
industrialized democracies and the
transitions to democracy of the past
decade or so have many unique and
distinctive features, but most of these
cases also share some common char-
acteristics. These follow from the na-
ture of democracy as a system of in-
stitutionalized competition for power.
For such competition to become sta-
ble, some mcasure of mutual trust and
confidence is necessary among the var-
jous contenders for power, a scrtled
respect for the rules of the game, what
Robest Dahl called a “system of mu-
tual security,”®

Historically, this type of mutual
confidence and tolerance among
power contenders was most likely to
develop gradually, at first within a re-
stricted political arena. Hence, the
mast successful path of democratic ev-
olution was a sequence in which polit-
ical compctition first developed within
a relatively small circle of opposing
clites, then gradually expanded to in-
corporate an increasing proportion of
the population as legitimate partici-
pants.’

Although legal limits on the extent

of the franchise and other participatory
rights are no longer fcasible in a com-

petitive polity (as Dahl noted), the
role of gradualism and scquencing in
the development of democracy re-
mains a salient lesson. Widespread po-
litical freedom, participation, and
competition for power involve risks for
the contending actors and for other es-
tablished forces in society. ‘To the ex-
tent this competition can be phased in
gradually so that contending partics
and candidates can leamn to tolerate
and work with onc another—and so to
trust that defeat will not mean elimi-
nation, that victory will be limited by
accountability, and that power will be
wiclded responsibly—these risks and
uncereaintics can be diminished, and
the prospects for a stable, nonviolent
democracy increased.

This is not an argument for extend-
ing the lives of authoritarian regimes
that have lost all legitimacy and are
ripe for replacement. Quite often, the
only way to arfive at—or retum to—
democracy is to rid the country of the
authoritarian rulers and institutions
quickly and decisively. This casting
off occurs either because internal and
pethaps external factors have con-
verged to present a unique moment of
democratic opportunity, or because
the authoritarian regime has no sincere
intention of relinquishing any degree
of cffective power and would usc the
promise of a democratic opening to
frustratc the movement for democratic
change and perhaps to identify then
destroy its democratic opposition. The
lattes game is onc that Mobutw Sese
Scko has played repeatedly in Zaire.

The typical situation, however, is
onc in which the authoritarian regime
more or less determines the timing,
pace, and structure of its own exit, and
in which a puritanical insistence by
democratic forces on immediate and
humiliating abdication will likely abornt

the prospective transition. As Linz
wrote, ‘“The strategy of a clcan break

is only viable in a revolutionary or po-
tentially revolutionary  situation, ™"
Thus, a recent study of transitions to
democracy in southern Europe and
Latin America pointed to “a sequence
of piecemeal rcforms” as the most
likely path of successful transition and
emphasized the need for democratic
oppositions to be willing to play within
the initially very restricted games al-
lowed them by authoritarian regimes
carly in the sequence, while secking
a ncgotiated solution and avoiding
“widesprecad  and  rccurrent  vio-
lence.™"

The frequent necessity of such a
gradualist, scquential approach is il-
lustrated not only by recent European
and Latin American transitions but by
the one now unfolding in Nigeria. ‘The
Nigerian transition may be scen as a
model of how power can be gradually
transferred from authoritarian to dem-
ocratic, elected figures at successively
higher levels of authority. ‘I'he clabo-
rately sequenced, 5-ycar program be-
gan in 1987-1988 with the election of
(nonpartisan) local governments and
the formation of a constituent assem-
bly to draft a new constitution. In 1989
the ban on political parties will be
lifted, then new local governments
will be clected on a partisan basis. In
1990 state legislatures and governors
will be elected. In 1991 a national cen-
sus is to be conducted (for the first
ume in 20 years), then in the fourth
quarter local government clections are
to be held once more. Scheduled for
the the first half of 1992 is the clection
and convening of a national assembly,
to be followed later that ycar by the
election and inauguradion of a civilian
president, marking the final stage in
military withdrawal from power.

The value of this approach is that it
g_ivcs competing political forces some
time 1o gain expericnce with the risks

and requirements of democratic cleo-

tions and the responsibilities of dem-
ocratic governance before the entire
state structure is opened to political
competition. Thus partics have a
chance to form and mobilize in the
open before they have to contest, and
civilian politicians have some time to
govern and compete at the state and
local level before national power is
contested. This more closely approxi-
mates the gradual opening of mon-
archical and other autocracies in Eu-
rope (and also the development of
democratic mass parties and self-rule
in such colonics as India and Sri
lanka). However, those democratic
openings occurred over decades and
generations, whereas this will take
place within five ycars.

‘The issuc of time represents one of
the great dilemmas of the transition
from  authoritarianism. Democratic
partics nced time to develop their
identities, Icaderships, principles, and
organizations, frec from the pressurcs
of an imminent election in which
cverything will be at stake. ‘As men-
tioned above, they also need time to
develop among them the relationships
of mutual tolerance and trust and re-
spect for law that can only emerge
gradually, through years of competi-
tion and cooperation and repeated
clections. The less the previous ex-
perience with democratic parties and
clections and the less favorable the so-
cial and economic conditions that pro-
mote democratic tolerance and re-
straint (sec below), the greater the
nced for time,

Some countries cannot afford the
!uxmy of time; the democratic open-
Ing appears as a bricf moment of im-
perative that must be seized. In other
instances, there may be no particular
moment of authoritarian vulnerability

or breakdown, but neither is there any
inclination or capacity on the part of
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mit, or implcment a carcfully staged
transition to dcmocracy. Even when
such a democratizing or liberalizing vi-
sion docs cxist, it may sour when the
authdritarian regime realizes the full
implications of what it has begun and
tires of having to rolerarc dissent aqd
be held accountable by democratic
farces in society and at lower levels of
pawer. In still other instances, those
authoritarian regimes that might in
principle be willing to manage a grad-
ual, phased institutionalization of de-
mocracy cannot sustain popular con-
sent for such a lengthy period of
-continued rule at the top echelons of
power. Morcover, once they have con-
ceded that democratic rule is the pre-
ferred outcome of political evolution,
ultimately the most legitimate form of
government for the country, authori-
tarian rulers have undermined a major
basis of their own legitimacy.

In the contemporary world of mass
cammunications and rapid intcrna-
tional diffusion, no highly !nobilizcd
and politically awarc population scems
willing to wait several decades for a
tegime to implement a long-term plan
af democratization. Probably one rea-
san why Nigeria's military regime has
compressed so many phases of demo-
cratic transfer into so few years (five
clections in three years) is that the
country would not have stood for a
significantly longer transition.

"I'here are several steps that can be
taken to attenuate these problems. An
important one is to introduce, cven
into the authoritarian regime, institu-
tions of democratic accountability and
testraint of powet. Particularly funda-
mental in this rcgard is the sulc ol.' law,
which rcquires a professional, inde-
pendent judiciary and police and.au-
tonamous  institutions to  monitor,
cheek, and punish political corruption
at any level. Associated with this but

going beyond it is a relatively high
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degree of civil libcny—'—fr'ccdoms of
speech, the press, association, assem-
bly, movement, and religion; fn:cd‘om
from terror, totture, degrading punish-
ment, unjustified imprisonment, and
unrcasonable scarch and scizure. As
O’Donnell and Schmitter noted, su'ch
individual and group libertics can exist
alongside fairly aurhoritarian struc-
tures of power, and the process of lib-
cralization scems almost invariably to
precede or lead the democratization of
power.!? )

An initial focus on liberalization may
be a compelling strategy for three rea-
sons. First, it is inherently desirable
in its own right and often involves the
termination of the most repugnant and
appalling aspects of authoritarian rqlc.
Second, it does not directly and im-
mediately involve the transfer or sur-
tender of power; hence, the nsks. to
established interests of liberalization
arc significantly less than of democra-
tization. Third, liberalization provides
the citizenry with the legal spacc'a'nd
means to push the process of transition
forward to the transfer of power as
well. In some situations,

the opening of ccrtain avenues for
autonomy of the society—like
some forms of collective bar-
gaining, lower level trade union
clections, free clections in profes-
sional associations, political activ-
ity in the universitics, protest by
neighborhood associations, the
support by the churches of certain
forms of protest, a relatively au-
tonomous cultural life, etc.—cre-
ate . . . opportunitics for opposi-
tion leaders and sometimes illegal
patties to achicve a certain pres-
ence and basis of support.**

uate the politically unpalatable nature
of an extended transition to democ ]

racy. One is rotation of leadership.
Among the most objectionable fea-
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twres of authoritarian nule is its fre-
quent personalization. 'The more per-
sonalized is a regime, the mare it
tends to be abusive, corrupt, and un-
accountable. ‘The langer a palitical
leader remains in exceutive power, the
more personalized, intolerant, unan-
swerable, lawless, and sclf-serving
does his ar her rule tend to hecome.
To the extent that power ratates in a
ptedictable and arderly fashion, cven
in an autharitatian regime, it will tend
to be less abusive and more subject to
checks and constraints, as the recent
experience of Brazilian military rule
suggests. Ratatiun of leadership can
thus represent the first step on the
toad to constitutional goverment,
while also sctting a precedent for sub-
sequent civilian heads of government.

A final principle that might increase
the acceptability of a lengthy transi-
tion from authoritarianism, and in any
case enhance the likelihood of even-
tual democratic success, is decentrali-
2ation of power. The mare peaple
have control over their own immediate
institutions and resources, the mare
inherently democratic is the society.
In addition, decentralization of power
promotes government responsivencess,
ethnic tranquility, civil peace, and po-
litical system legitimacy. Hence, to
the extent that the transition from au-
thoritarianism begins not simply with
a formal transfer af power at the local
level but also with a meaningful and
effcctive ane, peaple may be mare
willing to abide the persistence for a
time of undemocratic or semidemo-

. eratic rule at the center, and local gav-

emment afficials and politicians will
gain more substantial experience with
democracy.

Al of this suggests that in many
countries, a lengthy transition to dc-
mocracy might well be mare condu-
tive to long-term democratic stahility
and success than a rapid onc. Semi-
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democracy can serve as a way station
on the road to the full democratization
of power at every level of government.
Expansion or restoration of civil lib-
crtics and the rule of law and creation
of powerful, elected local government
structures can be early steps. Creation
of cffective arenas of clective power at
the provincial, regional, or state level
can be a later step, requiring in some
countrics significant devolution of
power from the center. An elected na-
tional legislature can serve for some
time alongside an executive stilt effec-
tively controlled by the military, as in
Indonesia or to a great extent Thai-
fland.

Where the military remains firmly
in control, openly or behind the
scenes, ncgotiating with it a plan for
gradual democratization of political in-
stitutions may offer the best hope for
committed democrats. The situation
may be more delicate and intractable
in countrics like Mexico or, to a more
extreme degree, the Soviet Union,
where the hegemonic party has spun
a vast nctwork of patrons, bosses, and
burcaucrats whosc statuses, carcers,
and livelihoods (and not infrequentdy
huge fortunes) would be threatened
by democratization and who would
thercfore fight it desperately,

Whatever the type of authoritarian
regime, a crucial issuc is what will
press it to continue the transition. As
in Turkey, the driving force may be a
talented leader firmly committed to
the process, such as Mustafa Kemal
Ataturk or, after World War 11, presi-
dent Ismet Inonu.' Such visionary
leadership is rare, however, and carcly
is it cnough. Typically, the ruling
structure in an authoritarian or semi-
democratic regime includes many cle-
ments and interests firmly opposed to
a transfer of cffective power—"hard-
liners” in the language of O’Donnell
and Schmitter.! Their resistance will
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not be overcome, and often a transi-
tion may not even be launched, with-
out the convergence of enormous pres-
sure from below, in civil society and
perhaps from outside, in other coun-
trics.

Social Pluralism and  Associational
Life. Onc of the most striking findings
to emerge from the Diamond, Linz,
and Lipset study and other recent
studies is the vital importance for de-
mocracy of a pluralistic, vigorously or-
ganized civil society, featuring a dense
network of intermediate groups and
voluntary associations independent of
the state. ‘This pluralism may take
many forms: business and producer
groups, trade unions, pcasant lcagucs.
cooperatives, student and prof.'cssn.onal
associations, women’s organizations,
self-help groups, religious institutions,
ethnic and tribal associations. They
may pursue cconomic, social, and gul-
tural goals or more explicitly political
(though nonpartisan) oncs, such as
protecting civil libertics, guarding
against elcctoral fraud, and edueating
and turning out voters.

Voluntary  associations  perform
many functions in a democracy. They
constitute, in addition to political par-
ties, an alternative channel for articu-
lating intcrests and making demands
upon the government. Through t!u:lr
internal structure and  functioning,
they may serve as training grounds in
democracy, increasing the political ef-
ficacy and capacities of citizens, sc-
cruiting new political leaders, stimu-
lating participation in the larger
political system and enhancing citizen
commitment to democracy. Perhaps
most important, such autonomous as-
sociations check the relentless ten-
dency of the state to centralize ?qd

expand its power and to evade civic
accountability and control. In this
sense.” they may cons_t‘i.tutc (as the

T « and b 3 the plural-

ism and autonomy of which are
equally important to democfacy) an in-
formal branch of government in their
capacity to provide alternative chan-
nels for political expression and addi-
tional checks on executive or legisla-
tive power. .

Not surprisingly, then, virtually
everywhere movements for democra-
tization exist, there is an explosion qf
interest group organization and mol?l-
lization, what Q'Donnell and Schmit-
ter term the resurrection (although in
some instances it is really a fresh ev-
olution) of civil society. The forms this
may take include:

the resurgence of previous politi-
cal partics or the formation of new
ones to press for more explicit de-
mocratization or cven revolution;
the sudden appearance of books
and magazines on themes long
suppressed by censorship; the
conversion of older institutions,
such as trade unions, professional.
associations, and universities,
from agents of governmental con-
trol into instruments for the ex-
pression of interests, u!cals. and
rage against the gegime; the
emergence of grass-roots organi-
zations articulating demands long
repressed or ignored by authori-
tarian rule; the expression of eth-
ical concemns by religious and
spiritual groups previously noted
for their prudent accommodation
to the authorities;

as well as a testing carly on of the
limits of cultural dissent by artists and
intellectuals; and the defection, much
later, of cconomically powerful and
privileged groups.'®

"The catalyst for this eflorescence of
associational life may be a decision on
the part of the authoritarian regime to
expand civil liberties or a more subtle

process of gradual liberalization. As °

noted above, one reason why_}';ber_a!i:

zation is such an important first step
in the transition beyond authoritarian-
ism is that it enhances the capacity of
social groups to organize for their own
interests and in apposition to political
repression and injustice. Even more is
this so with a transition from totalitar-
ianism, where the esablishment of
even very limited freedoms of cxpres-
sion, association, assembly, and pri-
vacy of the person and home cnable
nascent democratic groups to take the
first tentative steps toward the recon-
struction of a boundary between the
state and civil socicty. Once this line
begins to be redrawn, the struggle for
independent,  mass-based  interest
groups, such as the Polish trade union,
Solidarity, becomes the driving wedge
of the quest not only for freedom but
for democracy.

Nevertheless, a political initiative
by the authoritarian regime is not the
only possible source of this invigora-
tion of civil society. It may also be
spawned, and more lastingly, by eco-
nomic and social changes that give rise
to new intcrests which demand voice
and recognition.

Legitimacy and Socioeconomic Change.
Authoritarian  regimes,  particularly
military regimes, face intrinsic dJiffi-
culties in legitimating themselves. If
the source of their legitimacy is the
traditional nature of their authority,
the customary tics of obeisance to the
king—and to various lower order pa-
ttimonial authoritics—dissolve  with
the spread of education, communica-
tions, forciga contact, and modem
doctrines of popular sovereignty. If au-
thority is legitimate only by virtue of
its charismatic nature, it will dissolve
when the charismatic ruler passes from
the scene, and often long before then
unless he or she takes steps to ration-
tlize and institutionalize personal au-
thority. Rational-legal authority in turn

presupposes rationalicy, |cgn!ily. Lddue

process, and other impersonal criteria
that authoritarian regimes tend to con-
tradict (although Max Weber did not
mean to cquate this form of authority
with democracy pet se).

‘I'o some extent, all regimes depend
for their legitimacy on their record of
performance, but democratic regimes
also derive legitimacy from the dem-
ocratic character of their rule and the
identification of their citizens with
democratic values. By contrast, au-
thoritarian regimes appear unable to
legitimate themselves durably through
the samc intrinsic political features.
‘I'his is becausc few citizens in the
world identify with and cherish au-
thoritarianism per se. They do not
value inherently the monopoly of
power by a narrow party or burcau-
cratic clite. They do not applaud as
fundamentally good and just the lim-
itation and repression of basic civil and
political libertics. Rather, they may ac-
ccpt these' as necessary for the
achievement of some higher good—
economic growth, socialism, commu-
nism, the Islamic society, utopia.
When utopia does not come, but
rather the lack of constitutional and
social restraints leads to an increas-
ingly arbitrary, abusive, and decadent
excrcise of power, the legitimacy of
the authoritarian or totalitarian regime
(such as it may have existed) crum-
bles.

To the extent that the regime may,
in a totalitarian fashion, control all the
means of ideological reproduction, it
may in the short run be able to manip-
ulate its own legitimation far morc
powerfully than the supposedly my-
thicizing "bourgeois democracy” con-
demned in Marxian theory. However,
as recent cvents in the Soviet Union
and China so dramatically demon-

strate, all regimes must ultimately an-
swer for their performance. Regimes
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social and economic progress to the
bulk of their citizens—or at least avoid
deterioration in the quality of life—
will encounter problems of legitimacy.
These may eventually become so sc-
vere as to force those regimes to re-
form or risk collapsing under the
weight of their own incrtia,

The problem for authoritarian re-
gimes, especially those that lack some
institutional means for legitimation,
such as a ruling party and mass-mobi-
lizing ideology, is that socioeconomic
progress and reform carry their own
risks. As Samuel Huntington demon-
strated a generation ago, “modernity
breeds stability, but modernization
breeds instability.”*? “Social and eco-
nomic  change—urbanization, in-
creases in literacy and education,
industrialization, mass media expan-
sion—extend political consciousness,
multiply political demands, broaden
political participation.”' As. the tradi-
tional ties of peasant to lord, client to
patron, and subject to ruler weaken,
new and independent interests are
generated, and new political and or-
ganizational capacities arc acquired at
the individual and group level.! De-
mands proliferate both for the right to
participate politically and for tangible
and symbolic bencfits. Political insti-
tutions must expand and adapr to
make room for these new entrants or
risk breaking down,

Democratic  regimes  often  have
their own rigiditics, but their open and
competitive political institutions pro-
vide a means and stimulus for adap-
tation to change. Authoritarian re-
gimes tend by nature to be rigid in
their scope for meaningfully incorpo-
rating new political demands for par-
ticipation and influence. In time,
these proliferating demands and ex-
pectations may congeal into a broad
popular campaign for democratization.
A classic instance is South Korea,
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where two decades of extraordinary
cconomic growth fashioned profound
social changes—dramatic growth in
cducation and literacy and in the size
and political consciousness of the mid-
dle class; a more pluralistic, organized,
and autonomous civil society; increas-
ing circulation of people, information,
and ideas; and much denser linkages
with the industrialized democracies—
that facilitated and fueled the transi-
tion to democracy. Many of the same
processes and effects are apparent now
in Taiwan and even to some degree in
Pakistan,

These (and other) cases demon-
strate the generic vulnerability of con-
temporary authoritarian regimes, par-
ticularly military regimes. Lacking
strong legitimating principles, their
“support is based on more unstable
considerations, like the sclf-interest of
those sustaining or accepting them.”?
Thus, they face a legitimacy contra-
diction, a kind of catch-22. If they do
not perform, they losc legitimacy be-
cause performance is their only justi-
fication for holding power. However,
like South Korea or Peru (under Ve-
lasco’s reformist military rule), 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 terminat-
ing their existence. Similarly, if they
succeed in meeting the critical threat
or challenge (c.g., subversion, terror-
ism, political violence) that justified
their scizure of power, they become
dispensable, just as the generation of
new challenges and interests with the
passing of time makes them, with
their inability to adapt, irrelevant.?!

For democrats, the policy implica-
tions are not as obvious as they seem,
if one recalls Huntington's waming
that the process of modernization can
be destabilizing. However, this is not
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an argument against socioeconomic
development, rather it is an appeal for
simuleaneous attention to political de-
velopment—institution building. For
socioeconomic  development is not
only an ¢nd in itsclf, not only a means
to improve the physical quality of life.
There is also considerable cvidence
that it fosters democratic changes in
attitudes and values. It tends to make
citizens more concerned about politi-
cal and civil liberties, more demanding
of government, more pluralistic in
their organizational capacitics and im-
pulses, more hungry for free informa-
tion, morc opinionated and indepen-
dent in their thinking, and less willing
to abide authoritarian—not to mention
totalitarian—rule.

Strategies for Democratization

Focuscd as it has been on the problem
of transitions, the above review has
considered only some of the factors
that may affect the possibility for sta-
ble democracy. It has treated politicat
culture and legitimacy as products of
social and economic change and re-
gime performance, but these also have
roots in the cultural traditions and
decp historical expericnces of a coun-
try. It has not considered such impor-
tnt factors as the management of cth-
nic and religious cleavages, the
relationship between the state and the
cconomy, the constitutional structure
and party system, the international en-
vionment, or the judgment, skill, and
democratic commitment of political
leadership. ‘I'he latter two factors will
come into sharper focus, however, as
more tangible mecasures to move coun-
uies toward democracy are consid-
ered.

Domestic Political Actors. Obviously,
the most favorable development for
democratization is a firm and forceful
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commitment to the process on the part
of a country’s political leadership. The
experience of Nigeria from 1975-1979
under the leadership of generals Mus-
tala. Muhammed and Olusegun Oba-
sanjo demonstrates the overriding in-
flucnce  that  skillful, dedicated
leadership can exert. General Obasan-
io’s faithful execution of the military
regime’s 4-year timetable for transi-
tion—following the tragic and poten-
tially explosive assassination of Mur-
tala. Muhammed in a failed coup -
atempt only five months after the
transition had been announced—must
rank as one of the great examples of
democratic  statesmanship in recent
times.

To begin with the obvious: the au-
thoritarian. rulers themsclves have
more scope than any other set of actors
to move their country toward democ-
racy. ‘l'o the extent they are funda-
mentally committed to the process,
firmly in control of the regime (in any
internal conflict with hardliners or
backsliders), and far-sighted in design-
ing a realistic program and timetable
for transition, the transition is more
likely to bear fruit and to endure.

Without reviewing carlier sugpes-
tions about the structure and timing of
the transition, onc can note here the
importance of building a political con-
sensus around the framework of the
transition, This is inherently a political
problem; therefore, it requires skills
of which authoritarian, particularly
military, leaders may be short. Re-
spected intellectuals, scholars, and re-
ligious and intcrest group leaders
should be involved and consulted, and
popular participation in the design of
the new system should be encouraged.
To the extent that a democratic con-
stitution results from a broad process
of popular debate, consuleation, and
participation, it is more likely to fit the
country's sociocultural context and to

151




Lallly 1hamonyg

be widcly accepted from the begin-
ning as legitimate. This suggests that
the membership of any constitutional
drafting body should be openly an-
nounced, representative, and not only
technically skilled but also politically
sensitive to popular aspirations and
concerns. It also argues strongly for a
predominantly elective constituent as-
sembly and sufficient freedom of ex-
pression to permit the open airing of
individual and group views on consti-
tutional issues. Thesc features have
characterized both Nigeria's previous
transition to democracy and its current
one. %

‘I'he problem, of course, is that au-
thoritarian rulers are typically, at best,
reluctant  democratizers and often
thoroughly unwilting ones. Thus, var-
ious groups in civil society—and,
among those countrics trying to restore
democracy, in the previous party sys-
tem—must craft strategics for democ-
ratization that overcome or neutralize
resistance from the regime. This prob-
lem is far better addressed clsewhere
than here.?* From the preceding dis-
cussion, however, two lessons are ap-
parent. First, popular pressure is cru-
cial in inducing a reluctant or
unwilling authoritarian regime to
launch a democratic transition and to
stick to it. Second, each situation is
unique in its balance of political forces
within and between the state and the
society. Hence, the extent and forms
of popular pressure most likely to be
cffcctive vary from country to country
and invariably (unless the regime is
about to collapse) must be balanced
by a willingness of opposition forces
to ncgotiate with the regime in some
coherent way. Here again the skill and
judgment of political leaders (in both

the rcgime and the opposition)
cMmerges as an important and, in some

canen muackh an the Sypaniahh cransition.

The distinctiveness of political
alignments in each country and the
need for negotiations in_turn imply
several requirements for the demo-
cratic opposition. A crucial one is ef-
fective organization. Broad and sus-
tained popular mobilization for
democracy requires that individuals be
organized into a number of groups that
can gather resources, channel com-
munications, coordinate action, in-
spirc members, and recruit support.
Another is effective leadership. Lead-
ers of democratic organizations must
be able to discern when the moment
demands forceful demonstrations of
public opposition to authoritarian
rule—protests, petitions, marches,
general strikes, civy) disobedience,
peaceful assemblies (but never vio-
lence)—and when the moment is ripe
for ncgotiation or pregnant with the
risk of backlash.

This implies something of a contra-
diction. Much of the value of civil as-
sociations lies in their provision of
democratic experience, training, and
socialization, However, effective mo-
bilization for democracy requires that
organizational lcaders have sufficient
command over their followers to con-
trol the level of popular action quickly
and decisively. The more precisely
democratic leaders can mobilize and
demobilize the movement for democ-
racy, the more effective they will be
in negotiating the regime's with-
drawal. The more that elements of the
movement resist such coordinated di-
rection, the weaker will be the nego-
tiating hand of the democrats and the
greater will be the risk that violence
and chaos induce a backlash against
democratization by hardliners in the
regime, with the support of many cle-

ments of society whose fear of disorder
is greater than their desire for demoe-

mey. ‘Vo_some extent. organizational

or at least representative and respon-
sive, with provisions for some kind of
collective, deliberative decision mak-
ing) can in principle command this
type of loyalty from its following.
Nevertheless, the problem is very
real. In the form of militant and often
violent student protest, it came close
to derailing the transition in South Ko-
rea and remains a source of difficulty
for the democratic opposition to Pin-
ochet in Chile.

"I'his problem reflects as well a third
condition for democratic organization:
that it be coherent. “I'he value of mul-
tiple, diverse associations is that they
incorporate a hroader range of society.
The more numerous and diverse they
are, the greater are the sociopolitical
costs for the regime (not to mention
the tactical difficultics) of repression,
This diversity must have some coher-
ence and coordination if it is to be
cffective; otherwise, competing orga-
nizations will pursue differene strate-
gies with different tactics (as in Chile),
and the regime will be able w play
onc group off against anothcr.

To summarize, then, democrats in
civil society must strike a balance be-
tween passion and prudence, between
militance and moderation, between
creative participation and the demands
of organizational loyalty and coher-
ence. Across different authoritarian
situations, as well as over time, the
balance may change. Although the im-
petus for the transition must come
from civil socicty, success depends on
shrewd and able leadcrship and dense
and resourceful organization. ‘T'he for-
mer is a product of domestic culture,
politics, and chance, but much can be
donc from abroad to aid the later.

International Actors. No aspect of the
stuggle for democracy provokes more
intellectual and political controversy

than the role of infcrnntGonal actors.

desirability and the possibility of cf-
fective international assistance for de-
mocratization. Although these norma-
tive and empirical issues are often
intertwined in argument, they arc se-
parable.

Much of the normative opposition
to international intcrvention begins
with the assumption that it will do
more harm than good. ‘T'o be sure, of-
ficial bilaterial aid from such estab-
lished democracies as the United
States always serves a range of motives
and intcrests, of which the promotion
of democracy has typically not been a
leading one, and often not one at all.
‘Too often the United States has been
content to support an authoritarian re-
gime gencrously and uncritically (inter
alia, those of the shah of Iran, Somoza, ;
Marcos, Mobutu, Noriega) because it
scemed to serve immediate, geopolit-
ical U.S. interests, U.S. policies (both
overt and covert) have somctimes
served to undermine democracy, per-
haps wittingly through economic sanc-
tions and political pressure in Chile
under Allende and at least unwittingly
by vastly strengthening military and
security establishments clsewhere in
Latin America. The latter cffect does
not follow invariably from military as-
sistance, rather from a level of aid that
disproportionately inflates the re-.
sources and power of the military in.
relation to civil and political institu-
tions and from a Cold War doctrine
that disproportionately emphasizes the
containment of communism and rev-
olutionary insurgencies over the pro-
motion of democracy and protection of
civil liberties.?*

These objections argue not against
international assistance but for a re-
orientation of it around demaocratic
objectives. However, a more sophisti-
cated approach maintains that even

well-intentioned democraric agniscance

be because it taines and delegitimates
the individuals and organizations that

“saved many victims of indiscriminate
repression in the late 1970s, and was

h

all democratic nations to have as many
democracies in the world as possil
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be distorted by the particular eco-
:!c nomic and geostrategic interests, be-




CIIMCTECS A5 S5 LIIIRMITLANL GliRi, il oSV
- canen much axn the Spaniathh cranxition.

organizational

Rtk SRR
mey. Vo some axivenc.

than the rale of intcrnantional actors.,
han _the ooty ol anernaianasl acroemrm:

be because it taints and delegitimates
the individuals and organizations that
receive it or because the dependence
on such aid undermines the necessary
process of citizens empowering them-
sclves and defining and waging their
own struggle for democracy, without
which no resulting democratic regime
can be authentic and enduring.
Embedded in this argument are cer-
uin valuc assumptions that cannot be
tefuted, but empirically it is difficult
to reconcile with historical or contem-
porary realities.

One consideration is that economic
assistance can make a difference to
new and struggling democracics. In-
temational assistance, especially gen-
crous U.S. support under the Alliance
for Progress, helped keep the Colom-
bian economy afloat duting the diffi-
cult carly years of the new regime in
the late 1950s and carly 1960s. Eco-
nomic assistance also helped Costa
Rica consolidate economic growth and
democracy in the decades after 1946.7
Democratic Botswana’s vibrant eco-
nomic development has been boosted
by the highest level of per capita de-
velopment assistance in sub-Saharan
Africa. To be sure, uncnding aid de-
pendence has serious long-term costs
for the recipient country, but aid that
is structured specifically to nurture a
country through difficult straits or to
hclp lay the foundation for sclf-sus-
wining growth can benefit both devel-
opment and democracy.

Similarly, external political initia-
tives and diplomatic pressures can
havc a democratic impact. Given the
importance of improving civil liberties
as a first step toward democratization
and an end in itsclf, onc can certainly
applaud the human rights initiatives of
the 11.S. government under president
Jimmy Carter. In Argentina, for ex-
ample, such pressure did not force the
withdrawal of the military, but it
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“saved many victims of indiscriminate
repression in the late 1970s, and was
a factor in the intemational isolation
of the military regime.”?* In the 1978
elections in the Dominican Republic,
political pressure from the Carter ad-
ministration blocked a blatantly fraud-
ulent attempt by the right-wing party
to remain in power.?® During the Rea-
“gan administration, shrewd and force-
ful, if decidedly tardy, diplomatic ini-
tiatives also helped to hasten the
departures of Ferdinand Marcos from
the Philippines and Jean Claude Du-
valier from Haiti with 2 minimum of
bloodshed and may have helped dis-
suade president Chun Doo Hwan from
unleashing a possibly bloody and di-
sastrous wave of repression against the
recent popular mobilization for de-
mocracy in South Korea. In Europe,
the democratic condition for member-
ship in the European Economic Com-
munity (EEC) provided substantial
long-term pressure for  democratic
transition and consolidation in the less
developed south European countrics
(Greece, Spain, and Portugal), which
had been “suffering a sense of exclu-
sion” under authoritarian rule.>® More
recently, pressure from the EEC has
helped to persuade Turkey to lift mar-
tial law and institute stronger protec-
tions for human rights.» :
Thus, extcrnal efforts can aid the ;3
process of democratization, but they 3
can also frustrate, retard, or subvertit,
It matters greaty what type of entity.
the external actor is, what its real ob-
jectives are, how they are perceived
within the recipient country, what
form the aid takes, and to whom i
the recipient country it is directed.
From decades of mixed experience
and certain clements of an emerging
normative consensus in the world, the
following principles for international
action may be advanced:
I. {tis in the legitimate interest of {1

all democratic nations to have as many
democracies in the world as possible
and to have countries that are not fully
democratic be governed as democrat-
ically as possiblc. "This is so hecause
freedom is more secure in onc country
when it is firmly planted in others (po-
litical regime trends and ideologies do
diffuse across borders) and because
“no two liberal socicties have ever
fought each other."*

2.. Itis the legitimate business of all
nations to be conccrned about the sta-
tus of human rights in any of them.
The expericnce of genocide and other
massive human rights violations in
modern times compels a reconcep-
u_laliza(ion of the notion of sover-
cignty. At a minimum, a Hider or ol
Pot or 1di Amin should be morally un-
acceptable to the community of na-
tions, and another nation (such as Tan-
zania in the case of Amin) should be
morally justified in aiding the citizens
of a victimized country to resist and
overthrow barbarous oppression.

3. True sovereignty resides not with
the regime in control of the state of a
country but with its people. When the
people clearly indicate their rejection
of the ruling rcgime, democratic gov-
emments and organizations are justi-
ficd in offering them assistance to re-

slize their political aspirations. "T'his is
¢ not carte blanche for democracies to

overthrow regimes they fcar or dislike,

3 lht.hlcr it is an argument for popular
i kgitimacy as the fount of sovereignty
¢ and for reading unambiguous signals
 of the illegitimacy or delegitimation of

.30 authoritarian regime as due causc

B for o longer according it the full re-
. spect and privileges of sovercignty.

4. Official cxrernal efforts o move

g, 8 country toward popular sovercignty
¥ ®od democracy should placc increasing
W tmphasis on coordinatcd, multilatcral

'efforts for at least two reasons. Multi-
* Iteral initiatives will be lcss likcly to

e

be distorted by the particular eco-
nomic and geostrategic interests, be-
yond democratization, of any single
powerful country. Because of this,
multilateral projects will be less sus-
pect as self-serving and ncoimperialist
within the recipient country. Where a
democratic superpower has long been
suspected and resented for its actions
in the region—as with the United
States in Latin America and Japan in
Liast Asia—the advantages of multilat-
cralism are particularly obvious and
compelling. This may argue for crea-
tion of a new joint institution of the
industrialized democracies to func-
tion, alongside the existing aid-giving
organs of individual governments, to
dispense economic and political de-
velopment assistance.  Ceruainly, it
emphasizes the value of coordinating
democratic  assistance between the
U.S. Agency for International Devel-
opment (USAID) and its counterparts
in Australia, Canada, Europe, and Ja-
pan.

5. For many of the same reasons,
more politically autonomous and non-
governmental efforts are needed to aid
democratic organizations and move-
ments in authoritarian or newly de-
maocratizing countries. Aid that comes
from nongovernmental organizations is
less likely to be politically tainted or
suspect and more likely to create en-
during bonds of democratic coopera-
uon across countrics along functional
lincs: among journalists, intcllectuals,
bar associations, human rights organi-
zations, women's organizations, stu-
dent and youth groups, independent
trade unions, business associations,
and political partics of broadly similar
uri‘cmation. In its brief five years of
cxistence, the National Endowment
for Democracy (NED) has done an
outstanding job of fostering such link-
ages and supporting creative and often
valiant efforts to strengthen demo-
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cratic pluralism and 1o open closed so-
cicties. Other examples of important
nongovernmental efforts, on very dif-
ferent scales, include the work of the
Socialist International and the Com-
mittee to Protect Journalists. ¥
6. 'T'hete is an urgent necd for a new
form of international organization rep-
resenting exclusively the democratic
governments of the world. Such a club
of democrucies would not supplant the
United Nations or various regional or-
ganizations but would provide an in-
stitutional mechanism for the provi-
sion of multilateral assistance and the
fashioning and coordination of multi-
lateral strategies to foster democrati-
zation around the world. Further, it
would provide a forum for democracies
to study and discuss their common
prohlems of consolidating, maintain-
ing, and dcepening democracy; ex-
tending it to other realms of society,
such as the workplace; and improving
democratic accountability, responsive-
ness, and openness. Finally, it would
provide, through an increasingly dense
network of culwral and political ex-
changes, a framework of mutual sup-
port and 2 medium of international sta-
tws from which countries might regret
to be excluded. Although there are
rcasons to be cautious in tying mem-
bership to economic benefits, such as
freer trade and more generous aid, the
more tangible the benefits of mem-
bership, the greater the incentive of
countries to satisfy the political con-
ditions for membership. At a mini-
mum, crcative means can be found to
accentuate the special international
status accorded to those countries with
democratic political systems. The na-
ture and scale of this organizational
task arc such that it could only be
launched through the personal com-

mitment of the elected leaders of ma-

jor democratic countries in the world M
Strategies and Targets of International
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Assistance. From these diverse sources,
international assistance may pursuc
several strategies for democratization.
First and most important, aid efforts
should focus on fostering pluralism
and autonomy in organizational life
and the flow of information. "Uhis is
particularly imporntant  because it
builds the social and cultural founda-
tion for democracy without dictating
to a country what its constitutional
structure should look like. Because it
is onc step removed from the distri-
bution of state power, it is less im-
mediately threatening, thus somewhat
more palatable, to authoritarian rulers
than explicit demands for their with-
drawal from powcr. Anything that is
donc to increase the capacity and re-
sources of the people to organize
themselves (for a diverse range of pur-
poses) independently of the state
strengthens the democratic prospect.
The same can be said for any initiative
that improves access to objective in-
formation and reporting; fosters inde-
pendent ideas, scholarship, and artis-
tic cxpression; facilitates critical
commentary and opinions; and en-
courages open debate between com-
peting perspectives on issues. When
such initiatives emerge from the grass
roots of an authoritarian socicty—as
with Solidarity in Poland, Charter 77
in Czechoslovakia, Radio Nanduti in
Paraguay, or the black trade union
movement in South Africa, or the
Bangladesh Society for the Enfesce-
ment of Human Rights—they deserve
material, technical, and moral support
from the cstablished democracies.

Second, external democratic actors

nced to encourage cfforts to
strengthen the rle of law in authori-
tarian rcgimes, as well as in transi
tional regimes, such as those in Cen-

tral America or the Philippines, where %

judicial systems still suffer the scars of

authoritarian male and due process is

not secure. ‘This involves supporting
!mman rights organizations that mon-
itor and expose abuses, aid the victims
of torture and violence, pravide them
legal assistance, and educate the peo-
ple about their rights; training judges,
magistrates, court clerks, Jawyers,
paralegal workers, and human righes
cducators; supporting programs for le-
gal outrcach, legal aid, and various
forms of non- or quasi-judicial conflict
conciliation; funding legal schools, Ji-
braries, institutes, and profcssional so-
cicties; and training prosecutors and
police in professional, democratic
methods of law cnforcement,
_Most of the aforementioned activi-
tics and organizations featsire promi-
nently in the democratic assistance ef-
forts of the National Endowment for
Democracy and the LS. Agency for
International Development.*® Indeed,
a2 scholarly assessment of these two in-
stitutions’ programs, in light of the
growing accumulation of empirical ev-
idence, must concede that policymak-
ers already understand quitc well what
needs to be done to ecncourage and
advance the process of democratiza-
tion in developing and closed socict-
ies. Nevertheless, the current annual
budget for NED (including its four
core grantees) is only about $16.9 mil-
lion,* and the 1987 (fiscal year) bud-
get for USALD’s “Section 116(e)” ac-
tivities—those specifically designated
for the strengthening of civil and po-
litical rights—was only $6.2 million.
This is a shamcfully inadequate
commitment of resources for the larg-

. et and wealthiest industrialized de-
. mocracy, especially now that it claims
. © have the promotion of democracy

tnd human rights as onc of its major

" foreign-policy goals. Other LS. gov-

emment programs (in USAI and the
US. Information Agency, among oth-

en) also expend funds in support of

democratic pluralism and change. bur

the total commitment remains slight
in relation to any measure of U.S. re-
sources or national security expendi-
wres. ‘The result is that although
USAID and NED do many good
works, thousands of worthy cfforts
around the world go unassisted and
badly underfunded and others receive
considerably less support than they
could effectivcly use.

Indiscriminate funding will not im-
prove the democratic prospect, but it
is disingenuous to presume that fund-
ing does not limit what can be done.
Building the organizational, informa-
tional, and legal infrastructures of de-
mocracy-—not to mention other as-
pects of democratic development,
such as improving the technical and
substantive capacities of legislatures,
local governments, and clectoral ad-
ministration—requires  financial  as
well as human resources. Govern-
ments and organizations in the estab-
lished democracics that profess a deep
commitment to global democratization
must reach much more deeply into
their budgets to support it.

‘The above efforts involve method-
ically developing socia) pluralism and
the rule of law. When the regime
opens sufficiently to permit the exis-
tence of opposition partics, financial
and technical assistance can also assist
them in developing and mobilizing
mass support. Reaching that point,
however, may be difficult or treacher-
ous, as it requires that the regime tol-
crate more explicit threats to its own
continuation. Before that, a regime
(again, if it is not mapidly collapsing)
must be persuaded to permit some de-
gree of freedom for groups to organize
and alternative sources of information
to surface and circulate. ‘This crucial
liberalizing step, and others that im-

prove the human rights climate and
the rule of law, may resule largely from
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within the regime or the society, but
even in these cases prudent and some-
times forceful diplomatic and eco-
nomic pressure can hclp‘(hcm along.

Even if diplomatic pressure

achicves only a grudging rcduc_uon in

human rights violations by a dictator,

such as Mobutu (whose dcpartu.rc

from power may be difficult to envis-

age in the near term), that is impor-

tant. When circumstances are ripc ?nd

socictal forces are mobilizing convinc-

ingly for a transition to democracy,

diplomatic pressure can b_c clf:vatc’q to
a focus on full democratization. The
failure of U.S. sanctions and pres-
sures, however, to force Noricga's t".lc-
parture from Panama (not to mention
the full and genuine dcmocraqzanon
of power in that military-do.ml_natcd
country) should signal the limits of
cven superpower influence and l.h.c
complexitics of trying to shapc'polm-
cal events in another country. To re-
ten to an carlier theme, diplomatic
pressure for democratization is much
more likely to be effective if it joins
with and is responsive to dcmpcpm.c
forces inside the country and if it is
coordinated  with other democratic
countries (especially in the region)
that have cultural, economic, or polit-
ical influence.

A fourth intcrnational strategy for
democratization encompasses  cco-
nomic relations. Although dcmocr.ats
should always be cautious about taking
steps that would make the subjects of
an authoritarian regime suffer for the
sins of their rulers, there are instances
in which economic sanctions may con-
stitute a potent form of pressure and
an effective component of a larger
strategy for isolating and shaming a
regime intcrnationally and. for weak-
cning its base of domestic support.
Constable and Valenzuela concluded
that U.S. support for multilateral lgans
to Chile, totaling $2.2 billion since
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1980, helped perpetuate the l"inoc.hct
regime, in part by boosting “his claims
that he still has important fricnds in
Washington. . . . Yet on the one oc-
casion when substantive pressure was
threatened—the 1985 mnltilatcral.loan
abstentions—the  dictator  quickly
lifted the state of siege.”" )
A more important dimension of eco-
nomic strategy, however, involves the
neced for financial assistance to new
democratic regimes. Many of these re-
gimes encounter, upon assuming
power, a profound cconomic crisis re-
sulting from the reckless management
and even plundering of.thg economy
by the previous authoritarian ru_lcrs.
Although new democratic regimes
may begin with a considerable reser-
voir of popular lcgitimacy and good-
will, they must cventually improve
economic conditions if they are to sur-
vive. Indeed, cconomic reconstruction
is now the most urgent and important
challenge facing the new dcmpc@cncs
of Latin Amecrica and the Philippines,
onc that scriously threatens their con-
solidation and survival. With crushl'ng
dcbt burdens that can never be repaid,
yet that still sap the resources mfcdcd
for new investment in economic re-
covery, thesec cconomies are trapped
in catastrophic depressions that have
scen living standards plunge back in
time 10 or 20 ycars or more. Govern-
ment policiecs and mismanagement

may contribute to such declines, but 3
huge debt service obligations leave the 4

new democratic governments little
room for policy mancuver, and pcople

will only tolerate such depression and &
misery for so long before they tumn to g
more radical, desperate, and violent i

solutions.

Nothing the industrialized democre- .
cies can do to foster democracy around

the world would have as profound and

immediate an impact as a far-reaching 3
program of debt relief and develop-:
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ment assistance. Such a program must
permancently and substantially reduce
the forcign debe burdens of cconomi-
cally struggling democracies in the
Third World; limit debr service pay-
ments to a level consistent with cco-
nomic growth; and mobilize the sub-
stantial  new  financial  resources
hecessary  to rekindle economic
rrowth. Simply providing new loans to
roll over existing debes may stave off
an international financial panic (and
the collapse of individual banks), but
it will not rencw economic growth in
the developing world. New democra-
cies need and deserve the chance to
make a new economic beginning for
their peoples.

Opening Totalitarian Regimes. ‘T'ovali-
tarian regimes arc unique in their com-
prehensive control over individual and
group life, but they are not unchang-
ing or invulnerable. Indced, an im-
portant element of the democratic fer-
ment in the world today is the
widening cracks in the totalitarian
Structures of the Soviet Union and
China in particular. As Brzezinski re-
cently argued, these cracks will likely
continue to widen throughout the
communist world because they derive
from a fundamental contradiction be-
tween the need for participation and
individual incentives “to transcend the
phase of industrialization” and the
need for “highly regimented, disci-
plined and bureaucratized non-partic-
ipation” to preserve the hieraschical,
centralized control of the Marxist.
Leninist-Stalinist state.™

Some would regard the changes to
date as sufficient to challenge the char-
xterization of these countries as total-
tarian any longer.™ Even with the re-

. duction of terror and repression and
- the modestly improving climate for
g dissent, critical expression, and inde-
- pendent organization, however, many

wtalitarian features remain. There
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should be no illusion that these will
be easily undone, for a distinctive fea-
turc of the totalitarian state is that it
cntrenches such a vast network of
party and government apparatchiki
whosc privileges and power would be
gravely threatened by any relaxation
of centralized control, As Linz stated,
“l'o be stable, postrotalitarianism can
reject the totalitarian heritage only se-
lectively and gradually, if it is not to
Icad to a revolutionary outhreak that
could lead to a radical change of the
system, endangering the continuity in
power of the clite,”%

Democracies can do virtually noth-
ing to change the structure of state
power and the unaccountability of rul-
ing groups in totalitarian or even post-
totalitarian regimes, ‘They can be pre-
pared, however, to encourage political
reformers within those regimes when
they emerge, and to foster an inter-
national climate conducive to reform,
In the contemporary world, where in-
ternational contact and exchange are
so fundamental to every dimension of

. national vitality and progress, the de-

gree of economic, cultural, and polit-
ical isolation must matter to any re-
gime  concerned about  national
development. To the extent that po-
litical and civil libertics in communist
countrics  improve,  democracies
should be prepared to expand all man-
ner of contacts with them. ‘These con-
tacts will in turn tend to further en-
hance social pluralism and democratic
pressure over time. In this sense, link-
age may be an appropriate concept:
totalitarian regimes should know that
their fuller acceptance into the world's
most dynamic orbits of economic, sci-
entific, technical, and cultural ex-
change depend on their liberaliza-
tion.* ‘There should be tangible
rewards for progress, which would
generate incentives for further liber-
alization,
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If one assumes, which unfortunately
onc must, that the major totalitarian
regimes in the world are not about to
simply collapsc, then the transition
from totabitarianism will incvitably be
a gradual onc, although certain phases
of it may seem to (and perhaps need
t0) move with stunning boldness and
specd. Hence, democratic  nations
must plan for a long, subtlc struggle
of engagement and stick patiently to
a coherent stratcgy. Some obvious fea-
tures of this strategy will seem famil-
iar:

1. Democratic nations must closely
coordinatc among themselves their
vatious interactions with totalitasian
states, if pressure and incentives arc
to be effective.

2. Human rights concerns should be
regulatly and vigorously raiscd in dip-
lomatic contacts, summits, and intcr-
national forums. In particular, the So-
vict bloc countrics should be
relentlessly, creatively, and forccfully
pressed to honor their ueaty abliga-
tions with regard to human rights.

3. Democratic countrics should fo-
cus on initiatives to suppart the growth
of independent associations and schal-
arship and the freer flow of informa-
tion, ideas, and opinions. Ways should
be found to offer financial and tcch-
nical support to cmergent pluralism in
associational, intcllectual, and creative
life. Institutions in the democratic na-
tions should seek to establish links and

exchanges with such emergent groups
when they form, and the survival and
frecdom fram rcpression of thosc
groups should be made a2 marter of
highly visiblc intcrnational concern.

4. The flow of decentralizing tech-

nologies should be encouraged. The

personal computer and the photocopy
machine are scrious threats to totali-

tarian rule hecause, to the extent that
wide access to them exist_s.'ccnua}izcg

undermined. More generally, because
cconomic vitality in a highly devel-
oped economy requircs wide, decen-
tralized access to and rapid flows of
information, it is doubtful that a post-
industrial level of development and af-
fluence is attainable in a totalitarian (or
cven highbly centralized posttotalitar-
ian) socicty.*?

The above principles follow natu-
rally from the preceding analysis, but
they also raisc a dilcmma. Restraining
contact and exchange with the indus-
tial democracies enables those de-
mocracics to use their cconomic and
scientific advantages as leverage to en-
courage the opening of totalitarian and
posttotalitarian socictics. The rapid
development of those socictics—ces-
pecially their increasing cxposusc to
the technologics and demands of the
information age and the strengthening
of autonomous forms of social and cco-
nomic organization—may prove an
cven more powerful sofvent of totali-
tatian structures and restraints, Poli-
cymakers must be sensitive to the
costs and trade-offs involved. When a
cantradiction does arisc, there is same-
thing to be said for pushing the de-
velopment of pluralism forward as fast
as possible through the proliferation of
contacts, at the same time scarching
for individual and group recipicats of
contact that arc as independent as pos-
siblc from the totalitarian state.

Forging a Coherent Strategy
The world is shrinking. As intcena-

tional exchanges of goods, technolo-

gics, ncws, information, ideas, sw-
dents, toudsts, entertainers, athletes,
novels, plays, and movies proliferate,
peaple are slowly cvolving clements
of 2 common global culture. This is 3

subtle and diffuse phenomenon that is
difficult to measure. It is visibfe in the
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and aspirations. It is helping o inspire
nany counigecons movements for civil
fmd political libertics, jusc as the grow-
ing density of political and economic
tics may limit the options of regimes
thz'n‘ would repress these movements.

Fhe global movement for demac-
racy today has momentum, but histor-
ically such moments of promise were
cyclical swings and did not last. ‘The
chalienge for committed democratic
actors—individuals, institutions, and
nations—is to fashion stratcgics for en-
gaging authoritarian and totalitarian re-
gimes that will be consistent aver the
!ong fun and coherent and cumtlative
in their cffeces. The fimits to intcr-
national pressure for democratization
are not only intrinsic but also sclf-im-
poscd' hy demacratic actors with short
attention spans, inflated notions of
their individual importance, divergent
pohcu.:s and privritics, and schiza-
phrcnlc: zigragging strategics of influ-
ence. Established democratic institu-
vons and nations can advance the
causc of democracy in other countrics,
but first they muse get their own act
tugcther,
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If onc assumes, which unfortupat;ly
onc must, that the major totalitarian
regimes in the world are not about to
simply collapse, then the transition
from totalitarianism will incv.uubly be
a gradual one, although certain phases
of it may seem to (and perhaps need
10) move with stunning bo_ldncss 'and
speed. Hence, democratic nations
must plan for a long, .subtlc'strugglc
of engagement and stick pan.cntly o
a cohcrent strategy. Some obvious fc'a-
tures of this strategy will seem famil-
far:

1. Democratic nations must closcly
coordinate  among thcmsclvcs. th'cu
various interactions with tot?lltanan
states, if pressure and incentives are
10 be effective.

2. Human rights concerns shquld _bc
regularly and vigomusly.miscd in dip-
lomatic contacts, summits, and inter-
national forums. In particular, the So-
vict bloc countries should be
rclentlessly, creatively, and forcefully
pressed to honor their treaty obliga-
tions with regard to human rights.

3. Democratic countries should fo-
cus on initiatives to support the growth
of independcnt associations ar!d schol-
arship and the. freer flow of informa-
tion, ideas, and opinions. Ways should
be found to offer financial and tech-
nical support to emergent plurahsm' in
associational, intcllectual, and creative
life. Institutions in the democratic na-
tions should seck to establish links and
exchanges with such emergent groups

when they form, and the survival and
frcedom from repression of those
groups should be ma'dc a matter of
highly visible international concern.

4. The flow of decentralizing tf:gh-
nologics should be encouraged. The
personal computer and the photocopy
machine arc serious threats to totali-
tarian rule because, to the extent that
wide access to them exists, ccntrallzc'd
control over the flow of information is
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undermined. More generally, because
cconomic vitality in a highly devel-
oped cconomy requires wu'dc, decen-
tralized access to and rapid flows of
information, it is doubtful that a post-
industrial level of development a.nd af-
fluence is attainable in a totali(anaq (or
cven highly centralized posttotalitar-
ian) socicty.*?

‘The above principles follow natu-
rally from the preceding analysis, l)ut
they also raisc a dilemma. Restraining
contact and cxchange with the indus-
trial democracies enables thosc de-
mocracics to use their economic and
scientific advantages as leverage to en-
courage the opening of_‘ tota!i{arian ar!d
posttotalitarian socicties. _lhf: rapid
development of thos.c socictics—cs-
pecially their increasing exposure to
the technologics and demands of Ehc
information age and the strengthening
of autonomous forms of social and cco-
nomic organization—may prove an
cven morc powerful solvent of total}-
tarian structures and restraints. Poli-
cymakers must be sensitive to the
costs and trade-offs involved. thn a
contradiction does arise, there is some-
thing to be said for pushing the de-
velopment of pluralism fonyard as fast
as possible through the proliferation of
contacts, at the same time sc.archmg

for individual and group recipients of

contact that are as independent as pos-
sible from the totalitarian state.

Forging a Coherent Strategy

The world is shrinking. As interna- |
tional exchanges of goods, technolo-
gies, news, informatio_n, ideas, stu-
dents, tourists, entertainers, at_hlctcs.
novels, plays, and movics proliferate, R
people are slowly evolving elements °

of a common global culture. This is.n
subtle and diffuse phenomenon that is

difficult to measure. It is visible in the
spread of democratic values, norms, |
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and aspirations, It is helping to inspirc
many couragcous movements for civil
and political libertics, just as the grow-
ing density of political and cconomic
tics may limit the options of repimes
that would repress these movements.

‘The global movement for democ-
racy today has momentum, but histor-
ically such moments of promise were
cyclical swings and did not last. "The
challenge for committed democratic
actors—individuals, institutions, and
nations—is to fashion strategics for en-
gaging authoritarian and totalitarian re-
gimes that will be consistent over the
long run and coherent and cumulative
in their cffects. “The limits to inter-
national pressure for democratization
arc not only intrinsic but also self-im-
posed by democratic actors with short
attention spans, inflated notions of
their individual importance, divergent
policics and prioritics, and schizo-
phrenic, zigzagging strategies of influ-
ence. Established democratic institu-
tions and nations can advance the
cause of democracy in other countries,
but first they must get their own act
together,
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11 ORGANIZING THE
DEMOCRACIES TO
PROMOTE DEMOCRACY
Ira Straus

As the United States undertakes to promote democracy and considers the
conditions of democratic success, we as a nation are entitled to some pride
in the fact that it was the United States that for the first time in history
made a real success of democracy. It was the United States that vindicated
the reputation of democracy and overcame its negative connotations.

Tribal democracy has roots going back beyond recorded history. City-
state democracy goes back more than 2,000 years, and for most of this
period democracy has been equated with its city-state version—and conse-
quently with turbulence, crudity, popular passions, and intolerance of
culture.

Democracy on a broad geographical scale was a modern innovation. It
began with British representative self-government and culminated in
U.S. federalism. Its success gave democracy the new connotations of
pluralism, tolerance, and stability. It made possible the phenomenal
spread of democracy not only across the North American continent, but
in the Old World as well.

In the late nineteenth and early twentieth centuries a small number of
people, surveying the instability of democracy in continental Europe,
began to consider the broader implications of U.S. federalism for the
spread and stabilization of democracy. Their work grew in two phases.

In the first phase, the British Imperial Federalists proposed the spread-
ing of democracy throughout the British Empire and the closer uniting of
the empire in a common democralic structure in order to stabilize the
world-historical leadership of Britannic democracy in the face of the
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supposed unreliability of all continentals. Their e"OI""S came oo late to
achicve their highest goals, but they did have a posilive impact on the
development of democratic practices in India and in the emigrant
dominions. and in the development of dominion status itself as a reform
of the old imperial system.

The second phase, which still continues, was precipilated by the two
world wars and by both the existence and the failures of the League of
Nations. In 1939 Federal Union movements emerged in Britain and the
United States, advocating the uniting of historically distinct nations on
democratic federal principles. The movement had thre.e strands: Euro-
pean Federalisl, Atlantic Federalist, and World Federalist. .

The World Federalist strand aimed to build a democratic world by first
federating all countries. It has concentrated since 1945 on strengthening
and reforming the U.N. system. ‘

The European and Atlantic strands aimed to build a democr:ah.c world
by first federating existing democracies. Their supperlers inside and
outside governments played vital roles in developing the European Com-
munities and Atlantic and Trilateral Alliance systems—systems that have
enabled democracy to spread and stabilize throughout free Europe for
the first time in history. They have concentrated ever since on strength-
ening, enlarging and deepening these systems.

ORIGINS OF THE CCD PROGRAM

In the beginning of the 1980s, people with long experience ir.m the
efforts lo unite European and Atlantic democracies formed Commll!ces
for a Community of Democracies (CCDs) in London, Brussels, Washing-
ton, D.C., and Seattle. Their initial aim was to develop plans for gradu-
ally linking the developed democracies {or member nations of the Organ-
ization for Economic Cooperation and Development) more closely. After
an initial “circle-group” phase, during which various proposals were
floated in the several groups, an international CCD conference was held
in London in 1982 to establish a common foundation for further work.

A new emphasis emerged in the London conference. Whereas CCDs
had previously concentrated cxclusively on uniting the industrial demoF-
racies, several participants now stressed the need to supplement th.ns
program by lrying to bring all of the democracies of the world together in
a loose association. This view was approved in the closing declaration in
London. CCD-USA proceeded to develop the new idea of the anc!on
conference into two proposals: (1) for an intergovernmental association
of the democracies of the world; and {2} {or an international institute for

democracy. o )
Thal same yeat, President Reagan addressed lhe Brilish Parliament at

Wentyminster and called for » campaign 1o “foater the infrastruciuce of
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democricy’ around the world. He thereby launched what came to be
known as the Democracy Initiative, which was soon crystallized in the
form of the National Endowment for Democracy (NED). As will be seen,
NED has come to play a major (and entirely legitimate and constructive)
role in the effort described in this chapter. '

The idea of organizing democratic solidarity was genuinely bipartisan
and, indeed, international. During the 1984 presidential campaign,
Walter Mondale proposed the establishment of an assembly of democra-
cies, thereby raising CCD proposals high in the public domain. European
ideas and experience of promating democracy also provided important
background for the president’s speech at Westinster, for NED, and for
the CCD proposals.

Unlortunately, NED was plagued from the start with funding troubles .
in Congress. It has managed only with difficulty to stay funded on a level
of about $18 million a year, and this is widely recognized as being far less
than what is needed for its mission. We shall see how the constraints and
uncerlainties placed on its funding have been disruptive to those who
have planned together with NED for the promotion of democracy.

CCD offered a way to fulfill the promise of the Democracy Initiative.
Indeed, a presidential letter specifically praised CCD for having “"laken
up the challenge” of his Westminster speech, adding, "1 hope that the
international meeting you are about to convene will develop practical
measures lo help build meaningful cooperation at the inter-govern-
mental level.”

In July 1984, NED granted CCD-USA $75,000 to fund the main portion
of the first year's costs of preparing for a global association of democra-
cies. The funding was earmarked specifically for organizing and con-

ducting an international meeting in 1985 (Preparation for a Conference,
PREFACE).

Preparing for PREFACE

In the initial stage a private mecting was preferred to a governmental
initiative, because it would be freer from diplomatic commitments and
from habitual national suspicions. The meeting had to be limited in size
and yet include broad geographical representation, as well as experlise
on international affairs, area and cultural matters, and democracy. To
get broad participation, CCD-USA sought the cooperation of other asso-
ciations in the field, such as Freedom House, the Center for the Study of
Democratic Institutions, the Atlantic Council, and CCD groups abroad.

PREFACE was 1o lay plans for a further nongovernmental conference

of alt democracies {the “'main conference’’) to complete the proposals for

organizing democratic cooperation and 1o present them to governments
fevr nncticrnn. Ty svarticulme, PREBEFACTIE cvorssiad
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1. propose agenda for the subsequent main conference, which would consider
establishing an association of democracies and an institute for democracy;

2. make recommendations on the participation at the main conference, and

3. consider ways to develop further private support in as many countries as
possible for closer cooperation among practicing democracies.

The subsequent main conference would still be primarily nongovern-
mental. The participants would be carefully selected from mainstream
groups in the more than 50 practicing democracies. It would consider
various arcas for improved cooperation among democracies, ranging
from trade and investment to journalism and terrorism, and would
recommend permanent institutional means for such cooperation as il

waould deem advisable.

Gearing Up

CCDr's first task in carrying through its program was to organize its
volunteers and enlist capable personnel who understood its task. It
engaged Charles R. Tanguy, a retired U.S, Foreign Service officer, as
program director. It opened an office in downtown Washington, D.C. It
established a newsletter—CCD Courier—to disseminate the substance of
draft proposals and of reactions to them, so the process of discussion and
consensus formation could be sufficiently advanced by the time PREFACE
began that it would have a chance to get through its business in the few
days its participants would be able to stay together in one place.

Samuel DePalma, an expert on international organizational affairs in
the Department of State from 1947 to 1973, became CCD-USA president,
while James Huntley, CCD's founding chairman, went on to other
dutics. DePalma had served in U.N., NATO, and Arms Control and Dis-
armament Agency posts until 1969, and had been assistant secretary of
state from 1969 to 1973. Bringing with him considerable experience in
international conferences and multilateral diplomacy, he assumed active
leadership of the CCD project.

A working group of volunteers, which came to be dubbed the Gang of
Six—Samuel DePalma, Robert Foulon (CCD-USA secretary), James
Martin (CCD-DC secretary), Thomas Stern (treasurer}, Ira Straus {editor)
and Charles Tanguy—put together the plans for PREFACE in regular
weekly meetings. The six were eventually augmented to seven with
Eugene Rosenfeld (media relations) and continued as staff at the
PREFACE mecting proper. '

SUBSTANCE OF THE PROPOSALS

The proposal for an association of democracies had originated in the
observation that there was no global forum of democracies. An asso-
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ciation of democracies could enhance the prestige of democratic ideals
and practices globally, much as the Council of Europe had done within
Europe. It could also enhance solidarity and cooperation across North-
South lines, both in economic matlers and in the support of the develop-
ment and stabilization of domestic democratic institutions.

An association could also be the sponsoring or governing body for a
second organization: an international institute for democracy This instj-
tute, independent of any particular national identity, could support
nec?de(l academic studies on democracy, provide training and technical
assistance, and help in finding the way through obstacles to democratic
practices and to cooperation among democracies,

These two proposals were developed in some detail in the course of the
preparatory discussions.

Association of Democracies

international peace and security,

The proposed association would therefore concentrate on promoting
dempcratic political practices and human rights both among its members
and in countries aspiring to democracy. It would not be a direct source of
economic assistance but would help countries to perceive common inter-
ests and problems and thus facilitate economic cooperation in other
forums. It might also take up such matters as common approaches to refu-

democracy,

Merely by providing visible solidarity for democratic practices and a
feeling of identity with the democratic world, an association could help
stabilize new and fragile democracies, By further showing that political
and other benefits would accrue {rom democratic practices and member-
ship, it could draw additional countries toward democracy.

' An association of democracies could eventually have a charter and an
institutional structure, but the first step toward this structure might be
an informal forum, with periodic meetings of representatives of democ-

. . — 3 o
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racies. Once formalized, the association might still be moc.iesl in size,
with a secretariat staffed largely by seconded officials and a site placed at
its disposal by a member government.

A preliminary listing, based on the work of Freedom Ho_us-e, showed
the existence of 54 democracies then eligible for membership in an asso-
ciation. Once established by deposit of the requisite number of instru-
ments of ratification, membership in the association would be open to
any state that accepted the charter's principles and undertook to mfike its
practices conform to them, subject to acceptance of _lhe application by
the existing membership. Default on these obligations could lead to
suspension of membership. _ )

Regional groupings of democracies, such as alr.eady existed in Europe,
could be promoted under the aegis of the association as a way of over-
coming the sense of powerlessness of small democracies. Such group-
ings, along with "‘coalitions of the willing" and functnqnal afhlla.tes,
would be ways for the association to develop cooperation. A prime
functional affiliate would be an international institute for democracy.

Institute for Democracy

The draft proposal for an international institute for. democracy was
prepared, again in consultation with the Gang of Six, by Ralph M.

Goldman of San Francisco State University. It took as its point of .

departure the consideration that democracy is consistent with common
human needs and involves forms and methods that are basically
replicable and transferable, even though historical and cultural
conditions may require adaptations.

The institute would assist in the establishment and improvement of
democratic institutions and serve as a center for the development and
promotion of democratic ideas. It would study cog\diti.ons in whic.h
democracies thrive, provide information and training in democratic
studies, and offer expert consultation in techniques and procedun;s of
democracy~—the administration of elections, the conduct o.f campaigns,
the drafting of constitutions, the adjudication of human rights, and so
forth.

The institute could produce studies on prospects and procedures for
peaceful transition from authoritarian and totalitarian regimes to plural-
istic democracy. Consultation teams visiting a country could study con-
ditions relevant to democratic development and conduct seminars for
leadership groups. An educational services division could assist in devel-
oping democratic curricula and instructional programs.

Research would come under five headings: democratic assessment data,
demacratic institutional development, democratic theory. relations among

4 i ions could
democracies, and program evaluation procedures. Pubhcauon_y could
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materials to encourage prodemocracy productions in the private media.

The proposed institute would have an international governing board,
chosen from distinguished democratic statesmen and political experts, to
oversce operations, finances, and formal policy statements, The Associa-
tion of Democracies might appoint this board, which in turn could select
a small executive committee and appoint an executive director. The
institute could in turn help the Association of Democracies in assessing a
country’s democratic qualifications or intentions and in identifying
indigenous democralic groups.

The institute might establish small regional centers, probably linked
with existing academic institutions. Funding would come from govern-
ments, private sources, and international organizations, in the form of
endowment and project grants.

The institute could be launched with a core program that would
inspire further development and funding. It was intended that, after
PREFACE, a multinational group of experts would estimate prospective
costs for launching the institute in this manner and survey polential
sponsors, participants, and users of institute services.

The Democracies and the U.N.

A third proposal was prepared for PREFACE by CCD. Having spent
most of his career in dealing with the U.N. system, De Palma found the
continuing erosion of U.N. effectiveness a matter of deep concern. He
had seen the division into North and South blocs grow and bring destruc-
tive confrontations. He proposed a caucus of democracies in the U.N.
and UNESCO to ameliorate this situation.

The caucus would enable democracies to harmonize views on U.N.
questions where common values and interests were at stake. It could
meet at the beginning of each U.N. and UNESCO session, and as neces-
sary thereafter, to review the U.N. agenda and try to concert approaches
to particular items or to add its own items to the agenda.

Such a caucus would not constitute a bloc with uniform interests, nor
could it seck to establish monolithic voting patterns. The caucus was
later rechristened the Consultative Group of Democracies in order to
empbhasize this caveat. Like the association, it was not aimed against any
existing international organizations, nor at duplicating their work, but
rather al supplementing them, filling a major gap in internalional
cooperation: cooperation among all democracies. This, DePalma was
convinced, would help the other organizations function more effectively.

A caucus of democracies would strengthen the U.N. and UNESCO by

drawing them back toward the democratic tenets that inspired their

charters. h would advance human rights by encouraging an authentic
and bhalanced approach to huamian rinhts guestions fn fthe €707 spmecos. .
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the association, it could implement projects qonsistem with the U.N. al:ui
UNESCO charters that those organizations might be unable‘lo undertfn e.
The caucus could be formed on the initiative of democratic delegations
in the U.N.

PRE-PREFACE DISCUSSION OF PROPOSALS

CCD's initial dissemination of the draft proposals led to a wide-ranging
discussion. Several matters received special attention, namely:

® Should the association begin informally, as an ‘m\ergovemmemfsl or even

private forum, or formally, as a chartered intergovernmental organization? Or

would it be best not to prejudge this, but simply to encourage the governments

to go as far as they might prove willing? .

With what functions should the association begin? What functions should it

eventually take up? What functions should it avoid?

How could room for growth and development best be built inlo the charters of

the association and the institute?

Who should fund the institute—governments or private sources?

® What were the pros and cons for various countries of participation in.these
organizations? In particular, how could the program be made attractive |<:
democracies in both the First and Third worlds, in view of the confrontationa
rhetoric that has tended to divide them in recent years?

Following are some of the highlights of this pre-PREFACE discussion.

Economic Aspecls

It was generally agreed that the association should not' be a source of
economic aid. One respondent added that it must “skirt the issue of
economic assistance initially” if it was to have any chance of getling off
the ground in the United States, but this ne_ed not prevent it from
discussing economic issues. .

There were differing opinions on the idea of preferential tra(’ie arrange-
ments for democracies. Most respondents found this attraclive in gen-
eral, but one warned that 'U.S. experience with selective prelerences
and cmbargos has been bad. MFN (Most-favored Nation) a.nd Gsp
[Geuneralized System of Preferences) for less developed countries have
been the best principle; the GATT [General Agreem.ent on :I'arlffs a'nd
Trade] and U.S. trade laws provide adequate protection against foreign
dumping, subsidices, elc.; and it would be dangerous to depart from l.hcsc
agreements and principles which have developed on the basis of
experience.” . o

Two respondents were of the view that, despite the facl that it is so
rarely mentioned—or perhaps for this very reason—there was a need for
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“explicit discussion of the economic aspects of democracy: the role of
[rce enterprise, free trade, property rights, and a strong middle class in
promoling stable democracy.”

Pussive or Active?

One respondent drew attention to the different needs of an
arganization designed to agitate and press for democracy as distinct from
one designed to gather and provide knowledge about democracy: A
propaganda organization would want a small, executive style leadership
with highly centralized authority and access o media and operalional
communications links. A passive organization would want a wide
membership with an emphasis on respected academicians/educational
institutions and would invite prospective clients to come to its fountains
of knowledge at their initiative, being careful to avoid any suggestion of
funding or otherwise actively engaging itself on behalf of factious ele-
ments in potential democracies.’’ This distinction corresponded to some
extent to the distinction between the proposals for an association and for
an institute. There were differing opinions as to the costs and benefits of
combining both functions at times within a single organization.

It was generally felt that the institute should begin with one centralized
location, where multinatianal contact would provide useful cross-
fertilization, ’

One respondent questioned whether the institute could be competent
to determine '‘the best methods of assisting democracy in emerging
democratic states,” since "this kind of decision is not an academic
problem; it is a critical political decision."’ Others felt that this political
decision would on the whole benefit by being informed by the work of

an institute, and also by the moral background of solidarity provided by
an association.

Informal or Intergovernmental?

Some respondents preferred an informal or even nongovernmental
forum to a formal intergovernmental association, since the latter would
cost the governments money and diplomatic time, which were already in
short supply. Others suggested that the association should begin as an
informal forum—perhaps as a meeling place for transnational political
parties and other nongovernmental organizations—with the hope of later
developing into an intergovernmental institution.

Most, however, held that the term Association of Democracies should be
reserved for a formal intergovernmental institwtion, and that govern.
ments should be encouraged to go as far as possible. They anticipated
considerable symbolic value in a formal proclamation of an intergovern-
mental association and regarded an informal forum as having far less
value and staying power than a formal association. They argued that the
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costs of staff and facilities of international organizations are practically
marginal in view of the importance of their functions, noting that there
has been gross overreaction on this point. They maintained that inter-
democratic institulions in particular, because they have a meaningful
basis in political solidarity, have been well worth their costs, and govern-
ments slill regard them quite favorably.

The “informalists”’ and the “intergovernmentalists’’ shared some
immediate tactics. Intergovernmentalists anticipated a few years’ more
work on the private level as preparation for official action. They also
hoped that the transnational parties would come to give vigorous support
to the establishment of an association as a means of enhancing their own
significance. And they agreed that, if the governments were not willing
to starl out on a formal intergovernmental plane, an informal forum
would be a positive interim step.

However, intergovernmentalists suggested that it would only harm the
prospects of establishing an association if preparatory meetings and
informal forums were already to be named an association or to be
expected to get on with the substantive work of building solidarity
among democracies. They anticipated that this would interfere with she
preparatory work the informal meetings should be doing; and by giving
them goals far beyond their capabilities, it would set them up to have
their shortcomings cited as evidence against the value and feasibility of
forming an intergovernmental association.

Leaving Room For Institutional Growth

There was also preliminary discussion of the future development of an
association. All agreed that it would need room to grow, since there was
not at present sufficient solidarity among all democracies for it to be
given much initial authority.

Many tacitly assumed that, by beginning small, an association would
have room to grow. Others maintained that room for growth must be
consciously built into its charter. They cited the examples of the U.N.
and the Council of Europe as institutions that began with many countries
but few powers and, because they were dependent on unanimous
consent for major changes, lacked the room they needed for growth.

Gastil's draft anticipated that the association would stimulate member
countries to come together in other organizations. Examples would be a
caucus within the U.N.; new functional organizations {the institute); new
regional structures {on models like the Council of Europe, the European
Communities, and the Association of Southeast Asian Nations); and
coalitions of the willing to act during crisis situations (such as the
transition of a particular country to democracy).

Qne xeseondent, suggested that stimules to othear, oreanizations ot
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would not be easy for the association itself to gain new areas of author-
ity. He suggested that the charter of the association include provisions
for giving coalitions and functional organizations an affiliate status and
for collaborating actively with them, so that people would come to see
and speak of them as a common “world democratic system.” The
preamble to the charter could be worded to establish this as an integral
part of the aims and outlook of the association. Groundwork could be
laid by encouraging existing interdemocratic institutions to give
expressions of support for the establishment of an association.

This concern was reflected in the warning by one delegate at
PREFACE that, if the Council of Europe was to be used as a model for the
association, it should be recalled that the council had proved an obstacle
as well as an aid to initiatives for real integration among some of the
European countries,

Ways of Promoting Democracy

Questions were also raised about how far the association should go in
promoting democracy. Should it, for example, limit its membership to
fully certifiable pluralistic democracies, or should it establish a category
of associate or candidate membership for countries with elements of
democracy and with an apparently sincere desire and intention to
develop toward democracy? Should it work mainly by setting an
example, improving the internal practices of existing democracies, and
cerlifying elections as free and new democracies as members, or should
it play an active role in transitions to democracy? Should it emphasize
condemnation of nondemocratic governments and support of democra-
tically oricnted oppositions, or should it iry to mediate between govern-
ment and opposition, to build trust between them and to encourage a
peaceful transition from repression to free election? Should it limit itself
to moral support of democratic oppositions and condemn military inter-
vention as an undemocratic practice, or should it overlook interventions
in favor of democracy, or even expound terms and limits within which
intervention would be legitimate?

The timeliness of these questions may be gauged by developments in
Haiti and the Philippines. Recent strivings toward democracy remind us
of how much is at stake when a struggle for democracy nears its
climax—how frightening a tightrope may have to be walked if an
undemocratic regime is to be eased out peacefully, and also how the
tightrope may have to be abandoned and choices made rapidly and
decisively if a struggle is not to end in failure and repression,

It will be important—historically important—to be ready to give a
correct answer to these questions and to act on the answer in moments of

crisis. ‘T'he struggle for demacracy is OO serioua a buninean to aysrsreecis
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to a crisis point. An association of democracies and inler'nanonal msm;ne
for democracy could play a valuable role in developing answers t ;:u
would have the virtues of being firm, nuanced, consistent, and broadly
backed.

North/South: Divergent Interests or Commun Project?

A matter of special concern was whether First and Third World
democracies could all agree on formulations that would enable them to
joi ingle association, N
J("3:::Src?pondcnl raised with particular sharpness the !)ol'm.cz'\l and
public relations difficulties for Third World governmenlf. in joining ar;
association. The association, he observed, could "pfovxde a politica
forum for moderates lo associate with other defnocrames and to e‘ndorse
their democratic legitimacy.” However, ""Third World countries are
weak and vulnerable to internal and to external pressures from the
international world. What they typically want most of all are
independence, securily, and prosperity-growth-development..The Gl-?']7,
the NonAligned, and other groups, e.g., OPEC and confm'\odtly cartels,
are means loward these ends, Membership in the As:f.oglallon could gl(\;e
the impression of selling out to the North."" The association could not a (:
much 1o the existing economic and securily arrangements as a way o
inducing countries to join, On the other hal'ld, the developed demo-
cracies might be leery of the whole thing “‘since there ‘are“more 'I:e:s
Developed Countries {LDCs) than developf:d.derpoaacws, and "'t ﬁ
LDCs might be expected to turn :‘hedasS(:f:lal[on m(lio“another Genera

mbly unless a system of weighted voling is used. .
Aslf :‘:sgonse, it sz pointed out that, though both F.irst a.nd Third
worlds have grown suspicious of each other, all democratic nations have
an interest in a common political orientation, and an association f"
democracies would serve this fundamental interest. It wouid also heip u;
allaying suspicions over the long run. It wouid not break up a]r-\y rf::l
solidarity that exists in the Third World but only: lh"f facad'e of so |da|:| y
that many Third World countries like to maintain against the First
World. This facade serves the interests of radical regimes, bu! far ffor.n
representing the true interest of moderate and -demo.crauc regimes, it is
dangerous to their health and growth. The aﬂ)rmah(‘n.m of .lhe common
value of democracy, bringing with it multilater.al legitimation, could in
the long run prove necessary for the very survival of some democratfc
regimes. The benefits would not be static blfl dynan.m':; dem({crgllc
cooperation is a great multiplier. And by allaxmg suspiciouns, bndg}ng
the North-South gap, and developing cooperation among democracics,
an association could make for mutual economic benefit and {or a more
stable international order.
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PREFACE: THE MEETING PROPER

PREFACE convened at the Wingspread Conference Center, Racine,
Wisconsin, on April 14, 1985 with 45 people present from 26 countries at
all levels of economic development and representing nearly half of the
world's  practicing  democracies: Argentina, Ausiralia, Barbados,
Belgium, Bolivia, Canada, Colombia, Costa Rica, Denmark, Fiji, France,
Germany, India, Israel, Raly, Jamaica, Japan, Mauritius, the
Netherlands, Papua New Guinea, Portugal, Spain, Sweden, the United
Kingdom, the Uniled States, and Venezuela.

For four days the PREFACE dclegates discussed and refined the
proposals for an association of democracies, an institute for democracy,
and a consullative group of democracies at the U.N. and other inter-
national organizations. They concluded unanimously that such organiza-
tions not only were proper but were needed as a matter of some urgency—
except for one abstention, and that on the ground that the proposed
institutions did not go far enough and would fail adequately lo match
the demands of a deeply interdependent world. »

The PREFACE delegates even went farther than was anticipalted,
conslituting themselves into the International Committee for a
Comniunity of Democracies {ICCD) and planning to establish CCDs in
their home countries, This took the CCD-USA organizers by surprise.
Before PREFACE it had been proposed only that citizens’ committees for
democratic solidarity be formed in the various democracies in order to
advance the concepts of PREFACE and strengthen links wilth
govermments.

PREFACE endorsed plans to disseminate its conclusions through
publications and seminars in several regions of the world, to develop
them further in expert working groups, and to hold in the very near
future the main conference, al which representatives from all of the
democracies of the world would prepare definitive recommendations for
official action by governments to creale new mechanisms for
cooperation among democracies.

PREFACE considered that the proposed institutions could be
established in any order. They would all be likely to work together, and
whichever came first could assist in the formation of the others.
However, it was anticipated that the association would be the
centerpicce of the system.

Bridging the North-South Gap

Several participants from the South were especially insistent in
holding that these institutions were urgently needed as a way of helping
to consolidate their democratic systems. Though they were aware that
some people might suspect U.S. motivalions in this connection, they
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agreed that PREFACE had built a bridge between First and Third World
participants by concentrating on working for democracy as a common
value and interest.

PREFACE provided preliminary evidence against the fears expressed
earlier by some First World commentators that Third World people
would not want such an association: and preliminary confirmation for
the major hypothests underlying all of the proposed institutions: namely,
that people from all democracies, if they meet in the context of
considering action based on their shared concern for democracy, will be
better able to discuss North-South differences constructively.

This did not mean that there were no contentious questions. Differing
views were expounded on the amount of attention the proposed
institutions should pay to economic needs and developmental studies.
Also, some Europeans expressed concern that the new institutions might
impinge on their existing arrangements for cooperation with developing
countries. It was noted that the preoccupation with economic
development in many countries would undoubtedly become a
complicating factor in building solidarity around the value of democracy
as a political structure. These issues were not, as a general rule, resolved,
but it was agreed that they would have to be faced in the follow-through
activities.

Refinement of the Institutional Proposals

After considerable discussion, almost all delegates insisted on starting
with a formal intergovernmental association among such democracies as
would be willing, while leaving room for the gradual or step-by-step
building of the role of the association thereafter. Concerning the pace of
work toward establishing the association in the first piace, participants
from Southern Europe and the Third World expressed a greater sense of
urgency than participants from Northern Europe.

One of the most vexing questions was the structure and membership of

the association bodies at the other levels—interparliamentary and.

private citizens—that were proposed.

There was much discussion of how the interparliamentary body
should be related to the intergovernmental body, and whether it should
admit democratic parliamentarians from nondemocratic countries. In
the end it was agreed that the interparliamentary body should have a
consultative status and be coterminous with the intergovernmental
body, that is, should have the same member countries.

The purposes of the association were agreed to be the fostering of
democracy and of cooperation among democracies by
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* promoting free and pluralistic communications media

* furthering human rights

¢ considering the impact of economic and social probiems on democratic systems
* combatting terrorism

* providing a forum for the resolutlon of mutual problems.

Also a matter of concern was the relation between the Institute and the
association. On the one hand, it was considered essential to the
credibility of the Institute that it have full academlc freedom. On the
other hand, it was considered that the association would have to rely on
the institute for research in order to provide background and objective
validation for its own activities and assessments. It was concluded that
the institute should be fully independent of the association in structure
but should share the purposes of the associatlon, respond of its own free
choice to association inquiries, and operate under the assoclation’s
general aegis.

FOLLOW-THROUGH PLANS

PREFACE built considerable enthusiasm for its proposals, which led,
as has been mentioned, to an unanticipated move by the participants to
establish the ICCD with themselves as Its founding members. Several
participants who had long experience with international conferences
described this as one of the best they had ever attended. In an era of
conferencing, it might be appropriate to consider the reasons for this.

PREFACE was oriented toward the development of proposals for
action. It considered the ideas for an association and institute that had
been developed over a period of six months by CCD, offered revisions
and corrections, fleshed out important particulars, and boiled them
down into more concrete and feasible proposals, It then passed these
proposals on to expert working groups for further development, with a
view to their final correction and endorsement at a conference of citizens
from all democracies within the next year or two,

There have been many conferences that have sought to build solidarity
simply by meeting, discussing, and socializing. PREFACE went farther.
It was carefully crafted to work out ways to act together internationally
for common concerns—concerns that would otherwise be left latent
because of the impracticality of initiating action on them within the

framework of national politics. This is what enabled it to build living
solidarity,

PREFACE was further assisted by the procedure of semipublic

advance Preparation of the propomals anmcd b tthe o
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they had together to review the proposals as they had been developed
and set them on a clear future course.

Before disbanding, PREFACE considered the plans for following
through on the proposals. Having constituted themselves into the ICCD,
many participants gave pledges to set up CCDs back home. There were
strong statements in favor of bringing the proposals immediately to the
attention of heads of government and gelling action initiated. However,
more gradual follow-through plans were also discussed and became the
main focus for implementation.

Though not in any sense excluding or discouraging the possibility that
a head of government would take the initiative on a PREFACE proposal
and run with it, ICCD plans looked toward a big conference with
participants from all practicing democracies within a few years. ICCD
called in the meantime for workshops and seminars in various regions of
the world. These interim meetings would work out specifics of the
proposals and publicize them.

The big conference would give the proposals their final shape and
promulgate them as the official ICCD proposals. Several delegates
proposed to host it in their countries. Thereal ter, it would remain only to
impress the recommendations on the governments with all of the
political weight that ICCD could bring to bear.

It was noted that funding would be essential for this program. Several
PREFACElparlicipanls remarked how much more difficult it was to raise
funds for charitable causes in their own countries than in the United
States. Fund-raising was far from easy in the United States as well.
Follow-up was slowed during the remainder of 1985 for lack of funds,
The Pew Freedom Trust did award CCD-USA a grant toward a seminar
in Africa on the PREFACE proposals. The Pew Trust also offered a
$100,000 matching challenge grant toward expenses of the All
Democracies Conference. After several delays due (o its own funding
difficulties, NED awarded CCD-USA a grant toward an Asia-Pacific
seminar,

THE BROADER SIGNIFICANCE OF THE PROPOSALS:
THE LINK BETWEEN UNITING AND THE FOSTERING
OF DEMOCRACY

Now that it has been recognized that the fostering of democracy is a
cenlral aspect of the global purpose and policy of the American people, it
is necessary to develop a broad stralegy thal offers specific and relevant
guidance and yet is flexible and prudent.

The key to a long-range strategy for the spread and stabilization of
democracy is the building of institutions for solidarity and cooperation
among existing democracies.
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Recent developments in the Iberian peninsula underline this point. A
decade ago, Western European political foundations helped to rescue

ernment feels that visible solidarity with democratic Europe through
the European Communities and NATO is needed to help stabilize its own
democracy.

Institutions of cooperation among democracies are needed to establish
a bond of solidarity between new and old democracies. They avert
potential conflicts and bring out common interests among democracies.

essential to the stability of new democracies.

Germany has shown how important this can be. After 1919 bad
relations between Germany and older democracies pushed Germany
toward Nazism. After 1945 new European institutions made for highly

democracy. Support of European unification was (and thus far remains)
the United States’ finest hour in foreign policy, for it consolidated the
peace and liberty that had been twice won at terrible cost.

Helmut Kohl reminded the Bundestag of this in February 1985. In the
1920s, he recalled, integration with the West, attempted in the Locarno
Pact, had failed. Today the Federal Republic of Germany is based, in its
constitution and founding treaties, on a commitment to ‘“permanent”
and “irreversible** integration with the West through the Atlantic
Alliance and European unification. The choice of the West was a choice
of “enlightenment . . . and the rule of law" as against any '‘special
national courses. "

Everywhere—in some countries most dramatically, in other countries

bearing on the resurgence of democracy in Latin America,
Arge‘n(ma, Brazil, and Uruguay have joined Bolivia and Peru in
returning to democratic rule. Yet eachis experiencing serious problems,

democracy 1o be consolidated permanently,

The central task of demacracy in the present era is to build and
strengthen  interdemocratic institutions on all levels and in all
forms—regional, functional, and global—in order to show the solidarity
of democracies worldwide, to develop cooperation among them, and to
display international democracy as a plan for world order. The
involvement of the United States in this task offers the nation a chance to
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renew its historic role in the progress of freedom in the world.

Today there is a school of thought that questions the universal
relevance of pluralistic democratic norms and regards it as a specimen
of peculiarly U.S naiveté that the United States should try to identify its
interests with democratic self-government in other lands. However,

friends of the United States abroad have never doubted the universal

significance of these norms.

There is especially strong perception of both the role of the United
States and the universal validity of democratic norms in countries where
pluralistic democracy is new or fragile. This does not mean that they
deny the United States a special role; only that they recognize the place
of this concrete role in the growth of the universal norm. Giovanni
Spadolini, minister of defense of Italy, has repeatedly called attention to
the essential U.S. role as the "point of reference’” for the spread,
unification, and stabilization of democracy in Europe. And the
universality of the norm and the struggle could hardly be expressed
better than it was by Mario Soares, formerly prime minister and now
president of Portugal, in his letter of endorsement of CCD's program.

1 do not believe it possible to construct progressive and free societies without
complete adherence to the elementary rules of democratic pluralism. .. To
defend Democracy Is, therefore, to safeguard the input of each of us in the
definition of the common ways leading to general welfare. When this input is
tampered with one opens the door to despotism and totalitarianism.

The world has known, and still knows, governments that sacrifice the liberty
and justice owed every human being in order to indulge the egoistic interests of
priviledged minorities. History, however, has taught us that, sooner or later,
freedom trlumphs, since it has the strength of the ideals which are innate to
human nature. Since to contribute to an acceleration of this inevitable process is
the duty of every responsible citizen, it appears to me that the project which you
Intend to carry out deserves our full support,
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12 DEMOCRACY PROMOTION
AND GOVERNMENT-TO-
GOVERNMENT DIPLOMACY
William A. Douglas

Formal government-to-government diplomacy is insufficient for the
most effective conduct of U.S. foreign relations, Officlal relationships of
the United States are primarily with whatever regime—democratic or :
totalitarian—is in power in a foreign country. A U.S. program for °
promoting democracy abroad can provide a useful supplement to our -
official diplomacy. Certain problems would also accompany such an
approach, although they are not as serious as some would expect. The
opportunities arise from a dual-track diplomacy whose benefits for U.S.
foreign relations would greatly exceed its costs.

DUAL-TRACK DIPLOMACY

By encouraging a division of diplomatic labor, the United States can
maintain relations with both the incumbent governments of other
countries and their political oppositions. As is normally the case, the
Department of State and the U.S. Foreign Service can maintain official
government-to-government contacts. A well-functioning U.S. democracy
promotion program can enable private U.S. groups—political parties,
trade unions, business associations, cooperatives, and the like—to relate
informally to comparable private groups in other nations, including

those associated with the opposition to the government in power. Thus,
when a nation's government changes hands, some segment of U.S.

aociety will already have asrgoing political ties wwith ¢he Incomiies. r’»":’“
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Thomas R. Berger

Marie Jurans = Xavanie Leader.

witnessing a resurgence
ve claims and Native

11 over the world we are

i is fixed tin
d.?: tive cultare, Nat) their identity as Natives is the one point in 3
pride,

When Nastive le talk about preserving their
culture, some p.?pl"fb«m impatient. What, after
all, is culture? Let me suggest that culture Is knowing
Our own people, our language, our customs, our
traditions. Culture is the com
standards, values, patterns of behavior, common at-
titudes, ways of life.

Culture, however. must have a material bagis. This
gives compelling urgency to the movement (or self-
determination and self-sulficiency among the world's
ples. In September 1984, when Pope
addressed Canada's Native peoples, he
told them, Native people are entitled to take their
rightful place among the peoples of the earth ” His
message carried 1o indigencus peoples everywhere:

You are entitled 1o & just and equitable measure of

clf-determination. with » just and equilable degree of

sell-governing. For you a land base with adequare
resources is also necessary loe developing a viable

The expansion of Europe
Portugal, lates France and Eng’nnd. a
the consolidation of power in many states raised &
Questions: By what right do col:
and subjugate indigenous
ling still with the implications of that
gh it does not arise in precisely the
it did at the threshold of European oc-
he Native domain. Now we ask
asures can be used 1o establish »
relationship between dominant
societies and indigenous peoples?
peoples have no wish 1o acsimilate,
become proletarianized. Their fierce
tensifies a3 indusiry.
orge a more deeply
des diversity. Natyve

onizers take the la prehensive summary of

ourselves: What me.

ire 10 retain their culture in
technology and communicati
pervasive mass culture that excly
les the waeld over fear that,
dutonomy and land rights, they
faced with a future that has no
that they cherish. Native peopl
that their culture 15 the most v

will be overwhelmed,
place for the valyes
ev'everywhere insist
ital force in their lives;

Huome Rule in Greenland, the Kativik regional govern-
ment in northern Quebec, the idea of Nunavut, the
uses that Native people have made of home ryle

of the

boroughs In Alaska, and now the

Instance, the Chukchis and the Eskimos, with a com.
bined population of 12,000 In the Chukotsk Nationa!
Area, are outnumbered by 70,000 Russians who have
moved into the reglon and control the Communist
Party and govern the area.

In Nicaragua, the Miskito Indisns, together with the
Sumo and Rama Indians, are trying to establish
regional soverelgnty within the state. The Sandinista
vegime has described them as an ethnic minority, but
the Miskitos Insist they are an indigenous e. Still
the Sandinistas have refused to acknowledge the rights
of the Miskitos, What is it the Miskitos want? It is
what Alaska Natives want. They seek recognition by
the Sandinistas of their claim 1o Native sovereignty, It
Is Ironlc that the United States backs a war in another
country in part intended to uphold the rights of the
Miskitos, but is not prepared to defend the rights of
Alaska Natives,

President Woodrow Wilson espoused the idea of
self-determination of in the peace treaties that
followed World War | and In the League of Nations.
The Charter of the United Nations, which has the
force of & treaty, affirme the ides of self-determination
of peoples. In 1966, the General Assembly of the
United Nations apptoved the Inierational Covenant
on Civil and Political Rights (which Canada ratified in

- 1976). The covenant asserts the right of peoples to

self-determination. The principle is reaffirmed In the
Helsinki Accords of 1075, to which the United States
subscribes. It is the principle on which decolonization
of the nations of the Third World has proceeded.

. JSlm'.v 1901. [ l.hdtcd Nations Working Group on

emergence
tribal movement in Alaska —all these are mani,
tions In the Arctic and sub-Arctic of what is taking
place in many other countries,
With the independence of so many Third World na-
tions, the condition and the claims of indigenous
ropks who are locked into mtlomjl!wy €an never

g Pop has met once a year in
Genevs to formulate standards for the treatment of
indigenous populations. In April 1985, Madam Erica
Daes, chairperson of this working group, speaking in
Quebec City, said that the principle of the self-
determination of peoples applied also to indigenous
populati although it did not include the right of

ope to rule must now be id
a Fourth World, and it extends from Alssks to Tierra
del Fuego, it encompasses the Alnu of Japan, the
Aborigines of Australia, the Maori of New Zealand,
the Sami of Scandinavia, and the tribal peoples of the
Saviet Unjon, China, India. Southeast Asla and
Africs. Indigenouy peoples are rarely engaged in »
struggle to separate from & central state; for the most
rl"r:’ they want 16 retain control over their lives and
and.

The struggles of indigenous peoples do not fit into
convenient ideological or political categories. This has
made pessible the attempt by the Inuit Clrcumpolar
Conference to transcend the Cold Wae, by inviting
Native delegates from the Soviet Union to their irien-
nial assemblies, This makes sense, for not only are
they the same people, but also they face many of the
same problems. In the Soviet Union, as far back as
the 19205, the regime decided that the tribal councils
of the indigenous peoples of Siberia were inimical to
the Communist Party's goals of Industrialization and

imilation. Native hunting and fishing rights were
curtailed. National Areas were established, and the in
digenous peoples brought within them. In these Na-
tonal Areas, which serve as regional governments ex-
ecuting central policy, non-Natives predominate. For

w\ . CSQurtely 1M

secession.

Article 2 of the United Nations International Cove-
nant on Civil and Politica) Rights also reaches the
speclal situation of Native or indigenous peoples;
uzdﬁcnlly. 1t says that no people shall be deprived of
their subsistence. Furthermore, Section 27 upholds the
right of a minority *10 enjoy their own culture.” It
reads:

- In those states in which ethnic, religious or linguistic
minorities exist, belonging to such minorities
shall not be denled the right, In comenunity with the
other members of their 8roup, o enjoy their own
cullure, to profem and practice their own religion, or
1o use their own language,

Nations have an obligation to protect traditional
orms of economic activity on which the the cultural
integrity of indi proples depend. It is arguable
that the principles reflected in the 1966 Covenant have
entered the body of customary international law. and
are binding even on those nations such as the United
States, that have not yet signed the Covenant,
Whether or not they have, the Covenant is ample
demonstration that indigenous peoples, in their search
for self-determination, occupy the moral high ground.

Many states, in fact, are fleshing out commitments
1o protect Native lands and to increase Native
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Longest Walkk for Indian rights, 1978, U S, *Ahwresasret Notes

svionomy, The new Canadian Constitution, adopted
In 1982, has entrenched the existing aboriginal and
treaty rights of Canada’s indigenous peoples, and 2
series of First Ministers’ Conferences, which Native
leaders have attended, have focused on Native self-
govesnment. The Norwegian Sami Rights Committee,
in its 1984 report, has recommended that » Sami
Parliament, similar to the Sami Parliament in Finland,
be established in Norway, The Sami Rights Commit-
tee 3i50 recommends that Sami committees be set up
1o serve In an advisory capacity in municipalities and
counties that have a Sami population.

There are stirrings in places where these fssues were
thought to be dommant. A report in 1983 dismissing
Native Hawaiian land rights, far from queiling the
land ¢laims movement in that state, has fueled it. A
government commission is now at work in northern
Japan to consider the rights of Ainu. The coincidence
of these mcnl developments is unlln; lhty uﬂl
serve as » found. for the ¢

» ! law on § J'- l

Native peoples are making many propouh and
some of them are far reaching. They encompass
renewable and non-renewable resources, education,
shealth, social services, and public order and they ex:
tend 10 the shape and structure of political institu-
tions. Proposals of this kind are no threat to esiab-
Jished institutions. The US and other nations should
regard them as opportunities to affirm our commit-
ment to the human rights of intligenous peoples.

Many persons are inclined to dismiss Native claims
of every kind a3 30 many atiempts to secure prvsent -

L 4

sdvantages by the revival of ancient wrongs. Why
should anyone today feel guilty because of events that
occurred long ago? Arguments of this kind are beside
the point. The question is not one ol ;\nll present of
post. The fon is one of g Inj that
is within the power of remedy.

1f we wish to live in a worid based on the rule of
faw, we must acknowledge that the claims of Native
peoples are not ancient, half-forgotten, and specious.
They are. in fact, current and contemporary.
Argumens for the rule of law in international rela-
tions can never be soundly based until the powers
that have dispossessed and displaced indigenous

ples accept the precepts of international

r:o-pntepu that now require a fair acc dati
with indigenous peoples.

if governments continue in their efforts to Jorce
Native societies into molds that they have cast, |
beiieve they will continue to fail. No tidy bureaucratic
plan of action for Native people can have any chance
of success unless it takes into account IM determina-
tion of Native peoples to rew ives. Their
determination to retain their own culiures and their
own lands does not mean that they wish to return to
the past: rather, it means that they refuse to let their
future be dictated by others. O

Thomas R. Berger was commissioner of the
MacKenzie Valley Pipeline Inguiry, 1974-1977 and a
member of the Alaska Native Revicw Commission,
1983.1985
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Editor’s Introduction

by Jonathan Fox

‘The distribution of sural power in developing countrics both shapes and 1
shaped by national politics, This volume addresses the question of why
rural democratisation has proven to be so difficult across a wide range ot
national experiences. Transitions to clected civilian rule have recenily
been welcomed throughout the devetoping world, largely though not
exclusively in Latin America. However, the relationship between such
initial transitions and the longer-term consolidation of democratic
systems of governance is far from clear. Elected civilian rulers have
frequently failed o promote increased govemmental accountability to
the rural citizenry. While the implications are especially scrious for
countries with majority rural populations, authoritanan rural clites oftcn
retain significant political influecnce in predominantly urban developing
countries, such as Brazil and Mexico.

Rural democraiisation is an on-going process which develops, vficn
unevenly, in the reatms of both socicty and the state. Within civil socicty, it
involves the emergence and consolidation of social and political institv-
tions capable of representing rural interests vis-d-vis the state. Some may
be specifically rural, such as pcasam organisations, while others may be
national associations, such as political parntics, which develop a rural
presence. For the state, rural democratisation requires elfective majority
rule as well as both formal and informal accountability to its rural citizens.

Rural democratisation cannot be separated from the challenge of
democratising the state more gencrally. A focus on the rural political
arcna nevertheless raises a distinct set of analytical questions because the
rural poor face panicular internal and cxiemal obstacles when they
attempt to hold the stale accountable for its actions. In addition, the
institutions usually thought to articulate and mediate the interests of civil
socicty vis-d-vis the state, such as partics, trade unions, civic associations
and the media, have a superficial or highly uneven rural presence in many
developing countrics. ‘ :

This volume focuses on socio-political processes and institutions more
than on specific rural development policies. Development analysts olten

*Political Science Department, Massachusets Institute of Technology. Funding for this
project was generously provided by the John D. and Catherine T. MacArthur Foundation,
together with the Joint Committee on Latin American Studics of the American Council of
Learned Socictics and the Social Science Research Council, with funds provided by the
Andrew W. Mellon Foundation. Jennic Pumell provided superb research and editorial
assistance throughout the projoct. Betsy Aron, Jeffrey Rubin and Stephen Page also
offered helpful comments. The articles which follow were first presented al & workshop
held st the MIT Centex for International Studies, together with related papers on Cuba,
Ghana and India [Page and Purnell, 1939).
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2 THE CHALLENGE OF RURAL DEMOCRATISATION

conflate sural democratisation with equitable rural development policy,
confusing process with outcome.' To understand why so few slates are
accountable to most of their rural citizens, we nced a more systemalic
understanding of both the dynamics of rural collective action, and of how
rural politics affect national politics and development policy. Some
development theorists have begun to integrate rural politics into their
explanations of economic policy-making. Bates {/987], for example,
shows how the under-represemation of food producer interests allows
urban-based governments 10 offer low crop prices, leading in tum to low
production.? Nevertheless, much of the rural-urban bias debate tends 10
extrapolate rural power relations from an analysis of the distribution of
the benefits of state intervention in the economy.’ To impute the balance
pf political power in the countryside from national economic policy
outcomes neglects the dynamics of political factors which may well vary
geographically, acvoss policy areas or over time.*

The following anticles explore both the limits and possibilitics for rural
democratisation in six diverse developing countrics. This introductory
chapter outlines the central analytical concems which inform the volume
and briefly describes the national case studies. It then examines three
broad themes which emerge 10 varying degrees in all of the cases: the
relationship between electoral and non-electoral politics; the concept of
rural citizenship versus clientelism; and the articulation of direct and

representative democracy.

RURAL COLLECTIVE ACTION AND NATIONAL POLITICAL CHANGE

While much of the literaturc on the transition to civilian rule emphasiscs,
appropriately, the complex interaction between elite actors at key politi-
cal tuming points, analysis of the consolidation of democratic regimes
requires the incorporation of a much broader array of political actors and
processes. As O’Donncll [1988: 283] put it, if political democracy is to be
consolidated, democratic practice nceds to be spread throughout socicty,
creating a rich fabric of democratic institutions and authorities’. This
volume highlights one particularly intractable aspect of the broader
problem of political practice and institution-building: the creation and
sustenance of social and political institutions which cffectively represent
both the diverse and majority intcrests of rural people.

QOur ability to grapple with this problematique is limited by the
gap between most analyses of national and rural politics. The issue of
democratisation has generated extensive literatures on both social move-
ments and national politics; however, the convergence between levels of
analysis, research questions and methodologics is often ad hoc at best.
Analytical frameworks appropriate for national regimes devote little
attention to the often more obdurate problem of ‘subnational’ democratic
institution-building, and few approaches to national politics incorporate
any sysicmatic discussion of social movements.’ The contemporary dis-

cussion of regime transition v Latin America, for example, ends o
concentrate on political elites and national political institutions, focusing
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secondarily on urban soci i
Secondari ({,‘ social movements and rarely at all on rural social .
Conversely, the burgeoning literature on Latin Americ i -
ments gives little systematic consideration o their i;rtlcr‘;‘él?gflm\ii"l;lorlfc
state. For example, few approaches account for the ways in which
openings from above create opponunities for mobilisation from below.
Most tend lo treat the state as a monolithic ‘black box', rather than
dnsaggmgaung It to see how different agencies and policy currents create
both limits and snbdl.u'es for democratic change (For, 1986, 1989b). As
Grzybowski points out in his contribution, much of this litcrature focuses

. on the ‘ncwness® of these movements, and the social processes within

them, neglecting 1o assess their im i iti
instratees oy sglem.’ impact, if any, on the broader political and
The extensive literature on peasant litics is domin i

eloquent discussion of violcngcpeasanptombellion and a:eo?gli:)n:dlzdgg
recently, {cscarchcn have tumed towards ‘everyday forms of peasant
resistance”, Yet the dichotomy in the theoretical literature between
grand historical cataclysms and the daily texture of local power relations
3’;;2:11?;’ gn:%t dcalmof rural ipolitical activity, and in particular, the

) 3 specific to the many intermedia itical institu-
uo1n; whng:l: Imkhriural and nati’;mal polilicst.“= soclal and p°h~"cal st
._.ne articles which follow do not assume that peasant pol;

is inh'cremly qualitatively differcnt from that of':)elhcr sol::(i,allﬂgc;lul;)csh’a;!t(: .
premise, rather, is that the obstacles faced by the rural poor are such that
democratic collective action is often much more difficult in rural than in
urban areas. These obstacles are of two types: those internal to rural social
and political movements, and those which lie in the interaction between
sucFl_n nlnovcxl:l:engs andcﬁﬂ:e state (both local and national),

Irst, cotlective action beyond the immediate vi
constra.med' by factors largely internal to the pmceslsuggir:?::llaliiigoﬁg
defending Interests: the difficulty of mass assembly, the relative dis--
persion of communities, the diversity of economic ‘activities, the eco-
Iog_lcal context, and the daily pm.caxiousncss of family survival, all of
Evhnch heighten the many costs inherent in decisions 10 panticipate.’® -
-ollective action beyond the community level is both important and
difficult, however, because the principal state and private sector forces
which constrain opportunitics for rural people frequenty operate at the
!'eg!opal level. Regional elites often control the electoral machincry, the
Jjudicial system, the economic terms of trade, the allocation of credit 'and
last but certainly not least, the principal means of coercion.! Rural 'poor
pcpple have shown, however, that under certain circumstances they are
wullgng and at?le 10 overcome these constraints, mobilising for democratic
pa%cxpauoxn lhefdelc)::sions which affect their lives."?
¢ sccond sct of obstacles are primarily external 1o ru :

estabhshmg respect for basic political fn:c();oms is often mr?)lrcm(?i‘;?i?ucl?!isx;
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ilding cfforts s usual absenes . ; i
building cfforts. The usual absence of mass media facilitates the usc the regi .
e . PRI . C regime failed 10 create Bolitieat tmaete os oo
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building cfforts. The usual absence of mass media facilitates the use
of violence with impunity, and limits access to political information.
Extcmal intervention also frequently takes the form of ‘divide and
conquer’ strategies which combine selective material incentives with
threats of coercion. This vulnerability of formal democratic institutions
encourages much of rural political activity to remain less than public, and
therefore oficn invisible to outside obscrvers. The on-going threat of
extemnal aggression is especially noteworthy during the carly stages of
national transitions to clccted civilian rule, when rural democrats’ hopes
are raiscd but they still very much need the active support of urban allics
for the creation and defence of rural political space. In the course of such
transitions, anti-democratic national political forces usually ally with
rural autocrats. The result may even be a sharp increase in the use of
violence against the rural poor, in spite of an urban-bascd political

opening at the national level.”

-CASE STUDIES FROM LATIN AMERICA AND THE PHILIPPINES

This collection focuses on how democratic movements and institutions
can emerge in national contexts which are often far from democratic. The
authors apply institutional approaches to their analyses of the dynamics of
political change, with an emphasis on key tuming points within and across
regimes. These studies dcal with Mexican, Colombian, and Nicaraguan
experiences of changes in rural political dynamics within regimes. The
analyses of Brazil, Bolivia, Nicaragua, and the Philippines highlight
continuity and change in rural politics across regime iransitions.

Brazil

Much of the literature on Latin America’s democratisation in the 1980s
cast Brazil’s retum to civilian rule as a paradigmatic case of regime
transition [O'Donnell and Schmitter, 1986). Analysts later recognized
that many had underestimated the continuing influence of authoritarian
power structures [0’ Donnell, 1988). Grzybowski analyses the relation-
ship between rural workers® movements and national political change,
showing how democratic political subjects emerged both within and
outside of the official trade union structure, eventually becoming part of a
national political alternative. While he stresses the importance of rural
movements in transforming the political identitics and practices of the

workers themselves, Grzybowski also argucs that the democratising

potential of these movements is limited by their fragmentation, frequent
delensive character, and inadequate links to national political institutions
such as trade unions and political partics.

Colombia

Colombia’s system of civitian political party rule oftcn Icads observers to
characterise the regime as democratic [Peeler, 1985). Nevertheless,

e
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the regime failed to create political institutions which could cffectively
represent the majority of rural citizens. Zamosc analyscs rural political
dynamics from three distinct approaches: the growing consolidation of
rural civil society; the contradictory relationships between peasants and
polmc.:al clites (as well as armed guerrilla counter-elites); and the drug
mafia’s growing challenge o the state’s monopoly on the means of
coercion. Representative rural citizens’ organisations have increasingly
attempted to hold the state accountable, while both govemment reformists
and guerrilla organisations have attempted 10 increase their responsive-
ness to peasant concems, but all are endangered by ongoing narco-
military terrorism,

Mexico

lw.exlco's.agmian revolutionaries lost their war, official ideology not-
withstanding. Peasants fought for land and liberty; what they got was land
and the state [Tutino, 1988: 8). Paré examines the history of rural
corporatism in Mexico, focusing on how both the state and the organised
peasantry have responded to the erosion of the agricultural economy and
the regime's political legitimacy since the 1960s. She argues that the state
has lost its traditional capacity to trade material concessions, albeit
partial and selccuve..in exchange for political subordination. The more
autonomous and participatory organisations that have emerged over the
past two decades are both a cause and a consequence of the state’s
decreasing ability to control the peasant movement from above, Paré
traces the roots of recent pcasant demands for democracy and local
political and economic autonomy, catalyzed by the hotly-contested 1988
presidential elections.

Bolivia
Rivera 'chal'lenges many of the underlying assumptions in the demo-
cratisation literature, including many in this volume, in her analysis of the
ayll_us (indigenous communities) of northem Potos!. In the volume's only
regional case study, Rivera focuses on an area where indigenous forms
of social and democratic practice still survive, albeit threatened and
marginalised by repeated attempts to impose individualistic or class-
bascd Westem conceptions of cilizenship. Rivera argues that these
political reforms have reproduced the authoritarian and patcmalistic
domination of the mestizo/creole urban elite over the indigenous rural
majonty. In her analysis, rural democratisation will require a radical
teconceptualisation of citizenship, in accordance with Bolivia's multi-
cultural reality.

Nicaragua

The Sandinis_m were swept to power by a largely urban-bascd insurrec-
tion, but their victory created the first political opening in Nicaragua's
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countryside. Ortcga shows that while the rural poor quickly organiscd
and gaincd official rcpresentation within the cvolving polmpal sysicm,
agranian policy still gave priorily to the statc and large private farms
until the mid-1980s. His analysis shows how diffcrent forms of political
pressure, both inside and outside the state, .combmcd to push for a pro-
peasant shift in agrarian policy. Ortcga intcgratcs the role of local
pressurcs from empowered poor peasants, many of them war veterars,
with a focus on the changing balance of forces within the stalc, stressing
the army's push for a morc pro-pcasant agrarian policy.

Philippines .
The rural Philippines has a great deal in commen with Latin America,
Centuries of Spanish rule, followed by US conquest and tutelage, left the
Philippines with perhaps the most polarised land distributionin Asia. The
colonial and neocolonial conceniration of large landholdings was the
foundation for what Anderson [1988] terms *cacique democracy’. More
recently, the Philippines has cxpericnced a paitem of populist and
clientelist party compctition, dictatorship, an(_i ne(un}‘to civilian rute tha%
is quite reminiscent of Latin American experiences.'* Lara and Monalcs
historical analysis of the Philippine peasant movement highlights the
repeated cfforts by the rural poor to gain somc degree of political
power, as well as the entrenched structural and institutional obst.acles to
rural political pluralism. They characierise the post-Marcos period as a
‘blocked transition’ to political democracy, and examinc how peasants
have responded to the changing array of political opportunities and
constraints with ncw approaches to coalition-building, organisational
forms, and cconomic initiatives.

COMMON THEMES AND QUESTIONS

ring the relationship between national political institutions and
:gr:lx‘c,:gzcngs' cffective accc‘;s to democratic rights in Latin Amenica and
the Philippines, the atticles in this volume address three distinct but
overlapping themes: the relationship between electoral and nop-elcctqral
politics; the contestcd nature of citizenship; and the complex interaction
between representative and direct democracy.

Elecioral and Non-Electoral Participation in the Countryside

The relationship between sucial movements, electoral polilics, and demo-
cralisation is central to almost all of the anicles in lhe’volumc. The
consolidation of fully open, competitive clectoral systems is constraincd
by the inability of many civilian regimes to extend effective dcmocratic
righis 1o the majority of their rural citizens. In Brazil, Mexico, polombna
and the Philippines, mass-based democratic social organisations have

repcatedly attempied to panticipate in electoral politics despite limited
political space. In all of these countries, coercion by local eliles, often
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backed by state sccurity forces, is an important factor in local clectoral
politics, and national civilian governments have rarely intervencd force-
fully to defend the rural democratic process.' As a result, threats of
violence and retribution add to the resilience and ’competitive edge’ of
clite clectoral machines,

National elcctoral politics are also affected by the cntrenched power of
rural clites. Brazil's civilian New Republic, for example, gives vastly
disproportionate represcniation (o rural states in the federal legislalure.
The lack of effective majority rule in much of the Brazilian countryside
lcads to clectoral outcomes that give rural clites significant national as well
as regional clout [Grzybowski, this volume). In Mcxico's highly contested
1988 presidential clection, the official results showed a very strong
correlation between opposition support and the degree of urbanisation
[Ldpez et al., 1989: 33). However, this was more an indicator of access to
basic political freedoms and information than of political preferences.
The official majority depcnded on a crucial fraudulent margin from the
numerous rural districts which lacked sufficicnt freedom of assembly,
organisation and information to permit independent scrutiny of the
clectoral process [Paré, this volume).'

Historically, the political cxclusion of rural opposition movements by
deeply flawed clectoral systems has often led peasant movements to
emphasise mass direct action and/or armed struggle as the principal route
to change. Repression and fraud tend to polarise debates over political
stratcgy into an clectoral versus non-electoral dichotomy. None the less,
in recent ycars, various rural opposition movements have developed
political strategies that combine clectoral panticipation, dircct action and
lobbying, along with economic, military, ethnic/nationalist and gender-
bascd approaches. Peasant and rural worker organisations pursuc multi-
arena strategics in almost all of the countries dealt with here, combining
cfforts to build representative and autonomous economic interest groups
with campaigns to build local bases of electoral support for allicd poitical
partics.

Participation in flawed electoral processes poses multiple challenges
for rural democratic movements. In countries where vote-buying has long
been widespread in rural areas, decades of fraudulent and ritualistic
voting patlerns are slowly and unevenly giving way, where alicmatives
appear increasingly viable, to more active and autonomous participation.
Grzybowski, Lara and Moralcs, Paré, and Zamosc cach argue this case in
their contributions. But as Paré notes, more democratic social move-
ments arc not immune from the dominant political culture, and clectoral
pressures may create and cxacerbale conflicts between party-linked
and indcpendent grassroots organisations. Lara and Morales note the
Philippinc opposition’s attempts to wcaken the traditionally clicntelistic
poliucal culiure through clectoral campaigns that emphasised ‘issuc-

oriented’ politics and grassroots education, In general, however, violence
and bribery, as well as cnduring pattemns of clientelism and limited
access o information, limit the extent to which mass-based social and
economic piotesis translate into party identifications and issue-based
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voting behaviour, much to the frustration of party organisers trying to
build on successful social mobilisation.

Nominally pluralist clectoral systems do not necessarily guarantee
cffective rural access to political rights. Fully free and fair electoral
systems lead, by dcfinition, 10 uncenain outcomes [Przeworski, 1985).
Even in open sysicnis, the rural poor may not nccessarily be able to
offer their own political altemative, but their numbers offer an incentive
to urban political panics to favour land reforn (Lehmann, 1974].
Entrenched elites therefore correctly perccive genuine rural political
compctition as a threat to highly unequal land tenurc systems. Pluralist
clectoral systems combined with highly polarised social structures, as in
Brazil, Colombia and the Philippines, therefore tum out to be among
the most violent. In contrast, a history of land refonn gives Bolivia's
campetitive elcctoral system a much less polarised social foundation.”

Toward Rural Citizenship

The process of rural democratisation involves a transition from clicntelism
1o shared ideas of citizenship as the dominant principle rcgulating access
to public services. Citizenship entails a set of non-contingent, generalised
political rights, while clientelism refers 'to the inherently selective and
contingent distribution of resources and power based on ties of personal
and political loyalty [Schmids, et al., 1977). For the rural poor, such a
transition involves transcending the status of *followers’, in which they are
subordinated to their ostensible allies and vulnerable lo external manipu-
lmion. Effective citizenship requires the capacity to participate auto-
nomously in politics, and to take propositional action which actually
shapes state decisions and enforces state accountability. The issue of
clientelism versus citizenship often hinges on the balance of power within
alliances betwecn grassroots social movements, urban-bascd intellectuals
and workers, and national political parties. The history of most such
alliances, whether electoral or revolutionary, indicates that the rural poor
should not expect their interests (o be consistently represented by national
elites.'® Few govemments treat the basic material nceds of the rural poor
as fundamental citizenship rights."”” Even agrarian revolutionary legacies
do not guarantee effective statc commitments to the rural poor. In both
Mexico and Nicaragua, for example, post-revolutionary state-building
for years took ptiority over rural redistribution, until pressure from
both below and within the ruling parties eventually led to the exten-
sive implementation of pro-pcasant agrarian reforms [Paré; Oriega, this
volume].

The promotion of the sclf-organisation of the rural poor by religious
activists and non-govemmental developinent organisations had political
conscquences of national importance in many developing countrics,
notably Brazil, El Salvador, Guatemala, Haiti, and the Philippincs. The
emphasis of these organisations on changing political attitudes and values
is crucial to any democratic pmjccl.” It should be noted, however, that the
dcmocratising impact of religious and development organisations is more
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often assumed than demonstrated. Rivera [this volume] argues that
‘progressive’ NGOs have imposed Western concepts of citizenship and
participation on Bolivia's ayllus, undermined indigenous forms of politi-
cal organisation and democratic practice, and conscquently reproduced
patcmalistic and authoritarian pattems of domination, Conventional
liberal, populist and socialist conceptions of political and economic rights
tend to exclude women and indigenous communities, underestimating
the in;l rtance and resilience of the ideas and structures which oppress
them.” Large numbers of rural people will continue to be excluded
fm§n citizenship rights until gender and ethnicity-based forms of domi-
nation, intemalised as well as extemally imposed, are challenged more
consistently,

_Distinguishing between clientelism and citizenship is perhaps most
difficult in cases where the state plays a dominant role in structuring the
system of interest representation. This is most often the case in single or
dominant party systems, but even states with pluralist party systems play
highly interventionist roles in rural politics, attempting to structure the
weave of the rural social fabric by regulating propenty rights, channeling
investment and subsidy flows, and defining a narrow range of legitimate
channels for participation. Social science still has difficulty measuring
degrees of representation in ‘official’ interest groups. In this kind of
institutional environment, the transition from clientelism to citizenship
may begin when the rural poor manage to carve out their own autonomous
spaces, as they have within some otherwise state-controlled, ‘trans-
mission belt’ type organisations. The anticles on Brazil, Colombia,
Mexico and Nicaragua deal with this phenomenon, The creation of ‘grey
arcas’ of scmi-representative political space within official organisations
is quite common but litile understood.® Such organisations are often
treated as ‘black boxes’, with little attention to shifts in the balance of
power which may tum them from organs of control into more representa-
tive institutions.

_ The subjective character of citizenship raises the question of how -
rights are defined through political conflict. For citizenship rights to
be effective, however they are defined, they must be generalised and
guaranteed. This volume begins to explore the question of how and under
what conditions the rural poor gain access to universal rights, rather than
politically conditioned social and economic ‘rewards’.

The [Dis]articulation of Representative and Direct Democracy

It Is difficult to transcend the conventional dichotomy between electoral
and non-clectoral political participation, or to deepen our understand-
ing of citizenship, without addressing the question of the relationship
between representative and direct democracy. The two forms are
potentially complementary and mutually reinforcing. Representative
forms are often seen as more appropriate for political institutions, and
direct democracy more viable for social entities [Bobbio, 1987 43-62).8
Most of the volume's contributors conclude that the broadening and
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deepening of democratic social organisations may be essential for further-
ing political democracy in political systcms. which arc not fully free and
fair, Converscly, the consolidation of panticipatory democracy on any
scale is certainly difficult in the absence of represeniative processes of
govemance that defend basic political freedonis. . B

In the countryside in most developing countrics, the limits and fragl_lny
of the electoral process mean that represcntative, accountable political
partics would be nccessary but not sufficient to further the functioning of
represcniative democracy. In polarised environments, a dense web of
other associative civic institutions is also needed to defend the representa-
tive political process and to hold development burcaucrals accountable.
The contribution of rural civil socicty to democratisation depends on
civic associations which include democratic intcrest groups, self-help
‘organisations, rcligious congregations, ethnic  associations, and
community-oriented cconomic enterprises. This theme appears in all the
contributions to this volume. o

The nature of the institutions most critical to rural democratisation
depends on, among other factors, the identity and ‘location’ of the
principal anti-democratic forces. In much of rural Latin America, for
cxample, regional elites, embedded in both the state and the private
sector, constitute the major obstacle {Fox, 1986).* As a result, regional
organisations are often likely to be the most ef fectivc'cpunterwcighm to
elite domination, potentially increasing peasant bargaining power while
retaining autonomy and accountable lcadership [Huizer, 1985: 198-9).
Either local or national pcasant groups could arguably do the same,
but local groups are easily isolated by their enemics, while national
organisations are usually democratic only in so far as they are made up of
representative regional building-blocks.

The contributors to this volume focus much more on the problems of
limited representative democracy than on the challenge of dcmocrauslpg
the organisations of rural civil society. More gencrally, analysts of social
movements often fail to document their frequent assertions that the
organisations they decscnibe are indeed democratic. Regn:esentauve
democratic processes are not limited to the state; they are critical 10 the
democratisation of large membership organisalions as well. Bcglonal
peasant organisations may have the greatest poicniial to !ink direct and
represeniative forms of democracy.? In this context, a regional organisa-
tion can be defined as one that brings logether too many communitics to
be run by direct democracy alone; face-to-face forms of accountability
and decision-making are therefore insufficient, requiring some degree of
delegation of authority. Even if formal electoral processes work, how-
ever, internal democracy remains quite vulnerable because the leadership
is often the only link among the many dispersed and diverse member
communitics. Horizontal linkages among mcmber communitics are
therefore crucial for offsetting the concentration of power in the regional
leadership {Fox and Herndndez, 1989).%

The national and local levels of analysis can be linked by mapping the
rural political arena in terms of the uneven presence of relatively demo-
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cratic counterweights. Analysts across the political spectrum agree that
democracy depends on a plurality of independent social and political
organisations, empowering citizens vis-d-vis the staic and decentralising
bargaining power among a range of social forces. The healthy sustenance
of these building blocks dcpends in tum on their own intemal power
rclations, Such organisations are most likely 10 be kept ‘on track’ by
mutually reinforcing combinations of representative and direct demo- .
cratic processes, keeping counterweights democratic with their own
interal counterwcights.

. CONCLUSIONS

To what degree does the long-term consolidation of stable democratic
rule in developing countries, particularly in Latin America, depend on
overcoming the obstacles specific to the democratisation of the country-
side?” The answer varies widely actoss cases and depends on assumptions
about the foundations and nature of democracy itself. These concluding
remarks focus on some of the many challenges which remain.

Rural democratisation in developing countries is likely to be driven
primarily by a shift in the balance of forces within society, but since states
regulate rights, such a process must also be expressed in the distribution of
power vis-d-vis the state, States may well be occasionally responsive 10 -
rural protest movements, which may usc a broad repertoire of actions to
resist or velo state actions, but official responsiveness does not necessarily
imply democratisation.”® For example, a state may respond to the prolests
of those displaced by a dam project with some form of compcansation. If
the movements gain sufficicnt strength, perhaps the state might sespond
by slowing or even suspending the project. But democratisation implies
that citizens have the right, as well as the power, to patticipate in the policy
process. In a democracy, those to be displaced could potentially intervene
beforchand in the debate over whether they should be displaced, as well as
over who should benefit from water and energy policy more generally.
Are these differences of degree or kind, and how do we develop better
indicators for understanding such distinctions?

Shifts toward effective majority rule in developing countries are likely
to be highly uncven, varying widely across regions and policy arenas, How -
do we ‘unpack’ statcs and rural socictics, to begin to capture the diversity
of their interactions? Rural civil societies in even the smaller countries -
under study here vary widely in their degrees of ‘density’, their socia! and
institutional ‘thickness’, and are ofien riven with cross-cutling cleavages.
No single type of social organisation or political structure is likely to be
able to represent the diversity of interests and identitics among the rural
poor.

Our capacity for generalisation and cross-national comparison remains
extremely limited. We still lack adequate analytical tools for understand-
ing changing ‘degrees’ of democratisation in both state and society. It
remains useful, however, (o understand the process of rural democratisa-
tion in the most general sense as an institutionalised shify in the balance of
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Scott, [1936]; Scott and Kerkvlict |1956) and Colbun (1990}, Hart [1990] goes further,
building in both statc and gendes.
- Such approaches include, for example, well-known ideas about ‘resistance to change®,
‘the limited good®, predispositions to millenarianism, charismatic or authoritarian
leadership, and inherently individuatistic *petty-bourgeois® aspinations for landowner-
ship. Cultural and institutional contexts shape the political behaviour of peasants as
they do of all social groups. One can speak, for example, of political values that
are unique to indigenous peasants, where traditional communitarian governance
structures have survived [Rivera; Paré; this volume).

. Note that this discussion docs not address the more strictly anthropological issues of

collective action within rural communitics, where kinship and face-to-face power

relations play much more important roles, The premise here is that political partici-
pation within individual villages is necessary but far from sufficient to affect power
relstions vis-d-vis the state. For relevant discussions of rural collective action problems,
in additon 1o references on peasant revolution cited above, sce; Attwood and Baviskar

[1987); Cumings [1981); Landsberger and Hewin [1970); Huizer [1985]; Otson {1936);

Tendler [1983); Tilly [1974; 1978); and Wade [1988). Ironically, Olson's nooclassical

discussion of the collective action problems of smaltholders converges with Marx’s

well-known observation that their mode of uction combined with poor means of
communication and poverty, *isofates them from one another Insiead of bringing them
into mutual intercourse ... In so far as there is megely & local fnterconnection among
these small peasants, and the identity of their interests begets no unity, no national
union and no political organisation, they ... cannot represent themselves® [from *The

Eighteenth Brumaire of Louis Bonaparte’, in Shanin, (1987: 332).

« While the traditional operation of local .zowa structures is well understood, their
extraordinary capacity o change and pt o ‘modernization® has received less

attention, There fl“n significant literature on localiregional *bossism,’ but it is rarely
integrated into the study of contemporary national politics. Migdal [/988] is an
important exception, framing the issue in terms of ‘state weakness*', For works which
intcgratc levels of analysis in Latin American Cases, sce, among others, Bartra [1975);
Fox [1986; 1939b); Fox and Gordillo {1989); Fox and Hemindez [1989); Gordillo
(1979; 1988); Kem b;lﬂ.?]; Huizer [1985); Roniger [1987).
. A classic anicle Shanin [1987) offers a concise logy of peasant political
action: ‘autonomous class action’, externally ‘guided pol‘iyd”;l action’, and ‘amorphous
political action® {cither violent or passive).
. In the cases of civilian governments analysed in this volume, this challenge is especially
pronounced in Colombia, Brazi), and the Philippines, where the vse of coercion ageinst
the rural poor and their allics has increased since the cartly 1980s. {Amnesty Inter-
national, 1988a; 1988b; 1988c; Zomose; Griybowski; Lara and Morales; this volume).
State-sanctioned rural political violence is alzo a serjous problem in Mexico, although
measuring increases in incidence (as distinct from reporting) in the course of the
evolution of the regime is difficult (Amnesty International, 1986; Fox, 1986, Paré, this
volume). In Nicaragua, the principal source of political violence against the rural poor is
the US-backed counter-revolutionary army [Americas Waich, 1986 {and other annual
reports); Ortega, this volume).

. We still lack a systematic comparison of rural power relations in the Philippines and

Latin America. Cumings’ (1989] analysis of South Korea fs the most sophisticated

Asian political comparison with Latin Amexica, Most cross-regional comparative

research has focused on industrial policy.

- In the Philippines, the peasant-based guerrilla army reportedly intervened in several
arcas 1o defend ballot boxes against landlord/army violence, facilitating the election of
a1 least two of the most pro-land reform congressional legislators in 1987 [field
interviews, 1987]. It should be noted that this coordination between reform and
revolutionary forces was unusual, since most of the guerilla forces ignored the
elections. In contrast, government armed forces played the opposite role in the 1984
Nicaraguan elections, defending rural voters from counter-revolutionary terrorist
attacks.

. While cocrcion was clearly a factor in some areas, official control over the mass media
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was probably most important, particulusly tclevision and radio. The visbility of the
clectoral opposition was so new and unforseen that blocking access (o this information
was an important factor jn many rural citizens® political decisions (that is, whether and
how 1o mobilise. 1o vote or 1o contest fravd). One must also acknowledge the very
limited capacity of Mexican opposition partics 10 rcach rural citizens, part of & more
general gap between the development of civil sociely and the lagging party sysiem {Fox,
1v89a; Paré, this volune).

Although the Bolivian state is responsible fof perhaps the least stale cocrcion of any of
the cases examined here, it still manages to deny cffective political rights to significant
numbers of indigenous people through cultural domination {Rivera, thix volume).

Yo partial answers 1o the question of *who gets what® in such alliances, scc de Janvry's
[1981) overview of the Latin Amcrican land reform cxpericace and Deere’s [1984)
detailed comparison of socialist land seforms. Kohli's [7986) analysis of the electoral
and instilutional constraints on ciected leftist state govermncats in India is instructive,
as is Nerring and Edwards'| 1983} analysis of the conditions underlying an cxceptional
Indian suate employment programme for the landleas. For an analysis of the classic
Leninist conception of such alliances, sce Kingston-Mann [1985). One of the best
teatnents of alliances between poor sad middle peasants with urban-based revo-
lutionarics is Wolf (/969]. .

The broadest, most universal access to certain key citizens' rights In Latin America is
the casc of the comprehensive social wellare rights cxiended to the Cuban rural
population {Stubbs, 1989a; 1989b]. Cuban peasants can actually rctire with adequale
pensions, for example. The Cuban experience is based on high degroes of socialisation
of property, political consensus, and forcign economic support that are unlikely to be
teproduced, however. Orthodox socialist assumptions about necessary trade-offs
beiween political and socio-economic rights are now widely questioned in Latin
America.

11 remains an open question whether rural poor people ‘leamn® that they have rights
through the concientizacion approach |Fals Borda, 1985), or whether institutionally-
based outsiders simply reduce perceived risks and create relatively free spaces that did
not cxist before.

Rural women, for example, have been systematically excluded from access to land
under most Latin American agrasian reforms, not to mention the right to autonomous
politica) participation [Deere and Ledn, 1987].

Sce also Fox and Gordillo [1989) on Mexico, and Pumell [/990] on Peru. The inteal
dynamics of rura) mass organisations in communist regimes arc much less well-
underswod. On China, sce Nolan and White [7984], and Zweig [1939), smong others.
Stubbs {79895} offers an instructive analysis of Cuban rura) politics.

Bobbio suggests that *democratic progress’ can be measured not ‘by the rumber of
people who have the 1ight to vote, but the number of conlexts outsidc politics whese the
right 1o vole is exercised® {/987: 56). liis argument weakens when he assumes that
democracy necessarily proceeds from the political to the social spheze, rathes than in s
more interaction process [/987: 54].

In El Salvador and Guaiemala, in contrast, the national armed forces are clearly the
principal obstacle.

This must be highly qualified where there are deep cultural cleavages beiween regional
and local leaders, as Rivera [fhis volume] points out in her analysis of the intes-
action between indigenous community governance structures and mestizo-dominated
regional and national peasant unions in Bolivia.

. More gencrally, an organisation's structure and goals condition the extent to which it

will effectively represent the intcrests of the rura) poor, See Auwood and Baviskar
[1987); Hlisschman [/984); Leonard and Marshall {1982}, and Tendler [1983] for
important contributions to the institutional political economy of rural membership
organisations. Tendler'’s analysis of socio-economic *spillover elfects’ and public goods
is especially uscful, showing bow not-very-democratic leaders can act in broadly
representative ways. Oue could frame many of the issucs raised in this essay in terms of
‘institutional spillover effects’, 10 the degree that the increased accountability of state
and social organisations 10 the rural poos can be cousidered a public good. When

EDITOR'S INTRODUCTION 15

citizenship makes inroads against clientclism, It becomes difficult to limit access to the
benefits of accountability.

27. Suble democratic tule must be distinguished from political stability more generally,
Political subility and democratisation are not neccssarily compatible, at least in the
short run. If ‘more democracy” in a pofarised countryside means that the state becomes
morc accountable to the rural poor than to entrenched elites, then conflict is certainty
likely. Yet such an allisnce between the state and the rural poor can lay the foundation
for political stability (although not necessarily accountsbitity) in the long term, as in the
classic case of Mexico’s dramatic land reform of the 1930s [Pard, this volwne).
Some analysts sce rural political stebility in developing countries as requiring a
minimally equluble distribution of and, but minimise the im, of autonomous,
represcntative organisations of the rural poor or the rupture of the state’s alliance with

. rural elites for the prospects of actually carrying out such reforms effectively [Hunting -
ton, 1968; Prosterman and Reidinger, 1987).
28. Jeffrey Rubin’s comments highlighted this distinction [Page and Purnell, 1989).

REFERENCES

Am;-ic(:; Waich, 1986, Human Rights In Nicaragua, 1985-86, New York: Americas
atch,
Amnesty Intcrnational, 1986, Mexico — Human Rights In Rural Areas, London.
Amnesty Intcrnational, 1988a, Brazil - Authorized Violence in Rural Areas, London.
Amnesty Inicrnational, 1988b, Colombia Briefing, New York.
Amnesty Inlcmations), 1988¢c, Philippines: Unlawful Killings by Military and Paramilitary
Forces, New York,
Anderson, B., 1938, ‘Cacique Democracy in the Philippines: Origins and Dreams’, New
A L‘ocd Review, No. 169,
ttwood, D. and B.S. Baviskar, 1987, ‘Why Do Some C. Work But N
Others?® Economic and Political Weekly, Voyl. 22, No. 26. ooperaiives e
Baloyra, E. (ed.), 1987, Comparing New Democracies, Boulder: Westvicw,
Bartwa, R., &l al., 1975, Caciguismo y poder polltico en el México rural, Mcxico City: Siglo

XX1.
Bates, R, ‘1‘981. Markets and States in Tropical Africa, Betkeley, CA: University of
omis,
Bobbio, N, 1987, TAe Futsre of Democracy, Minneapolis: University of Minncsots Press.
Boschl, R, 1984, ‘On Social Movements and menﬁnﬁol::y ?l‘beotcﬁal 1ssues’,
Bration, M, 1987, The ornrades o th Goomtyviis The Potcs o
rs e , *The an ntryside: The Politics of A ltural Poli
in Zimbabwe', World Politics, Vol. 34, No. 2‘.'1 s of Agricu Policy
Calderén Gutiérez, F. and M.R, Dos Santos, (eds.), 1982, Los conflictos por la constita-
a cidn d; u:n;ub\;o grcdu. Bucnos Aires: CLACSO.
caves, P. . Scurrsh, 1980, Agriculiure, Bureancracy and Mill G
Peru, Ithaca, NY: Comell Univmi‘(y. i fary Government in
Colbum, F. (cd.), 1990, Everyday Forms of Peasant Resistance, Armonk: ME. Shaspe.
Cumings, B., 1981, ‘Interest and Ideology in the Study of Agrarian Politics’, Politics and
c :\clrnciety. Vol. 10, No. 4.
umings, B., 1989, *The Abortive Aberturs: South Kores in the Light of Latin American
Experience’, New Left Review, No. 17). o
Deete, C.D., 1984, *‘Agrarian Reform and the Peasantry in the Transition to Socialism in
the Third Wosld®, Kellogg Insiitute Working Paper, No. 31, Notre Dame, IN: University
of Notre Dame Press.
Deqe. C.D, nnd M. Ledn {cds.), 1987, Rural Women and Siate Policy: Feminist Perspec-
tives on Latin American Agricultural Developmens, Bouldes, CO: Westview Press.
de Janvry, A.. 1981, The Agrarian Question and Reformism in Latin America, Baltimore,
D MD: Iol!jnt,lltpi:lm University Press, :
iamond, L., ). z and S.M, Lipset (eds), 1989, D i i :
Latin America, Boulder, CO: I.yl:::e I(liuu?lu. emocracy in Developing Couniries:

—‘—

16

THI: CHALLENGE OF RURAL DEMOCRATISATION

EEDITOR'S INTRODUCTION

17




16 THE CHALLENGE OF RURAL DEMOCRATISATION

Drake, P. and E. Silva (cds.), Elections and Democratiration in Latin America, 1980-1985.
La Jolla, CA: Univessity of California Press.

Eckstein, S. (ed.), 1989, Power and Popular Protest: Latin American Social Movements,
Beskcley, CA: University of California Press.

Esman, M., and N. Uphoff, 1984, Local Organizations: Intermediaries in Rural Develop-
ment, lthaca, NY: Comncll University Press.

Fals Borda, O., 1985, Conocimiento y pader popular, Bogos: Siglo XXI.

Fox, J., 1986, ‘The Political Dynamics of Reform: The Case of the Mexican Food System,
1980-82°, Ph.D. dissertation, Massachuseats Institute of Technology.

Fox, J., 1989a, ‘Towards Democracy in Mexico?® Hemisphere, Vol. 1, No. 2.

Fox, J., 1989b, ‘Why Does the Mexican State Do What It Does?’, unpublished manuscript.

Fox, J. and G. Gordillo, 1989, ‘Between State and Market: The Prospects for Autonomous:
Grassroots Development in Rural Mexico®, in W. Comelius, J. Gentleman and P. Smith
(eds.), Mexico' s Alternative Political Futures, La Jolla: Centes for US—Mexican Studies,
University of California, San Diego, Monograph Series 20.

Fox, J. and L. Heméndez, 1989, *Offsctting the Iron Law of Oligarchy: The Ebbs and
Flows of Leadership Accountability in 8 Regional Peasant Organization', Grassroots
Development, Vol. 13, No. 2.

Gledhill, J., 1988, ‘Agrarian Social Movements and Forms of Consciousness’, Bulletin of
Latin American Research, Vol., No. 2.

Gordillo, G., 1979, *Estado y sisterna ejidal’, Cuadernos Pollticos, No.21.

Gordillo, G., 1988, Estado, mercados y movimiento campesino, Mexico: Plaza y Valdes/
Universidad AutSnoma de Zacatecas. .

Harrisy, J. and M, Moore (eds.), 1984, Development and the Rural-Urban Divide, London:
Frank Cass (Published also as a special issue of Journal of Development Studies, Vol. 20,
No. 3).

Hart, G., 1990, *Engendering Resist : The Organisation of Women's and Men’s Work
in Rural Malaysia‘, MIT unpublished manuscript.

Herring, R.M., 1983, Land o the Tiller: The Political Economy of Agrarian Reform in
South Asia, New Haven, CT: Yale University Press.

Herring, RJ., and R.M. Edwards, 1983, ‘Guarantecing Employment 10 the Rusal Poor:
Social Functions and Class Interests in the Employment Guarantce Scheme in Western
India’, World Development, Vol. 11, No. 7.

Hirschman, A., 1984, Geiting Ahead Collectively, New York: Pergamon Press.

Huizer, G., 1985, ‘Peasant Participation in Latin America in Historical Perspective:
Experience and Lessons’, in F. Lisk (ed.), Popular Participation in Planning for Basic
Needs, Aldesshot: Gowes,

Huntington, S., 1968, Political Order in Changing Societies, New Haven, CT: Yale
University Press.

Kem, R. (ed.), 1973, The Cacigues: Oligarchical Politics and the System of Caciquismo in
the Luso-Hispanic World, Albuquesque, NM: University of New Mexico Press.

Kingston-Mann, E., 1985, Lenin and the Problem of Marxist Peasant Revolution, New
York: Oxford University Press.

Kitching, G., 1982, Development and Underdevelopment in Historical Perspective,
London: Methuen.

Kohli, A., 1986, The State and Poverty in India: The Politics of Reform, Cambridge:
Cambridge University Press.

Landsberger, H. and C. Hewitt, 1970, *Ten Sources of Weakness and Cleavage in Latin
American Peasant Movemenus’, in R. Stavenhagen (ed.), Agrarian Problems and
Peasant Movements in Latin America, New York: Anchor.

Lehmann, D. (ed.), 1974, Peasants, Landlords and Governments: Agrarian Reform in the
Third World, New York: Holmes & Meier,

Leonard, DK.. and D.R. Marsshall (eds.), 1982, Institutions of Rural Development for the
Poor, Berkeley, CA: Institute of International Studics, University of California.

Lipon, M., 1977, WAy Poor People Stay Poor: A Study of Urban Bias in World Develop-
ment, London: Temple Smith.

Lipton, M., 1989, *Agriculture, Rural People, the State and the Surplus in Some Asian
Countries: Thoughts on Somc Implications of Three Recent Approaches in Social

EDITOR'S INTRODUCTION 17

Science, World Development, Vol. 17, No. 10,

Lépez, A., et al.,, 1989, Geografia de las Elecciones Presidenciales de Mexico, 1988, Mexico
City: Fundacién Arturo Rosenblucth,

Lukes, S., 1974, Power: A Radical View, London: Macmillan.

Malloy, J. and M. Seligson (eds.). 1987, Authoritarians and Democrats, Pittsburgh, PA:
University of Pitisburgh Press.

Mi%i‘al. 1.5., 1988, Sirong Sociclies and Weak States, Princeton, NJ: Princeton Universily

ess.

Mikell, G., 1989 (forthcoming), Cocoa and Chaos in Ghana, New York: Paragon.

Moore, B., 1967, Social Origins of Dictatorship and Democracy: Lord and Peasant in the
Making of the Modern World, Boston, MA: Beacon Press.

Moore, M., 1984a, *Political Economy and the Rural-Urban Divide, 1767-1981°, in J.
Hamriss and M. Moore (eds.), Development and the Rural-Urban Divide, London:
Frank Cass.

Moore, M. 1984b, *Categorising Space: Urban-Rural or Core-Periphery in Sri Lanka,’ in J.
Harriss and M. Moore (eds.), Development and the Rural-Urban Divide, London:
Frank Cass.

Moare_. M., 1985, The State and Peasant Politics in Sri Lanka, Cambridge: Cambridge

niversity.

Nolan, P. and G. White, 1984, *Urban Biss, Rural Bias or State Bias? Urban-Rural
Relations in Post-Revolutionary China®, in J. Harriss and M. Moore (eds.), Develop-
ment and the Rural-Urban Divide, London: Frank Cass.

0'[{’on|nesll.NG..2l988, ‘Challenges to Democratization in Brazil’, World Policy Journal,

ol. 5, No. 2.

O'Donnell, G., P. Schmitter and L. Whitchead (cds.), 1988, Transitions From Awthori-
farian Rule, Baltimore, MD: Johns Hopkins University Press.

O'Donnell, G. and P. Schmitter, 1986, Transitions From Authorilarian Rule: Tentative
g‘oncluiom About Uncertain Democracies, Baltimore, MD: Johns Hopkins University

(-1 N

Olson, M., 1986, ‘Space, Agriculture and Organization®, American Journal of Agricultural
Economics, Vol. 67, No. §.

Page, S., and J. Purnell, 1989, *CIS Workshop Summary Repost: The Challenge of Rural
Democratization in Developing Countrics’, MIT Center for International Studics
Working PISPG‘. Cambridge: MIT/CIS.

Paige, )., 1975, Agrarian Revolution: Social Movements and Export Agriculture in the
Underdeveloped World, New York: Free Press.

Pecler, John, 1988, Latin American Democracies, Colombis, Costa Rica and Venezuela,
Chapel Hill: University of North Carolina. -

Pciras, J.F.,, and R. LaPorte, 1971, C ultivating Revolution, New York: Vintsage.

Popkin, S., 1979, The Rational Peasant: The Political Economy of Rural Society in Vietnam,
Berkeley, CA: University of California Press.

Potter, R. and T. Unwin (eds.), 1989, The Geography of Urban-Rural Interaction in
Developing Countries, London: Routledge.

Prosterman, R, and ). Ricdinger, 1987, Land Reform and D ratic Development,
Baltimore, MD: Johns Hopkins University Press.

Przeworski, A., 1985, Capitalism and Social Democracy, Cambridge: Cambridge Uni-
versity Press.

Puenell, J., 1990 (forthcoming), *Organizing Peasants: Rum} Politics Under the Military in
2‘1:2'" MIT Center for International Studies Working Paper, Cambridge, MA: MIT/

Reis, FW. and G. O'Donnell (eds.), 1988, A democracia no Brasil: dilemas e perspectivas,
Sao Paulo: Véstice.

Rivera Cusicanqui, S., 1987, The Politics and Ideology of the Colombian Peasant Move.
ment, Geneva: UNRISD.

Roniger, L., 1987, ‘Caciquismo and Coronelismo: Contextusl Dimensions of Patron
Brokerage in Mexico and Brazil’, Latin American Research Review, Vol. 22, No. 2.
Sanderson, S., 1981, Agrarian Populism and the Mexican State, Berkeley, CA: University

of California Press.




18 Tl CITALLENGIE OF RURAL DEMOCRATISATION

Schmidy, S., et al. (eds.), 1977, Friends, Followers and Factions: A Reader in Political
Clientelism, Betkeley, CA: University of California Press.

Scot, Y., 1976, The Morad Econony of she Peasant: Rebellion and Subsistence in South-east
Asia, New Ilaven, CT: Yale University Press,

Scott, )., 1986, Weapons of the Weak, New llaven, CT: Yale University Prcss.

Scott, J. and BJ.T. Kerkvlict (cds.), 1986, Everyday Forms of Peasant Resistance in South-
Fast Asia, London: Frank Cass (Publishcd also as a special issuc of Jownal of Peasant
Studies, Vol. 13, No. 2).

Shanin, Teodor (ed.) 1987, Peasanis and Peasant Socicties (2nd ed.), Oxford: Basil
INackwell.

Skocpol, T., 1979, Siates and Social Revolution: A Comparative Analysis of France, Russia
und China, Cambridge: Cambridge University Press.

Skocpol, T., 1982, "What Makes Peasants Revolutiouary?® in Weller, R. and S. Guggen-
heim (eds.), 1982, Power and Protest in the Countryside, Dutham, NC: Duke Universsity
Press.

Slaier, . (ed.), 1985, New Social Movements and the Stute in Latin America, Amsterdam;

*  CEDLA.

Stepan, A. (ed.), 1989, Democratiting Brazil: Problems of Transition and Consolidation,
New York: Oxlord.

Stephens, J., 1987, *Democratic Transition and Breakdown in Europe, 1870-1939: A Test
of the Moore Thesis’, presented a1 the American Sociological Association Mecting,
Chicago.

Stubbs, Jean, 1989a, “Staic and Grassroots Strategies for Rural Democratisation,’ paper
presented at *Workshop on Rural Democratisation in Developing Countries’, Massa-
chuscus Institute of Technology/Center for International Swdies.

Stubbs, Jean, 1989b, Cuba: The Test of Time, London: Latin America Burcau.

Tendler. 1., in collaboration with K. licaly and C.M. O'Laughlin, 1983, What fo Think
About Cooperatives: A Guide from Bolivia, Rosslyn, VA: Inter-Amctican Foundation.

Tilly, C., 1974, *Town and Country in Revolution’, in J.W. Lewis (cd.), Peasant Rebellion
and Communist Revolution in Asia, Stanford, CA: Stanford Untversity Press.

Tilly, C., 1978, From Mobilization 1o Revolution, New York: Random House.

Tutino, J., 1986, From Insurrection to Revolution in Mexico: Social Bases of Agrarian
Violence, 1750-4940, Princcton, NJ: Princeton University Press.

Uphoff, N., 1986, Local Institutional Development, West [lartford, CT: Kumarian Press.

Wade, R., 1988, Village Republics: Economic Conditions for Collective Action in South
India, Cambridge: Cambridge University Press.

Walion, J., 1984, Reluciant Rebels: Comparative Studies of Revolution and Underdevelop-
ment, New York: Columbia Unijversity Press.

Weller, R. and S. Guggenheim (eds.), 1982, Power and Protest in the Ccuniryside,
Durham, NC: Duke University Press,

Woll, E., 1969, Peasant Wars of the Twentieth Century, New York: llarper & Row,

Zamosc, L., 1986, The Agrarian Question and the Peasant Movement in Colombia,
Cambridge: Cambridge University Press.

Zweig. D.. 1989, Agrarian Radicalism in China, Cambridge, MA: [larvard University
Press.

Rural Workers’ Movements and Democratisation
in Brazil

by Céandido Grzybowski*

This article analyses how rural workers constilute themselves as
collective political subjects through their participation in social
movements. Their role in Brazil's ongoing political transition is
evaluated in the context of the awthoritarian rural power siructures
still entrenched In the political system. Rural social movements
contribute to democratisation in two respects: as counterweights to
authoritarian agrarian elites and the state at the local and regional
levels, and as vehicles for transforming and sirengthening the politi-
cal identities of rural workers themselves. Their political capacity is
currently limited, however, by their lack of strong ties to intermediate
institutions such as unions and political parties.

The movement developed, arose out of its own necessity. Maybe we
were leaming through practice, in day to day life. We have stwnbled a
lot in this struggle, and we go on learning. Many times people arc
obliged to do extra work and have to lean to struggle within their own
circumstances, from the very situation in which they live. We had 1o
be creative. What’s interesting is that this was something created out
of our own heads, all of us jogether. We discovered that 1his struggle
was an altemative, the only altemnalive that we had in order to

resist.
Chico Mendes'
Leader of the Rubber Tappers® Movement
assassinated 22 December 1988
INTRODUCTION

This anticle analyses the relationship between rural workers'? movements,
entrenched authoritarian power structures, and the political transition in
Brazil. While Brazilian rural movemenis are extremely diverse, the focus
here is on their common features and dynamics, and particularly on the
new forms of participalion and organisation employed by rural workers to
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Introduction

In recent years, especially since the early 1970s, there has been
an increasing interest in participatory approaches to development.!
This interest is manifested at both the national and the international
level and appears to be shared by individuals and institutions of
widely divergent ideologies and backgrounds. At the international
level, most multilateral and bilateral agencies have recognized the
importance of participation both as a means and as an objective of
development. Likewise, national plans in many countries pay a great
deal of attention to the need for a participatory pattern 9( develop-
ment. However, as tends to happen in situations of this sort, the
growing consensus owes much to certain amblguugics in_thc concept
of participation. Different authors and organizations give different
interpretations to this concept. Often, thesc differences are a
reflection of differences concerning the concept of development
itself.

The notion of participation may be examined from_different
levels and perspectives. One distinction relates to participation in the
public domain, the workplace and at home, The first aspecl refers 1o
all matters discussed and decided in public institutions—local
organizalions, national Governments, parliaments, parties etc. The

*Director, United Nations Research Institute for Social Development.
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second concerns factorics, offices, plantations, farms and other
worhplaces. The third dimension refers to family relations and work
at home, The latter is largely neglected in most discussions on
participation. Yet, in relation to the time spent in different places,
“homie democracy™ is at least as important as “work democracy” and
is a vrucial determinant of the welfare of some members of the
tamily, especially the women and children.

A different but slightly overlapping distinction concerns partici-
pation at the local, national and international levels. Although there
has been a good deal of discussion of participation promotion at the
local and national levels, much less attention has been given to the
implications of a participatory approach at the global level.! In view
of the linkages and interrelationships between developments at these
different levels, a satisfactory analysis of participation should be
based on a recognition of interdependence among the difTerent levels
of aggregation. This is, however, a complex and daunting undertak-
ing. This article has a more limited and modest purpose: to shed
some light on the participatory approach to development through a
study of selected grass-roots initiatives in a few Asian and African
countries. This is done in the belief that these experiences yield fresh
and exciting perspectives on the meaning and processes of develop-
ment and contain within them elements of a self-reliant, egalitarian
and participatory approach to development. They, therefore, offer a
rich field from which to draw lessons with a view to strengthening the
quality of development efforts in rich and poor countries alike.

In the light of the preceding remarks, the paper begins with a
discussion of some alternative concepts of development and partici-
pation. This is followed by a brief description of nine grass-roots
initiatives whose experiences are used subsequently to illustrate some
aspects of participatory approaches to development. The paper then
cxamines the themes of participatory processes and institutional
framework, and of self-reliance and the role of outside assistance,
There is then an analysis of these initiatives as economic enterprises,
agencies of social reform and schools for democracy. The concluding
section focuscs on their strengths and limitations as alternative
development models. The gender issues are discussed in various
sections of the paper.

Alternative concepts of development and participation

The notion of development is an ambiguous one and is subject to
different interpretations.' We may distinguish three interpretations.
First. development is often treated synonymously with economic
growth and is thus interpreted to mean increases in labour productiv-
ity, declining share of- agriculture in total output, technological

progress. and industrialization with the consequent shitt of popula-
tion 1o urban aredas. While these structural chuanges are generally

associated with economic growth, equating them with development
shifts the focus to economic aggregatcs and away from living
standards and human dimensions. .

The sccond interpretation of development seeks to remedy this
deficiency by concentrating on such indices of living stal_\dards as
poverty, income distribution, nutrition, infant mortality, !nfe expec-
tancy, literacy, education, access to employment, housing, water
supply and similar amenities. This way of looking at development
brings it closer to the common-sense view an.d endows it with greater
human reality. Nevertheless, the emphasis continues (o be on
economic and social indicators and in@ividual hu_man pemg and
social groups tend to be off-stage passively supplied with goods,
services and materials, .

In contrast, the third view of development puts the spplhght on
human potential and capabilities in the context of relations with
other social groups. According to this view, development is seen in
such terms as greater understanding of social, economic and political
processes, enhanced competence (o analyze and solve problems of
day-to-day living, cxpansion of manual skills and greater cont rol over
economic resources, restoration of human dignity and self-respect,
and interaction with other social groups on a basis of mutual respect
and equality. This notion of development does not neglect material
deprivation and poverty but the focus shifts to rcgllgatlon of human
potential expressed in such terms as human dignity, self-respect,
social emancipation, and enhancement of moral, intelfectval and
technical capabilities.

The three ways of looking at development are not, of course,
mutuvally exclusive. Indeed, the optimal pattern of development
should embody elements of all three: the growth of l.mman capabili-
ties and potential must be accompanied by progressive reduction of
material deprivation and social inequalities which, in turn, should
flow from structural change and modernization of the economy. But
in practice, these aspects of development seldom evolve in a
harmonious relationship and typically emphasis on one or the other
would have different implications for organization of economic
activities, patterns of investment and design of programmes and
projects. ‘ .

As with development, the concept of participation is also riddled
with ambiguities. Once again, it may be useful to distinguish between
three different interpretations. One common usage of the term refers
to “mobilization” of people to undertake social and economic
development projects. Typically, the projects _arc conc_elved and
designed from above and the people are “mobilized” to implement
them. Their participation thus consists of their contribution of labour
and materials. cither free or paid for by the authorities. The projects,

which gencrally tend to be of an infrastructural nature, are meant to
benefit the rural poor. But in many cases the benefit may accrue
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mainly in the form of employvment gencrated during the construction
phasc. The distribution of the benefits from the assets and facilities
created would depend upon a variety of factors such as the patterns
of ownership of productive resources, the distribution of political
power among social groups and the nature of the project. At their
best, such projects may result in a widespread diffusion of bencfits
both in the construction and the subsequent phase, At worst,
“participation” may result in frec provision of labour and matcrials
by the paor to create facilitics that benefit primarily the affluent
groups.

The second interpretation cquates participation with decentrali-
zation in governmental machinery or in related organizations.
Resourees and decision-making powers may be transferred to lower
level organs, such as local officials, elected bodies at the village or
county level or local project commiltees.® While this may make
possible local-level decisions on the choice, design and implementa-
tion of development activities, there is no presumption that this need
imply any meaningful participation by the rural or urban masses.
Indeed, the distribution of political and economic power at local
levels in many countries is such that decentralization may well result
m allocation of resources and choice of development activities that
are less beneficial to the poor than when such decisions are taken at
the central level.

The third view of participation regards it as a process of
cmpowerment of the deprived and the excluded (Gran, 1983; Oakley,
1987: Oakicy and Marsden, 1984). This view is based on the
recognition of differences in political and economic power among
ditlerent social groups and classes. Participation is interpreted to
imply a strengthening of the power of the deprived masses. its three
main ¢lements have been defined s “‘the sharing of power and scarce
resources, deliberate efforts by social groups to control their own
destinies and improve their living conditions, and opening up of
opportunities from below™ (Dillon and Steifcl, 1987). Participation
in this sense necessitates the creation of organizations of the poor
which are democratic, independent and self-reliant (Advisory Com-
mittee on Rural Development, 1979; international Labour Organisa-
ton, 1976).

One facet of einpowerment is thus the pooling of resources to
achieve collective strength and countervailing power. Another is the
cnhancement of manual and technical skills, planning and manageri-
al vompetence and analytical and reflective abilitics of the people. It
is at this point that the concept of participation as empowerment
comes close to the notjon of development as fulfilment of human
potentials and capabilitics. This view ol participation and develop-
ment may best be iflustrated through the experience of some grass-
roots initiatives, to which we now turn.
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Some grass-roots participatory initiatives

in recent years, there has been a huge expansion of small-scale
development projects focusing on the rural and the urban poor and
involving some sort of group action (Commission on the Churches’
Participation in Development, i981; Economic Commission for
Latin Amcrica, 1973; Food and Agricuiture QOrganization of the
United Nations, 1979; Hirschman, 1984; United Nations, 1981;
Wasserstrom, 1985, World Health Organization, 1982). These
projects show a great deal of variation with respect to activitics,
organizational framework, financing arrangements, the sponsoring
agencies, the role of outside assistance and the nature and extent of
popular participation, They range from outstanding to disastrous
judged by the criterion of participation as empowerment of the
people. In this section we give a brief description of nine grass-roots
cxperiences which, while displaying a great deal of diversity in
respect of some aspects mentioned above, nevertheless share some
characteristics as participatory initiatives. The nine initiatives con-
sidered here are the Grameen Bank (GB), the Small Farmers'
Development Project (SFDP), the Self-employed Women's Associa-
tion (SEWA), the Working Women’s Forum (WWF), Sarilakas,
Participatory Institute for Development Alternatives (PIDA), Se
servir de la saison séche en savane et au Sahel (Six-S), the
Organization of Rural Associations for Progress (ORAP) and Action
pour le développement rural intégré (ADRI).

Although they have several points in common, it is convenient to
group them into four categories in accordance with their central
characteristics. The first category, comprising GB and SFDP, illus-
trates innovative programmes to extend credit to the rural poor.
SEWA and WWF represent pioneering efforts to organize poor
women working in urban slums as vendors, home-based workers and
casual labourers info trade-union type associations, The third
category, illustrated by Sarilakas and PIDA, comprises initiatives to
promote peasant groups and rural workers’ organizations to struggle
for their rights and to undertake collective initiatives to appropriate a
larger share of the surplus generated by their economic activities. The
fourth category, comprising Six-S, ORAP and ADRI, represents
efforts to promote social and economic development through mobili-
zation and pooling of labour and other resources, drawing inspiration
from traditional self-help and mutual aid groups.

PROMOTING PARTICIPATION THROUGH CREDIT PROGRAMMES

The Grameen Bank was started in 1976 by a professor of
economics at Chittagong University in Thailand as an experiment to
provide credit to poor landless men and women in rural arcas
(Fuglesang and Chandler, 1986; Chai, 1984a; Hossain, 1984; Yunus,
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1982). Initizlly supported by funds from some commercial and
nationalized banks, it became an independent bank in 1983, Al
moesent. the Government has 25 per cent of the initial paid-up share
ol the capital with the remaining 75 per cent being held by borrowers
of the bank. The GB, has reccived funds from a number of donor
agenwies, including the International Fund for Agricultural Develop-
ment (IFAD). the Asian Development Bank and the Ford Founda-
tton, Membership is restricted 1o the poor, defined by a net-worth
criterion,

Mcembers organize themselves into groups of five persons and 10
such groups constitute a circle. The Joans, which are quite modest in
size¢,.are given for a one-year period and the principal is repaid in
weekly instalments over this period. The banking operations take
place in weekly meetings held in the locality of the groups. The loans
arc granted for a wide range of economic activities such as trading,
transport, processing, handicraft, cattle raising and simple manufac-
turing. Therc are separate groups for men and women, with the latter
now accounting for two thirds of the total. The bank has experienced
a rapid ¢xpansion jin its activitics, with the number of members
inureasing from fewer than 15.000 in 1980 to nearly 250,000 in 1988,
The members have established a varicty of social programmes such
as family planning, schools, nutrition, sports and music, and have
sought to promote social reforms.

The SFDP in Nepal is also a credit programme for the rural poor
bul. unlike the GB, it extends loans to small and marginal farmers
(Agricultural Projects Services Centre, 1979; Ghai, 1984b; Ghai and
others, 1984; Mosley and Prasad Dahal, 1987; Rokaya, 1983). it
evolved from a pilot project launched in 1975 by the Agricultural
Development Bank of Nepal (ADB/N) with financial and technical
support from the Food and Agriculture Organization of the United
Nations (FAQ) and the United Nations Development Programme
(UNDP). The basic objectives of the project were 1o increase the
incomes and standard of living of the rural poor, promote participa-
tion and self-rcliance and adapt local dclivery mechanisms of
government agencics o the needs of the rural poor. The approach
adopted was to encourage the rural poor to organize themsclves in
small groups with the assistance of a group organizer to reccive credit
for individual and group activitics. The credit was provided on a
group guarantce basis without any collateral.

Membership has expanded from about 440 in 1976 1o about
25.000 in 1984 and perhaps 50,000 in 1988. It has attracted funds
from a number of bilateral and multilateral sources. The programme
comprises a wide range of economie, social and community activi-
1ies. which are supported by an expanding training component.
Economic activities include culiivation, livestock, horticulture, irri-
vation. cottage and rural industrics and marketing. Social activities

cannnrise health, cducation, Gamaity planning, materaatl weltarc. chila

care and sanjtation. Community projects comprise construction of
roads, bridges, schools, meeting halls, water facililies, irrigation,
biogas and social forestry. The bulk of economic activities are
undertaken on an individual basis with, however, growing impor-
tance of group ownership and management in cottage industries,
orchards and irrigation.

ORGANIZING SELF-EMPLOYED POOR WOMEN IN URBAN SLUMS

.SEWA represents a pioneering cffort to organize self-employed
poor women in urban slums in Gujerat, India, into a trade-union type
organization (Sell-employed Women's Association, 1984). Until they
formed a trade union in 1972, self-employed women were not
recognized as workers by legislation or by society. Thus, their struggle
related as much to their desire for recognition as legitimate workers
as to improvements in income and working conditions. The initiative
in forming SEWA was taken by an experienced woman trade unionist
who had previously worked with a long-established textile labour
association. Its membership is drawn from three categories of women
workers: petty vendors and hawkers, home-based producers, and
providers of casual labour and services. Started primarily as a
movement for poor urban women, it has now spread to include
women agricultural labourers and home-based workers in rural areas.

As a trade union for self-employed women, SEWA has worked to
secure higher wages for casual workers, for those on contract work
such as home-based workers and for suppliers of services such as
cleaning and laundering. There has been a gradual extension to such
workers of the protection and benefits provided by labour legislation
to organized workers in modemn enterprises, It has also instituted a
credit scheme for vendors, hawkers and home-based workers to
finance working capital and to purchase raw materials and tools.
Credit was originally arranged through nationalized commercial
banks but soon the women decided to form their own savings and
credit co-operative. The co-operative has expanded rapidly in terms
of shareholders, deposits and loans.

Further benefits have accrued to vendors, crafiswomen and
home-based workers through the formation of producers’ co-opera-
tives for vegetlable and fruit vendors, bamboo workers, hand-block
printers, spinning-wheel and handloom operators and dairy workers.
The economic capacity of the members has also been enhanced by
the provision of training courses in a wide range of skills such as
bamboo work, block printing, plumbing, carpentry, radio rcpairs,
simple accounting and management. Finally, SEWA has sought to
solve some of the urgent social problems of its members through a
malernal protection scheme, widow's benefits, child care and training

of midwives.
The Waoarking Women's Forum was started in 1978 at the




initiative of a woman activist with considerable previous experience
in social and political work. It operates in the southern [ndian States
of Tamil Nadu, Andhra Pradesh and Karnataka (Arunachalam, 1983;
Azad, 1985; Chambers, 1985: Chen, 1982). lis membership of nearly
50,000 is drawn largely from poor urban women but there is also
increasing representation from rural areas. It covers similar occupa-
tional groups as SEWA such as strect hawkers, craft producers, home-
based workers, and fisherwomen and dairy workers in rural areas. It
also arranges loans for members from the commercial banks and
increasingly from the Working Women's Co-operative Society, the
savings and credit scheme set up by the members themselves. The
repayment rates are above 95 per cent.

‘The WWF has also initiated a wide range of training schemes. It
has organized extensive family planning and public health pro-
grames, group insurance schemes, night schools for working
children, campaigns against caste prejudice and discrimination, petty
harassment and bureaucratic abuse suffered by its members, and
educational sessions on workers’ rights and minimum wages.

PROMOTING PEASANT GROUPS AND ORGANIZATIONS
OF RURAL WORKERS

Sarilakas in the Philippines evolved out of an attempt by the
Rural Workers' Office, Ministry of Labour, to organize rural workers.
The initial attempts to promote rural workers’ organizations suffered
a series of setbacks owing to inadequate preparation, faulty approach
and excessive economic expectations engendered by the “facilitators™
(Rahman, 1983). With assistance from the International Labour
Organisation (ILO) and exposure of the organizers to participatory
initiatives in Sri Lanka, India and Bangladesh, the project adopted a
different approach, with emphasis on group discussions and analysis
of their socio-economic situation, reflection on the sources of their
impoverishment and identitication of feasible initiatives in a self-
reliant framework. Thé new approach proved more successful in
establishing durable participatory organizations in several villages
resulting in a serics of different initiatives such as the institution of
collective savings schemes for purchase of inputs by marginal
larmers, joint ownership and operation of agricultural machinery and
rice mills. rchabilitation of irrigation facilitics, enforcement of
legislation on change from sharecropping tenancy to fixed-rent
liability, protection of the fishing rights of small fishermen, land
rights of sugar-cane growers ctc.

PIDA in Sri Lanka was established in 1980 as a non-governmen-
tal organization for ,the promotion of grass-rools participatory
groups. It is an action research collective with a membership of 15 or
so_animators working in 40 villages in various rural locations
{Tilukaratna, 1985). It grew out of a UNDP-sponsored rural action
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research and training project initiated in 1978. Its main objective is
to promote participatory and self-reliant organizations of the rural
poor which in turn can become the main vehicle of their economic
and social advance. The key role in this process is played by
animators who encourage villagers with similar background to come
together for informal discussion of their socio-economic situation,
the problems they face and the steps they might take to improve their
living standards and working conditions. After initiating the process
of group discussion and reflection, the animator altempts progres-
sively to reduce his or her role, leaving it to the villagers themselves
to conduct their inquiries, form groups and take initiatives to
strengthen their economic position.

The initiatives can take a variety of forms. Some groups focused
their attention on possible savings from purchases of consumer goods
in village stores. They expanded their activities to procure and
distribute a wide range of basic consumer goods and start thrift and
credit socicties, thus evolving co-operatives of the rural poor. The
groups, which started from the production front, cut down their
cultivation costs through a series of collective efforts, used their spare
time to cultivate a common plot of land as a means of increasing
their collective fund, initiated action to develop irrigation facilitics
and diversify crop patterns, established links with banks and
obtained bank credit by demonstrating their credit-worthiness, thus
climinating their dependence on usurer credit, and bargained for
improved access to public services.

Some groups began - activities in produce marketing. They
devised collective marketing schemes, explored and discovered new
market outlets, delinked from village traders and intermediaries and
retrieved the surpluses hitherto extracted by them, stored a part of
the crop to take advantage of better prices and increased the value of
the produce by processing. In the case of wage labourers, attempts
were made to check leakages from their income streams by forming
informal co-operatives for consumer, credit and thrift activities, and
to obtain access to land or other productive assets, thus switching
over from the sale of labour to farming either on a part-time or full-
time basis.

MOBILIZING RESOURCES THROUGH SELF-HELP AND
CO-OPERATIVE EFFORTS

Six-S was started in 1974 in Burkina Faso at the initiative of a
local agronomist working with some foreign volunteers. The original
molive was to take advantage of the long dry period from October to
May 1o undertake a series of self-help social and economic activities
to improve the living standards of the rural people (Egger, 1987a;
Rahman, 1988: Sawadogo and Ouedraogo, 1987). The practice until
then had been for the young people to migrate to urban areas and to

223




neighbouring countries in scarch of cmployment. One feature of this
mtiative was reliance on traditional Naam groups of mutual help
and co-operation to promote a large-scale, self-help movement with
numbers running into 200,000 and extension into other Sahelian
countrics such as Mali, Mauritania and Sencgal.

The groups undertake a variety of income-gencrating, communi-
v and social activitics, The first set includes vegetable gardening,
stock farming. handicraft, mitlet mills, cereal banks, and production
and sale of horse carts. Communal activitics comprise construction
of water dams and dikes, anti-erosion works, wells, afforestation etc.,
while social projects include rural pharmacies, primary health care,
schauls. theatres etc. Six-S provides credit to partiafly support such
projects. Activities of communal benefit are subsidized through
hmited cash remuneration and food for work and free supply of the
needed equipment. In turn, Six-S gets funds {from member groups’
contributions and external donors. All Six-S groups have a savings
fund built with member subscriptions and receipts from income-
generating activities.

There has been a rapid multiplication of groups in the region.
The established groups assist new ones in a variety of ways. Farmer-
technicians are cmployed by Six-S during the slack season to advise
1he groups and assist their activities, When some members of Six-S
gloups carry out an innovation or master a technique, they form a
mobile school 1o transmit it to other groups. Thus, new ideas and
innovations spread rapidly throughout the Six-S movement.

ORAP was started in 1981 by a group of concerned people in
Matabeleland, Zimbabwe, to initiate a new approach to their
development problems. It is essentially a support organization for
self-reliant development in rural areas. Its first priority is to
encourage and support autonomous organizations among rural
peopte and to enhance their capability to analyse their own situation.
(Chavunduka and others. 1985; Nyoni, 1986). As with Six-S, it also
relied on traditional groups and practices of mutual help and co-
operation. The basic units arc village groups which fedcrate into
“umbicllas™ and, higher up, to associations and finally to the
Advisory Board of ORAP.

Afier a period of detiberation and analysis. the groups undcrtake
a varicty of cconomic and social activities, combining their skills and
Labour with material and financial assistance from external donors
through ORAP. The activities include carpentry. nctwire making,
sewing. building. basketry. wood carving, livestock grazing, vegetable
pardening, poultry-keeping, baking and grinding mills,

Considerable emphasis is put on training and dcvelopment
cducation activitics. The prolonged drought in the region led ORAP

10 develop a food retiel programine and sabscyuently 10 give priority

o Tood production. with cmphasis on recourse 1o iriwditional sceds
padt Yeniililzers, diversity of food produecd, smpraved food storage

and cereal banks in the villages and improved water storage and local
irrigation schemes. Recently, new einphasis has been put on orga-
nizing activitics at the family units—a collective of 5 to 10 familics—
to mcet their immediate needs such as wells for drinking water,
sanitary latrines, improved baths, improved kitchens, as well as
cultivation, food production, harvesting and thrashing corn.

Another recent innovation has been the construction, on a self-
help basis, of development centres. These are multipurpose centres
for meetings, workshops, organization of training courses i1 various
technical fields, such as bakery, building, blacksmithing and market-
ing outlets.

ADRI is an organization of peasant groups in Rwanda. It owes
its origin to an initiative taken in 1979 by a local agronomist to
undertake “animation” work with peasant women in the Kabaye
district (Action pour le développement rural intégré, 1986; Fgger,
1987b). As in Six-S and ORAP, the basis of organization was
traditional groups of mutual help. Some other groups sprung up in
the area leading to the formation of an inter-group organization,
Impuzamiryango Tuzamuka Twese (ITT). Activities undertaken by
the.group include collective cultivation of cash crops, social forestry,
grain storage, consumer stores, livestock rearing, furniture making,
brick making, beer brewing and grain mills.

Dissatisfaction with the Banque Populaire led the peasant groups
to form their own savings and credit society, the Caisse de Solidarité
(Solidarity Bank). This society plays a particularly important rofe in
the management of external funds for group activities. All the groups
assume responsibility for these funds, which serve both as a
guarantee to donors and to generate collective interest in the
repayment of funds by each group. Several groups have evolved into
multipurpose co-operatives covering farming, marketing, artisan
production and collective savings schemes. In one area, several
groups have come together to form a fund with contributions from
peasants particularly at harvest time, in cash or kind. The fund serves
as a social security scheme for members covering death, fire, natural
disasters, accident, sickness and finance of secondary education.

ADRI was formed to stimulate the expansion of such peasant
groups to all parts of the country. It is a development non-govern-
mental organization which assists peasant groups and associations
through animation work and exchange visits, promotion of a wider
federation of associations and provision of direct support 10 base
groups on funding and implementing collective social and economic
projccts.

T s ;-




Teve it i o )

o e
Participatory processes and institutional framework

CONTRASTING CONVENTIONAL PROJECTS AND PART 1CIPNTORY
INITIATIVES

" A conventional development project is conccived and designed
from outside by national and international cxperts, together with the
paraphcrnalia of pre-feasibility and feasibility studies, appraisal
reports, specification of inputs and outputs, calculation of internal
rates and sophisticated cost-benefit analysis. The people for whom all
this is supposed to be done exist only in the abstract as numbers
whosc output and productivity are to be enhanced and whose
“needs™ are to be satisfied. Their participation in the preparatory
phase, if they are lucky, may, at best, consist of some hastily
organized meetings with the experts and bureaucrats at which they
are “briefed” about the objectives and activities of the planned
projects. In the implementation phase they are expected to carry out
their pre-assigned roles.

Participatory development is radically different in approach,
methodology and operation. As implied carlicr. its central concern is
with the development of the moral, intellectual, technical and manual
capabilities of individuals. A development project is, therefore,
regarded as a process for the expansion of these capabilities. This
implies that the initiative in cstablishing the activitics must be taken
by the people themselves who should also be firmly in charge of their
implementation and evolution. This in turn calls for an entirely
different methodology in initiating and sustaining development
activities.

Social activists and Icaders of grass-roots initiatives worldwide
are working with many different approaches and mcthodologies for
participation promotion. There is no single blueprint. Indced, such a
concept would be contradictory to the very spirit of participatory
development whose central purpose is the awakening of people’s
dormant energies and the unleashing of their creative powers. The
grass-roots experiences described in the preceding section likewise
reveal the diversity of approaches to participation promotion. It may
be uscful to discuss separately two dimensions of this theme, namely,
methodologics and institutional framework for participation promo-
tion.

l\“’,l‘ll()l)()L()GlliS FOR PARTICIPATION PROMOTION

Whatever their differences. the nine experiences considered here
have onc aspect in common: the initiation of development activities
is preceded by a preparatory phase involving interaction with and
among the people concerned. The purpose, duration and intensity of
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this interaction have tended to vary from one initiative to another. At
one extreme, the interaction phase may consist only of understanding
and accepting the basic objectives and operation of the projcct by the
people before their enrolment as members. At the other extreme, this
phase, extending over long periods, may involve intensive discus-
sions and dialogue, analysis and reflection and conduct of field work
and social inquiry, thus using the methodology of participation
promotion associated with “conscientization” and “participatory
action rescarch™.¢ Depending on its scope and intensity, the prepara-
tory phase may serve to install discipline, build confidence, indoctri-
nate or socialize members to the underlying philosophy and objec-
tives of the initiative, raise consciousness, develop critical and
analytical abilities, and promote group solidarity and democratic
practices. Furthermore, these processes of participation promotion
are not considered one-time isolated events preceding the initiation
of development activities, but rather an integral part of the style of
work within the association.

The initial phase in the establishment of peasant groups in
Rwanda consists of animation and conscientization (Action pour le
développement rural intégré, 1986). It is only alter this phase that the
peasants decide to form associations. The process also generates the
array of activitics to be undertaken by the group. Likewise, the Six-S
buts a great deal of emphasis on animation work and group meetings,
The emerging pattemn of activities is seen as a reflection of people's
situation, knowledge, experiences, capabilities and wishes.” The
WWEF relies on spearhead teams and group organizers to initiate
interaction with the potential members.

In ORAP, any material development work must be preceded
and/or accompanied by continuous discussion and analysis of the
reasons for undertaking a development activity. In principle, all
groups must go through a discussion process to determine what their
problems are, where they come from and how they can solve them.
This approach is summarized graphically in the words of a member
of a local group: “Before coming to ORAP, 1 didn't know how
development started. Now I know that before development, there
must be thoughts in mind™ (Chavunduka and others, 1985).

SFDP and GB are first and foremost credit programmes. Before
any activities are initiated, the group organizers in the former and
bank workers in the latter undertake a socio-economic survey of the
villages concerned, The target groups are then encouraged to come
together for discussions among themselves and with the development
workers. Out of this process emerge the groups which are the basic
units around which the credit programme is organized. In GB, for
cxample, the basic unit consists of a group of five landless persons.
Before recciving loans, the groups go through an intensive instruction
of one to two weeks on the philosophy, rules and procedures of the
bank. The group members have to pass a test before they are granted
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recognition. During this test the members must satisfy the hank staff
of their integrity and scriousness, understanding of the principles and
procedures of the GB and ability to write their signaturcs.

‘The methodology of *‘conscientization™ and “applied action
rescarch” is perhaps applied most systematically in the activities
organized by PIDA. A bricf illustration of the work of PIDA in a
village may convey the flavour of its approach to participation
promotion (Tilakaratna, 1984). In 1978, a four-member tcam of
development workers visited a village to explore the possibility of
initiating a grass-rools participatory development process. The first
step was to make a preliminary study of the socio-economic
conditions in the village. The workers visited all houscholds and
initiated discussions with the people individually, as well as in small
informal groups. on the problems at the village level. The main
poverty group was identified as betel producers. The development
workers continued discussions about the source of their poverty.
Soon. however. they reached the stage where further progress called
tor more information on production and marketing of betel than they
posses:ed. Two village groups volunteered to undertake the investiga-
tions and collect information on the working of the betel industry—a
women's group to examine production and a youth group to explore
the marketing aspects.

This investigation enabled the peasants to sec for the first time
the reality of betel farming, in particular how an impoverishment
prucess had been created by the loss of a sizeable economic surplus at
the marketing stage to the village traders who in turn sold betel lcaves
1o state exporting firms. A group of betel producers then met to
eaplore alternative marketing possibilities. An action committee
formed by the group spent two months visiting various traders in the
vicinity and exporting firms. After a series of sctbacks and negative
1esponses, the commitice found one exporting firm which was
prepared to buy directly from them provided the sales were
channelled through the registcred village co-operative. This immedi-
ately resulted in a doubling of the prices received by peasants for
their betel leaves and greater price stability. The group grew in
numbier and the incomes of the members expanded threefold owing
1o better prices and higher production. Subsequently, they formed
their own multipurpose co-operative.

The co-ordinator of PIDA has described the underlying ap-
proach of participatory development as follows:

“The central clement of a participatory process was identificd as

conscicntization which was scen as a process of liberating the

creative initiatives of the people through a systematic process of
investigation, reflection and analysis, undertaken by the people
themselves, Peopld begin 10 understand the social reality through

a process of scli-inguiry and analysis, and through such under-

StanAdilne. esceive selt-nossibilities for chaneinge that ceality o

Conscientization leads to self-organization by the people as a
means of undertaking collective initiatives. Each action will be
followed by reflection and analysis generating a process of praxis
as a regular ongoing practice. These interactive elements .
were seen as the heart and soul of a patrticipatory process”
(Tilakaratna, 1985).

A Sri Lankan peasant summed it all up in these simple words: *“The

rust in our brains is now removed” (Tilakaratna, 1985).

THE INSTITUTIONAL FRAMEWORK

While discussion, analysis and reflection constitute the method-
ology of participation promotion in most of the initiatives considered
here, the institutional framework provides the vehicle for the practice
of participation. As might be expected, there is a great deal of
variation in the organizational arrangements devised by them to
conduct their work. However, one common characteristic they sharc
is that in all cases members are organized into base or primary
groups. Participatory development is inconceivable in the absence of
such groups. The process of conscientization presupposes the exis-
tence or creation of small groups with a homogeneous socio-econom-
ic background. Beyond that the organization of small farmers, rural
workers and urban poor in groups serves a number of crucial
functions. First, it provides a forum for dialogue, analysis and
reflection, thereby contributing to the capacity of the members (0
understand and find solutions to their problems. Secondly, member-
ship in a group reduces individual insecurity and dependence and
builds confidence. This is a vital function especially in societies
characterized by social oppression, economic polarization and status
hierarchies. Thirdly, the groups provide a mechanism for discussion,
choice and elaboration of social and economic activities to be
undertaken on an individual or joint basis. Fourthly, they constitute
appropriate structures for the launching, ownership, management
“and operation of some projects. Fifthly, the groups serve to increase
the effectiveness of government social and economic services by
acting as receiving mechanisms. Sixthly, the formation of groups
enables the poor to transform their individual weaknesses into
collective strength, thus enhancing their bargaining power vis-d-vis
other economic groups and exerting countervailing pressure against
local power structures,

The group structure of some of the initiatives discussed here
illustrates these points. In the GB, groups and the centre hold weekly
meetings for banking transactions as also for discussions on other
social and economic activities. Although the loan is given to the
individual and he or she has ultimate responsibility for it, it must be

approved by the group chief and the centre chief. The groups,
therefore, assume responsibility for its repayment. The choice of




activily financed by the loan is left to the individual and the group.
Group pressure plays an important role in ensuring the ncarly perfect
loan repayment record achieved by the bank. The group fund,
vonsisting of personal savings and group tax for emergency and social
sceutity purposes, is operated by the groups. Joint enterprises such as
shallow and deep tubwells, weaving and rice hullers are owned and
managed at the level of individual groups, collection of groups, or
centres. Construction, management and running of schools, commu-
nity halls and other social activitics would typically be organized at
the level of individual or groups of several centres.

In the SFDP, the group plays a key role in investment decisions.
The decisions on individual and joint loans are taken through group
discussion and conscnsus, and the group provides the guarantee for
the loan. The monthly meetings of the group also provide occasions
for discussion and approval of annual and longer-term plans for
social and economic activities.

In ORAP, the new emphasis is on base units comprising three to
five families, A few of the family units come together to form
production units. The activities to be undertaken emerge from
discussions within these groups. Some of the projects are of a family
nature such as cultivation and latrine and kitchen improvement, but
others involve larger units such as irrigation, grain mills, food storage
and community buildings. Mutual help and co-operation are orga-
nized through the family units or production groups. The Naam
groups in the Six-S form the nucleus of a myriad of activities such as
water catchment and storage schemes, reforestation, soil preserva-
tion, cereal banks, artisanal production and collective farming. They
also operate credit and savings societies, provide guarantees for
individual and collective loans, and organize a variety of welfare
schemes and social activitics. The peasant associations in ADRI
constitute the core of the movement. A number of family, communi-
ty and income-generating projects by peasant groups are gradually
transforming themselves into multipurpose co-operatives.

The village groups promoted by PIDA and by Sarilakas scek to
raise the living standards of their members through collective action
designed to improve wages, secure access to land, reduce the burden
of usury, and retain a larger share of surpluses through joint
purchase, climination of middlemen in marketing etc. In SEWA also
exertion of pressure through coilective power has been an important
clement in the benefits derived by its members. In addition to its
function as a tradc union of self-employed women workers, SEWA
has organized members in co-opceratives based on occupation. Social
insurance, wetfare and training programmes have also been orga-
nized.

While SEWA and WWF are exclusively women's organizations,
GB and SFDP have scparate groups for men and women, although
SFDP also has a few mixed groups. In the other initiatives, on the
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other hand, while there may be some separate groups for men and
women, the common pattern is to have mixed groups. This has
served to break down sterotypes of gender roles and has promoted
solidarity and co-operation between sexes and generations.

While participation of members in the activities of the organiza-
tion through base groups is a feature common to all these grass-roots
initiatives, there is a great deal of variation concerning higher-level
entities. Sarilakas and PIDA essentially act as promoters of s.elf-
reliant participatory organizations of the rural poor. The organiza-
tions thus formed may co-operate in a variety of ways, including joint
projects, exchange of visits, information etc. but so far no attempts
have been made to federate them into regional or national associa-
tions, although federations have emerged at municipality levels and
across villages in Sarilakas and PIDA respectively, The parent body
of the SFDP is the Agricultural Development Bank, which does not
have any representation from the small farmers in its pohc_y-makmg
organs. While the original intention was to encourage regional and
national associations of SFDPs, this has not materialized, although
individual groups co-operate in a variety of ways. Essentially, the
same remarks apply to the GB with the crucial difference that now 75
per cent of the paid-up share capital belongs to members and the 12-
member Board of Directors includes four persons, including (prefera-
bly) two women, elected by the borrower sharcholders.

The other organizations have ascending layers of bodies with
representatives chosen from lower-level entities. For instance, in
ADRI, the peasant groups come together into regional associations
which federate into a national organization. Likewise, the ORAP
organizational structure moves up from village groups to “umbrellas”™
to associations and the Advisory Board. WWF and SE.WA have
representative or general assemblies at the apex. The higher-level
bodies consist of representatives elected from the lower ones. Some
activities and services may be carried out at higher levels, for
example, the development centres in ORAP are operated at the level
of associations and the Solidarity Bank in ADRI is run at the apex as
are the savings and credit co-operatives run by SEWA and WWF,
Thus, in all these cases the organizational structure provides for
participation in decision-making by the rank-and-file members of the
movement,

Self-reliance and the role of outsiders

These initiatives have a diversity of origins. SFDP, PIDA and
Sarilakas originated as government programmes with the support of
international agencies. But PIDA and Sarilakas moved away from
their official links to convert themselves into development non-
governmental organizations. SFDP continues to be run as an ADB
project but the bank operates in an independent manner. Although
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GB was started as an experiment by an academic, it has been
converted into a bank with joint owncrship by the Government and
the borrowers. It is also run independently of the government
ministries. All the other initiatives originated with concerned profes-
sionals and social activists independently of official agencies. 1t is
noteworthy that the key figures in the initiation and consolidation of
these initiatives were nationals of these countries. This is an aspect of
self-reliance which already scts them off from the great majority of
development projects which are often conceived and designed by
outsiders.

A key characteristic of these initiatives, both in their establish-
ment and subsequent expansion, is the role played by development
workers variously described as social activists, change agents, facilita-
tors, group organizers, catalysts and animators.t The success of these
initiatives is in no small measure due to the approach and style of
work adopled by these development workers. They do not possess
any special technical skills but their human qualities are vital to the
success of their mission. These include a deep understanding of the
economy and society of the impoverished groups, compassion and
sympathy with their plight, ability to inspire trust and confidence and
to motivate and guide them, not in a paternalistic and authoritarian
way. but in a manner to enhance their confidence and self-reliance,
While many initiatives, such as for instance the GB, the SFDP and
SEWA, continue to rely on a core of professional and administrative
staff to run their activities, others such as PIDA and Sarilakas regard
their primary objective as being the stimulation of sclif-reliant
panicipatory organizations. The animators who perform this role are
expected to be gradually phased out, and internal cadres and
animators selected from within the village population to progressive-
Iy take over their functions. Likewise, it is the policy of WWF to have
members of that organization stcadily take over as group and area

organizers. It was noted earlier that Six-S increasingly relies on -

peasant-technicians and advanced groups to transmit knowledge and
innovations 1o other members and groups.

Scif-reliance has many other aspects and several of these are
illustrated by the experiences of the participatory initiatives dis-
cussed here. In some ways, the most important element is growing
control over cconomic resources and social environment resulting in
greater confidence and reduction in insecurity and dependence,
brought about on the one hand by the strength derived from
membership of a group and on the other by a steady increase in
individual intellectual, moral and technical capabilities. Indeed, it is
this aspect of their expericnce that is rcpeatedly emphasized by

members in discussions and cvaluations of the impact of the

inttiatives, Another dimension of self-reliance concerns the mobiliza-
Mon of Wubour and other fesources to launch income-gencrating

activities and infrastructural and service projects. This feature is
common to all initiatives but is central to the African experiences.

Provision of credit is the cornerstone of GB and SFDP but plays
a role of varying importance in other initiatives as well. It should be
noted here that in most cases funds are made available on a loan
basis to be repayable over a specified period and at commercial rates
of interest, although the rates are lower than those charged by private
money-lenders. It was noted earlier that in cases where a credit
programme is a major component of their activities such as SFDP,
GB, SEWA and WWF, the default rate is astonishingly low by any
standards. This is eloquent testimony to the self-reliance with which
these initiatives are undertaken. '

Furthermore, almost all initiatives have engendered other
schemes, which reinforces this self-reliance. The organization of
collective savings for consumption and production loans and for
emergeney purposes is a common element in all initiatives, The Six-
S, ADRI and ORAP have initiated various types of cereal banks to
enhance food security. Some groups in ADRI have started schemes
which represent the beginnings of a social security system. Similar
schemes covering childbirth, death, widowhood, etc., have been
launched by SEWA and WWF financed completely or partly by
members' contributions.

The high rates of saving and accumulation achieved by many
groups in these initiatives is further evidence of their self-reliant
approach. In GB, for instance, together with interest payments, group
fund and emergency fund, the members save a minimum of 25 per
cent of the income generated by the bank loans. If to this is added
savings for special projects and members' personal savings and
investmenl, the savings rate in many cases may well amount to 50 per
cent of the additional income. In an extremely poor community
where meeting subsistence needs is an everyday struggle, such rates of
saving can only be considered phenomenal.

Initiatives such as PIDA and Sarilakas push the concept of self-
reliance to extreme limits. PIDA regards its role as assistance in the
mobilization of efforts by the rural poor through animation work. 1t
does not provide any technical assistance, extension services, grants
or loans. The villagers themselves are expected to enhance their
incomes and production and social welfare through collective actions
of the type discussed earlier and through staking a claim for their
share of resources from the commercial banks and government social
and economie services. Even the animation and facilitation work
done by external animators is for a limited period to be taken over at
the earliest opportunity by internal cadres.

Most of the initiatives discussed here have been recipients of
assistance from national, multilaieral and bilateral sources. No

convenlional type of analysis has been undertaken of 1he effective-
ness of this assistance. Except for the two major credit programmes,
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the assistance received has been relatively modest. It has consistcd
for the most part of funds to start loan schemes, grants for (raining
programmes, financing of workshops and occasional grants for
equipient for production or infrastructural projects. No foreign
experts have becn attached to these movements nor have they
benctited from technical co-opcration and consultancy miissions.
These initiatives thus reprcsent truly authentic indigenous attempts
at self~refliant development at the grass-roots level.

Partlclpatory Initiatives as economic enterprises

‘[he initiatives we have been considering cannot be looked at as
conventional development projects. They respond to the nultifarious
needs of their members. Efforts to improve the living standards of the
members are certainly at the core of their concerns and often provide
the molivation for the creation of the movement but both the leaders
and the participants also stress objectives that go beyond material
achievements. In this section, we discuss some economic aspects—
leaving for later sections the social and political dimensions of the
work of participatory initiatives. The pattern of economic activities
undeniaken by them has already been discussed. The intention here is
to aralyse bricfly the nature of these activities and to make a rough
assessment of their economic impact.

ECONOMIC BENEFITS TO MEMBERS

Provision of credit to individual members or to groups, directly
or indirectly, plays an important role in all initiatives. Credit
facilitates the purchase of stock in trade, raw materials, equipment,
tools and agricultural inputs. Especially in densely populated poor
countries, capital is an extremcly scarce factor of production and
carrics high potential retuens. Its value is further enhanced to the
poor as institutional credit is largely unavailable to them and they
must rely for urgent necds on money-lenders who impose 5 to 15
times the rates charged by commercial banks. The provision of credit
rthus contributes to increases in the incomes of the members by
financing a higher turnover of their stock, improvements in tools and
cquipment. access (0 raw malcrials and inputs, and by the substitu-
tion of institutional loans for money-lenders’ loans.

While dctailed evaluation of economic activities of othcr initia-
tives is not available to the author, scvcral surveys have attempted to
quantify the cconomic impact of the credit programme of the GB and
SFDP. Thcre is naturally a good deal of variation in rcturns on
individual activitics but averall the investment programme financed
by loans generated rates of rcturn in the region of 30 to 40 per cent.
Apart from the factors mentioncd carlier, the contributory factors in
the GB have been that the activities undertaken are familiar to
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members; the skills and technologies are known and are relatively
simple; the clients are not dependent, except in a few cases, on
extension services or inputs from the Government. Furthermore, the
participants themselves select the activities for which they seek loans.
It may be assumed that they select activities they are confident of
carrying out successfully. Group dynamics, emulation, competition
and peer pressure are additional factors which have played a positive
role in all initiatives of the type considered here.

_ Similar factors have been at work in the SFDP with the
additional point that high yields in its projects have been possible in
part because the credit programme has brought within reach of small
and marginal farmers the Green Revolution package of improved
seeds, irrigation and fertilizers. Impressive income gains to women
vendors, hawkers and home-based workers in SEWA and WWF have
also been made possible essentially through access to credit, As
indicated earlier, the mere substitution of institutional credit for that
of money-lenders—even disregarding higher turnover, better prices
and improved technology—is a source of substantial gains in income.
Rough estimates made for SFDP members showed that income gains
from this source alone equalled those brought about by increased
production.

Another way in which these initiatives have helped increase
incomes, production and employment is through the pooling of
labour and other resources under collective projects such as irrigation
and water catchment schemes, soil conservation, reforestation,
construction of access roads, cultivation of common plots, mutual
help in ploughing and harvesting, food storage, cereal banks,
transport, marketing and joint purchase of agricultural-inputs. The
list of such efforts is long and impressive. In Africa especially,
activities of this nature have contributed to stability and increases in
income and production, reduction of food insecurity and generation
of fuller employment through the breaking of infrastructural bottle-
necks, overcoming of labour shortages and introduction of improved
techniques. Co-operation in pooling resources facilitated by institu-
tional innovations inspired by traditional practices has been at the
heart of gains achieved through these initiatives.

The third and related source of gains has accrued from the
exertion of collective pressure and power to secure higher wages for
jobs and contract work, enforcement of land and tenancy reform,
fishing and forestry rights, implementation of the provisions of
labour legislation, improved prices for raw materials and for
proccssed foods. These gains have been the result of stronger
bargaining and countervailing power, as well as of institutional
rcforms such as service and production co-operatives, collective
funds, credit and thrift societies, and consumer stores. These aspects
have been especially important in the work of PIDA, Sarilakas, WWF
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.nd SEWA. This is a reflection of deep-seated social cleavages and
ceonomic polarization prevalent in many Asian countries.

Finally. some of these initiatives, especially in South Asia, have
_ontributed to increased incomes through reduction of excessive
 vpenditure on ceremonial occasions. These include dowries, birth
and death ceremonies, and festivities of various kinds. Group
(iscussions, solidarity and demonstration provide the necessary
support for members to make the radical break from ancient
practices. The gains accrue not only from direct reductions in
capenditure but, even more importantly, from the savings in
servicing of loans incurred by poor people at exorbitant interest rates
from.money-lenders and landlords, a debt trap from which they are
unlikely to escape during their lifetime. Although no precise esti-
mates are available of gains to disposable income from these sources,
the rough estimates 1 made for SFDP members show that, even
disregarding the interest charged by money-lenders, the average
annual reduction in ceremonial expenditures was equivalent to 600
to 700 rupecs—somewhat morc than the gains realized from
increascs in income owing 1o production loans.

WIDER ECONOMIC IMPACT OF INITIATIVES

The final theme under this heading concerns the wider economic
impact of the initiatives. It is possible for a programme (o confer
significant socio-economic bencfits on its members while simulta-
ncously generating strong negative efforts on other scgments of the
socicty. Likewise a project with a mediocre rating in terms of the
direet impact on intended bencficiaries may nevertheless generate
beneficial indirect and side effects for the poor. All the initiatives
considered here are doubly blessed: they bring significant social and
cconomic benefits to members, while simultaneously generating
positive spill-over effects on the poorer segments of these societies.
These wider economic effects may be considered undcr three
headings: “macro-economic” impact of project activities, assistance
given by members to the fellow poor in their area or *‘technical co-
operation at the grass-roots level” and the impact on national
programmes and policies.

Although in aggregate terms most of these programmcs arc of
negligible importance, they cxercise significant influcnce at the local
and regional levels. The macro-economic effects may cxtend to
markets for labour, credit and goods and services. As far as the labour
markcts are concerned, the impact of activitics undertaken under
most_initiatives is to intensify the utilization of family labour and

shift the labour allocation from wage to self-employment. This may

be the result of more intensive cultivation, non-farming activitics,
aveess 10 land. work on infrastructural projects and participation in
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for labour goes up, the supply of wage labour goes down. Other things
being equal, this should contribute to an increase in wages for the
poor and the unskilled. This indeed seems to have happened in the
areas in which SFDP, GB, WWF and SEWA have been active,

Many of the activities jaunched under these initiatives result in
the diversion of bank credit to the rural poor, the creation of new
credit and savings schemes and the substitution of institutional credit
for money-lenders’ credit. Thus, by increasing the supply of institu-
tional credit and reducing the demand for money-lenders’ loans,
these initiatives exercise a downward pressure on the terms for non-
institutional credit. Since the rural and urban poor are the main
clients and victims of credit from money-lenders, traders and
landlords, this must be counted among the more important benefits
to non-members gencrated by these initiatives.

Productive activities associated with these initiatives result in
increased output and marketing of goods and services consumed by
the poverty groups in rural and urban areas. These include such
things as rice, maize, vegetables, fruits, meat, milk, eggs, cloth,
household utensils, bamboo products, baskets, simple agricultural
tools and services such as transport, storage, marketing and shopping.
Typically, these are the goods and services of mass consumption and
figure prominently in the expenditure patterns of the poor. Although
the rise in the incomes of the members results in increased
consumption of many of these goods and services, the net effect for
most goods is to increase their availability. This in turn, by keeping
the relative prices of such commodities lower than they might
otherwise be, contributes to an increase in the real incomes of the
poorer segments of the society.

The benefits from these initiatives also spread to other poor
people through assistance rendered to them by members in a variety
of ways. The pioneer groups must be looked upon as constituting a
social vanguard whose impact radiates through the neighbouring
communities. The members assist the fellow poor to form their own
groups. This may happen at the initiative of the members of the
established groups or at the request of the non-members who
spontaneously wish to emulate their efforts. It is possible to quote
instances from all the initiatives discussed here of the pioneer groups
and animators being besicged by requests from others in the same or
ncighbouring villages for help in starting similar activities. This is
perhaps the most important explanation of the rapid expansion of the
membership of many of these organizations. Even where the entire
set of activities is not replicated, some aspects of their valuable
experiences are quickly disseminated to the neighbouring communi-
ties. Indeed the “bush telegraph”™ is the most effective vehicle of

transmission of new ideas, techniques and practices among the
peasantry and rural workers. To give some examples, SFDP members

helped others with group formation. initiation of social activities and

. H .\‘ . ‘ H H
o eaumuntty nroiccte credit and technical advice In Khonact aned

should have had so little impact on official develonment thinking and




community projects. credit and technical advice. In Khopasi and
Jyamire villages, community irrigation projects were started at the
initiative of the SFDP groups but non-members in the catchment
arca were invited to participate in the scheme through donation of
labour and cash. The example of betel and coir yarn producers in
cstablishing new marketing channels was swiftly followed by several
neighbouring villages.

Likewise, the pioneering efforts of Six-S, ORAP and ADRI have
spread rapidly to other paris of the country through demonstration
effect and emulation. For example, the Groupement Naam de
Somiuga in Burkina Faso helped set up 11 groups in six other
villages. For their part, 42 villages assisted this group in the
construction of a dam, Six-S has developed original methods for the
transmission of skills through peasant-technicians who are paid by
the organization to train other members and groups in new technolo-
givs, social innovations and management techniques. The principal
vehicle for this is chantiers-écoles (training camps) organized on a
regular basis during the dry season at the request of the groups. These
range lrom soil conservation techniques (o management of maize
mills, from water pump maintenance to fenced livestock, and from
cercal banks to nutritional centres. Each group assumes the responsi-
bility of passing its special skills to others.

The impact of these initiatives is spreading farther afield. Six-S is
already operating in four Sahelian countries and plans are afoot to
extend its activities to the Niger and Chad. WWF is working in three
States in southern India. Sister organizations to SEWA have been set
up in about 10 other Indian cities such as Bhopal, Dethi, Lucknow,
Mithila and Bhagalpur. Many international seminars, study tours and
workshops have been organized around these initiatives. The South
West Africa People’s Organization (SWAPQO) cadres have visited
ORAP, the GB has attracted visitors from several Asian and African
countries and has given tcchnical assistance for the organization of
credit programmes for the rural poor in Malaysia, Sri Lanka and
Malawi. Perhaps the most dramatic example of the international
impact of these initiatives is the role played by the managing director
of the Grameen Bank in establishing small-scale credit schemes for
the urban poor in Chicago and Arkansas, the latter at the request of
the Governor ol the State. That the leader of a credit programme for
the impoverished masses of onc of the poorest countries in the world
should be advising on establishing similar programmes in the
metropolis of one of the richest vountries in the world is indced a
paradox of extraordinary proportions.

Each of these initiatives contains valuable lessons for official
devclopment programmes, projects and policies. 11 is one of the
tragedies of the development cfforts in our countrics that these
creative and original efforts at self-reliant development through
mobilization of the limited resources of the impoverished groups
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should have had so little impact on official development thinking and
practice, at both the national and international levels. Fortunately,
there are glimmers of hope. By way of example, we may mention that
in Nepal the basic concept of credit for the rural poor based on group
guarantee has been extended by the ADB/N to other villages where
the SFDP is not operating. Likewise, many elements of the SFDP—
formalion of groups, channelling of credit for individual and group
activities through the group, investment decisions by the groups—
have been partially incorporated in several integrated rural develop-
ment projects in the country. Several women's programmes have also
drawn upon the experience gained in the SFDP. Its existence has
enhanced the effectiveness of some support services and has put
pressure on other institutions such as co-operatives and the Agricul-
tural Inputs Corporation to improve their performance.

As another example, we may mention the success achieved by
SEWA in projecting the problems of poor self-employed women at
the national level. The efforts of the organization have had some
impact on thinking and action concerning self-employed workers.
After prolonged pressure from SEWA, the Gujarat Government set
up the Unorganized Labour Board in 1980. The National Planning
Commission added a chapter on the self-employed in the Sixth Five-
Year Plan and the Prime Minister has set up a Commission on Self-
employed Women, which appropriately is chaired by the originator
and leader of SEWA,

Participatory Inltiatives as agencies of social reform

The preceding sections have already touched on the role played
by the participatory initiatives as instruments of social change. We
discuss here four aspects of social progress: provision of social
services and cultural amenities, change in family relations, emancipa-
tion of women and reform of antiquated and harmful customs and
practices. Unlike many other development projects, the initiatives
discussed here have integrated social and economic activities in their
programmes. In this respect as in others, the leaders and organizers of
these associations have simply followed the wishes of their members.
ORAP, Six-S and ADRI have a wide range of social and cultural
activities such as literacy, schools, nutrition, child care, help for the
aged and the handicapped, village clinics, personal hygiene, music
and dances. WWF organizes literacy classes, night schools for
working children, family planning and nutrition education. SEWA
has pioneered social assistance and welfare schemes for maternity,
death, widowhood etc. The social activities of the GB comprise
sanitation, health care, nutrition, education and family planning. The
petformance of the SFDP members has been superior to those of
their neighbours in terms of literacy, education, family planning,
sanitation and access to health services. It should be remembered
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that. except perhaps for SFDP. the bulk of these social services is
organized by the members themselves with contributions in cash and
kind.

The second aspect relates to the effect on family solidarity. As
mentioned earlier, it is a collective of three to five families that
contributes the base units for many ORAP activities. The involve-
ment of all members of the family in projects of direct benefit to
them serves to promote family unity and harmony. In Six-S, the
(raditional Naam groups have brought together the old and the
voung, thus reducing generational tensions and promoting harmony
among members of different age groups.

. All the initiatives provide for full participation by women in all
their activities either in mixed or in their own groups. This is leading
1o slow but profound changes in the social status and cconomic
position of women, especially in South Asia. Membership in SEWA
and WWF has given women, long subjected to subordination and
oppression, a new sensc of pride, dignity, personal worth and
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cconomic independence. All the South Asian initiatives have enabled
women to increase their incomes and acquire some organizational
and management skills in planning and implementing group activi-
tics. In many households, the participation of women in income-
gencrating activities has created a new division of labour and a new
pattern of relationships. In some of the houscholds with women
members of the GB, it was found that the male members had begun
to perform some of the tasks traditionally done by women, for
examiple, looking after the children. It was also noted that the
cconomic activities undertaken by women in turn crcated new
opportunities for male members of the family. The women may. for
instance. husk rice, make bamboo and cane products, or look after
milch cows, while the hushands complement the household economy
by buying raw materials, selling processed rice, handicrafts, milk or
meat. This has enhanced women's economic indepcndence and social
slatus within the extended family. The husbands and other male
members in the household have accepted the new situation willingly
and, in some cases, even enthusiastically.

Finally, participation in these organizations is leading to a
reform of ancient but antiquated customs and practices. Reference
was made carlier to the role played by these organizations in reducing
burdensome ceremonial expenditures. More impressive is the pro-
gress being made by the initiatives in South Asia in combating the
age-uld practice of dowry and child marriages, in caste and ethnic
prejudice and discrimination. There is also evidence of decline in
drunkenness, gambling, crime, wife-beating and similar types of anti-
social behaviour. All this casts an interesting light on the determi-

pants of social attitudel and behaviour. It may be noted that

- povernment policies and programmes in many countrics have long
cought Lo bring about preciscely this type of change but without much
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apparcnt success. The experience of these initiatives shows that once
the people are organized in voluntary, co-operative groups and are
given the necessary motivation, they decide on their own to carry
through social changes of far-reaching significance.

Participatory initiatives as schools of democracy

Grass-roots participatory organizations may be regarded as
foundations of a democratic society. They promote the democratic
cause in at least three ways. First, a representative and pluralistic
democracy presupposes that all major social and economic groups in
the country have a voice and a role in shaping national policies. For
this to be possible, such groups should be able to articulate and press
their views on vital issues of concern to them. Typically, in most poor
countries, and in many rich ones for that matter, the weaker and
more impoverished groups represented by the landless and marginal
farmers in rural areas and the unemployed, casually employed and
the poor self-employed in urban areas, have little voice and a limited
role in influencing government policies on social and economic
matters. Given their individual weaknesses, they can exercise pres-
sure and influence only by forming their own organizations.

None of the initiatives considered here has articulated its role in
political terms. But it is clear that in practice some at least have come
close to representing the interests of their groups in the political and
economic processes of their countries. SEWA and WWF have served
as pressure groups in the struggle against certain vested interests that
have opposed the reforms proposed by them. They have also sought
to influence legislation on matters of interest to their members qnd
have deployed their strength in relation to burcaucracy and political
parties to promote the interests of their members. Likewise, Sarilakas
and PIDA have enabled poor peasants, landless workers and
fishermen to exercise their collective strength to enforce !egislation.
renegotiate contracts and generally enhance their bargaining power.

In some cases the members of these organizations are beginning
to play a more direct political role. In Nepal, for instance, it is rare
for the small farmers, tenants and sharecroppers to hold offices in co-
operatives and ward panchayat (local government) bodies. It is,
however, a common sight now in all project areas for SFDP members
to participate in such organizations at the village level. To give just
one example, in Khopasi, 32 SFDP participants served as ward
members, 19 as panchayat members and 3 as members o_f the
executive committee of co-operatives out of a total of 9. Likewise, in
areas where the GB has opened its branches, there has been a
perceptible increase in the influence and power exerted by its
members in village affairs,

The second way in which these initiatives serve the democratic
cause is simply by providing an example of an embryonic democracy
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at wurk. In the section on the institutional framework of grass-roots
initiatives, it was noted that base groups constitute the core of their
urganizations. These groups are generally run in an open democratic
manner. The style of work is through discussions and dialogue and
decision is reached through consensus. Some of the groups have
devised original solutions to the problems faced by organizations as
democratic entities at all levels, namely, those of accountability of
leadership, prevention of concentration of power in the hands of
office-holders and active participation by all members in the
management of group activitics. The betel produccrs, for instance,
decided to limit the size of thecir mcmbcership to ensurc that all
micmbers participate actively in and effectively control the cconomic
activitics of the group. The requests for additional membership were
handled by assisting them to form new groups of their own. The
insistence on keeping the members of the group to a manageable size
is also characteristic of other initiatives. The Six-S and ADRI! groups
seck (o prevent perpetuation of hierarchical division of labour by
rotaling the tasks among members, Office-bearers are chosen by
election for limited periods. Some groups-elect a different person to
preside at each meeting. These organizations, therefore, promote the
habit of group discussion, consultation, planning and implementa-
tion of group activities, and resolution of conflict through debate—
qualities that constitute the foundations of a participatory democra-
cy.

Thirdly, the grass-roots initiatives aid the democratic processes
in poor countries by developing the intellectval, moral, managerial
and technical capabilities of their members. This aspect has been
discussed at length above. Suffice it to say here that in the last
analysis it is these human capabilities that arc the ultimate determi-
nants of the vitality and creativity of a truly democratic society.

Conclusions

In this paper we have attempted to analyse the significance,
processes and characteristics of participatory development through
an examination of the expericnces of a few grass-roots initiatives in
Asian and African countries. In this concluding section we touch on

the strengths and limitations of participalory grass-roots initiatives as

models of development. But before addressing the issue, it is
necessary to makc some qualifying remarks on the initiatives
analysed in this paper.

The analysis presented here has been ncccssarily selective,
highlighting distinctive features and notable achicvements of nine
panicipatory initiatives, As such it has undoubledly given an
optimistic. perhaps idealidtic. picture of the functioning of such
initiatives. It is necessary to emphasize first that the initiatives
vonsidered here are among the most successful of numerous similar
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cfforts under way in third world countries. Secondly, there is a great
deal of variation in the quality of pcrformance between and within
the different units of the initiatives discussed here. Thirdly, the
account presented above has not discussed the many difficulties,
setbacks and frustrations suffered by these initiatives. It is necessary
to point out that these movements had to overcome a wide variety of
problems at some stage or another and continue to face difficulties of
organization, finance, know-how, staff and opposition or indifference
from certain vested interests.

Despite these difficulties, the grass-roots initiatives considered
here have achieved a wide measure of success. It may be useful to
summarize what appear (o have been the major contributory factors
to their success. There are three elements in the participatory
character of these initiatives which probably have contributed
strongly to their good performance: work in the preparatory phase
prior to initiation of activities, an institutional framework that allows
for an assertion of members’ priorities in the unfolding of the
activities undertaken and the formation of groups as a basic unit in
the organization. These features in turn owe much to the approach
and human qualities of the leaders of these movements and their
band of dedicated development workers.

Relatively quick positive results in terms of the satisfaction of
the psychological and material needs of the members have been
important in sustaining interest and commitment. The material
achievements in the Asian initiatives flowed in large measure from
the provision of credit and the wresting of a larger share of surpluses
through enhanced bargaining power and co-operative activities, and
in African experiences from co-operation in the mobilization of
internal resources and attraction of outside funds for production
diversification, infrastructural development and technological inno-
vations. The organizational framework adopted facilitates the mobili-
zation of labour and other resources, the institution of schemes for
collective savings and social security, and the provision of social and
economiic services. At the same time, it allows for the initiation of
activities of different sizes and with different modes of production
and systems of management. Finally, these experiences demonstrate
that a pattern of development rooted in grass-roots participatory
organizations, while giving full play to individual and group initia-
tives, promotes a relatively egalitarian distribution of incomes and
access o common services and facilities.

Despite its promising potential, the participatory approach to
development has made little headway in official programmes and
policies at the national or international levels. Even among the non-
governmental initiatives, the success rate is relatively low. A full
discussion of this apparent paradox cannot be undertaken here, but
some of the relevant considerations may be noted. In the first place,
the participatory approach to development is relatively new and few
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i the “development establishment™ have proper knowledge or full
anderstanding of it. Secondly, as noted previously, many apparently
participatory programmes pravidc little more than token representa-
tion of the beneficiaries and thus fail to arouse their interest or
commitment. Thirdly, the participatory approach, especially in its
cmpowerment  version, tends to be mistakenly equated by the
Juminant groups with subversive or revolutionary doctrine. As such,
many participatory initiatives have to contend with hostility, harass-
ment and attempts at suppression. Certainly, relatively few attract
rosourees of the type and amount reserved for more conventional
development projects.

There are some additional difficulties which are perhaps inher-
“nt in a participatory approach. The pace and pattern of activities
may cvolve slowly and haltingly and in directions different from
those envisaged initially. The initiatives are often of a limited size
and dependent for their success on the leadership of an exceptional
person and a small band of dedicated social activists. It is, therefore,
difticult to replicate them on a nation-wide basis. Furthermore, while
successful in handling simple operations, they lose their cffectiveness
when confronted with farge-scale complex activities. Their expansion
bevond a certain size is likely to provoke the antagonism of more
powerful forces. There is some validity in these charges but the
eaperience of some of the initiatives has refuted a few of them. It
would, however, require a scparate paper to do full justice to these
15SUCS.

Notes

' This anticle represents an effort to introduce to a wider audience a little known
but particularly interesting and promising approach to development. It is based largely
en the work 1initiated in 1LO on participatory organizations of the rural poor (PORP),
co-ordinated by Anisur Rahman. 1 acknowledge my debt to him and to collcagues who
partivipated in the PORP programme, as also 10 numerous but anonymous peasants
and landless workers, both men and women, leaders of peasant groups and of
participatory initiatives, social aclivists and sympathetic officials who have deepened
my understanding of the social reality of the impoverished masses in rural arcas of the
third wuild. For comments on an earlier drafi, | am grateful to Mohiuddin Alamgir,
Ortlando Fals Borda, Philippe Egger, Keith Griffin, Albert Hirschman, John Knight,
Peter Oukley. Anisur Rahman, Amartya Sen and Fredj Stambouli. 1 alone am
tesponsible for the views expressed here.

At Jeast one author has made the brave effort to explore the implications of
partivipatory development at all these ditferent levels (sec Gran, 19813).

*Among numerous treatments of this subject, three may be mentioned here: Dag
Hammanshjold Foundation (1975), Sen (1983) and Wahidul and others (1977).

14 more restricted definition but along similar lines has been given by Sen (1983):
“ihe provess of economic deyelopment can be seen as a process of expanding the

x‘dpa\:\\‘l\lcﬁ ol people”” N

Vor an extended discussion of the role o >al ins ons in developmend
s
) £ local institution ! 1 ent

¢The classic work on conscientization is Freire (1972); see also Rahman (1985)
and Fals Borda (1985).

Sawadogo and Ouedraogo (1987) described this approach in these words: “C'est
ainsi que nous animons les groupes-<cibles en fonction de ce qu'ils sont, de ce qu'ils
savent, de ce qu'ils vivent, de ce qu'ils savent faire, et de cec qu'ils veulent.

$The issue of sell-reliance in relation to animators is addressed in Tilakaratna
(1987).

*These have been summarized in my evaluations of GB (Ghai, 1984a) and SFDP
(Ghai, 1984b). All subsequent information on these initiatives is taken from these

sources.
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IV - SUPPORTING DEMOCRATIC DEVELOPMENT:
AVAILABLE INSTRUMENTS AND CHANNELS




extérieures )
Nous sommes ici pour inaugurer un centre, mais aussi pour

célébrer une cause et réaffirmer un engagement. Cet engagement
conaiste & défendre et A& promouvoir les droits de la personne
ainsi que la démocratie dans le monde entier, Cette cause, c'est
la création d'un monde o la justice et le respect des droits de
la personne régnent partout. Cette cause et cet engagement sont
au coeur de la politique étrangére du Canada. 1Ils sont tous deux
enracinés dans les traditions et les valeurs des notrs pays.

En ce début d'une décennie qui marque la fin d'un siidcle,
jamais nous n'avons eu autant de raisons d'espérer que le respect
des droits de la personne dans le monde entier deviendra de plus
en plus 1a régle et de moins en moins 1l'exception., Jamals autant
de sociétés ne se sont converties A la démocratie ou y sont

revenues,

Nous devons toutefols éviter de nous reposer sur nos
lauriers, car le processus est & peina engagé. Dans certains
pays, les vieux murs ont étéd abattus, mais de nouvelles
structures restent & bitir. Dans ces pays, 1'ordre est fragile
et 1'avenir reste incertain. Par allleurs, dans de nombreuses
parties du monde, les barridres demecurent. Des barriéres
élevées par 1'esprit et par le pouvoir. Des barrisres qui
privent les peuples de leurs droits et les empichent de
prospérer. Des barridres qui entravent le développement et
confinent les membres de couches entidres de la socidté A des
exigstences incomplétes et mindes par la pauvreté. S{i nous avons
gagné certaines batailles, 11 nous en reste beaucoup d’autres 4

livrer.

Pour gagner ces batailles, il faudra mener une action fondde
sur une attitude qui considiére les droits de la personne non pas
comme un luxe mais comme un aspect intrinsédque de la condition
huraine. Une attitude qui voit non pas une opposition mais une
complénentarité entre développement et démocratie, entre sécurité
et droits de la personne, entrs stablilité et justice.

Depuis un an, cette nouvelle attitude apparait tris
nettement en Europe, ol en quelques mois, une structure dont nous .
craignions qu'elle ne soit permanente s'est effondrée, grice & un )
triomphe de l'esprit humain qui nous a sidérés. Ce triomphe
marque la fin d'un vieux systése et le début d'un autre.
Toutefois, ce nNouveau systéme n'a pas encore pris forme, et
détruire est plus facile que construire. La démocratie et les
droits de la personne se sont vu donner une chance en Europe de
1'Est. 11 appartient aux peuples de ces pays - et {1 nous
appartient - de ne pas la lalsser passer.

. 2 ° o
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Les peuples de 1‘Europe de 1°'Est n'ont pas rejetd le
coamunisme parce qu'ils le jugeaient illogique ou {immoral. Ils
1'ont rejeté parce qu‘il ne fonctionnait pas et ne resplissait
pas ses promesses. Il las privait de nourriture tant pour le
corps que pour l'esprit. L'effondrement du communisme représents
1a victoire non pas d'une idéologie mais du sens commun.

Cette attitude est partout en évidence. En Asie, en
Amérique latine et en Afrigue, des gouvernements et des peuples
courageux épousent la cause de la déwocratie parce qu'ils savent
que le systdme qu'ils ont ne fonctionne pas et ne remplit pas ses
pronesses. Ils se rendent compte gque les systimes qui suppriment
les socidtds tinissent par s'autodétruire, que les systimes qui
empdchent un peuple de prospérer sont vouds & la pauvretéd, que
les systémes qui bafouent les droits de la psrsonne au nom de la
paix sociale sont des systdmes ob la paix n'est qu'une tréve.

Las droits de la personne at la démocratie ne triospheront
jamais s'ils sont considérés comme un luxe ou CORme un dnn?cr.
I1s doivent étre tenus pour les fondements d'une socidété viable,
stable et prospédre. Cette perception se répand de plus en plus
ot contribuera de fagon sssentielle au triomphe de notre cause.

Que pouvons-nous faire pour encourager cette attitude et
promouvoir ces concepts & l'étranger ?

Premidrement, nous devons absolumant dviter d'imposer nos
moddles & ces sociétés, plége dans lequel i1 est facile de
tomber. Il n'existe aucun moddle de démocratie, aucun guide des
droits de la personne. La démocratie et les droits de la
personne ne peuvent pas plus 4tre imposés de 1'extérieur qutils
ne peuvent étre lmposés d'en haut. les systdmes politiques
évoluent de l'intérieur. Ils doivent tenir compte des
traditions, de l'histoire et de la dynallgun des socidtés qu'ils
régissent, sans quoi ils ne peuvent fonctionnar et ne durent pas.

Deuxidmement, nous devons éviter de nous croire supérieurs,
attitude A la fois arrogante et déplacée. Nos rdalisationa, qui
sont importantes, nous les devons autant & la rovidence qu’d
notre volonté, & la fagon dont nous avons su tirer parti de la
rare prospérité inhérente au Canada. En outre, nos réalisations
sont dans de nombreux cas récentes et incomplétes.

I1 & fallu attendre 1940 pour que les femmas de toutes les
provinces du Canada puissent voter aux dlections provinciales.
Les Canadiens autochtones ~ femmes et hommes - ont été privés du
droit de vota jusqu'en 1960, année ou M. Diefenbaker a modifié la
loi électorale.

De nombreux droits demeurent inexercéds, incomplets. Les
fléaux de la pauvreté, de l’analphabdtisme, de la violence faite
aux femnes, des préjugés et de 1'intolérancoe, de la hajine et de

4

1a propagande sont des phénouénes qui ne s'arxdtent pas A 1a
frontidre entre le Nord et le Sud. 11s sont désagréablement

présents au Canada.

Notre propre démocratie exige des soins constants, comne 1°'a
amplement démontrd 1'impasse constitutionnelle du printemps
dernier et comme en témoigne le fait qu'd de nombreux dégards, nos
institutions ont cessé de représenter notre société. Dans
certains cas, elles sont devenues des caricatures: je pense non
seulement aux comportesents indignes auxquels nous ass stons au
Sénat, mais ausai & 1¢*incivilité croissante qui régne au
Parlement et au fait gue dans leurs déclarations, jes hommes
publice canadiens dénigrent de plus en plus leurs concitoyens
avec une regrettable désinvolture. Ces {mperfections ne
devralent pas nous condamner & 1'inaction. Elles prouvent
simplement que nous avons une tiche & accomplir au pays comse &

1tétranger.

Troisitmement, nous devons dtre préts & passer aux actes.
Les sociétés qui se développent - tant politiquement
qu'économiquement ~ n'ont pas besoin de meneurs de claque. Elles
ont besoin d'amis compréhensifs, des gens qui leur tendent la
main au lieu de leur tourner le dos, des pays qui sont préts &
les aider A mettre en pratique ce que nous préchons depuls
longtenps.

Les sociétds qui ne sont pas démocratiques ont peu de
chances de se développer. D'autre part, trop de soclétés
sous-développées ont peu de chances d'accdder A 1a démocratie.

Oon n'établit pas une véritable démocratie en créant des
assemblées, en achetant des votes ou en élaborant des lois
grandioses. La démocratie et les droits de la personne exigent
des fondements de foi et de développement. Nous ne pouvons
exiger la démocratie tout en refusant d'alder au développement.
En apprenant aux gens A lire, on combat 1'analphabétisme, mais on
peut aussi aider A dtablir la démocratie. En aidant les tonn A
étre productifs, on combat 1a pauvreté, salis on peut auss
favoriser la protection d'autrss droits de la personne. Une aide
au développement efficace contribue beaucoup plus & promouvoir la
démocratie et les droits de la personne gque tout sermon ou toute
remontrance servie par 1'Cuest ou le Nord.

Quatriémement, nous devons étre patients et compréhensifts.
Nous ne pouvons pas exiger des autres pays qu'ils instaurent du
jour au lendemain la démocratie ni un respect impeccable des
droits de la personne alors que nous Ne hous somnas jamals imposé
une telle diligence. Wous devons étre conscients quae nos
politiques d'adaptation structurslle, si elles sont mal
appliquées, peuvent elles-nénes miner les fondements de la
ddmocratie et de la stabilité sociale. Les politiques
d'adaptation structurells sont essentielles & une croissance non
inflationniste et & un développement durable. Toutefols, i1 faut
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les dlaborer de facon & préserver les fondements sociaux
nécessalres & la croissance.

Cinquidmenent, nous devons examiner sans détour la question
des liens que nous dtablissons entre 1'aide au développement et
le comportement des gouvernements des pays concernds. Nous
devons reconnaitre ici qu'il n'y a pas de choix faciles. Nous
pouvons détester certains rédgimes et abhorrer certains
gouvernements. Toutefois, 11 ne faudrait pas punir des peuples
pour des rdgimes qu'ils n'appuient pas, des réginmes qui les
punissent déjAd. Par ailleurs, ces régimes devraient savoir que
notre toldrance a des limites et qu'il existe des rigles
auxquelles nous ne dérogerons pas.

Je crois que 1'aide canadienne au développement témoigne de
Cette facon de penser. Nous tenons compte du dossier d'un pays
en matidre de droits de la personne lorsqu'il s‘'agit de
déterminer quelle quantité et quel type d'aide 1ui accorder.
Toutefois, nous ne demandons pas des miracles. Nous ne nous
attendons pas & ce qu'une sociétéd qui a été un enfer Jusqu'ici
devienne un paradise du jour au lendemain, Nous cherchons donc
des signes d'amélioration et réexaminons la situation &
intervalles réquliers.

De mime, au lieu de couper 1'aide complitement, nous
décidons souvent de modifier le type d'assistance fournie.
Lorsqu®un régime en arrive & violer systématiquement les droits
de 1a personne, nous pouvons cesser de traiter avec ce régime.
Toutefois, nous ne cessons pas de traiter avec la population du
pays tant que nous pouvons 1'atteindre. Nous évitons de la faire
souffrir plus qu'elle ne souffre déj4. Aussi passons-nous par
les ONG (Organisations non gouvernementales), les Eglises ot les
organisations locales lorsque cela est poseible pour faire
parvenir 1‘'assistance & la population sans aider ces
gouvernements. Je ne prétends pas que cette facon de procédder
soit toujours efficace A cent pour cent ou que les choix soient
faciles. Je crois toutefois qu'il s'agit de la seule ligne de
conduite & suivre,

Sixiémement, nous devons fournir les outils et les
compétences nécessaires au bon fonctionnement de la démocratie
ainei qu'au respect des droits de la personne. Il peut s'agir
d'observateurs chargés de surveiller les dlections, d'experts
constitutionnels, de spécialistes des droits de la personne, de
boites de scrutin et d'ouvrages. Nous pouvons menar cette action
bilatéralement ou multilatéralement.

Sur le plan bilatéral, cette annde seulament, le Canada a
aidé & la tenue d'élections en Roumanie, en Bulgarie et en
Tchécoslovaquie. Nous aidons le Bénin & instaurer 1a démocratie.
Nous collaborons avec }'ONU en envoyant des observateurs et des
agents de la GRC en Namibie. Nous offrons nos compétences en

tutionnelle tant aux Noirs qu'aux Blancs en Afrique
;:t;:;? cggzsiavgél envoyé des observateurs aux dlections en
Malaisie par 1'intermédiaire du Commonwvealth, nou; a:on-
participé aux efforts de 1'OFA (organisation des Eta .llaboron-
américains) et des Nations Unies au Nicaragua, nous :o 1aborone
avec ces organisations & Haiti et nous sommes préts -;od r
& établir la démocratie au Sahara occidental et au Ca ge.

Sur le plan multilatéral, ?oul nous o-gzozz?: & promouvoir

démocratie et des droits de la personne
;?orqanlsatlonl régionales qui peuvent contribuer be:uco:p .ondo
créer un climat de confiance dans de no-brC?aes part csllu ;. .
Lors de 1a premlére assembldée annuelle da 1'OEA A laque 4‘1
Canada ait assisté en tant que membre, nous avons propo; tt:
création d'une section du développement démocrati ..‘t ;llr dos
proposition a été acceptée, et nous tentons de faire éta

du Commonwealth et de la
B e En Parope ':33. avons pris 1'initiative, & la

nie. En Euro
::::2222:0 sur la di-og:ion humaine de la CSCE (Conférence sur la

e & Copenhague
sécurite et 1a coopération en Europe) t.n:.vour s. ha rtal. au

! 1 au renforcement des efforts en
grggg.o:rdel droits des minorités et proposd que 1'OTAN -ett:i:::
expérience de la démocratie au service de ses anciens advers

de 1'Esnt.

I1 s'agit 14 de mesures pratiques et non de plans
qrandlose-.q Elles ne transformeront pas & elles loule; l:.‘oi.
despotisme en démocratie ni la torture en tolérance. ‘dou of .,
elles nous permettent de progresser. Elles visent : uq\.lt 'c.
établir des institutions, & créer un climat de conf‘anc: gt
faisant, & consolider les fondements de la démocratie e
accroitre le respect des droits de la personne.

Enfin, je tiens & souligner que la collaboration joue un
role cs:enélgl dans la promotion de la démocratie et des :rsi:s
de la personne. La réalisation de ces objectifs p;--c p:. n
action politique, sociale et économique, saie auss s;r !
collaboration entre les sociétés ainsi qutentre les dive 'lllcux
secteurs das sociétés. Il ...gétl?e' qo:vorn:;::}:;t?;;.n

‘affaires, des syndicats, des Eglises, des O
?ntern:tio;alel, gel {nstitutions indépendantes et des individus.

' rquol le Centre que nous inaugurons aujourd'hui est
el 1-§o:::n€?" gg pourra exploiter des ressources, établir des
liens et mettre sur pied das programmes qui complétent l.l‘ tor
initiat{ves d'autres intervenants. En outre, 11 pourra exécu
des tiches que les gouvernements ne peuvent accomplir.

dant.

ur agir efficacement, le Centre doit étre indépen

Nous :eo:l gentd d'assurer étl le début cattae 1ndépendan::bqu:‘no
peut &tre misa en question et qul procure au Centre unct :rles
et une crédibilité essentielles. Il arrivera dvidemment qu
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vues exprimées par cet détablissement ne correspondent pas &
celles du gouvernement., Toutefois, il seralt dtrange voire
malsain qu'{l en soit autrement,

Blen que nos chemins divergent parfois, 1ls sont parallédles
ot ménent & la méme destination. Un monde ol les droits de la
personne et la démocratie soient non pas des objectifs &
atteindre mais des réalités & célébrer, un monde ol les droits
soient non pas l'apanage de quelques privilégiés mais le propre
de tous les &tres humains, un monde ol nos enfants - et les
enfants du monde entier - puissent vivre sans crainte dans la
libertd, la prospérité et la justice.

Nous, Canadiens, dénigrons parfoils nos propres réalisations.
Il est vrai que nous avons connu des échacs. Toutefois, ce que
nous avons construit ici est unique. Nous avons biti un pays en
invitant le monds entier A venir partager avec nous notre chance,.
Nous avons biAti une démocratie avec 1'aide de millions de gens
qui ont fui la tyrannie et cherchd la liberté. Nous avons
construit une communautd par la tolérance, le compromis, la
compréhension.

L'engagement du Canada envers la justice et les droits de la
personne est reconnu dans ls monde entier. Nelson Mandela, les
"refuzniks® soviétiques ainsi que les gouvernements de la Chine,
du Sri lanka, du Nicaragua, du Kenya et d’'Haitl 1'ont salud.

Nous pouvons compter sur Ce Centre pour diffuser ce message & sa
mapiére - un message canadien, un message de persdvérance st
d'insistance, mais aussi d'aide et d'espoir. Un message qui nous
rappellera nos propres réalisations et nous poussera & nous
attagquer & de nouveaux défis.

Au nom du gouvernement du Canada, je vous souhaite un avenir
des plus brillants. Je suis sir que vous serez & la hauteur de
la tiche qui vous est confide.

Statement _:_ Déclaration




Statement _:  Déclaration

crivuns et

Comnence e\ iciens Ly,

extérieures

v i
Secretary of . -/ .?‘0 Sectétaire "? ,
7 ald ¢
State for (4 ‘., d'fat aux : }o
External Affairs P Aflaires '.: ‘ é L - "
s

L’année dernidre A 1a néne date, les bureaux de scrutin
fermaient en Namibie. C’é&tait 1a premidre fois que ce pays
fafsait 1l’expérience de la démocratie. Et les résultats ont &té
concluants. L‘’Assenblée constituante §lue & ce moment-1a s’est
attaquée A la rédaction de 1’une des constitutions les plus
Progressistes au monde. Et 1a dernjdre colonie d’Afrique est
finalement devenue indépendante. Cette expérience a été une
victoire pour 1la Namible, une réussite Pour les Nations Unies, et
elle a indiqué A 1’Afrique australe que la démocratie pouvait
&tre obtenue pacitiquement, s{ chacun se donnait la main.
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«DROITS DE LA PERSONNE ET DEVELOPPEMENT DEMOCRATIQUEs

E

Ce jour-14, les Berlinois de 1’Fst ot de 1’Ouest célébraient
dans 1a rue et grimpalent par-dessus 1’obstacle qui les avait
séparés. Le mur $tait devenu une porte. La peuple s’était
révélé plus fort que le fil barbelé, plus puissant que les
dictateurs et 1a police secrite.

NOTES POUR UN DISCOURS

Et 1a semaine prochaine, les dirigeants de 34 pays
assisteront 4 Paris 4 une réunion au sommet de la Conférence sur
1a sécurits et 1la coopération en Eurcpe (CSCE), qui est
directement 1i8e A la chute dy uur. Ce sommet est 1l‘expression
d’une Europe entidre et prospdre, d’une Purope ol la démocratie
¢t les droits de 1a personne ne sont plus des concepts qui
divisent, mais une réalits qui unit.

DU SECRETAIRE D'ETAT AUX AFFAIRES EXTERIEURES,
LE TRES HONORABLE JOE CLARK, C.P., DEPUTE,

A LA CONFERENCE INTERNATIONALE SUR LES DROITS

Ces &vénements sont 1le point culminant d’une année fertile
en réalisations extraordinaires. Nous n’avons jamais eu autant
de raisons d’espérer que le respaect des droits de la personne
devienne la ragle plutét que 1’exception dans le monde. Les
sociétés qui se rallient & la démocratie n’ont jamais 6té si
noabreuses - en Kuro ¢, an Anérique latine, en Asie at en
Afrique; pour certaines {1 s’agit d’une premidre expérience,
tandis que d’autres renocuent avec la démocratie.

DE LA PERSONNE
AU BANFF SPRINGS HOTEL

Mais {1 est trop tét POUr se reposer sur nos lauriers. lLe
processus ne fait que commencer. Dans certains pays, les murs
sont tombés: les vrais murs et les murs de l’esprit., I1 reste
cependant 4 édifier de nouvelles structures. 1) est plus facile
de défaire que de construire. S{ de nouveaux systénes ne
permettent pas d’améliorer rapidement les conditions de vie, 1a
démocratie risque de porter le blime et les droits de la personne
pourrajent dtre A nouveau menacés,

BANFF (Alberta)
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Et dans bien d’autres parties du monde, les murs sont
toujours debout. Les divisions créées par le pouvoir et la
pauvreté, qui privent les gens de leurs droits les plus
fondamentaux, qui partagent les sociétés entre ceux qui mdnent et
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ceux qui souffrent. Des murs qui confinent des pans antiers de
1a société A une existence A peine digne de ca nom. Le fait que
nous ayons gagné des batailles nous dit qu’il en reste encore
bien d’autres & livrer, encore bien des victoires A déclarer.

Les &vénements en Europe de 1’Est, en Anérique latine et en
Asie nous ont fait réaliser que les droits de la personna et la
démocratie ne sont pas des luxes, et qu’ils ne sont pas le fait
de pays développés ou riches. Ce sont des conditions qui rendent

possible la richesse.

11 est tentant pour certains de prétendre que les peuples et
les gouvernements se sont ralliés A la démocratie et aux droits
de la personne parce qu’ils ont jugé que leurs vieux systines
§talent immoraux ou incohérents. J’estime que cette fagon de
volr sst erronés. Cas sociétés ont rejeté d’autres systimaes et
d’autres approches parce qu’ils ne tonctionnaient pas, parxce
qu’ils ne permettaient pas de «livrer 1a marchandise». Ils
niaient au peuple la nourriturs du corps ot de l’esprit. Le déri
consiste A faire en sorte que le nouveau systdme fonctionne

nieux,

Les gouvernements des nouvellas démocraties admettront peut-~
stre que les sociétés totalitaires a’auto-détruisent. Ils recon-
naftront peut-dtre que les systines qul condamnent la prospérité
sont voués A la pauvreté. 1Ils savent peut-dtre gue les sociétés
qui nient les droits de la personne au non de la paix sociale
sont des sociétés od cette paix n’east qu’une tréve. Néanmoins,
les citoyens de ces pays-1d tireront d’autres conclusions si les
nouvelles expériences ne fonctionnent pas non plus., 5i le Ecupl.
est frustré, si la prospérité demeure une vaine promesse, si la
démocratie ne fonctionne pas, i1 y a vraiment lieu de craindre le
retour des vieilles méthodes, des vieux régimes.

L’essentisl, c’est que les droits de la personne ot 1a
démocratie sofent pergus, non pas commé un changement de style,
sais comme las composantes indispensables des sociétés qui
fonctionnent, des sociétés qui sont stables et prospires.
Autrement, les droits de la personne et la démocratie
disparaitront aussi rapidement qu’ils auront vu le jour.

Ceux d’antrs nous qui viennent de sociétés ol la prospérité
repose sur la liberté et od l1a stabilité se fonde smur la
iémocratie ont l’obligation de prouver que Ce que nous avangons
est universel non seulement en théorie, mais aussi en pratique.
11s ont le devoir de préter leur assistance, non pas en qualité
de prédicateurs mais 2 titre de partenaires.

C’est & 1a fois une guestion d’attitude et de gestes A
poser, en sachant quoi faire et quoi éviter.
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Premidrement, 11 faut &viter le pllge facile qui consiste 2
se poser en moddles, Nos soclétés se sont développées de 1a
fagon qu'elles 1’ont fait pour des raisons particulidres qui ont
A voir avec 1’histoire, la tradition et la culture, Nos
démocraties ne nous ont pas é&té 1ivrées sur des plateaux
d’argent. Elles ont dd &tre cultivées. Et c’est pourquol elles

ont pris racine.

Par ailleurs, elles différent considérablement 1’une de
1’autre. Entre 1a social-démocratie 2 la suédoise, les
traditions de Westminster st le capitalisme sans entrave des
ftats-Unis, 11 n’y a pas unifornité. Et nous ne pouvons espérer
retrouver cette uniformité chez les autres.

Deuxidmement, 11 faut &tre patient et ne pas exiger tout de
suite 1a perfection. Les démocraties naissantes ne seront pas
parfaites dis le premier jour., Las droits de la personne ne
seront pas respectés dds le départ avec la rigueur que nhous
aimerions tous volr. Cela ne signifie pas qu’il fa 1le trouver
des excuses ou fermer les yeux sur les abus. Cela signitie
simplement qu’il faut avoir des attentes et des exigences

réalistes,

Nous avons mis des sidcles A arriver od nous en Sommes.
Nous ns pouvons demander aux autres de faire en quelques jours ce
& nous avons réalisé au £il des décennies. Et il ne faut
?:naia oublier que la démocratie fait son chemin ici aussi,
qu’aucun d’entre nous n’sst parfait et que nous pouvons tous é&tre
victines de la pauvreté, de 1’/intolérance, de la propagande et

des préjugés.

Troisidmenent, i1 faut aller au-deld des beaux discours. I1
est facile d’encourager ou de dénigrer les autres. Il est plus
difticile d'étre un cospagnon de route ou un ami. Lorsque des
pays choisissent d‘’adhérer A des options que nous avons
préconisées, nous devons les aider concritement et sans 1ésiner
sur les moyens A mettre en pratique ce gque nous préchons depuis

si longtemps.

Un autre #lénent entre aussi en ligne de compte, a savoir
quel concours nous pouvons apporter 2 ces pays. I1 est
maintenant adais, je crois, que les sociétés qui ne sont pas
démocratiques ont peu de chances de se développer. Et le
contraire s’applique &galement. Il est peu probable que les
sociétés sous-développées deviennent démocratiques. Il nous faut
donc agir en conséquence.

Cela veut dire que nous ne pouvons pas exiger 1a démocratie
tout en ignorant la développement. Que nhous ne pouvons pas nous
attendre & ce qu/un peuple affectionne le scrutin lorsque son
estomac crie famine., Une aide efficace au développement servira
davantage A promouvoir la démocratie st les droits de la personne




que les remontrances des pays occidentaux., Ce n’est pas en
construisant des &difices parlementaires ou en surveillant des
8lections que la démocratie s’installera. La démocratie et les
droits de la personne doivent reposer sur la confiance et sur le
développement.

Les Instruments du développement sont donc ceux de la
démocratie et du respect des droits de }a personne. Apprendre A
un peuple A lire, c’est 1’alder A se développer et A faire un pas
dans la vole de la démocratie. Enseigner 4 un peuple A devenir
productif, c’est lul donner les armes nécessaires pour combattre
la pauvreté, mais c’'est aussl lui falre franchir un autre pas
dans la vole du respect des droits de la personne. Aider les
fenmes A participer au développement, c’est permettre aux
fanilles de devenir plus prospires, c’est rendre les sociétés
Plus &quitables, mais c’est aussi faire obstacle aux préjugés et
A 1’fniquits.

Quatridmement, i} nous faut reconnaftre que de nombreux
facteurs interviennent dans le bon fonctionnement d’un systime
démocratique. Toutes les démocraties sont fondées sur l’autorite
de la loi et son application juste et &quitable. Le
développenent de la démocratie est tributaire de 1/&tablissement
d’institutions et de processus juridiques et c’est A ce niveau
que les pays occidentaux peuvent apporter leur aide.

Par ailleurs, les démocraties doivent bénéficier de la
liberté de 1a presse. Elles doivent pouvoir compter sur une
fonction publique professionnelle at impartiale. Elles doivent
4galemant jouir de la liberts de parole et de la liberté de
réunion. Alder A &tablir les institutions et A réunir les
compétences nécessaires pour garantir le respect de ces droits
fondamentaux est un aspect de 1’alde au développement qui sert &
mettre une démocratie sur pled.:

Cinquidmement, nous devons nous pencher franchement sur les
conditions auxquelles nous soumettons l’aide au développenent.
Ce n’est pas uns question facile 4 traiter. Elle présente
souvent le choix difficile A faire entre 1’appui aux droits de la
personne et la lutte contre la pauvretd. Je crois qu’un peuple
ne devrait pas dtre puni pour un régime qu’il n’appufe pas et qui
le punit d8jA. Nous pouvons ottuct?vewent abhorrer un
gouvernement et détester un régime en place, mais ce dégodt ne
devrait pas nous Indisposer & 1’6gard du peuple.

Cela ne veut pas dire qu’il n’y a pas de limites. Il doit y
avolr des normes fondamentales A ne pas mettre de cOté. lLes
régimes en place doivent se rendre compte que la tolérance n’‘est
pas absolue et que s’ils ont systématiquement recours A la
cruautd pour gouverner, le reste du monde ne pourra faire
autrement que de réagir.

dans
L’aide au développement que le Canada accorde s’inscrit
cette optique. Nous :5:non- en considération le bilan d'?n pays
en matidre de droits de 1a personne avant de décider de 1‘ampleur

et de 1a nature de 1’aide que nous accorderons. Mais nous ne
nous attendons pas & ce que les sociétés les plus répressives
deviennent parfaites du jour au lendemain. Nous cherchons plutdt
A déterminer les chances d’amélioration et nous &valuons les

progres faits chaque année.

Dans certains cas, plutdt que de mettre compldteaent fin A
1’aide accordée, il nous arrivera de modifier le genre
d’assistance. 51 un régime donné vicle les droits de 1la personns
de fagon systématique, flagrante et continue, nous couperons les
liens avec ce régime, mais nous n’abandonnerons pas le peuple
tant et aussi longtemps qu’il nous sera possible de rester en
contact avec luf. Nous n‘ajouterons pas A ses souffrances. Nous
cholsirons plutst d’oeuvrer par 1’intermédiaire d‘organismes
locaux - les églises et les organismes non gouvernementaux
(ONG) - afin que les secours arrivent A destination sans pour
autant venir en aide A ces gouvernements. J’admets gue cette
tagon de procéder ne fonctionne pas toujours 2 merve 1le, mais je
crois qu’elle est tout-d-fait correcte du point de vue moral.

Sixl2mnement, je pense qu’il nous faut éviter d’accorder de
1’aide au d(vcloépchgt co-:o 8’11 s’agissait d’une r‘conpen:o.
Ce sont pour des raisons blen tangibles que certaines sociét -1
réussissent plus rapidement que d’autres A mettras une dérocratie
en oeuvre et A assurer la respect des droits de la personne. Cela
peut dépendre entre autres de leur niveau de dlvoloppsnent. si
nous prenons 1a démocratie comme critdre premier de 1’aide au
développerent, nous pourrions nous retrouver en train de
réconpenser les riches et de punir les pauvres.

Septidmement, nous devons reconnaitre qu’exiger la
délocragl. et prééonlsor un ajustement structurel peut présenter
des contradictions. §7il1 est mal congu et appliqua sans
ménagements, 1’ajustement structurel peut &branler les bases de
1a dénocratie et du respect des droits de la personna. Pour que
les sociétés pulssent vraiment s’&panouir sans connalftre pour
autant les effets d’une inflation destructrice, i1 faut un
ajustement structurel, Mals {1 faudrait que nos institutions
financidres joignent leurs efforts 4 ceux des pays en int1
développement afin que l’ajustenent puisse garantir le maintien
des fondations sociales sur lesquelles viendra s’appuyer la

croissance.
Huitidmement, nous devons reconnaitre 1’importance

primordiale du partenariat dans 1’édification de la démocratie et
le renforcement des droits de la personne, Tout comme i1 est

.impossible pour les démocraties de faire leur oeuvre si elles

les
sont Imposées, ellas ne pourront &tre maintenues que si tous
Qlémantg de 1a soci&tae sont mis & contribution. De méme, les
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gouvernements ne détiennant pas toutes )es réponses. Il existe
des ressources, das cosphtences ot de 1l’expérience partout au
sein de la société et {1 faut en tirer parti.

La solidarité au sein des sociétés peut 8tre encouragée par
des partenaires 3 1’étranger.,

Voild pourquol le gouvernement du Canada a créé un organisme
indépendant, le Centre international pour le développement de la
démocratie et des droits de la personne A Montréal.

C’est aussi pour cette raison que nous insistons tant sur la
démocratie et les droits de la personne au sein des organismes
régionaux auxquels nous siégeons. En juin dernier, nous avons
proposé la création d’un Groupe pour le développement de la
dénocratie au sein de 1’Organisation des Etats américains (OfA)
afin de fournir des compltences et de 1’aide aux pays en vole de
dénocratisation. La proposition a &té acceptés. Par
1’ intermédiaire du Groupe d’évaluation de haut niveau du
Commonwealth, nous tentons d’établir un organe analogue au sein
du secrétarist du Commonvealth, Nous explorons de semblables
possibilités pour La Francophonie et nous encourageons le Groupe
d’experts sur la coopération judiciaire A promouvolir concridtement
le respect des droits de la personne et le développement de la

démocratie.

Ces organes régionaux peuvent apporter de 1l’aide sous une
multitude de formes: -

- faciliter les échanges d’information et de compétences;

- dresser un répertoire d’experts en systdmes et
institutions démocratiques;

- mettre au point des normes et des procédures régionalaes
pour les &lectiona;

- envoyer des missions d’observateurs lors de la tenue
d’élections;

- coopérer avec les autres organismes régionaux et
sultilatéraux;

- et encourager 1e dialogue sur les principes et les
valeurs démocratiques au sein de ces régions.

En Europe, le Canada a pris les devants i la Conférence de
1a CSCE sur la dimension humaine A Copsnhague en proposant de
renforcer les engagements et les droits des minorités. . Nous
discutons actuellemant de la création, au sein de la nouvelle
structure de la CSCE, d’un bursau chargé de veiller A la tenus
d’élections libres et A la présence d’institutions démocratiques.
Nous avons &galement sncouragé 1/OTAN A mettre en place des
programses - y compris des bourses - quil lui permettront de
partager ses expérisnces désocratiques avec ses anciens
adversaires.

Nous avons en outre créé un Fonds de coopération politique
dans le cadre de notre Programne d’assistance A 1l’Europe centrale
et de 1’Est. Ce fonds servira A accorder des subventions et des
contributions visant A favoriser le dialogue et la coopération
avec cea pays afin d’encourager les institutions désocratiques,
le pluralisme politique, la rdgle de droit et le respect des
droits de la personne.

Au cours de la dernidre année seulement, le Canada a
contr ibué A la tenue d’élections en Roumanie, en Bulgarie et en
Tchécoslovaquis. Nous avons envoyé en Namibie des observateurs et
une centaine d’agents de la GRC pour assurer la stabilité de ce
pays dans son cheminement vers la désocratie. Nous aidons aussi
le Bénin qui est en train de se défaire du totalitarisme. HNous
avons accepté en principe de participer A une mission
d’observateurs du Commonwealth au Guyana et avons envoyd, par
1’ internédiaire du Commonvealth, des observateurs aux élections
qui ont eu lieu en Malaysis le wois dernier. Nous avons
participé aux efforts de 1’0fA et des Nations Unies au Nicaragua
et nous travaillons avec ces deux organisations en vue des
prochaines élections en Halti., Enfin, nous somses préts A aider
les Nations Unies A bAtir la démocratie dans le Sahara occidental
et au Cambodge.

Ces activités ont trait aux élections. Mais nous dispensons
d’autres genres d’aide A caractire moins logistique. En Afrique
du Sud, nous tentons de contribuer A 1’implantation d’une
démocratie multiraciale, Les compltences canadiennss sont
offertes 4 toutes les parties mais, question d’équilibre entre
les forces en présence, nous fournissons une ajide financidre A la
majorité noire pour des travaux de recherche, de consultation et
d’8laboration en vue d’une constitution. Nous secondons
également un projet de recherche de deux ans sur 1’é&laboration
d’una constitution dans une Afrique du sud post-apartheid; c’est
un professeur canadien de criminologie qui dirige le projet.

1] existe d’autres domaines ol il convient de faire la
promotion des droits de la personne et du développement
démocratique.

L’alphabétisation en est un. Le fait de savoir lire et
écrire permet de mieux participer A la vie politique et
économique, Le Canada est déjd asctif dans ce secteur et i1
continuera de 1’8tre, notamment pour ce qui est des femmes et des
enfants, qui sont les principales victimes de 1l’analphabétisne.

La liberté de presse offre un autre champ d’action. Une
presse indépendants sst un facteur important dans la lutte contre
1a corruption et les violations des droits de la personne et dans
la défense de la liberté de presse et d’association. Par le
passé, le Canada a accueilll des journalistes en provenance de
nombreux pays en développement. J’estime qu’i) y a place pour de




nouvelles initiatives dans ce domaine, entre autres en ce qui
concarne les codes de déontologie, 1’organisation d’une presse
libre et le droit des miédias.

Un troisidne domains d’intervention pourrait dtre la
création ds postes de protecteurs du citoyen. Cette Institution
offre aux citoyens un recours contre lea abus juridiques.
L’expérience du Canada en la matidre pourrajt certes intéresser

d’autres pays.

Un quatri®se domaine est celui de 1’administration publique.
I1 est essentiel de pouvoir compter sur uns fonction publique
excellente, impartiale et bien formée qui veillera A
1’application at au respect de la rigle de droit, fondenent méme
de 1la démocratie.

Mentionnons enfin la formation de la police. La Canada a
uis sur pled un programme unique en Namibie, ol notre
contribution A l’effort des Nations Unies a débouché sur une
initiative visant A enseigner 4 la police namibienne des méthodes
d’auto-formation. Une police professionnelle, qui connait blen
1a loi, est un gage de respect de la démocratie et des droits de

la personne.

Ce ne sont pas 1A des idées extraordinaires en soi et elles
ne suffisent pas A transformer le despotisme en démocratie. Mais
ce sont das petits pas dans la bonne direction. C‘est de cette
fagon que 1l’0on construit la démocratie et que 1’on progresse.

Ces étapes sont un outil de formation; elles permettent de bAtir
des institutions et d’instaurer la contiance et, ce faisant,
elles consolident la démocratie et garantissent davantage les
droits de la personne.

Las démocraties ne sont pas pacifiques par définition.
Cependant, les soclétés libres et développles sont moins
susceptibles d‘opter pour la guerre dans le cours normal des
choses. Dans le village global ol nous habitons, chacun a
intérét A réduire les occasions de conflit et i promouvoir la

paix.

La guerre froide a faussé nos priorités et nous a amenés A
négliger les problimes mondiaux. Maintenant qu‘elle est
terminée, le monde peut enfin considérer la liberté et la justice
pour tous comme un facteur de sécurité, et non pas comme un
priviladge réservé A quelques-uns.

La défense des droits de la personne et de la démocratie est
au coeur de la politique étrangdre du Canada. C’est un
engagement qui correspond & la nature mime de notre pays. Les
Canadiens dénigrent parfois leurs propres réalisations, Mais ce
que nous avons accompli ici est unique. Il faut le préserver et
le faire partager. Nous avons bAti une communauté en invitant le
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reste du monde A partager notre chance. Nous avons construit une
dénocratie avec des millions de gens qui ont fui la tyrannie pour
choisir la liberté. Nous avons éd4ifié une nation que

Barbara Ward a déjA qualifiée de «premier pays A vocation
internationales. Nous avons accompli cet exploit grice 4 la
tolérance, au compromis et A la compréhension. Et, sur le plan
de la démocratie et des droits de la personne, nos réalisations,
quoique imparfaites, font 1’envias des autres,

Le monde extérjeur reconnait 1’engagement du Canada envers
la justice et les droits de la personne quil caractérise notre
pays. Nelson Mandela le reconnait, tout comme les «refusenikss
soviétiques, ainsi que les gouvernements de la Chine, du
Sri Lanka, du Nicaragua, du Kenya at de Halti, Nous
maintiendrons et consoliderons notre détermination, car cet
engagement définit nos valeurs et conforte notre volonté. Nous
voulons un monde ol la justice ne connalt pas de frontilres et ol
les droits de la personne ne souffrent aucune exception.
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PROMOTING GOOD GOVERNMENT

Good gavernment isn‘t a luxury. For much of the world's
population, it makes the difterence between 1life and death.
Unfortunately, many millions of people are denied it. instead of
pursuing policies which could halp relieve the burden of suffering,
their governments have folloved courses which have actually
entrenched the dismal cycle of poverty, hunger and deprivation.

.1 believe that the prospects for bresking out of that
cycle are batter nov than they have ever been, for two reasons,

Zirst of all, because many countries in the old Communist bloc
and in the developing world have tinally understood how misquided
and destructive their policies vere,

Secondly, because we in the West have now emarged from the
moral fog which sought to excuse = and aven justify - the resort to
such policies on the grounds that they were excusable for socleties
which had just won their emancipation from empirte. Countries at an
early stage of their economic development couldn't afford the luxury
of the political and economic freedoms enjoyed by the West - or so
the argument ran, Such double standards were, of course, deeply
patronising: there {s no reason why we should expect the Third World
to accept lower standacds than those which apply elsevhere. Poverty
does not justify torture, tyranny or economic incompetence.

The realisation that good government goes hand in hand with
successful economic developmant has taken a palnfully long time.
(There are still countries where it has not yet dawned.) For those
of us who saw the post-colonial era as marking a new chapter of hope
tor the developing world, the pattern of events - with some notable
exceptions, such as India - soon took on a depressing monotony. It
was not long betore constitutional rule and multi-party systems wvers

eroded and single-minded demagogues tightenad their grip on the
appacatus of power,

The sixties and seventies sav the consolidation of
authoritacian rule, with military juntas or one-party regimes
installed in most of Atrica (with a few honourable exceptions such

as Senegal, Botswana and The Gambial.

How, though, there are some hopeful signs of change. Even the
Organisation of Atrican Unity has cecantly called for more democracy
{n the continent. More importantly, several countries have set
reforms in hand or announced their intention to do so. Mozambique
has jettisoned Marxism and turned to free markets and Western
{nvestment. Benin has renounced socialism and is opening up its
economy. In Somalla, the Government has sald that 1t will hold
multi-party electlons next February. ambia has announced a
referendum next year on the future of its one-party systenm,
President Mobutu of Zaire has agreed multi-pacty elections in
principle and even pPresident Mengistu of Ethiopia says he is
prepared to mend his ways.

ot coucse the proof of the pudding will be in the eating, but
thare are some real grounds for optimism - not because road to
Damascus-type conversions are suddenly all the rage, but bacause
many governments have o slternative but to change their policies In
the tace of widespread popular discontent and growing demands for
better governmant.

In Afcica in particular, the impatus for reform is becoming
more and more irresistible as 1iving standards gor the great bulk of
the population continue to fall. During the 19808, GDP per capita
in the world's poorest continent fell by 24 per year on average,
That decline has fomented social untest which governments cannot
simply ignore or suppress.

Meanwhile, the collapse of Communism in Castern Europe has
deprived many developling countries of a model which used to lend the
one-party system & sort of credibility - albeit a spurious one. As
a result, more and more countries in the ex-Third World and among
the non-aligned nations are starting to talk the language of open

markets and more open societies. What is more, as the developing
worid ceases to be an ideological battleground between East and
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West, so it is becoming harder for uncompromising regimes to count
on support from one of the super-powers just because they display
the right ideological credentials.

Here in the West (and even in the more unreconstructed outposts
of Development Studies) - the blame for poverty and under-
development is no longer laid at the door of "neo-colonialism®. As
the Economist recently pointed out, some of the world's poorest
countries, like Hait{, Nepal and Ethiopila, have not for ages been
part of any empire ~ and war-torn Liberia never was. The
enthusiasts of limitless aid, of so-called "self-sufficlency"
drives, and of central planning have now fallen strangely silent.

' Hard evidence of the damage wrought by economic mismanagement
continues to accumulate. A study by the World Bank has brought home
the link between open trading systems and economic growth, with much
of East and South-East Asia in the forefront. By contrast, those
developing countries which had pursued *inward® or broadly
protectionist trade policies had only achieved negligible economlc
growth over the last three decades.

The conclusion is inescapable and iy certainly not lost on the
Soviet leadership and the new governments of Eastern Europe:
namely, that free markets, open trade and private property are the
best way known to mankind for improving its standard of llving.

The question now for the developed world is how best to
encourage the trend towards better government, The principle of
conditionality has been clearly laid down by the British Government,
by the European Community, and by the USA.

This summer’s summit of the G7 in Houston rejiterated the
principle in emphatic terms: "We and other countries should assist
Central and Eastern European nations that are firmly committed to
economic and political reform. Those providing help should favour
countries that implement such reforms”. The EC, the IMF, the OECD
and other organisations are urgently examining the form which that
help should take. As with Eastern Europe, so with the rest of the
worlds "We are determined to assist other peoples to achieve and
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sustain economic prosperity and political freedom®,

So the moral imperative {s clearly understood. In practical
terms, it means that we should state explicitly that we will reward
democratic governments and any political reform which leads to
greater accountability and democracy. The corollary is that we
should penalise particularly bad cases of repression and abuse of
human cights,

Those principles should increasingly inform our aid
programme; they will require careful scrutiny of our aid
commitments on a case-by-case basis. Wherever possible, we should
use aid as a lever for better government - not only because that is
right for the developing countries, but also because we owe it to
the British taxpayer. wWithout a modicum of good government, aid
tends to be wasted,

In fact, we do already insist on economic reform as the price
of our aid. Amongst other things, that means reclpient countries
supporting their agricultural sector, and letting farmers earn a
reasonable price for thelir produce. At the moment, food production
in much of the world is not keeping up with population growth.
Artificlally low food prices mean that farmers get precious little
return, and nowhere nearly enough to improve their productivity - by
buying machinery or fertilisers, or simply building a channel to
irrigate thelr crops.

Economic reform also means ending subsidies for special
interest groups, and for loss making state-run industries in
particular. It means keeping currencies competitive enough for
exporters to be able to sell in world markets.

These are the kind of reforms which international institutions
like the IMF routinely insist upon. It is important that we also
encourage that kind of structural adjustment through our own
bilateral aid, and through programme aid (i.e. help with baiance of
payments) in particular.

We also have to explain that sustainable reform is not Just a
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matter of sound economic policies, but of political refors as well.
In the short term, an authoritarian or corrupt government may
achieve some economic progress, In the longer term, however, such
governments prove inefficient, and are unable to deliver socisl
goods as effectively as governments which are accountable. The
social unrest which they engender can put the survival of the
government itself in jeopardy - a consideration which is certafnly
concentrating many minds at present.

Accountability must be a central plank of political reform.
Without {t, there can be little real pressure for greater
etficiancy. It goes hand in hand with political pluralisa and,
above all, with more open goverament. Openness and accountability
are e#ssentiai if bad policies are to be corrected, and if the
decision-makers are to feel the consequences. They are also needed
to root out corruption, which is particularly insidlous in
developing countries. Whilst corruption can function as a sort of
lubricant in some societies, it (s nevertheless profoundly
inefficient, What is more, it saps the confidence of ordinary
people in their own institutions - as the experience of Eastern
Europe makes all too clear.

The other arqument for more openness s that it makes it more
difficult to conceal abuses of human rights. Por we should be
clear that we are not only talking about freedom from poverty and
hunger, but freedom from the fear of torture and arbitrary arrest.
We must underline to potential aid recipients that the two are
complementary. .

The recent World Bank report on Sub-Saharan Africa set out
clearly the relationship between a free market esconomy where
individual initfacive is rewarded, and a legal system where
individual rights are protected without fear or favour. If our
dialogue with aid recipients is to extend to political structures as
vell as economic policy, we should find suitable opportunities to
discuss in detail the mechanisms for safeguarding individual rights
~ including an independent judiciary, recourse to proper defence
lavyers, and police accountability.

In every cass, we will need to make a judgement about the most
effective vay to achieve our objective. 1n certain cases, it will
make sensa to voice our concern and condemnation as publicly as
possible. In other cases, we wiil find the governmeant in question
mora amenable to private representations, so that {t is not seen to
lose face.

There is another powerful arqument for a proper legal
tramework: it is the only framework within which private property
can be entrenched and put to full productive use.. Producers will
tespond {f they are given the right incentives: they need not only
the right to private property, but confidence in their continuing
right to enjoy that property under a settled system of law,

The Government is looking closely at the levers for better
government which wve havae at our disposal. We are under no
illusions that governments will make the necessary reforms because
they like the colour of our eyes; they will do so if they see
clearly that it is in thelr {nterest to do so,

The first thing we can do Is to introduce good qovernance and
human rights into our regular aid dislogue, and leave recipients in
no doubt about our concerns, We will do so without casting any
doubt on our commitment to humanitarian relief and direct aid to

people.

We should make more rigorous and detalled assessments of
recipients’ overall performance.

We should try to introduce sensible criteria into the
deliberatione of the major ilnternational donor institutions. At
this month's UN Conference on Lese Daveloped Countries, the British
Covernment argued that there {s a strong connection between economic
performance and the quality of government. Our efforts were
successful: it was agreed that that fact should in future inform
decisions about aid,

-/
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We should look carefully at the performance of the
Commonwealth. A review of fte role in the 19909 and beyond is under
wayr we welcome the fact that there is ganeral agreement on the need
for the Commonwealth to give proper attention to human rights and
g9ood government, The Prime Minister will] underline that objective

when she meaets with other Commonwealth heads of government in the
New Year,

We should continue to make conditionallty a cornerstone of our
policy towarde the USSR and Pastern Burope, We must taflor 444 to
fit progress towards desocracy and economic restructuring along
market lines. Juse handing out money would be like giving colins to
4 mah vho has holes in his pocket.

.

We should seek to reduce the potential for corruption, and help
Governments to establish an open framewvork vithin which the private
ssctor - and amall businesses in particular - can flourish,

We should expose and condemn abuses of human rights when they
27e uncovered by the media, by our posts abroad, and by non-
governmental organisations, )ike Asnesty Internationay, The 8BC
World Service has an obvious role to Play here, and ip lntornlnq the
world at large of the advance of douocracy.

We should encourage good government vith the sort of assistance
which wil} strengthen key fastitutions lika the judlcl-ry and public
administration, Assistance to law enforcement agencies shoula

encourage fesponsibfility and Accountability - not the apparatus of
tepreassion, )

pover. We should algo look out for opportunities to support
countervailing sources of Pover where It makes sense to do so, alon
with non-governmental organisations, Pollowing consultations with ?
all the political parties at Westminster, the Government wil]
shorely tln,{l-o_;hc'qhupa of a British political toGBE;Eibn to hel
the consolidation of fledgling democracies. T ’

We should help expose opinion~formers in the developing
countries to the values and practices of liberal democracy through
visits, training programmes for lawyers and journallists, and the
exchange of information.

Above all, we need a concerted approach by all major ald donors
if ve are to make a real impact. Speaking to an African audlence
tecently, the French President echoed the same concerns as our own.
We must now build on the growing spirit of {nternational
co-operation and make sure that the promotlon of good government
takes its place alongside the calculations of self-interest which
help shape the foreign policy of every nation state. More often
than not, we will find that the tvo are mutually relnforcing.

The developing countries are in no doudbt about our commitment
to help them, Britain took the lead in reducing their burden of
Overseas debt. We have written off some 2260 million worth of loans
to the poorest African countries alone. And ve have consistently
urged an imaginative and flexible approach to debt relief. The
Chancellor of the Exchaquer's recent four-point plan could mean 18
billion US dollars belng written off the debt of the world's poorest
highly indebted countriaes.

So our credentlals are good ones. We don't wish to
proselytise and lecture. We are not so naive or presumptious as to
expect Weatminster-style democracy all over the world. But we must
help along a trend which is bringing democratic reform to countries
as far apart as Chile, Namfbia, Mongolia and South Africa.

We are slowly putting behind us a period of history when the
West was unable to express a legitimate Interest In the developing
world without being accused ot “neo-colonialism®. Now that much of
the world is dropping its ideological baggage, we should redouble
our efforts to improve the well-being of millions of people who have
known l{ttle other than poverty and oppression. That means better
government - and we in the West must say so,

ENDS
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renew its historic role in the progress of freedom in the world.

Today there is a school of thought that questions the universal
relevance of pluralistic democratic norms and regards it as a specimen
of peculiarly U.S naiveté that the United States should try to identify its
interests with democratic self-government in other lands. However,
friends of the United States abroad have never doubted the universal
significance of these norms.

There is especially strong perception of both the role of. the United
States and the universal validity of democratic norms in countries where
pluralistic democracy is new or fragile. This does not mean that they
deny the United States a special role; only that they recognize the place
of this concrete role in the growth of the universal norm. Giovanni
Spadolini, minister of defense of Italy, has repeatedly called attention to
the essential U.S. role as the “point of reference’” for the spread,
unification, and stabilization of democracy in Europe. And the
universality of the norm and the struggle could hardly be expressed
better than it was by Mario Soares, formerly prime minister and now
president of Portugal, in his letter of endorsement of CCD’s program.

1 do not believe it possible to construct progressive and free societies without
complete adherence to the elementary rules of democratic pluralism. .. To
defend Democracy is. therefore, to safeguard the input of each of us in the
definition of the common ways leading to general welfare. When this input is
tampered with one opens the door to despolism and totalitarianism.

The world has known, and still knows, governments that sacrifice the liberty
and justice owed every human being in order to induige the egoistic interests of
priviledged minorities. History, however, has taught us that, sooner or later,
freedom triumphs, since it has the strength of the ideals which are innate to
human nature. Since to contribute to an acceleration of this inevitable process is
the duty of every responsible citizen, it appears to me that the project which you
intend to carry out deserves our full support,
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12 DEMOCRACY PROMOTION
AND GOVERNMENT-TO-
GOVERNMENT DIPLOMACY
William A. Douglas

Formal government-to-government diplomacy is insufficlent for the
most effective conduct of U.S. foreign relations. Official relationships of
the United States are primarily with whatever regime—democratic or
totalitarian—is in power in a foreign country, A U.S. program for
promoting democracy abroad can provide a useful supplement to our
official diplomacy. Certain problems would also accompany such an
approach, although they are not as serious as some would expect. The
opportunities arise from a dual-track diplomacy whose benefits for U.S.
foreign relations would greatly exceed its costs.

DUAL-TRACK DIPLOMACY

By encouraging a division of diplomatic fabor, the United States can
maintain relations with both the incumbent governments of other
countries and their political oppositions. As is normally the case, the
Department of State and the U.S. Foreign Service can maintain official
government-to-government contacts. A well-functioning U.S. democracy
promolion program can enable private U.S. groups—political parties,
trade unions, business associations, cooperatives, and the like—to relate

informally to comparable private groups in other nations, including

those associated with the opposition to the government in power. Thus,
when a nation's government changes hands, some segment of U.S.
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Though our embassy diplomats are expected to develop informational
contacts with opposition forces in other countries, this is sometimes
difficult if the incumbent host country regime disapproves of such
contacts. In addition, informational contacts do not provide for the depth
of understanding that develops when two democratic groups work
together on programs. It is much easier for private U.S. groups—political
parties and interest groups—to work with opposition groups than for the
U.S. government to do so. In this way a democracy promotion program
can facilitate effective U.S. foreign relations with other counlries
withoul having to depend upon an incumbent regime remaining in
power.

This dual-track approach has been extremely useful for the conduct of
West German foreign policy since the three major West German political
foundations began their overseas activities. Together, the Social
Democratic, Christian Democratic, and Liberal foundations have ties
with a sizable majority of the world's democratic political movements.!
These ties are ongoing regardless of which party in a country may be in
power. The official West German diplomatic corps maintains govern_menl-
to-government relations with whatever party or group—~dictatorial or
democratic—makes up the regime of the day. )

Reinhard Meier, writing in the Swiss Review of World Affairs, noted that
“’the foundations themselves, and apparently the Bonn regime as well,
regard this engagement abroad as a useful supplement to official
channels of international cooperation. It is likely, in fact, that some
connections and points of influence are established in this way that
would not necessarily be open to direct representalives of the
government.''?

The division of labor between U.S. government diplomacy and private
sector programs to promote democracy abroad may be especially useful
in situations where the United States is allied with a particular nation but
needs to distance itself from the present government in power there,
These situations occur most often when harsh dictatorships are facing an
immediate threat from forces also hostile to the United States, usually
either from communist armies on their borders or Soviet-supported
insurgencies within their territory.

In circumstances of this type, the United States may need to adopt two
different postures simultaneously: (1) reaffirm U.S. commitment to the
official alliance with that nation, particularly if failure to do so might
encourage an invasion or increased Soviet support for the insurgency;
and {2) dissociate the United States from the dictatorship so as to deprive
the Soviets of the opportunity to charge the United States with collusion
with yet another ‘‘right-wing dictatorship*’ that is suppressing its people.
By making use of the dual-track division of labor, the U.S. government
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can dramatize the U.S. commitment to the state-to-state alliance while
U.S. political parties and other private groups engage demonstratively
with the democratic opposition, thereby showing that Americans are not
committed to the incumbent dictatorial regime. Since identifying the
United States with rightist autocracies is a key issue for Soviet political
warlare, the flexibility the United States can gain is of great importance.

Example of cases in which dual-track diplomacy could have served
U.S. foreign policy well were the Philippines and South Korea during the
first years of the 1980s. Given the important U.S, military interests in
cach of these nations, it was strategically vital to make clear to the
communist powers that the United States could not and would not
permit a communist takeover in either country,

It was also politically vital—in the eyes of the populaces involved and
the world at large—for the United States as a society to dissociate itself
from the regimes of General Chun Doo Hwan in South Korca and
Ferdinand Marcos in the Philippines. Both regimes, in different degrees
and in different ways, were liabilities to the Western bloc, even while
the countries they governed were vital to Western interests. Both
regimes permitted, under va rying degrees of repression, open opposition
parties to exist. A U.S. private sector program of democratic
development could have worked publicly with these oppositions. Private
sector activities would have indicated where U.S. political sympathies
lay, while the official U.S. embassies in Seoul and Manila could have
reaffirmed U.S. strategic support for both nations rather than for the
governments of the day.

Long-term democratic institution building would be, by far, the most
important benefit for U.S. foreign policy. The private sector democracy-
promoting effort would be a kind of preventive medicine—building
solidly organized democratic po.itical parties and interest groups as the
infrastructure of long-term political and economic stability. Under
present circumstances, official U.S. diplomacy is confined to observing
passively political events in other countries before it can react to them
actively. Thus, when political institutions collapse, as in Iran and
Nicaragua, U.S. policymakers must deal with the problem on a crisis
basis. Often it is easier, through patient effort over many years, to
prevent crises than to try to resolve them in a few weeks or months by
taking purely reactive measures.

The time for the United States to *'do something" about Nicaragua was
in the late 1960s and early 1970s when the Somoza regime appeared
stable. A democratic alternative to that regime should have been built up
while there was still time for such long-term organizing. The same was
true for Haiti in the late 1970s and the early years of the 1980s. A
democratic opposition in the Philippines, as we have noted, could have
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similarly been strengthened. If a democracy promotion program can
help democratic oppositions prepare to succeed the Duvaliers, Marcoses,
Somozas, Stroessners, and Mobutus of the world, this would be a
significant positive outcome for U.S. policy.

Recent history has demonstrated the folly of relying on such
strongmen to provide "'stability,”” while regarding efforts at democratic
institution building as "'destabilizing.” There will be instances when the
U.S. government will be unhappy with the democratizing efforts of U.S.
private groups, viewing them as merely complicating an already difficult
situation in a given country. However, the disadvantages that such cases
will inflict on U.S. official policy will be vastly outweighed by cases in
which U.S. private action supplements and strengthens official policy.
Democratic governments, after all, tend to tilt toward the Western side
in the world balance of power. Otherwise, successor governments of the
dictatorial Left usually align with Moscow, whereas those of the
dictatorial Right usually create new liabilities for the Western bloc.

PROBLEMS FOR OFFICIAL DIPLOMACY

Every public policy and program has positive and negative features. A
democracy promotion program, with a dual-track approach as described,
will be no different. There will be contradictions and a need for
coordination. When the original legislation to create the National
Endowment for Democracy (NED) was before the Congress in 1983, a
number of questions were raised in Congress and the press about the
seriousness of the contradictions. A common concern was that if a U.S.
private sector program were to aid the opposition in a given country, the
incumbent regime might take umbrage, with damage to U.S. government-
to-government diplomatic relations.?

Experience indicates that this problem is not as serious or as frequent
as some expected. The West German political foundations have been
working all over the world with many opposition movements, with no
major negative results for Bonn's official diplomacy. Also reassuring are
the achievements abroad of U.S. labor unions, using U.S. government
funding. Most of the nations of the world are governed by dictatorships,
and trade unions are often the natural political adversaries of authorita-
rian regimes. U.S. labor, through its regional institutes for Asia, Africa,
and Latin America, has conducted training and other programs with
opposition unions in El Salvador, the Philippines, South Korea,

Paraguay, Chile, and elsewhere. As in the West German experience,

there have been few, if any, cases in which the U.S. labor institutes’

programs have damaged U.S. government-to-government diplomacy
with the related regimes. Even in the few instances in which the host
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country’s government has expelled a U.S. labor program—Peru in 1971
and El Salvador in 1973—there was little consequence for the warmth or
frigidity of official diplomatic relations.

The Soviet Union, it should be recalled, has engaged in assistance to
communist opposition movements throughout the world since the days
of the Comintern, yet Soviet embassies go right on negotiating trade
agreements and maintaining normal diplomatic transactions with many
regimes they are trying to subvert. Here, too, the contradictions between
the two tracks—official state diplomacy and nongovernmental political
institution building—are less than might logically be expected. Only
occasionally has a government forced Soviet dual-track policy to choose
between state diplomacy and political institution building. One case was
Egypt under Nasser. In this instance, the Soviet Union was obliged to
end support of the Egyptian Communist party in order to achieve close
official alignment between Soviet and Egyptian foreign policies during
Nasser's later years in power.* Most of the experience supports the
conclusion that political aid, thoughtfully fashioned, to another regime's

oplposilion does not necessarily upset official government-to-government
relations,

Aiding Democracies

To find out why embitterment is rare, we must divide host country
governments into democracies and dictatorships. The factors differ
between the two types. In democracies the West German programs and
the nascent U.S. program offer aid to the entlre family of democratic
parlies and interest groups in these countries. This usually includes the
party in power at some given time and so reduces the incumbent’s
grounds for complaining that aid is also going to the opposition. With the
next throw of the electoral dice the governing party may well become
the opposition, even more eager to receive foreign assistance, What is
central in these democratic cases is that foreign assistance is provided in
order to strengthen the entire democratic system in the host country, not
simply to place a particular party into power. This is a principle that is
readily understood by most of the foreign governments and parties in
this category and explains their willingness to accept such aid.

. Difficulties, however, do occur. One worst case scenario has the party
in power in the United States aiding the opposition to a regime in another
country.® Can the two governments then have cordial diplomatic
relations? An answer depends on whether or not the United States had
been aiding the entire democratic spectrum, that is, the party in power as
well as the opposition. Further, the U.S. political aid would presumably

supporl programs of training, research, and organizing to enable all host
country parties to become building blocks for a sturdy democratic polity.
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It would be inappropriate for U.S. political aid to fund a particular party’s
election campaign costs.

Even in such worst case instances, government-to-government rela-
tions need not be altered to any great extent by the political aid activities.
For example, when West German Social Democrals were in power
under Chancellor Helmut Schmidt, this party's Friedrich Ebert
Foundation had close ties with Venezuela's Accion Democratica party.
When the Venezuelan elections were won by the Christian Democratic
party, Comite de Organizacion Politica Electoral Independiente (COPEI),
Partido Social-Cristiano, official West German diplomatic relations
with Venezuela were not seriously frayed. A major reason was that the
governing COPEI parly had its own connection with the West German
Christian Democratic Konrad Adenauver Foundation. COPEI also under-
stood, correctly, that the overall West German aid program was aimed at
strengthening Venezuelan democracy in general, not at getting a
particular party into power at a particular time.

Providing political aid may cause inconsistencies in the aid-giving
country’s own foreign policy more often than it damages relations with
other governments. In his article on the German party foundations,
Reinhard Meier notes that, in 1982, the Konrad Adenauer Foundation
was giving aid to El Salvador’'s Christian Democratic party under
President Napoleon Duarte while the Friedrich Ebert Foundation was
aiding part of the coalition supporting the leftist insurgency against
Duarte's government. *'Since both foundations are financed from the
government coffers in Bonn, the German taxpayer finds himself in the
grotesque position of having his tax money channeled to two rival groups
locked in mortal combat.¢ While it makes sense to aid all the competing
parties of a democralic polity, so as to strengthen the polity as a whole, it
does not seem sensible to aid both sides in a civil war and thereby
aggravate the war.?

Whal any political aid program, West German or U.S., undoubtedly
needs is a system by which all parties in a donor nation arrive at a jointly
accepted roster of democratic movements in each aid-receiving nation,
so that political aid may be confined to the groups on the consensus
roster. In the cases of Venezuela and El Salvador, for example, all the
West German parties would probably have agreed that both major
Venezucla parties are democratic and worthy of aid, but there would
probably have been no consensus about which forces in the Salvadoran
civil war were democratic. In a decentralized polity such as the United
Stales, most government policies depend on some degree of bipartisan
consensus, and a U.S. program to promote democracy abroad is
especially dependent upon consensus. Therefore, while each U.S. party
should be able to aid its associates abroad, all such aid should be limited
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to indigenous groups and parties that Democrats and Republicans,
liberals and conservatives, agree to be democratic in character. The NED
can serve as the forum for arriving at such democratic rosters.

Aiding Dictatorships

Giving political aid to oppositions under dictatorial regimes may prove
feasible for reasons other than those pertinent to democratic regimes. In
the case of dictatorships, too, government-to-government consequences
are less stormy than might be expected.

Many authoritarian regimes allow opposition parties to exist and even
to contest elections. The elections are, of course, *‘managed' so that the
opposition has little or no chance of winning. This does not diminish the
fact that opposition groups are tolerated and held up by the regime—for
the benefit of the United States and Europe—as evidence of its
“democratic" character. If it is trying to project such an image, a
dictatorial regime can hardly complain if the United States or West
Germany endeavors to provide political aid to opposition groups. Since
tolerating an opposition is a basis for claiming its own legitimacy, the
dictatorship’s inclination to vent displeasure by disrupting government-
to-government relations with the foreign donor is mitigated.

Even more important is the fact that many dictatorships, particularly
those along the periphery of the Soviet bloc, need the United States more
than the United States needs them. They are more directly in the path of
Soviet expansionism, certainly more vulnerable to communist sub-
version than, say, California or Maryland. These regimes may have little
choice but to accept U.S. political aid programs in support of democratic
opposition movements, just as they already accept—with more
resignation than enthusiasm—the AFL-CIO training programs for their
fractious labor movements. The communist threat to these dictatorships
affords political leverage that the United States can use to obtain
acceptance of responsible and effective U.S. democracy promotion
programs. Sound programs nced not perturb official U.S. diplomatic
relations with such dictatorships.

In sum, for both democracies and dictatorships, the anticipated danger
that U.S. political aid to the oppositions to incumbent regimes may cause
friction in official government-to-government diplomatic relations turns
oul to be more theoretical than real. In contrast, a well-designed U.S.
political aid program can provide the United States with a degree of
access and flexibility in its foreign relations that has hitherto been
impossible through strictly government-to-government transactions. The
benefits of a dual-track program of democracy promotion far outweigh
the rcal but minor costs to U.S. state-lo-state diplomacy. On balance, a
strong U.S. program of government-supported private sector political aid
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to democratic groups and parties abroad can be effectively carried on in
the short term and become overwhelmingly significant for U.S. foreign
policy in the long term.
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13 ASSESSING POLITICAL
AID FOR THE |
ENDLESS CAMPAIGN
Ralph M. Goldman

Political aid is a U.S. foreign policy concept whose time has come,
particularly as it bears upon the promotion of democratlc development.
Arriving with political aid are all the lssues attendant upon new
concepts: definltion of its meaning; operationalization of its compo-
nent features; tactics of implementation in the field; evaluation of
program effectiveness; assessment of overall contribution to democratic
development. In the case of political aid for democracy, the concept is
further burdened by the usual resistance to new policies, modest
practical experience, shortages of committed resources, trial-and-error
projects and programs, intuitive rather than systematic evaluatlons of
results, and large debates about '"best” models of democracy.
Nevertheless, the U.S. policy of political aid, particularly in support of
democratic development worldwide, is in Its incipient stage and, in time,
may well replace in importance military and economic aid as the
principal foreign assistance program of this nation.

This expectation is currently difficult to support with evidence. Many
will greet it with incredulity. Yet, we need only believe that major wars
are obsolescent and that the world economy is rapidly becoming an
integral whole in order to arrive at the realization that international
affairs may well be on their way toward more familiar political forms of

ideological and programmaltic competition, that is, through party
systems, organized interest groups, propaganda campaigns. elecﬁor:__af.
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The International Centre for
Human Rights and Democratic
Development: Notes on Its Mission

Robert Miller

Résumé

Le Parlement du Canada a adopté en aofit 1988 une loi créant le
Centre international des droits de la personne et du développement
démocratique (CIDPDD). Dans cet article, l'auteur qui a travaillé a
titre de conseiller pour le comité parlementaire ayant recommandé la
création du Centre, propose de définir quel devrait étre son mandat.

L’article décrit I'opposition qui a surgi lors des discussions
menant a la création du Centre entre d'un c6té, les tenants des droits
de la personne, et de l'autre, les tenants du développement démo-
cratique. L'auteur soutient que, plutét que de chercher a éviter les
aflrontements, le Centre devrait les aborder et tenter de les résoudre
par l'approche dite "démocratie et justice sociale” qui chercche a
promouvoir la participation des peuples les plus faibles et Jes plus
pauvres au développement démocrat ique.

Avec cette approche en téte, 'auteur recommande que le Centre
établisse un programme pour PAmérique centrale qui aiderait les pays
de cette région a réaliser les réformes démocratiques auxquelles ils se
sont engagés par la signature du Plan de paix Esquipulas. [l suggére
que le programme prévoie: le soutien aux institutions et critéres
régionaux; la démocratie pour les moins bien nantis; et la participation
au développement. Il conclut en exhortant le Centre A mettre en
pratique ce qu'il préne, en étant ouvert dans ses débats internes et en
poursuivant son mandat avec courage et imagination.
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Introduction

With the passage of legislation in August 1988 to establish the
Internationat Centre for Human Rights and Democratic Development
(ICHIRDD), Canada’s international human rights policy is about to
enter a new and potentially more creative period. The centre offers the
promise of a more active and constructive Canadian human rights
policy. Canada will do more than puss judgement on the human rights
records of other countries; it will also try to lelp strengthen practices
and build institutions that provide some proteciion for those rights. ~
The centre’s promise, however, requires a human rights develop-
ment strategy and a statement of mission for ICHRDD. Those are tall
orders. It is difficult enough to agree on a definition of human rights,
let alone devise a strategy for their development; moreover, the field of
human rights is strewn with many ideological traps. In these
circumstances, the first board of directors may be tempted to avoid
trying to set a long-range course, preferring instead to get on with the
“practical business” of devising programs and allocating budgets.
Unfortunately, that sensible way of doing things might reduce
the centre right at the beginning to confusion, sterility, and irrele-
vance. Without a clear and compelling statement of mission, ICHRDD
might becoiiie just-a funder of competing conventional wisdoms, a
human rights ambulance chaser in pursuit of the latest cause.
Conversely, with a mission of its own, the centre can become a source
" of fresh thinking and a catalyst for practical Canadian assistance in
human rights and democratic development.
The value of ICHRDD will depend on its commitment to think
through what it wishes to be and do. These notes are intended as a
contribution to carrying out that task.

Starting Points

The need for a statement of mission arises from the fact that the
purposes of the centre, as set down in the act of parliament creating it,
are broad and diverse. Nonetheless, the legislation and some of the
thinking behind it provide our starting points,

The first thing to note is that the International Bill of Human
Rights is the touchstone of the centre’s mandate. The objects of the
centre, as described in the legislation, are to undertake various
activities "that give effect to the rights and freedoms enshrined in the
International Bill of Human Rights, including, among those rights,
the right to an adequate standard of living, the rights of persons not to
be subjected to torture or to cruel, inhuman or degrading treatment or

p}xnishment, the rights of freedom of opinion and expression and the
right to vote and be elected at periodic, genuine elections in pluralistic
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p«.rlnlical systems.” These and the many other rights enshrined in the
!nll suggest why allegiance to international human rights is not by
itself, sqlﬁciv:u. Lo provide the centre with a clear mission. '

' It is, however, a big step in the right direction. In citing the
international bill, the legislation makes clear that the establishment
of the centre is not intended by Canada as an act of ideological
!mperlahsm. ttis not a thinly disguised atteinpt to set ourselves up as
J'udg_es of olh-:r. countries or exporters of Canadian values and
mst‘ntuhons. Quite the contrary, the legislation identifies Canada with
an internalional rather than a bilateral or national approach to
tuman rights. The centre's purpose is to provide Canadian resources
and experience in helping to achieve widely-recognized, though often
unrealized, international obligations.

'l:he centre is also to work in support of the full range of rights set
down in t.he interuational bill, that is Lo say, economic, social, and
cultural rights as well as civil and political rights. This may Sseem
somewhat redundant in that the Canadian aid program already
attempts to support the economic and social development of Third
quld countries and peoples. It should be recognized, however, that
civil and political rights are oflen prercquisites for the achievement of
economic rights. In a 1987 submission to the House of Commons
Standing Committee on External Affairs and International Trade
(SCEAIT), Dr. Susan Zurbrigg-of Halifax drew on her experience as a
health care worker in rural India to illustrate this point:

To be elTect_ive, medical technology has to be accompanied
by very I.ms.nc changes in the economic precariousness of the
poor majority, working conditions, wages—not high wages
but Just wages that will provide minimal calories for a
family. The link to human rights is that unless there is
some man_oguvring room for villagers to press for some
accountability within the overall economic and political
gituation, those more fundamental socio-economic changes
“(xll not occur. As a result, the dollars we send in medical
aid will be essentially wasted, :

The notion of "human rights development” is the other important
starting point in defining the mission of ICHRDD. In its 1986 report
Independence and Internationalism, the Special Joint Committee on
C_anadz'a's International Relations made a distinction between human
rights 'p.rotectlon" that seeks to expose and to punish the violaters of
human rlgh-ts and human rights "development” that tries to improve
the underlying conditions that give rise to those violations in the first

- place. The committee acknowledged that the methods appropriate Lo

human rights protection—international monitoring and sanctions of
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various kinds—remain absolutely essential, but went on to say that
these should be supplemented by cooperative human rights
development programs as well, consi§ting o_f ﬁnanctal support,
exchange programs, research, and technical assistance. To quote the
report: "Canada should contribute to the long-term development of
political, civil and cultural rights as it now contributes t'(') long-term
economic and social development through the aid program.

Human Rights vs. Democratic Development?

International in its orientation, inclusive i.n its mandate, and
developmental in its approach, these starting points take us some way
towards defining the role of ICHRDD. But the centre also. confronts a
major stumbling block which, if not overcome, will slow it down gnd
make very difficult the development of a cohereqt and challenging
mission. Here we refer to the uncasy relationship between the two
sides of the centre’s mandate, human rights and democratic
development. . L .
Following the government's acceptance m_prmclple.of the parlia-
mentary commitiee’s recommendation that it gstabhsh an Inter-
national Centre for Human Rights and Democratic Development, the
secretary of state for external affairs appointed two_rapporteurs to
provide advice on how the centre should be set up. After extensive
consultations, the rapporteurs issued a report, i 19§7, that strongly
supported the concept of the centre but took exception to the term
“democratic development,” recommending instead t.hat. the
organization be called the International Centre for Human. Rights an_d
Institutional Development. The government chese to ignore this
advice, but it is worth considering why it was offered in the first place.
The rapporteurs wrote that many witnesses Igad warr.\e:d them
that the word democratic had "acquired an ideological, pO!lthﬂl and
cultural meaning which differs profoundly from one region of the
world to another,” and that its use runs the risk of "be.mg interpreted
as an intention to impose on our cooperative programs in this area our
own concept of democracy.” They went on to say that oth.ers feared
that democracy would "be perceived as indicative of the pl}llo§ophy.of
the present USA [i.e., Reagan] administration.” If these obJectlQns can
be boiled down into a single proposition, it would seem to be t!us: the
variety of democracy is so great that it.makes m!posmble, or
unacceptable, the sharing of democratic experience. Is this so? )
It is true that the word democracy is used and often abused in
many different ways around the world, although surely_the.sar:ne is
true of the term human rights. It is also clear tha!. the institutional
expressions of democracy vary enormously and that it would be a great
mistake to confuse any particular system with democracy itself. But
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democracy also has a common, widely understood meaning—
government cffectively under the control of the people. Such essential
elements of democratic government as frecdom of speech and assembly
and periedic and genuine elections, are contained in the International
Bill of Human Rights and referred to in the legislation creating the
centre. In short, there would seem Lo be ahout as much agreement
around the world on what constitutes democracy as on any other aspect
of human rights.

If that is true, what are the risks of the centre imposing “our own
[i.e., Canadian] concept of democracy” on its cooperative programs?
Unquestionably, there is some risk because we all tend to assume that
our institutions and practices are the best way of doing things. But we
run this risk in every area of international development, be it
economic, social, scientific, or cultural. Canadians like to believe that
they have been partially inoculated against cultural arrogance by the
experience of fending off the embrace of their American neighbours,
but the best curb on Canada running a democracy export business is
the freedom of the rest of the world not to buy. Even if we wish to,
Canadians rarely have the power to overreach themselves.

That brings us back to the last objection to the word democratic
cited by the rapporteurs, that its use "will be perceived as indicative of
the philosophy of the present USA administration.” This may seem a
passing problem, but in fact it is close to the heart of what many fear in
the term democratic development. Former President Reagan, as part
of his broader foreign policy goals, tried to mobilize the world in a
crusade for democracy. The crusade had its overt and peaceful
elements (for example, the establishment of the National Endowment
for Democracy), but it had less overt and less peaceful elements as
well, most notably the funding and managing of the Nicaraguan -
contras, a.k.a. the “freedom fighters.” In the eyes of many who were
not moved by the wisdom or the rightness of these latter policies, Mr.
Reagan’s crusade amounted to hijacking the word democracy for
geopolitical goals,

So one is obliged to ask: Is democratic development just a
modern, dressed-up version of gunboat diplomacy? Is it inherently
interventionist and hostile to cooperation in international relations?
It is not, although the Reagan legacy does put one on guard. The spirit
of democracy poaints in quite a different direction, to the principles of
self-determination and non-intervention in international affairs; and
certainly, those are the principles that should guide Canada's own
approach to democratic development. In practical terms, this means
that requests for assistance should originate with people in developing
countries, who should also determine the extent and forms of the
assistance. Cooperation in democratic development also means that
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all programs should be open ta public view and debate, in both the
recipient countries and Canada. .

This approach takes us some way towards reconciling human
rights and democratic development, but substantial problems remain.
The Centre for Human Rights and Democratic Developinent is
situated on an old and deep intellectual fault line where two sets of
values meet, the values of individual freedom and social equality. On
one side of the line are those who associate human rights with tlge
basic needs of the poorest people and with an agenda of econowmic
justice and reform. For many of these people, Third World democracy
is far too often a sham because it is controlled by traditional elit'es and
serves to protect the status quo. On the other side of the fault h‘ne are
those who see democratic development as the only means of social and
economic reform that avoids revolution. They see this possibility as
threatened from the right by those who are opposed to reform, and
from the left by those who want solutions now to economic and social
ills regardless of the consequences for civil and political rights.

Given these divisions, there is a risk that ICHRDD's programs
will be developed in two quite separate and distinct spheres, the one
emphasizing institutional democracy (legislatures, electoral systems,
the judiciary and so on) and the other human rights focused on the
needs of the poorest people, or what might be called popular
democracy. This would be unfortunate, because either of t.'he two
tendencies without the other is dangerously incomplete. Institution-
building can settle into complacent, legalistic tinkering that promotes
democratic facades without much substance. Popular democracy, on

the other hand, may mobilize people without strengthening .t.he
institutions and practices necessary to protect their civil and political
rights.
¢ Just because each approach is incomplete, it should be a major
goal of the International Centre for Human Rights and Democratic
Development to build bridges between them. Rather than ignoring or
trying to avoid the tensions between human rights and democratic
development, the centre should derive strength from directly
confronting and seeking to resolve these tensions. For want of a better
term, we could describe this approach as “Democracy and Social
Justice,” the thrust of which would be to facilitate the participation of
the weakest and the poorest people in democratic development, To
illustrate how this might be done, we turn to the case of Central

America. :

Democracy and Social Justice in Central America

There can be few areas of the world where the debate among the
meaning of human rights and democratic development has been as

Py P
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intense or divisive as Central America, where it presents radically
different versions of history and models of social and economic
development.

) On the one hand, there is the Nicaraguan mode! which deseribes
itself as a revolution for economic and social justice, and thus a true
dem(‘)craf:y for the dispossessed. Its critics describe it as creeping
tot.’llftnrlanism musquerading as the champion of the poor, and charge
that its real goal is the centralization of power not the emancipation of
people. On the other hand, there is the Salvadoran model which its
supporters describe as reform through electoral democracy and defend
as the only alternative to repression and revolution. Its critics are less
generous. They charge it with fraud, the intent or at least the result of
Squndors sham democracy being the effective continuation of
mlhtgry rule, large scale human rights abuses, and economic
exploitation of the poor. '

Until recently, there seemed to be little or no middle ground
betweeq %hese positions, or, if there was, it amounted to an ideological
and polghcal no man’s land where people ventured at their peril. In
thpse_ circumstances, there were few practical opportunities for
brldgm‘g the differences, and certainly no opportunities which were
attractive to a country as cautious in its foreign policy as Canada
What emerged instead was a two-track Canadian policy, with the
government trying to be "evenhanded” in providing some aid to all
countries (and therefore to all models of development) in the region
and the NGO community voting overwhelmingly for the Nicaraguan'
mode! while recommending an official Canadian boycott of the
Salvadoran. ‘

There is at least a hope that this utterl larized situation i
!)eginning to cljange. In Nicaragua the revolut)i'o?\omay maint:?:liol:eﬁ
in power, but it is presiding over an economy and society collapsing
into ruins. Reconciliation of the ideologically irreconcilable begins to
seetn necessary to all sides, save the most extreme. In ElSalvador, the
spectre pf unending civil war has begun to concentrate minds on the
possnbll!ty of a negotiated settlement. In these circumstances, Canada
can begin to make a greater contribution to helping Central America
bridge the gulf between institutional democracy and social justice,

L The Special House of Commons Committee on the Peace Process
in (,cntral. America recommended, in 1988, that the government of
Canada seize t.he opportunity, risky as it may be. The committee saw
the combination of development, democracy, and peace in the
Esquipulas Il Agreement as the most promising, indeed the only, way
ahead for Central America. As the title of the committee's rep'ort—
Supportmg.the Five—makes clear, it is a road down which all five of
tl!e countries that signed the agreement must travel together

Virtually all of the committee’s recommendations for Canadian anci
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international assistance pointed t;)Athe qced for expanding regional
i eration in Central America.
dmlo%ﬂ;;:ﬂf:;ethe five” means, implicit!_v, that no model of develop-
ment in Central America is seen as providing all the answers. It also
means that no model of development is excluded fr'om t'he dialogue; the
Reagan administration, with its "four agaiqst one” policy, had tried so
hard to exclude Nicaragua. The conclusion follows: the Central
American debate about human rights and democracy, and the seargh
for solutions, must continue. That points to the work of ICHRDD in

the region.

An Esquipulas Program

the special committee was preparing its report on .Centr.a! Amgnca,
:\hse leegisx;ation to create [CHRDD seemed to be stuck in political limbo,
written but not introduced in the Parliament and in dfmger of
disappearing into the approaching storms of a federal election. The
members of the committee were convinced that the centre c_ould play
an important role in Canadian policy towards Central A_n.\enca gnd S0
recommended that “the legislation be introduced expeditiously.” The
committee also recommended that the centr.e's. board of directors
establish an Esquipulas Program "des.igned within the frarpework oj
Esquipulas Il to provide practical assistance for hu.man rights an
democratic development in all five countn?s. . Part:cular attention
should be paid to the development of women's rights. i The commlttﬁe
did not spell out the details of such a program, but having regard to t .3
principles on which ICHRDD was founded an.d what we have sai
earlier about democracy and justice, an Esquipulas Program might

look something like this:

1) Regional Institutions and Standards

entral America has a long and unhappy history of receiving
Snsolicited advice from the outside world, follpwed by coercion. 'I‘hc;
Esquipulas Agreement expresses the desnre_ ol: many (;cntra
Americans to manage their own affairs. Canada is given considerable
credit in the region for recognizing and supporting that desire, and for
being sensitive to the needs of Central Americans as defined by
Central Americans. ICHRDD should give expression lo that appr.oach
by strongly supporting the development of regional human rights
institutions and standards. ) ]
The House of Commons committee saw a special opportunity to do
this by supporting the development of a Qentral {\n_lencan Parliament.
As provided for in Esquipulas I, the parliament is intended to serve as

|
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a forum for legislators from all five countries, but not as a replacement
for national legislatures. While lacking legislative clout, it is hoped
that the parliament will advance the debate about alternative models
of social and economic development and, in particular, human rights
and democratic development. Looking further ahead, it is seen as the
embryo for institutions, such as a Central American Court for Human
Rights, to strengthen region-wide human rights practices and
standards. Elections to the parliament could serve as a model for free
and fair elections in the individual countries.

The initiative to create the parliament has progressed very
slowly, and there is little that outsiders can do to speed things up,
beyond words of encouragement. In the meantime, ICHRDD should
promote the goals for which a parliament would be created by
encouraging the formation of regional human rights networks. To
some extent, the human rights movement has fallen victim to the
polarization of Central American politics, as evidenced by the
proliferation of governmental and nen-governmental human rights
commissions reporting very different versions of the human rights
reality in the region. While not entirely avoidable, this politicizing of
human rights can, if carried too far, destroy the credibility of human
rights monitoring. ICHRDD could address this problem by sponsoring
region-wide workshops and courses to debate, define, and develop
human rights standards. In time, the networks so developed might
have the capacity to investigate allegations of unfairness or bias in the
work of human rights organizations.

The same regional orientation should inform the centre's
approach to election-observing. While it remains important to send
international teams to observe elections, ICHRDD should concentrate
on the development of this same capacity within the Central American
region, with the observer teams mada up of nationals of the five
Esquipulas countries. The centre should also support the development
of Central American standards and procedures for election-observing.

2) Democracy for the Poor

The holding of “free, fair and honest elections” in the five signatory
countries is a key provision of the Esquipulas I1 Agreement, and at the
same time a matter of bitter contention in several Centrul American
countries. During the 1970s and early 1980s, opposition political
parties and popular organizations in Guatemala and El Salvador were
attacked brutally by the military and death squads; their leaderships
and memberships were decimated. As a result, it is charged that
recent elections in those countries have been held in an atmosphere of
tacit if not outright terror, a fact which together with sheer danger led
the democratic left to boycott elections for some time. In the case of
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Sandinista Nicaragua, there has been no comnparable degree of
repression associated with elections, but critics say that there has been
a systematic campaign of more subtle intimidation and coercion by the
government that renders elections fundamentally unfair. Here too,
the opposition, or parts of it, has chosen to boycott the process.

Recent developments suggest that Central Americans across the
political spectrum may be willing to give elections yet another chance.
In El Salvador, social democratic party leaders associated with the
FDR.-FMLN have returned to the country from exile to participate in
the 1989 presidential elections, and the FMLN itsell has indicated a
willingness to participate on certain conditions. In Nicaragua, the
Sandinistas have committed themselves to an accelerated schedule for
presidential elections, and to sweeping new guarantees for opposition
participation. ICHRDD should do what it can to sustain this
precarious revival of hope in electoralism by encouraging the regional
monitoring of elections, as suggested above, and by supporting the
effective enfranchisement of the poor.

What that means, simply, is that there is more to elections than
the marking of ballots. Elections can be technically proper and
efficiently run and yet occur under conditions that seriously
compromise, if not entirely destroy, their legitimacy. When that
happens, elections become part of a country’s problems, not part of the
solution. While it is true that elections can discriminate against any
part of the population, in Central America they are far more likely to
work against the interests of the poor. In most countries, los pobres
* (the poor) are less likely than the more affluent and better educated to
participate in the electoral process, but this has very special
significance in countries where a large proportion of the population is
desperately poor. If ICHRDD wishes to support the consolidation of
democracy in Central America, it should concentrate on supporting
effective participation of the puor in democracy.

There is no simple, safe, or quick way of achieving that goal,
" although certainly part of the answer must lie in providing greater
protection for the organizations—cooperatives, unions, and
associations—that represent the poor. Peace Brigades International,
for example, offers protection by supplying volunteers to accompany,
24 hours a day, human rights workers, union members, and: others
whose lives are threatened. It should be the highest priority of
ICHRDD to support activities of this kind that aim to make electoral
democracy a viable option for the poor. In this way, Canada will
recognize the importance given to elections by the Esquipulas

Agreement.
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3) Participation in Development

Inequality is not only economic and political. It is also cultural, part of
the social fabric. The economic exploitation that is visited on whole
classes of people by society is often passed on in the form of exploitative
personal and family relationships that further victimize the weakest
and most vulncrable members of society. Here we speak especially of
women and children in Central America.

In his repovt, The State of the World's Children 1989, the director-
general of UNICEF lists "seven sins” of development, including
development without participation and development without women.
He notes that the women of developing countries are responsible for
pro‘ducmg and marketing most of their rrops; and that they carry the
main responsibility for food preparation and home-making, for water
and fuel, for nutrition and health care, and for the education of the
young. Yet "in development assistance efforts to date, most of the
gducation and training, the technology and the inputs, the
investments and the loans, have gone to men.” The inequality facing
women in Central America is as severe as anywhere in the world,
buttressed as it is by powerful cultural traditions.

What can ICHRDD do about such situations? First of all, it
should_ demonstrate its understanding that human rights is an
essential part of development, not a separate field of activity.
Likewise, it should show its concern for the democracy of everyday life
as well.as the democracy of the ballot box. But how? The main
responsibility for carrying out Canada’s policies in support of economic
deyelppmgnt lies with CIDA. In recent years the agency has raised the
priority given to the poorest people, to participation, and to women in
devel'opment. Nonetheless, because development agencies have a
multitude of competing and changing objectives, ICHRDD should
develop a watching brief to help defend those priorities. ICHRDD
should interest itself in the full range of Canadian aid activities in
Cent_rql America to sce that they remain, or become, supportive of
participation in development. Similarly, the centre should be open to
ll;}xg((i)mg projects from “developmental NGOs” as well as “humapn rights

S'D,

Conclusion

In druwing t!lesg notes to a close, we would first repeat the central
message: it is vitally important for ICHRDD to have a mission and
equally important for that mission to draw togcther the two sides of
:‘he centre's msndate, human rights and democratic development. We
ave suggesied what a "Democracy and Social Justice "program might
look like in Central America. program mie
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There are two other points that we would like to make. The
centre’s mission outlined here will not be the only one proposed by its
friends, or its enemies for that matter. With the establishment of
ICHRDD, the debate about its future will just begin. Particularly in
the first months, the discussions of the board of directors should go to
the heart of questions about ICHRDD'’s mission. As soon as possible,
the centre should establish a newsletter that reports candidly on these
discussions and invites the comments of readers. In this way, the
centre can practise what it means to encourage in others.

Finally, a comment on risk. Once the centre defines its mission,
it should be pursued with courage and imagination. A major goal, as
stated in the legislation, is to "help reduce the wide gap that
sometimes exists between the formal adherence of states to
international human rights agreements and the actual human rights
practices of those states.” [n other words, the centre will seek to
support only those things to which states have already declared their
commitment, but it would be naive to assume that those states will
invariably welcome ICHRDD with open arms.

Section 6(2) of the centre’s legislation says that it can carry out its
activities "in any jurisdiction outside Canada to the extent that the
laws of that jurisdiction permit.” That creates a gray area and leaves
considerable discretion as to how much risk the centre can or should
run. Whatever the answer, we think that ICHRDD should run more
risk that diplomats are willing to run, which is why ICHRDD was
created at arms-length from government in the first place. The point
here is not to be bold or reckless, but to recognize that human rights
development is inevitably a disturber of the status quo. Otherwise,
why is it needed at all? It would be well, therefore, for the board of
directors to buckle themselves in and prepare for the occasional spell of
turbulence. They may be consoled by the words of an anonymous
writer: "That which most of all calls forth our noblest capacities into
action is always a hazard of some kind, never a certainty. It is when
we are ready to stake our lives on something, or to make something so
that is not so, that nobility begins to appear in human nature.”

VL.

Canadian Parliamentarians on
Human Rights

Résumé conjoint

Les trois articles de cette partie prolongent le débat sur les droits de la
personne en direction des programmes d'aide du Canada. Les thémes
principaux en sont le role et l'efficacité des commissions parlemen-
taires, abordant la question: le precessus législatif doit-il étre public
ou secret, ainsi que les difficultés que pose le fait de rendre l'aide au
développement conditionnelle au respect des droits de la personne.
L'honorable Jim Manly (NPD) soutient que le développement ne
peut survenir dans un climat de répression et souligne I'importance de
rendre visible publiquement les violations aux droits de la personne.
De plus, il indique quelques faiblesses des programmes d'aide du
Canada_l. D'abord, I'aide ne se rend pas loujours aux groupes les plus
démunis. Ensuite, accorder de I'aide a des pays qui violent les drois de
la personne est un geste contradictoire qui mine la crédibilité de tels
programme. M. Manly reconnait des difficultés dans le fait d'utiliser
les programmes d'aide comme moyen d'améliorer le respect des droits
de la personne mais il demeure critique quant au secret dont le
gouvernement entoure sa politique des droits de la personne.
L’honorable André Ouellet (Lib.) explique bridvement comment
s'est élaboré le lien entre I'aide étrangére et les droits de la personne,
dans la foulée des récents rapports parlementaires et gouvernemen-
taux. Il renvoit & la notion de “modéle de violation systématique,

" flagrante et continuelle des droits fondamentaux de la personne”

comme principal critére d’évaluation afin de guider les politiques
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ANNEXE ~B*

Draft for Discussion

THE INTERNATIONAL CENTER FOR HUMAN RIGHTS
AND DEMOCRATIC DEVELOPMENT)
A NEW APPROACH TO POLITICS AND DEMOCRACY IN DEVELOPI

Andres Perex
Department of Poiftical Science
The University of Western Ontario

NG COUNTRIES?

Introduction.

On August 15, 1968, the Government of Csnads introduced
Bil) C-147 proposing the crestion of the International Centre for
Human Rights and Democratic Development.i® The Bil)l received
Royal Assent on September 30, 1989.

The ratlonale behind the creatlon of the Centre is explained
in the Report to the Right Honorable Joe Clark and the Honorable

Monique Landry of June 30, 1987.1 The report was coemlssloned by
the Secretary of State for External Affairs to “examine hov the
Government might proceed with the creation of an fnstitution
which vould have as ity objective, the developwent, strengthening
and promotion of democratic institutions and human rights in
developlng countries....” 2 According to the Report,

our discussions vwith Canadians and {internstional
interlocutors have persuaded us thet while a wide range
of activities 1n this area 10f democratic development
and human rights]l 1s being undertaken by Canadlan
organlzations..., the possibiliities for such sctivities
have not been developed to their fullest....What siso
{3 lacking 13 @ focal point for Cenadian activity which
would ensure the development of a body of experlence
and e.xpernse. and the exploitation of the full range

1 This paper dJdeals exclusively with the “democratic
development® dimenglon of the Centre’s objectives.




of possibilities for the sharing of the Canadian

experience. Such a focal point would salso serve a

networking role and provide for & sharing of

information, experience and research among Canadians,
tnternationsl, mulitilateral, developing and developed
country organizations. tnstitutions and centres.* )

The Report clearly states that the purpose of the Centre
should not be to export Canadian lnst'uuuonl-lmorlunnl
proposal for the creation of the Centre presented by the Joint
Committee on Cansda’s International Relationsd also exphasized
that Csnada should not attempt to transfer its own political
tnatitutions. However, 1t is possible to conclude from the June

30, 1987 report,6 from the mandate rteceived by the Special

"Rapporteurs that produced this document, 7 and from the report of

the Special Joint Committee on Canada‘s International Relatjions,

8 that the purpose of the Centre will be to promote 1iberal

democratic practices and tastitutions in developing countries.9
The operational strategy to be used to schieve the Centre’s

objectives 1s not explicitly stated in any of the sbove wentioned

documents. However, it 1s evident that the Centre will

concentrate 1its efforts on the provision of finencial and

technical support to promote the advancement of democretic

tnstitutions and prectices in the Third World. According to the

June 30, 1987 report,

a governmental or non-governmental body in a friendly
country...may underteke to make 1ts own reforms, to
strengthen 13 own institutions or to improve its own
safeguards for human right? conasistent with 1its
international underteking. 1 1t needs human or
financial resources to do 30, 1t seems to us entirely
approprieste for Canada, a trusted partner in

internations! development. and respected for its non-

fdeological approach, to respond. Canada should be able

to offer flnancial asslatance. It should be able to

share the technical expertise that it has developed

over the years in establishing Its own institutions and

that 1t continues to develop dsily in refining them. 10
Three conclusions emerge from the documents pertaining. to the
creation and organization of the International Centre for Human
Rights and Democratic Development. First, the objective of the
nev Centre 1is to promote the political development of developing
countries along 1iberal democratic 1ines. Second, the ratlonale
behind the creation of the Centre is based on the assumption that
the Canadian experience can be useful in guiding that
development. Third, the Centre will concentrate its work on the
formal, technical aspects of democracy. That i1s, 1t will
factlitate the establishment and development of democracy as a
legal mechanism for conflict resolution in developing countries.

Attempts to promote the development and consolidstion of
democracy in developing countries are not nev. Many efforts have
been made during the post-World Wer Il period to Iinduce the
political evolution of developing countries along l1iberal
democratic lines. This paper will not reviev the history of
these attempts. Rather, it will assess the main characteristics
of the concept of Political Development particulerly ss 1t was
articulated and promoted 1In the United States during the late
fifties and sixties. As Richard A. Higgott points out. this vas a
periocd of optimism when 1t was belleved that “the growth of

‘scientific’ social sclence would form the basis for rationsl

exercises in social engineering. "1l A similer optimism seems to
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11e behind the rationale, objectives and strategles of the Centre
for Human Rights end Democretic Development. An asaessment of the
concept of Polfitical Development 1s, therefore. necessary to
facilitste an understanding of the possibllities snd obstacles
the Centre vill face |in tts attevpt ta promote the development
snd consolidation of democratic institutions in developing

countries.

Political Developments An Assssameant.

Social Science is riddled with concepts that do not fulfit)
the requivrements of appropriate "data containers™. 12 The concept
of development {s a good example of this problem because na
agreement has been reached about the nature of this process,
despite the extensive titerature 1in this fleld. In & reviev of
the concept of development, Kempe Ronald Hope pointed out that,

despite the existence of a great body of Literature on

the concept of development, there s still a great

degree of ambigulity surrounding its weaning.
Development has been defined In s number of vays
incorporating various elements of the soctal,
political, culturs! and economic systes. As such,
despite some consensus on what constitutes
underdevelopoent there i3 no real agreement on what i
nesnt by development. 13

It 13 clear that despite the difficulties encountered by the

academic community to define “deve Jopment”, the concept

represents an attempt to control and manjputate the historica)

-]
evolutlon of the Third World. 14 This attempt 1is based on the
assumption that “there (s & lav of historicsl necessity thst
lmpels every society to try to attain the astage occupled by the
so-called developed or modernized societies. * 13

The lack of a comprehensive understending of davelopment as
a form of social change has not prevented the construction of the
nebulous concept of "political development™. The ilterature in
this fleld 19 also extensive although our Kknoviedge of the
subject i3 partial and contradictory.16

The emergence of both ~“development™ and “pollttical
development™ has to be understood in a historical perspective
because new interpretations of the vorld emerge in responze to
socis) and politicsl cilrcumstances rather than as pure
{ntellectual creations of lnnovative minds. 1?7

The developing world was csught between the hegemonic
tendencies of the United Stetes of Americs and the Soviet Union
in the aftermath of the Second World War. In these circumstances,
the theory and the prectice of development vere tntroduced into
the Third ¥or)d to facilitate its according to the paititical and
economic interests of the capitalist industristized countries of
the West. '

Development was stmply equated with economic grovth as it
was measured by trsditfonal economic indicetors such as GNP and
income per capita during the post-war years. J. B. Nugent and P.
A. Yotopoulos point out that this view of development rested on

the classical-neoclassical vievw of the vorld in which
change is gradual, marginalist, non-disruptive,

R



equilibrating, and largely palnleas. Incentives are the

bedrock of economic gravth. Once 1initiated, growth

becomes automatic and all-pervasive, spreading among

nations end trickiing down among classes g0 that

everybody benefits from the process. {8

Soctological, psychologicel and political “barriers to
development™ began to be identified in the 1960°s.19 Joseph La
Palombara argued that external iInducemenis were necessery to
faciiitate the promotion of development “in the directtion of
freedom rather than tyranny®.20 The theories and the practice of
Political Development and Political Modernization vere introduced
as @8 result of this concern. According to S.N. Elsenstadt
political modernizstion,

can be equated with those types of political aystems

which developed in Western Europe from the ssventeenth

century and which spreed to other parts of Europe. to

the American continent, and, In the nineteenth and

twventieth centuries to Asian and African countries.21
The concept of Political Modernization is used by Efsenstadt “as
an attribute of history, ss s specific historical transitional
process and as a certalin development policy 1n Third World
countries. “22 Political Development, {rom this perspective, means
liberal democretic development. The objective of this process ls
nothing less than to recreate in the Third World the type of
political systems that developed fortuitously in the West by
means of external inducements.23 Furthermore, while the political
evolution of the West shovs that democracy was often the result
of radical and violent processes of change, Poljtical Development
wvas fundamentally concerned vwith achieving democracy while

avoiding disorder and {nstability. 24 Political Developwent was

?
then portrayed as “a continuous process of grovth which is
produced by forces within the system and which 13 absorbed by the
system. “25 According to Elsenstadt

the centre] problem of modernization in & wodern

political system 13 the ability to deal with such

changing demands. They must be absorbed 1in policy
making while assuring continuity to the system.

Sustained political grovth thus becomes a ceniral

problem of political systems.26
Thus, system survival 1s a central concern of the Political
Development approach. This vwilll become more evideat In the
discussion that follows.

Political Development can be characterized as an
ahistorical, reductionist, voluntaristic, and congervative
approach to politlcal change in the Third World. In the social
sclences, ahistoricism refers to the study of social phenomenon
abatracted from time.2? Two forms of ahistoricism are evident in
the theory of Polltical Development. The first -1s that the
political systems of the 1iberal democratic countries of the
world are used as normative models for the Third World, without
considering the historical factors that determined the emergence
and consolidation of political processes and Lnstitutions In
democratic societies. The second is that liberal democracy as a
normative mode} ts introduced in developling countries without due
consideration to the historical factors that have shaped the
political evolutlion of these societies, and that condition and
limit the possibilities for the emergence of liberal democratic
institutions In them. This ahistorical understanding of soclal
and political change is Intimately linked with the reductionist
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view of politics that prevails in the pPolitical Development
l1terature.

Reductionist forms of analysis attespt 10 reduce complex
events to simple prtnclplen."ze In other vords, reductionist
analyses attempt to explain wgoclal reality by only one of 1its
parts...."29 The theory of Political Development deals with
political phenomena in §solation (rom social, economic and
historical factors. This reductionist approach to the study of
politics in the Third World accounts for the voluntarist nature
of the explanations provided by the literature in this fleld. In
socul sciences, voluntarism denotes any theory that stresses
“the ilnviolability of (ree will which is sn independent capacity
of human beings to do as they please rather then react under
compulsion. »30 Voluntarism, tn other words. «denotes any theory
that stresses the plece of cholce. decision. purpose, and norme
in social action. =31 Yoluntarist explanstions tend to ignore the
role that structursl factors play in conditioning snd limiting
human beings’ freedom of action.

Political Development theory 1is voluntaristic becesuse it
implicitly ot explicitly regards political tnstitutions as if
they were the result of conscious design. Politicsl change 18
ex-plulned,prlmrny as the result of political and technical
{ntervention rather than as the outcome of sultiple political,
economic and fnternattonal forces. Finally, the theory of
Political Development is conservative because it atteompts to

promote democracy within the existing social order. The promotion

9
of gradual homeostatic change 13, then, the practical objective
of the Political pevelopment approsch.

The ahistoricel, reductionist, volunteristic and
conservative nature of the theory of Political Development has
nad lasting effects on the programs of lntcrnauonal cooperation
in the field of politics, This can be seen in the tendency that
prevails among many of the North Americsn tnstitutions and
democratic development programs {ntended to promote democracy
through the tntroduction of formal legsl srrangements in the
political systems of developing countries. 32 This approech fails
to recognize that democracy is both & formal mechenisa for
conflict resolution end an expression of 8 political consensus. 33
pemocracy 13 not only @ political technology but also a socially
recognized delimitation of the scope and form of legitimate
political struggle and dissent. 34 These tvo dimensions of
democracy are intimately linked to each other, The
effectiveness of democracy &8 a mechaniss for conflict resolution
depends on the existence of a consensus regarding the basic
organization and nature of politicel tife.

The existence of @ political consensus in 1ibers) democretic
socleties does not lead to the sbsence of conflict in these
socleties. It simply means that conflict i3 regulated and managed
within soclally accepted vourxiaries. From this perspective. it
{s important to distinguish betveen tvo types of conflicts:
political conflict within the regima, and political conflict

about the regime. 35 Maurice Duverger explains that the
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difference betveen these two forms of political conflict
"resembles the distinction between a game played according to the
rules, and @ contest that 1s vaged against the rules In order to
establish nev rules.”™ 36 Conflict within the regime, such as
electoral competition, 1s marginal in the sense that it does not
affect the fundamental principles and institutions of a political
system. Conflict about or over the regime, on the other hand, 1s
fundamental in the sense that it questions the very basis of
soclal and politicsl life.

Elections and other democratjc mechanisms for conflict
resolution deal with marginal rather than fundamental social
1ssues. Elections ere effective mechanisms for conflict
resolution when political disputes can be resolved vith changes
of government. However, elections were not designed as a
mechanlsm for conflict resolution when political struggle and
competition 1s about or over the nature of the regive. It
follows that fundamental political disputes must be settled
before elections can be used effectively. Giuseppe DI Palma
points out that in the European experience.

elections were never used as s tool to bring about

democracy. Similarly, they vere never used to arrest

liberalization at the threshold of dewocrecy, by
artfully constraining electoral participation and
procedures. Nor were they ever successfully used to go
beyond democracy. towvards some kind of redicalizing
utopla. As a tool for democracy, they were not needed;

as 8 tool agalnst it, they were late and insufficient.

Instead, elections were Kknowingly used to legitimise

after the fact, and even with some delay, a democratic

choice that had slready been made by and through the

revival of civil soclety and of state/institutional
autonomy. 37

11
Elections, according to DiPalma. are democretic not becsuse they

are obout democracy, but because they ere within democracy. 38

Put 1t in a different way. elections and other democratic
mechenisms for conflict resolution are functional only when they
deal with conflict resolution vwithin the regime. They are
effective as long as their legal and (ormal application is
sustained by & legitimized (snd consequently soclally accepted)
viev of the fundamental nature of the regime. Dshl explains:
In & sense, what we ordinarily describe ss democratic
“politics” is wmerely the chaff. It s the surface
manifestation, representing superficial conflicts.
Prior to politicye. beneath it, enveloping 1t,
restricting 1t, conditioning 1it, 1s the underlying
consensus on policy thet usually exists 1in the soclety
among & predominant portion of the politically ective
members. Without such a consensus no democratic system
would tong survive the endless 1irritations and
frustrations of elections and party competition. With
such & consensus the disputes over policy alternstives
are nearly always disputes over a 3aet of alternatives
that have already been winnoved down to those within
the broad area of basic agreement. 39
In many if not emost developing countries, polulcnl'lnnubllny
and turmoil express the absence of a consensus regarding the
political organization and orientation of society. Terry Kerl
explains that achieving this consensus requires agreement among
social forces and political actors at least in regard to “the
permanent rules governing the competition for public office; the
resolution of conflict: the reproduction of capital; and the
appropriate role of the state., particularly the military and the

bureaucracy. ” 40

R A
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Conclusions

The purpose of this paper vas to assess the concept of
Polttical Development. This assessment had a practical and
concrete objective: to contribute to the identification of the
potentisl limitations, possibilities, and opporiunities for the
promotion of democratic tnstitutions by the nevly created
tnternational Centre for Human Rights and Desmocratic Development.

1t has been argued that Political Development represents an
ahistorical, reductionist, voluntaristic and conservative
spproach to politics in developing countries. The practical
limltations of this approach are evident: while 1t 1s possible to
create and transfer the legsl mechantsm for the articulation of
democratic processes and tnstttutions, 1t Is virtually lmpossible
to provlide these processes and Institutions with the legitimacy
they need to effectively regulate and control social conflict.

It iy possible to argue that attempts to externally induce
the poll:ucu development of developing countries can resutt in
the establishment of elections and other democratic processes
within tllegitimate and socially unacceptable polttical regimes.
In other words, 1t 1s possible to establish democratic processes
and practices that have a legal rather than a legitimate value
and meaning. Hebert Adam expletns in his analysis of legitimacy
and ethnicity tn South Africa that legality can become 8
substitute for legitimacy end an effectlive guideline for the

enforcement of order. In South Africae, for example., “the
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Separation of legality from legitimacy makes 1t possible to rule
i1legitimately with the aid of the lav. "4t
To avold the \imitations of the Political Development
approach the International Centre for Human Rights and Democratic
Development should transcend the formalistic and technica)
treatment of politicel institutions that have cheracterized many
of the post World ¥%ar 11 efforts to prowote democracy in
developing countries. A rich, intellectually and politically
relevant research agenda could be designed to study the
possibilities and limitations for 1he articulation of political
consensus in developing countries. Knoviedge of these
poasibilities and f{imitations 1s essential to 1dentify, design
and implement formal mechanisms of conflict resolution in these
societies. Needless to 88y & research agenda of this type should
&10¥ out of the developing countries themselves, and, sore
speclfically, they should be produced and implemented by the
political and the acadeaic communities of those countries.
Organizations are alvays pressed to produce clear asnd
concrete results and organizations working in the fleld of
international cooperation are not exempt (rom this requirement.
The temptation will be strong to teke the easy path of promoting
and diffusing the political technology of Ilb;ul democracy in a
New organization like the 1nternationsl Centre for Human Rights

and Democ
Fatlic Development K ¢ 44, safe modus_operandi and moreover.,

e et sttt
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the product 19 visible, well knovn and it enjoys legitimacy at

home. The production of Knowledge of the potential and obstacles

for democratic consensus in developing countries, on the other

hand, can be & long, difficult, and frustrating process, the

results of which might never be evident to many politiclans and

bureaucrats looking for quick and visible results.

The way the International Centre for Human Rights and

Derocratic Development balances 1ts own domestic pressures and

constraints vith the need for imagination, creativity, and long-

term 1involvement that the the difficult

understanding of
political conditions of developing countries
undoubtedly

requires, wil)

determine the future relevance of this new

organization.
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S . Setting a New Course:
Towar d Stmtegﬂ: Toward Strategic Management in A.LD.

Management g A Executive Summary

-1.D.'s environment is changing. Accordingly, the organization must change
This calls for strategic management that affects alf facets, from the
: Agency's mission to its policies, procedures, work force, structure and informa-
De Cemb er 1 990 tion systems. A.LD. is intensely re-examining its organizational direcdon, opera-
tions and structure. We are proud of the Agency's accomplishments during the
last 30 years and of the staff who have made them happen. We also acknowledge
that there are operational problems to be corrected. Any strategic scenario will
show that ALD. in five years will be a different organization thsn it is now. Our
approach to mansgement requires immediate steps to put our house in order and
s broader agends that begins with adjustment of A LD.’s purpose and strategy so
that our gosls are clear to all who have a stake in our success.

Clarity of purpose Is the first requirement for effective management, and ALD. |
has issued an updated mission statement.

Within thst mission, our program strategy will emphasize three major inidatives:
(1) Democracy; (2) Parmership for Business and Development; and (3) Family
and Development. These ininatives are discussed in more detail elsewhere.
They respect continuity in areas of success and call for innovation.

- To meet this program agenda, our strategic mm;mmt goal as an organiza-
tion Is to do fewer things, and do them very well. We will concentrate our
enesgies in order to assure quality — of programs, of services and of operadions.

As A1.D. moves to achieve this goal, we will ensure high-quality program resules

One of a serles of initiatives of and a commitment to excellence in stewardship of resources,

the U.S. Agency for International Development:
This management Initistive focuses on neas-term and long-term changes. Imme-

The Democracy Initiative ‘ diate management targets are to evaluste the program, tighten controls on funds
and develop and reward the work force. We will also work toward streamlining .

velopment n
The Partnership for Business and Develop the portfolio and structure of the Agency and obtaining and using the best infor-
mation technology,

Family and Development
Over the longer term, we will further focus the program strategy, establish values

plus
Toward Strategic Management and rewards as driving forces for the staff snd install a corporate management
: system that emphasizes quality programs and services. In each of these aress, we
will draw from the best management concepts and practices in contemporary
government and business.




A.L.D.’s Changing Environment

The environment of the 1990s promises to be 8 complex and changing one for
ALD. The winds of change are blowing sround the world, and nations are
experiencing dramatic gransformations that have both economic and political
dimensions. Economic and politcal freedoms are op the rise — yet the specters
of poverty, instability, authoritarianism and environmental degradstion sull case
long shadows. The 1990s will be s time of great challenges for our organization.

In the United States the overall economic climate, budget deficit and scarcity of
funds will influence A.LD.'s operatons in the 1990s. ALD. will pursue close
collaboration and cooperation among the Administration, Congress, the Ameri-
can people and other donors o chart a course to mect the needs of a rapidly
changing world and the strategic role that U.S. foreign assistance will play.

ALD.'’s world is now filled with sdditional opportunities and responsibilities in
Eastern Europe, the Middle East, Asis, Africa and Latin America. Millions of
men, women and children depend on ALD.'s programs for their very existence.
Economic relstions among nations are going through deep changes. ALD.
managers sppreciate these realities. We acknowledge thst, now more than ever,
strong leadership and effective management are necessary prerequisites for maxi-
mizing the toral impact of U.S. foreign assistance.

We take pride in what we have done. The Agency for Internationsl Develop-
inent, as an inserument of U.S. foreign policy, has had worldwide success over the
last 30 years. Copied and applauded, ALD. has made notsble contributions to
primary education; health and child survival; administering Food for Peace pro-
grams; promoting food self-reliance; providing civilians with relief and subility
during natura) disasters, wars and civil surife; cresting economic infrasoucture;
and building democratic institutions, among many other schievements. We know
that these accomplishments are due to the skill and dedication of s talented,

caring and conscientious work force.

Assessing and Defining A.L.D.’s Role for the Future

Against this backdrop, the Agency for International Development has been
undergoing intense, critical self-assessmens of its sole, operations and manage-
ment processes. Initally, the assessment addressed the operations issues. With
the arrival of new lesdership, and to meet our need to chart s direct course,
mansgement has also been spproached in brosder terms. The overall purpose
and direction of the Agency are under review, A1D.'s existing policies, suucture
and practices are being revisited. This effort looks st ALD. as an organinational
whole, to comprehend better the interactions among the strategic (policy formu-
ladon and priorities), tactical (implementation) and support (operational) environ-
ments. The Administrator and the entire senior management team have been
active in this assessment.

[

Basic factors stand out. First, the much-amended Foreign Assistance Act (FAA) of
1961, with its 30-plus objectives for U.S. assistance, should be recast. Juis simply
too diverse in its directions to provide a manageable framework for assistance in the
current and future environment. Second, in recent years, Congress and others have
been concerned about the effectiveness of the Agency. These concerns arise in
several Inspector General and General Accoundng Office (GAO) reports. Recur-
ring operational problems with contracting methods, financial management and
aspects of project implementation have fueled the perception of A.ID.s inabifity to
execute effectively and efficiendy the delivery of U.S. economic assistance.

Itis clear that A.L.D. can suengthen its management in order to fulfill our mandate
as the principsl instrument of U.S. foreign sssistance implementadon, The Admin-
istrator and the Agency's executive team are fully committed to management
excellence, both short- and long-term. The A.LD. mission statement, which
communicates a clear vision of the Agency’s long-term goals and direction, is
central to this mandate, This transcending vision is the basis for all A LD, pro-
grams and is the overall framework within which the Agency will conductits

business.

Mission Statement

The mission of the Ageacy for International Development is to sdminister
economic assistance programs that combine an American tradition of inter-
national concern and generosity with the sctive promotion of Americe's
natonal interests. A.LD. sssists developing countries to realize their full
national potental through the development of open and democratic sociedes
and the dynamism of free markets and individual inidative, A.LD. assists
natlons throughout the world to improve the quality of human fife and to
expand the range of individual opportunitics byreducing poverty, ignorance

and malnutridon.

A.LD. meets these objectives through a worldwide network of country
missions which develop and implement programs guided by six principles:

¢ support for free mackets and broad-based economic growth;

o concern for individuals and the development of their economic and social
well-being;

¢ support for democracy;

o responsible environmental polidé and prudent management of natural
resources;

¢ support for lasdr;g solutions to transnations} problems; and,

ral or man-made

o humanitarian assistance to those who suffer from natv
disasters,
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A.LD.'s mission as a foreign affairs agency of the U.S, government Is to
translate into action the conviction of our nation that contdnued American

cconomic and moral feadership is vital to a peaceful and prosperous world.

The mission staternent encompasses the full range of A.LD.’s presentinvolve-
ment in internadonal development. Within thjs framework the Agency is launch-
ing the three pcogram inicatives: (1) Democracy, with emphasis on swengthening
democratic institutions to build equitable sociedes; (2) Parmership for Business
and Development, intended to engage private sector participation in sustaining
free-market principles and broad-based economic growth in developing countries;
and (3) Family and Development, which focuses on the family as a fundamental

element in social and economic development.

The rest of the snategic mansgement initiative Is companion to and supportive of
the program initiatives but also cuts across all of the Agency's programs.

Management Improvement Near- and Long-Term

The central goal of the management initiative is to do fewer things — and do
them very well. We believe that only by clearing the deck of some of the elutter
can we also achieve rwo operational objectives that guide our daily work:

(1) showing high-quality program results and (2) demonswrating excellence in

stewardship of resources.

Getting Shipshape: Near-Term Management
Improvements

[P

ALD. is working on its ship of state in two ways: one will repair and remove the
bamacles from the hull and tighten the rigging, revitlize the crew and polish the
brass, while the other will sdjust the navigational instruments and set the course
for the right place on the horizon. Given the pace of change, we are doing both
things at once. This sgenda will be 8 starting point for our partnership with the
recently enacted President's Commission on Foreign Assistance Management,
the GAO's General Management Review and our ongoing work with the Inspec-

tor General,

Scenario of Change e

By the year 1996, the Agency for Intemnational Development will show berter
program lmpact, stewasdship of resources and operationsl efficiency, Some
planning assumpuons being explored are that ALD. will be 3 smaller bureau-
cracy, with most of its staff overseas, running the same-sized or larger program in
dollar terms. A.LD. may move toward “wholesaling” s set of tested development
spprosches in certsin areas, through private, non-profit or university organiza-
tions. We must still recain the capacity to Innovate and respond to new needs.
A.LD.'s staff will be more diverse culturally and in gender. Theie may be two
main groups: highly skilled managers with a clear career path and technical
specialists employed as their skills sre required. Larger blocks of work may be
run under contracts and grants. There will be greater sutonomy for field opers-
tions within a system of evaluation and operstional/financial suditing to assure
accounuability. Promotion, incentives and swards will flow to those individuals
and teams who can show program impact, sccount for resources and find a
productive balance between innovation and prudence.

Within the framework we have set, the immediate management targets are to
evaluste the program, tighten controls on funds and develop and reward the
work force, We will also work toward sreamlining the portfolio and structure of
the Agency snd obtaining and using the best information technology to Improve
productivity. The-Administrator has charged the executive team to take action
on each of these under his direct supervision. While ofimmediate concern, -
some of them will requite sustained efforts before they show results. A brief
picture of each of these follows,

A suengthened evalustion function in the Buresu for Program and Policy Coot~
dination and in our overseas missions will assuze that A1.D.'s story gets told fully
and honestly, snd that we more purposefully leamn from and spply our experience
83 new programs sre funded and designed. By better measuring and re;

on our program, we expect to gain both internal and external benefits. With s
clearer purpose and strategy for evaluation that is tied to our mission sutement,
A.1D. managers will be sble to channel funds and staff to key areas where analy-
sis and reporting are most crucial. With more and better evaluation information,
the same managers can then more readily replicate success. With more frequent
and relisble reporting on program outcomes, we can work collaboratively with
the Congress and with cooperating countries to assure that A.LD. builds on its

strengths and sdapts its programs to changing needs oversess.
-’

ALD."s sbility to control adequately the use of its fands in the developing coun-
uy context has improved steadily over the years, but vulnersbilides remain. The
Administrator is determined that continuing top-level attention will be given to
this matter, both in terms of prevention and in taking action on problems that
masy arise or persist. He has charged the Deputy Administrator with chairing a
senior team on a continuous basis to oversee audit results, make needed changes
in systems and policies (for contracting, audit programs and follow-up, and other
actions ss needed) and to report frequenty to him and through him to the
President, the Deparument of State, the Office of Management and Budget and
the Congress. In a relsted area, the Agency’s primary sccoundng system is being
replaced. Increased efficiency. security and relisbility sre expected. Billings,
payments snd reports needed by executives and external cooperating envties will
be improved. The plan includes related staff uaining and bener management and
regular assessment of controllers’ offices.




The men and women who work for A.LD. are its primary resource for achieving
the Agency's mission to meet the goal of excellent performance. The Adminis-
trator recognizes and seinforces the widely held values of dedication to service, to
quality and to integrity that exlst among our skilled personnel. In addition, he
supports the career staff’s growing commitment to open communications, two-
way feedback, anticipating and managing change and productivity improvement.
He has charged his executives with articulating’and behaving sccording to these
values. ‘The personnel office is charged with benter planning of the deployment
and professional growth of the staff and with adjusting the rewards and incentives
to strengthen sccountsbility and to recognize program and management sccom-
plishments of successful teams. Recrvitnent will be more focused on both
present and anticipated needs and will seek to tap the rich diversity of the Ameri-
can work force of the 1990s. Human resource management will be more inte-
grated snd direcdy linked to achieving the Agency’s strategie goals.

Another product of senior staff working groups is to be a streamlined ALD.
This is expected 1o affect a number of dimensions: 8 leaner structure; simplified
procedures snd paperwork; clearer roles and funcdons for Washingron sopport
offices; more focused programs st the country or regional fevel; and berter nse of
information technology.

The information system of the Agency is being upgraded to meet program snd
efficiency objectives, as well as to reduce vulnersbility to misuse. The informa-
tion resource strtegy encompasses new hardware, software, user skills and user-
friendliness. In these ways, and through standardizstion of dats msnagement, all
personnel will have sccurste and relisble information. ‘These sctions sre essentisl
to meet other management objectives such as program tracking, sccountability
and productivity stall levels.

With this sgends, the ALD. Administrator and his exccutive team intend to
demonstrate that we have the capacity to fix what needs fixing, to soengthen our
administrative credibility and, over the longer teffn, to become one of the best-
managed intemational sgencies in the federal govemment.

Longer-Term Transformation: Navigating the
Next Decade

The Agency's program strategy will be more sharply focused in concert with
Congress. Our mission and our intention 1o do fewer things and do them better
will be understood by all staff, and by all of our cooperating countries and enc-
tes, The organizational values sre to be translated into higher productivity and
quality programs and backed up by sppropriste financial and other rewards for
units and individuals whose performance warrants them. We will work toward a
unifying management system thst gets the program results, the stewardship and
the flexible responses we seck — setting a new standard that makes the people of
the United States proud supporters of this institudon,

Redirecting the organizational culture or climate through sttention to values is
essential, but not sufficient. A.LD, will reach out to the best management con-
cepts and practices of contemporary business snd government to apply those that
are most suited. As an example, the work of the Federal Quality Institute, now
being employed in several sgendies, has potentia) merit for A.1.D. Known as
Total Quality Management (TQM) or under other Isbels, it incorporstes top
manasgement support, broad employee involvement, effective communicstions
and measurement, continuous learning, and rewards and recognition.

Whatever mansgement system ALD. sdopts, it will be “corporate,” encouraging
A.LD. staff to sec themselves as part of the whole Agency, not as merely part of
some organization within A.1.D.

Conclusion

The actions described above are occurring o planned largely within pastand
current policy and statutory contexts. They will result in conerete improvements
and build a new environment of trust for the Agency.

But we must go beyond that. We must set bolder targers for transforming ALD.

during this decade. If A.LD. is to be truly relevant, to take o clesr leadership role
that builds on the Agency's successes snd 10 become purposcful, flexible snd
innovative — more powerful actions may have to be tsken. In 1996 we will be s
different Agency — more focused, leaner, more effective, with better develop-
ment results. .

The seas that the Agency must navigate dursing the 1990s are likely to be stormy,
The leadership is committed to overhauling our ship of state to meet this chal-
lenge. With s well-charted course, o skilled and productive crew and s sleeker
profile, we are confident that we can arrive at the right ports with programs and
services that meet the needs of cooperating countries and our supporters in the
United States.
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e CHAPTER ONE »
Introduction:
Persistence, Erosion, Breakdown,
and Renewal

LARRY DIAMOND

The countrices in this volume represent a wide range of experiences with
democralic government. India, despite the steady erosion of democratic
institutions and the two years of authoritarian emergency rule under
Indira Gandhi, and the continuing political strains under her son and
successor Rajiv Gandhi, continucs to stand as the most surprising and
important case of democratic endurance in the developing world. In its
much bricfer life as an independent nation, Papua New Guinea has
manifested a remarkably vibrant and resilient democratic system, albeit
highly factionalized and patronage-based.

No other Asian countrics—neither in our study nor in that wide,
expinsive region of the globe—have been as continuously successful in
maintaining a democratic system as India and Papua New Guinea.
Howcever, Turkey has sustained a liberal democracy through most of
the four decades since World War I, and after its second (or more
correctly, “second-and-a-half”) military intervention, it has revived a
competitive (though less liberal) democratic system. Today, Turkey
appears on the way to democratic consolidation. Far less certain are the
fates of the recent democratic transitions in the Philippines and South
Korea. In each case, however, authoritarian rule has been decisively
rcjected through broad-based mobilization, and popular and elite
commitment to democracy has been reaffirmed through recent elections.
Facing diflerent challenges to democratic consolidation—(among
others) a lack of political order in the one case, and an excess of
burcaucratic authoritarian control in the other—these two countries will
be important tests of the democratic prospect in Asia.

Although its recent path of democratic transition has been more
gradual and controlled, and more vulnerable to interruption by its
military president, Pakistan has heen moving toward the transfer of
power from military rule to elected, civilian politicians. Elsewhere in
Asia, outside our ten cases, other mavements toward democracy
procecd at slower paces or carlier stages, with greater coatrol and

S
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institutionalized direction from above in Taiwan, and greater popu-
lar mobilization, political polarization, and government resistance
and oppression in Bangladesh.

Our four remaining cases present sharply differing profiles of the
semidemocratic and authoritarian regimes in Asia. Sri Lanka and
Malaysia are an interesting contrast in civilian regimes whose demo-
cratic character has been battered, eroded, and diminished by profound
ethnic divisions and the reality or potential of ethnic violence. The brief
experience and haunting fear of a violent ethnic convulsion led in
Malaysia to a political restructuring in which competition was limited
and fixed to produce a firm parliamentary majority for the Malays and
the broad party alliance they control, and freedom of expression was
constricted to rule out the explosive issues of ethnic conflict and
hegemony. While this restructuring has leveled parliamentary democ-
racy down to a semidemocratic status, it has also brought considerable
ethnic peace, political stability, and socioeconomic prosperity (although
these now appear less secure). In Sri Lanka, by contrast, the deterioration
of onc of the developing world’s most successful democracies has
occurred amidst a tragic slide into civil war, tearing apart the polity and
suciety and ravaging the economy in ways that will take years, if not
decades, to resolve and repair.

Thailand and Indonesia may both be considered centralized,
bureaucratic polities, in which the military continues to exercise the
dominant authority and to penetrate virtually every significant insti-
tutional sector of government and society. But here, too, one finds
important contrasts with obvious implications for democracy and demo-
cratization. In Thailand, a multiparty, parliamentary system (weakly
institutionalized though it is) offers some degree of representation,
competition, and check on military-bureaucratic authority, with con-
siderable potential for (gradual) evolution toward fulles democracy. In
Indonesia, political parties and electoral compeltition are much more
rigidly controlled, parliamentary institutions appear to be more of a
facade for military rule, civil and political liberties are more severely
repressed, and the prospect for democratization appears much slimmer
- and more distant. And yet, Indonesia is hardly comparable to China or
Vietnam. There are some real niches of pluralism, and as the economy
develops and state control loosens, these will mature and perhaps press
for political tiberalization.

This enormous variation in democratic statuses and experiences
stems in part from the breadth of our grouping of countries (by far the
broadest of the three regional volumes in this series). 1t would perhaps
be challenging enough to seck to generalize across the countries of East

or Southeast Asia, with their varying Buddhist, Confucian, Muslim,
Hlindu, and Christian traditions. not to mention the many religious

DIAMOND
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mixes and divisions within these countries. In South Asia, particularly
India, we find different cultural and colonial legacies, and for the most
part poorcr cconomies and less developed societies. Turkey, of course,
can only in the very loosest conception be classified as Asian, and is
included in this volume only because we have (as yet) no volume on the
Middie East or Southern Europe.

The list of other differences among these ten countries is indeed a
very long one. extending also to their structure of ethnicity, class,
economy, and state, and to their international threats and insecurities.
And yet, this tremendous variation presents us with a great challenge
and opportunity of scholarship. For it offers a wealth of data with which
to explore (though hardly to resolve) the question with which we began
this study: What explains the differing outcomes of democratic experi-
ences in Asia, and throughout the developing world?

* BREAKDOWNS OF DEMOCRACY IN ASIA

All ten of the countries in this volume have had some experience with
liberal democratic government, mecting (at least in a very rough and
broad sense) the definitional criteria in our preface. Indeed, this one
common historical feature was an important criterion in our selection of
cases. Of these ten, only Papua New Guinea has not experienced some
interruption or breakdown of democracy. A look at the contexts and
processes of democratic breakdown or suspension should give pause to
those who take a deterministic view of democratic failures in Asia.

Whether we classify the loss of democracy by the gravity of the
phenomenon—from the reduction of civil and political liberties, to the
temporary interruption of democratic processes, 1o the complete dis-
placement of the democratic system—or by its agent, the military or the
civilian executive, one thing is clear. As a preceding four-volume study
of democratic breakdowns has demonstrated in compelling fashion for
Europe and Latin America,' the breakdowns of democracy in Asia have
not been inevitable occurrences. Rather, the choices, decisions, values,
and actions of political and institutional leaders have figured promi-
nently—and in many cases, quite clearly decisively—in the decline or
fall of democracy. Moreover, the decisive choices, actions, and decisions
have primarily been those of civilian politicians—even when the mili-
tary was the agent displacing the democratic system,

One should not neglect to begin with the obvious. As has been the
case throughout the ages and around the world, the onset of authori-

tarianism in post-World War I Asia can sometimes be traced to the

simple desire of a ruler to remain in power indefinitely, at all costs.
Many interpretations can and have been offered for Indira Gandhi's
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declaration of emergency rule on June 26, 1975. But whatever the
credibility of her dubious claims of threat to civil order and develop-
mental progress, or of her call for political discipline and a strong state
as the price for rapid development, the threat to her own pulmca.xl
power by a judicial decision an her 1971 election and by recent opposi-
tiun electoral gains must have figured largely. As Jyotirindra Das (;.upla
argues in his contribution to this volume, she opted for the se'c'mmgly
sure path of scizing upon the constitution’s emergency provisions to
repress her opposition. rather than “a patiently drawn institutional
strategy to utilize her populist appeal in a manner that would slrcnglh_en
both her party and her democratie authority.™ Ironically. her choice
backfired resoundingly twenty-one months later.

Perhaps because she did not need to, given the broad emergency
powers in the Indian constitution, Indira Gandhi bent and abused but
did nut overthrow the constitutional system that brought her to power.
Similarly, the less dramatic but more enduring erosion of democracy in
Sri Lanka has come via the actions and choices of political party leaders,
using the letier while violating the spirit of the constitutional process. In
her chapter on Sri Lanka, Urmila Phadnis makes clear that the k.ey
turning puint in the deterioration of democracy in Sri Lanka came with
the fandstide 1970 election victory of the left-leaning United Front,
which then used its overwhelming parliamentary majority to ram through
a new constitution in 1972, while conveniently (and undemocratically)
extending its term of office two years. At the same time, Mrs. Bandara-
naike’s UF government was freely invoking emergency regulations to
suspend the Bill of Rights and to limit the capacity of the legislature and
judiciary 10 check the executive branch. .

This flouting of a previously longstanding democratic tradition—
which had scen a regular alternation in power between the two major
parties since 1952 (theretofore a unique phenomenon in Asia 'and
Africa)—set a dangerous precedent. When J. R. Jayewardene’s United
Nationat Party (UNP) swept into power with an even greater landslide
in 1977, it returncd the favor, pushing through a new constitution of its
own (equally unacceptable to the opposition), which again c'xiend.ed t'hc
ruling party's parliamentary term (this time by five years) while switching
to a presidential system and further eroding the independent power of
the legistature and judiciary. As we will see, structural problems and
opportunities contributed to these abuses of the democratic system. But
to those who would or did argue that such actions were compelled by
the imperatives of the situation, in particular the crisis of na‘tinn.al
integration, it is worth noting that the sense of grievance by the minority
Tamil community did not crystallize into antisystemic, separatist senti-
ment until five years after the 1970 election of the UF government,
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whose sweeping policies of “affirmative action” for the majority Sinha-
lese pressed the Tamils to the wall.

Malaysia’s descent toward semidemocracy contrasts with Sri
Lanka’s experience in several respects. For one thing, it happened in a
single period of deliberate restructuring, through the pursuit (heavy-
handed though it was) of consensus, rather than in a piecemeal and
intensely partisan fashion over many years. Although deep communal
divisions provide an important backdrop in each case, in Malaysia the
constriction of the democratic system came more visibly in response to
the problem of ethnic polarization and violence, following serious
ethnic rioting, and was undertaken in order to preserve the hegemony
of an cthnic group—the Malays—rather than a political party per se.
However, as Zakaria Haji Ahmad notes in these pages, in a system of
ethnic parties, the issues of party and ethnic hegemony are inseparable.
It was not just the ethnic rioting that led Malay leaders to change the
rules of the game, but the fact that the showing of the ruling party
Alliance (dominated by their own United Malays National Organi-
zation, or UMNO) in the 1969 clections “served notice that {they] might
have to one day face the prospect of an clectoral defeat.” ‘

Loaking back in time from the present, it may seem that no instance
of democratic breakdown better illustrates the personal desire to retain
and expand power at all costs than the executive coup by Philippine
President Ferdinand Marcos. As Karl Jackson indicates here, it was
Marcos’ inability to win constitutional changes permitting him to re-
main in office beyond his second term that led him to declare martial
law on September 23, 1972. Marcos, too, had all sorts of rationales for
his action, wrapped up in his promise of a New Society. Authoritarian
rule, he said, was necded to “democratize wealth” and “revolutionize
society”; to break the political culture of the corrupt status quo and the
crippling pawer of the landed oligarchs; to defeat the renewed com-
munist insurgency; and to inculcate a new discipline that would foster
rapid development. But in contrast to India and Sri Lanka, Marcos’
action came in response to a widespread sense—~not only in the Philip-
pines, but throughout Southcast Asia—that western-style democratic
institutions were not working. As Jackson also demonstrates, the dec-
laration of martial law came at a time when the corrupt, oligarchic
Philippine democracy did in fact scem to be breaking down (in part
because of Marcos’ own abuses), and initially his martial law regime
achieved popular support and success.

The Philippine case thus reflects two of the underlying causes of
democratic breakdown in Asia: overwhelming personal (or in this case
family) ambition, and manifest malfunctioning of the democratic system,
particularly with regard to the performance of the politicians. This dual
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causation has also been apparent in South Korea, though at different
points in time. The failure of the First Korean Republic—endowed with
high hopes and a democratic constitution in 1948—came through the
familiar instrument of a creeping executive coup. As Sung-Joo Han
writes in this volume, “Rhee was determined to remain in power—for
life—which required several constitutional changes, election rigging,
and repression of the opposition.” By contrast, the failure of the bric(
attempt at full liberal democracy in the Second Republic was a failure of
democratic functioning. As Han shows, this breakdown was fed by deep
divisions and difficulties in the social and political structure, but it was
advanced and sealed by the weak, indecisive, ineffectual lcadership of
Prime Minister Chang Myon and by the rigid, uncompromising, and
often undemocratic behavior of civilian politicians and parties. The turn
of the subsequent authoritarian regime of Park Chung Hee away from
limited political competition and potential democratic evolution,
toward a much more authoritarian and repressive structure, owed
heavily to Park’s determination to remain in power indefinitely, no
matter how the constitution had to be rewritten and the opposition
crushed.

The tepeated failure of democratic experiments in Pakistan merits
especially close attention, for Pakistan shared the same colonial ad-
ministration and heritage as democratically successful India, of which it
was a part until the bloody partition of August 1947. From the beginning,
democratic politics in Pakistan suffered from major structural problems,
but as Leo Rose explains in this volume, Pakistan's political elite was no
less culturally committed to democracy than India’s, and as Myron
Weiner has noted, in its first decade Pakistan did operate a “West-
minster parliamentary government characterized by competitive political
patties, elections, a free press, an independent judiciary and freedom of
association.” The breakdown of that system in 1958 revealed major
institutional flaws and weaknesses, but it also reflected the failure of
democratic leadership to resolve political differences and deliver stable,
effective government. It is important to remember that the Army inter-
vencd only after President Iskandar Mirza had won his struggle for
power with the prime minister through an executive coup that ended
democracy. The failure of the second chance at civilian democracy
under Zulfikar Bhutto was preordaincd only in the sense that, in his
determination to consolidate, centralize, and perpetuate power in his
own hands, Bhutto never gave the system a chance to operate and
develop democratically. Again, when the military struck in 1977, it
displaced a regime that no longer appeared democratic or legitimate.

The latter point is of great theoretical significance, for it recurs

across a number of the Asian cases in this volume. Indeed, in all five of
our cases where the military has intervened (sometimes repecatediy) 1o
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nvglhrnw civilian regime, democratic malfunctioning was painfully
cvident and regime legitimacy sceverely eroded by the time the military
struck. In addition to the 1961 coup in South Korea and the 1958 and
}977 coups in Pakistan, this generalization applies to all three military
mlcrv_cmions in Turkey (1960, 1971, and 1980), to the 1976 military
coup in Thailand, and to the Indoncsian army's support of martial law
in 1957 and its displacement of Sukarno in 1966, Interestingly, it also
cxplains the unsuccessful military coup plot in Sri Lanka in 1962, when
“upheaval seemed to be coming from every quarter,” in the form of
communal violence, labor strikes. mass protests, militant policies, and
cmergency provisions that the military was given the distasteful task of
enforcing.*

As Ulf Sundhaussen writes here in his analysis of the Indonesian
case, “The army has not increased its political power by coups against
legitimate governments, but rather has stepped in whenever vacuums
needed to be filled, especially in 1957 and 1966. It has come to see itself as
the savior of the nation from rapacious and incompetent politicians. . . ."
As Sundhausscn shows, the military supported or at least tolerated
parh‘a-menmry democracy through seven years of extremely unstable
C(.mlmons. revolving and ineffective governments, recurrent ethnic con-
flict and revolts, and generally corrupt, inept, and selfish politics. It was
only when the parlimentary system finally ceased functioning altogether,
unable to piece together one more fragile coalition, that the military
act'cd against it. Hence, it was not the personal, institutional, or ideo-
logical ambitions of the military that defeated democracy in Indonesia
nor the lack of mass democratic commitment, but, as Sundhaussen pu|;
it, “'thc actions and attitudes” of the political elite, “and especially those
sections of the clite which purportedly stood for democracy.” Ironically
among the most ill-advised of these civilian actions was the attempt b);
politicians to use the military for their own ends, a lesson reinforced by
the| |c:xpcricncc of Bhutto in Pakistan and the Sri Lankan coup plot as
WCHl,
~ltis not simply public disorder, government immobilism, and polit-
IF&I' p(!lnrizaliun that the military (not to mention society in general)
find distasteful, but more especially the need or decision of weak
cmbattled civilian governments to use the military to restore order.'
thq the military is dragged into the turmoil of civilian politics in this
way, its total intervention is often not long in coming. Thus, as Ergun
()zhgdun obscrves in his chapter on Turkey, “a harmful side effect of
martial law is the seemingly inevitable politicization of the armed forces
or the *militarization’ of political conflict., which may pave the way for'
full-scale military intervention. Indeed. all three military interventions

in recent Turkish history were prec i i
s S cceded by martial law insti-
tuted by civilian governments. ™ Y ’ regtmes insti
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While there may be alternatives in such periods of crisis, the deci-
sion to turn to the military often reflects not so much the wrong choice
on the part of political leaders but their mismanagement of political
conflict, mobilizing it or permitting it to be mobilized out of control.
Underlying each cycle of martial law and military intervention in
Turkey has been a precipitous rise in political polarization, intolerance,
and violence. Other failures of government performance have com-
pounded the sense of crisis: inept and authoritarian handling of opposi-
tion and protest; conflict between the politicians and the bureaucrats;
serivus cconomic problems; and by 1980, an alarming growth of terronism.
One can point, as Ozbudun does, to a number of social, cultural, and
structural factors that fostered the polarization, but in none of these
breakdowns can one deny the large measure of responsibility of the
civilian political leaders, who proved unwilling and unable to bridge
their partisan and ideological differences in order to rescue fiemocracy
from the polarization and immobilism that were destroying it. ]

Chai-Anan Samudavanija's analysis of the breakdown of Thanla'u!d's
democratic experiment in 1974-76 shows a similar failure of political
leadership. To be sure, the flood of pent-up demands and the absence
of mature political institutions imposed a difficult challenge on party
leaders. But it is far from clear that these challenges could not have
been met, and democratic institutions and patterns gradually developed, if
political leaders had been able to establish some basis of consensus, or
at least stable and effective patterns of interaction, amongst themselves.
Instead, distrustful of one another and preoccupied with their short-
term and narrow interests, they produced a series of ineffectual a:.ld
unstable governments that could not manage the undcrlying tensions in
the society. The context of growing political polarization, violence, and
indecision provided the familiar, fertile ground for military intervention.

The Role of Leadership

None of the contributors to this volume would advance a “great man”
theory of history to explain the fat: of the democratic experiments they
analyze. Nevertheless, the role of political leadership emerges in each
case as an important factor. By leadership we have in mind the actions,
values, choices, and skills of both a country’s political elite and its one
or few top government and party leaders. We have already mentioned
the self-aggrandizing ambitions and authoritarian styles of putatively
democratic leaders such as Marcos, Rhee, Bhutto, Bandaranaike, J aye-
wardene, Sukarno, and Indira Gandhi, all of whom used the democratic
process to erode or destroy democracy. Without denying the cultural
and structural factors underlying their different behaviors, it is worth
noting that Prime Minister Michael Somare, and his successor Julius

Chan, did not attempt to twist the political rules or structures of democ-
racy in Papua New Guinea in order to remain in power indefinitely.
When their parliamentary coalitions fell or were defeated, they did
something unusual in Asian politics: They simply left office.

As David Lipset demonstrates in his chapter, this difference in the
politics of Papua New Guinea is heavily shaped by the traditional
culture, which has also given rise to a more consensual and accom-
modating style of politics among party clites. This pragmatic, comp-
romising leadership style contrasts markedly with the intransigence of
the major party leaders, Demirel and Ecevit, that hastened Turkey's
democratic breakdown in 1980, and with the fragmentation and inability
to forge consensus of Thai political teaders during 1974-76. In this
vespect, the stubborn unwillingness of South Korea’s major opposition
leaders, Kim Young Sam and Kim Dae Jung, to compromise with one
another or the regime in the electoral transition to democracy was seen
by many as unfortunate. Despite its deep ethnic divisions, the more
consensual style of political leadership in Malaysia has been a factor in
its relative political stability from 1971 until the late 1980s, when a new
prime minister upset the balance with his intolerance and drive to
accumulate personal power.

Malaysia also stands in contrast to countries such as South Korea
and Indonesia for the clear democratic commitment of its founding
post-independence leaders. As Zakaria writes, Malaysia's first prime
minister at independence, Tunku Abdul Rahman, was committed to
parliamentary democracy as a “priority principle,” and the workability
of democracy in those tense early years had much to do with his
consensual style and stance “above communal chauvinism.” The demo-
cratic orientation of Malaysia's early leaders kept the system from
plunging into full authoritarianism during the period of democratic
suspension in 1969-71, and helped ensure a return to some kind of
competitive, constitutional polity. By contrast, the much less tolerant,
more confrontational style of Prime Minister Mahathisr Mohammed in
vecent years has subjected Malaysia’s semidemocratic system to the
greatest stress it has experienced since 1971 (see below).

India (in the first two decades following independence) may be
seen as a classic case of the contribution to democratic consolidation
made by forceful but accommodating leaders, who embarked upon a
conscious and deliberate strategy of political incorporation and expan-
sion of access to previously excluded groups. Pakistan's leaders, Rose
maintains, were no less democratically committed in principle, but
circumstances led them to a greater sense of political insccurity, and
carly choices had a large impact. In particular, the decision of the
“Father of Pakistan,” Mohammad Ali Jinnah, “to retain the position of
Governor-General, with the broad powers concentrated in that office . . .
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set the basic trend toward an authoritarian system (just as .lawur!nrlnl
Nchru's decision to serve as prime minister in India’s first postinde-
pendence government sct a trend toward democracy).” )

No less important is the contrast (though it can be overstated, in
that the fatal flaws of the latter were not wholly absent from the formc:()
between the leadership style and choices of Nehru and lhos.c of h.|s
daughter, Indira Gandhi, who followed him into the prime mim'slcrshlp
in 1966, only two years after his death. It is important to appreciate that
the emergency she declared in 1975 was only an escnlnlifm of a dcc:n'dc-
fong trend toward the centralization and personalization of political
power., which resumed and even quickened with her return to power in
1980. Most contemporary analysts of Indian democracy heavily attribute
the decay of the Congress party and of the Indian party system, the
spread of mass protest and of ethnic separatism and violence, and.lhe
diffuse scnse of crisis and strain in which India’s political institutions
find themsclves today to the manipulative, coercive, suspicious, and
self-serving character of Indira Gandhi's rule from 1966 to 1977 and
again from 1980 until her assassination in 1984.* Paul Brass argues that
the “relentless centralization and ruthless, unprincipled intervention by
the center in state politics have been the primary causes of the lr(}uhlcs
in the Punjab and elsewhere in India since Mrs. Gandhi's rise to
power.™ But the trouble also involves the larger circle of political
leaders who have been chosen and promoted by Mrs. Gandhi, or at
least have taken their cue and borrowed in style from her. Kohli thus
suggests that institutional decay in India has resulted “not on!y from
increasing social pressures on the state” but from “the dcstrucm"c and
sclf-serving actions of leaders who find institutions a constraint on
personal power.™ Indeed, that conclusion is a fitting and valid one for
most of the cases in this volume.

+ EXPLAINING DEMOCRATIC PROGRESS AND FAILURE -

Historical and Colonial Legacies

To say that leadership, behavior, and choice has contributed to the
success or failure of Asian experiments with democracy is not to say
that all political clites in Asia inherited equally favorable or_imppsir}g
challenges. Across our cases, the democratic prospect has varied signil-
icantly with the historical and cultural legacies and the structural
inducements and constraints these leaders have inherited and passed on
to their successors.

Perhaps the most salient historical variable is the nature of the
colomial experience. Among, our ten Asian countries are four former
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British colonies (India, Pakistan, Sri Lanka, and Malaysia), two more
(the Philippines and Papua New Guinea) whose preindependence
colonial rulers (the United States and Australia) shared in the Anglo-
Saxon democratic tradition, one former Dutch colony (Indonesia), and
two that were never colonized (Thailand and Turkey).

Several students of democracy have observed recently that the
developing countries with the most successful democratic expetience
since independence are, by and large, former British colonies.” Weiner
attributes this to “two components of the British model of tutelage”: the
establishment of the rule of law through effective (and increasingly
indigenous) bureaucratic and judicial institutions, and the “provision
for some system of representation and election” that gave educated
elites some opportunity for and experience with limited governance.*
The resulting legacy, he (and others) maintains, was not simply the
presence of more effective political institutions at independence (both
in terms of government administration and political party mobilization
and competition), but also an enduring cultural orientation: a consensus
on and commitment to the procedures of politics and governance, and a
“concemn with the rule of law as a constraint upon arbitrary government.™

India represents the most striking case of institutional development
under British colonial rule. Despite the very inadequate and often
superficial nature of successive colonial political reforms, the British did
begin to draw Indian politicians into the process of electoral competi-
tion and democratic organization well in advance of independence,
especially at the local and provincial level. Electoral success before
independence gave the Congress party valuable experience in demo-
cratic competition and governance and advanced the process of its early
institutionalization as a nationwide political force. Because of certain
accidents of geography and history (see below), this process failed to
occur in Pakistan, and had much to do with its democratic failure. But
in Malaysia and Sri Lanka as well, and in Papua New Guinea under the
Australians, preindependence electoral competition permitted the
development of political parties and coalitions and the acquisition of
democratic experience, which clearly enhanced the capacity of demo-
cratic institutions after independence.

Culturally, indigenous traditions and values may have been the
more profound influence, but the British colonial legacy should not be
underestimated as a source of popular and especially elite democratic
commitments. As Weiner notes, even when democratic leaders have
acted in an authoritarian fashion, as with Indira Gandhi's emergency
rule, they have felt the need to keep their actions within the letter

(however distorted in spirit) of legal and constitutional procedures.
Thus the crosion of democracy in Sir Lanka has been, strangely, a
constitutional one, and if this concern for constitutionalism has not
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saved democracy, it may at least have blocked the descent into full
authoritarianism. A similar observation could be made for the period of
“suspended democracy” in Malaysia, in which the National Operations
Council supplanted Parliament “under the rule of law, with the appro-
priate proclamations by the king as stipulated by the Constilution:" and
during which the NOC “concentrated its efforts on the restoration of
parliamentary democracy."" Even in the least democratically successful
of our four former British colonies, Pakistan, Rosc observes that “the
advocacy of democratic principles by most of the political and general
public has never wavered.” Pakistani authoritarian regime's have
generally permitted some considerable space for political, social, and
regional organizations with differing views, and have not auempt-ed to
“project alternatives to a democratic political system as their ultimate
objective.”

The rcason, Rose suggests, for this enduring cultural legacy of
British rule is the powerful and diffuse socialization in democratic
values that began under British rule and continued to a considcrablg
extent after independence. The educational system of the British Raj
was clitist, but it taught and praised British democratic concepts and
values of representative government and popular sovereignty. In all
four of the former British colonies studied here, this yielded inde-
pendence elites with a clear philosophical commitment to democracy,
and socialization agents—schools, the media, and democratic political
organizations—poised to continue the process of democratic en-
culturation.

Six decades of Australian colonial rule had a similar effect in Papua
New Guinea. Like the British, the Australians permitted some experi-
ence with electoral competition (in fact, three general elections) before
independence, and avoided the radical deculturation policies of some
European powers like the French. Indeed, David Lipset maintains,
perhaps Australia’s greatest contribution was that it allowed “the
democratic features of traditional Melanesian polities to perdure into
the postcolonial context.” Like the British, and even more explicitly
and extensively, American colonial rule in the Philippines schooled the
people in democratic citizenship. This left behind some important
developmental and institutional legacies—universal education, a high
literacy rate, a politically active elite, a feisty press—but the cultural
commitment it conveyed had 1o contend with the longer and more
structurally rooted legacy of Spanish colonial rule that preceded it.
This, Karl Jackson suggests, may help us to understand the persistence
of oligarchical control and corrupt, clientelistic politics beneath the
veneer of commitment to democracy. In addition, Lucian Pye argues,
because the party politics introduced by the Americans was based on
personalities rather than principles, it reinforced “traditional Philippine
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attitudes of power as patron-client relationships, and hence did not
produce so great a change in Filipino thinking as might have been
expected.”™”

If the commitment of democratic principles remains strong in
Pakistan, the contrast between its democratic experience and India's
nevertheless stands as one of the critical comparative issues in this
volume. After all, both countries experienced the same British colonial
administration, Obviously their different paths cannot be explained by
reference to their common colonial legacies—or can they? Here we
must appreciate the duakistic nature of the British colonial legacy.
British rule—like all colonial sule in the developing world—was highly
authoritarian, If it educated clites in democratic values and ways, while
permitting quite limited but gradually expanding indigenous representa-
tion and competition, its first and most important goal was the pres-
ervation of its own authority, which was that of a martial law regime.
Indeed, as Rose notes, Pakistan's first martial law regime (1958-1962),
like subsequent ones, “borrowed extensively from the British martial
law system.™ Thus, Pakistan and Bangladesh on the one hand, and
India on the other, have both built upon the institutional legacy of
British colonialism, but on different aspects of it: the former “on those
institutions that sustained the imperial state” (the “viceregal™ tradition)
and India on the competitive and representative institutions “that the
British cither nurtured or tolerated. ™"

It should therefore not surprise us that those countries whose colo-
nial histories were more uniformly authoritarian fared even more
paorly with democracy after independence. Here one may cite the
former French colonies, and still more so the former Spanish and
Belgian, or in this volume, the former Dutch colony, Indonesia, and the
former Japanese colony, Korea. Japanese rule in the twentieth century
heighiened the highly centralized, autocratic features of traditional
authority in Korea, leaving it after World War JJ with no institutions for
checking and countervailing executive power. This helps to explain not
only the case with which Rhee overran democracy but also the persistent
“underdevelopment” of political input institutions such as parties and
interest groups. In marked contrast to Sri Lanka, Malaysia, and Papua
New Guinea, Indonesia's transition to independence was riddled with
intense conflict, violence, insurgency, and radical mass mobilization,
with relatively little preparation for democracy. Its postindependence
politics reflected these features of its colonial experience.

Obviously, where there has been no tonquest or colonization,
traditional values and political legacies tend to perdure into the present
with greater force. In this sense, the centralizing, statist tradition of the
Ottoman empire has been an ubstacle to stable democracy in Turkey,
and centralized state authority has similarly persisted in Thailand with
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fewer institutional checks and popular demands and intcresi groups
than developed in many former European colonies. One could there-
fore argue thal where traditional sociopolitical structures were not only
autocratic but centralized (in contrast to the feudal arrangements of
Europe and Japan), and where these structures were not disrupted and
reorganized by colonial intervention, civil socicty has remained weak in
relation 1o the siate. And yet, continuity and gradual evolution have
their advantages. In the case of Thailand, they have helped 10 ensure a
greater measure of political order and socictal coherence than else-
where in Southeast Asia, partly by preserving the most precious source
of political legitimacy and mediation in the country, the monarchy.
These factors hardly predestine democratization, but they can facilitate
it. In Turkey, the democratic, secularizing reforms of Mustafa Kemal
probably had more immediate and enduring legitimacy than any that
might have been imposed by a colonial power.

Distinctive though their histories have been, the lack of a colonial
experience has not entirely insulated Turkey and Thailand from the
influence of global political trends and ideologies. The political de-
velopment of both countries in this century has been markedly affected
by their clites' awareness of and fascination with democratic develop-
ments in other countries. The Kemalist regime, for example, was born
in the prodemocratic spirit of the post-World War 1 era. The 1932 coup
that ended the system of absolute monarchy in Thailand was execuled
by young military and civilian commoners, many of whom wcre “educated
in England and France, and inspired with ideas of democracy and
progress.”"* Ironically, in the contemporary cra of independent staies,
the power of international ideological diffusion and demonstration
cffects has significantly increased.

Politlcal Culture

While the concept of political culture has been a controversial one in
comparative politics and sociology, our Asian cases demonstrate its
utility and salience for the study of democratic experiences and out-
comes. In each of the countries examined here, one can discern certain
distinctive ways of thinking and feeling about politics, power, authority,
and legitimacy as they relate to the modern political system, and the
role of the individual citizen in it.** These belicfs, ideals, attitudes,
values, evaluations, and behavioral orientations have somctimes been
heavily influenced by foreign rule and international contact, but typicalty

spring even more profoundly from the political and cultural traditions

of each country. We are not inclined to think these elements of political
culture are as broadly genecalizable across Asia (or even within indi-
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Pyc's broad asscriion thai the gencrally paternalistic nature of Asian
political cultures—with their psychology of dependency, distastc for
open criticism of authority, and deep fear of disunity—make fully
democratic government an unlikcly prospect.” Nevertheless, if one
political leader after another is abusing and usurping constitutional
authority in a country, il suggests a pattern that is hardly satisfactorily
cxplained by reference to the values and ambitions of the individual
leaders alone. 11 is hard to deny that many of the difficulties with
democracy in Asian countrics cmanate from their political cultures. At
the same time, it is clear that democratic progress in Asia also has
cultural roots and supports, and that political culture is subject to
influence and evolution over time.

To begin with the positive, Das Gupta attributes India’s democratic
success since 1947 in part to the consensual, tolerant, and accommo-
dating political style and strategy that evolved during the early phase of
Indian nationalism. This fcature of political culture owed heavily to the
decisive influence of Gandhi in mobilizing mass support through a
philosophy of satyagraha, emphasizing tolerant, non-violent political
activism and the peaceful resolution of conflicts. But as Weiner observes,
it also has a significant traditional root, in the pervasive belief in and
rcliance on arbitration as the appropriate method for the resolution of
conflict.” And even before Gandhi was born, it was fostered by a long
tradition of liberal political thought, which spawned numerous asso-
ciations decvoted 10 extending political freedom and defending popular
intcrests. After Gandhi's death, the democratic, accommodating culture of
clite politics was perpetuated, suggests Das Gupta, by a broad con-
scnsus not only on the procedures of political competition and conflict
resolution but also on the substance of developmental policies and
goals,

In Papua Ncw Guinea. we may find the clearest congruence he-
tween democratic success and democratic features of traditional culture.
The latter, Lipset argues, includc an egalitarian, factionalized,
cxchange-bascd traditional ethic; a natural hostility to centralized
authority and arbitrary rule; and the “relentless” rise and fall of political
leaders, whose authority was limited by a high level of individual
auntonomy and the “conditional and voluntary™ nature of political sup-
port. If thesc traditions have produccd a highly factionalized polity
dominatcd by primordial, ethnic appeals and the politics of patronage
and personality, they have also checked the concentration of power in
individual lcadcers or the statc. In democratic Papua New Guinea, the

cullu.mlly entrenched “insubordination™ of the elcctorate has produced
a striking rate of circulation of clites.

Many of the aul!\uts in this volume eall attention to the cultural
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leaders since World War 11 have agreed on the legitimacy of f:lccmr:!l
democracy and a secular, republican statc, they have hccp.umhlvulcm if
not actively hostile to the notion of political opposition. In fu'ct,
Ozbudun argucs, this intolerance dates back to thc Ottoman empire
and is reflected as well in excessive fear of a national split. Thus, he
writes: “The line separating opposition from treason is still mth.cr thin. . . .
The tendency to sec politics in absolutist terms also cxplains (hg Im:
capacity of political leadcrs for compromisc and nccomnmd:.m.on.
Cultural obstacles to political accommodation are even morc strikingly
apparcnt in South Korea, where compromisc is scen as “a signal (rf
weakness and lack of resolve, not only by one’s adversaries but by one’s
allics as well.™" The rcsulting zero-sum nature of the political game
makes democratic politics highly unstable, and very ncarly derailed the
rccemt transition to democracy there. In addition, the insistence on
idealogical uniformity, stemming from the traditional Confucian pre-
occupation with order, respect, and harmony as well as the modern
preoccupation with security in divided Korea, has robbed the party
system of meaningful debate and choice.

In the case of Malaysia, Zakaria agrees with Pye that the strong
curbs placed on political conflict and dissent may be seen as reflective of
Malay cultural valucs, which appreciate strong authority and fca‘r con-
flict and dissention. But the tremendous fear of opposition and dIVISI().n
has also been shaped by the countsy's deep ethnic cleavages, and their
traumatic explosion into violence in 1969. In Thailand, the power‘ful
cancern for stability and consensus has been the particular preoccupation
of military and burcaucratic elites, whose narrow conception of dem-
acracy excludes political conflict and independent intercest groups. But
thesc illiberal vicws have not been static. Whilc they have followed
from the autocratic nature of traditional authority in Thailand and the
historical weakness of democratic values, they have also been decpened
by the chaotic nature of multiparty competi(ioq in Thailand (il§elf
partly the result of bureaucratic and military dominance of }hc polity)
and by a threat comparable to the ethnic one in Malaysia, tha(. Qf
communist mobilization and subversion. In the case of Indonesia, it is
casy to point to fcatures of Javanese culture and society (c.g.. lh‘c
intolcrance of opposition to central authority, the lack of moral basis
for autharity) that are not conducive to democracy. But there was, al
lcast on the village level, “a developed sense of equality, social justice,
and accountability.” and. at independcnce, broad appreciation among
political clitcs (especially of ethnic minorities) of the nced for demo-
cratic mechanisms to manage ethnic divisions."

Indoncsia also raises the question of whethcr Islam is an abstaclc to
democratic development. This depends to some cxtent on the way
Islam is interpreted and politically mobilized. While our cvidence is
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hardly generalizable to the Islamic countries of the Middle East, we find
in our four predominantly Muslim countries (Indonesia, Malaysia,
Pakistan, and Turkey) littic evidence of Islam directly obstructing
democratic development. In Turkey, this may be due in part to the
separation of Islam from politics and the state in the twentieth century.
In Indonesia it may owe to the heterogeneity within the predominant
Islamic community, which is divided between the fully devout santri
(who themselves are split into traditional and modernizing wings) and
the syncrctic abangan, who mix Islam with pre-Islamic beliefs but
nevertheless identify as Muslims. Moreovcr, in Indonesia, as well as our
other three cases, Islamic parties have not fared well in electoral com-
petition (partly because the political system has been structured to their
disadvantage). Pakistan might be considered a particularly crucial test,
in that it was founded in 1947 as an Islamic state, with the expectation
that Islam would be an integrating force, after the trauma of the partition.
And yet, Rose finds that Islam has been largely incidental to politics
and policy making in Pakistan over the past four decades, neither
helping nor hindering democracy. Again, the separation of religion and
politics, along with religious subcleavage, appears significant. Pakistan's
founders were modernists who conceded no role in governance to
Islamic organizations, and subscquent governments have continued to
marginalize them politically. Islamic religious leaders and groups have
themselves been divided between “purists™ and “populists.”

The evidence from our various Asian cases thus cautions against
drawing any deterministic linkage between political culture and demo-
cratic outcomes. That the latter have multiple and complex sources of
causation is beyond question, as we further demonstrate below. And
political culture itself is determined not only by the past but by the
present, through experience with the political system and socialization
by it, so that culture also acts as an intervening and dependent variable
in relation to political structure." Thus, during its six decades of
nationalist mobilization and political functioning prior to independence,
the Indian National Congress played a crucial role in socializing a
growing political public in India to democratic values, rules, and norms.
Similarly, the experience of operating a democratic system, even with
interruptions, through most of the past four decades, has served to
socialize new generations of Turks into democratic values, while military
and bureaucratic control over the instruments of mobilization and
socialization have had somcthing of the reverse effect in Thailand, in
Chai-Anan’s view. Han finds that the extensive, deliberate efforts at
mass “education in democracy” increased democratic consciousness
among the Korean public after thc Korean War, and rapid urbanization
and modcrnization, with the growth of the mass media and the middle
class, has acceleratced this trend.
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Another complication for cultural explanations of democratic out-
comes is that all political cultures are to some degree mixed, and many
if not most of those represented in this volume have some significant
values and orientations that press in a democratic direction and others
that press in an authoritarian one. Thus, the traditional clientelistic,
opportunistic style of Philippine politics—which views public service as
a means for private gain and pursues the struggle for power with
violence, fraud, and procedural abandon—has clearly undermined
democracy; and yet, the widespread popular and clite value commit-
ment to democratic participation made it much more difficult to insti-
tutionalize an authoritarian regime in the Philippines than in Thailand
or Indonesia. India’s substantial democratic values and norms coexist
with certain traditional values that are not particularly conducive to
democracy, such as “a passion for harmony and synthesis™ that devalues
competition and conflict and has bred some intellectual cynicism about
multiparty, parliamentary democracy.” Political cultures are also mixed
in that the subcultures of some groups in a country may be less demo-
cratic than others (compare, for example, the belicfs of military and
party clites in Thailand). Finally, there is the mixture that comes from
the ongoing process of change. Our cases tend to confirm Gabriel
Almond's observation that “all political systems . . . are transitional
systems, or systems in which cultural change is taking place.™

Given this substantial “plasticity” of political culture, we are not
inclined to think that it must necessarily stand in the way of democratic
development in Asia. As Almond has written recently, *Political culture
affects political and government structure and performance—constrains
it, but surely does not determine it.”2 Cultural values and beliefs com-
plicate the task of democratic development and consolidation in many
of our cases, but they do not foreclose the prospect of full democracy,
as we have defined it in this study. As democracy is assimilated in
different cultures, it inevitably is going to look and function differently,
but it does not inevitably have to be less democratic.

Ethnic Cleavage and Conflict

There is no shortage of evidence from our Asian cases to demonstrate
the negative effects for democracy of deep ethnic cleavage. In Sri
Lanka, it has been a primary factor in the deterioration of democracy,
and its explosion 1nto violent insurgency and repression has ravaged the
economy, polarized the polity, embittered all groups, and provided an
excuse for increasingly authoritarian measures. In Malaysia, it has pro-

vided the overriding rationale for setting firm limits to democratic
expression and competition. In Pakistan and Indonesia, it has played a

DIAMOND

INTRODUCTION 19

significant role in the instability and failure of previous attempts at
demaocracy.

But the conclusion that democracy therefore is inconsistent with
deep ethaic divisions is a specious one. India has one of the most
complex ethnic structures in the world, and its politics have been relent-
lessly divided by and preoccupied with ethnic and linguistic conflicts
and demands. Papua New Guinca is an utterly fragmented country
cthaically, and, like India. has had to contend with repeated secessionist
movements. Yet both of these democracies have survived intact.
Indeed. one could argue, as does Rose in this volume, that the tre-
mendous social and ethnic complexity of a country like India makes it
“difficult to conceive of any systcm of government other than partici-
patory democracy that could work for such a heterogeneous society.™
Moreover, relative national homogeneity has not prevented political
polarization and democratic brcakdown in Turkey and Thailand, Clearly,
what matters is not simply the degree of ethnic division, but how it is
structured and managed.

With respect to structure, one of the great advantages of Indian
society is the cross-cutting nature of its complexity. As Das Gupta
explains, “major religious communities are split into many language
communitics which in turn are stratified into caste and class formations.”
As a result of these multiple and cross-cutting identities, various levels
of cleavage are in competition with one another, shifting in salience
across conflicts and over time. By contrast, in the most ethnically
troubled countries in this volume, Sri Lanka and Malaysia, ethnic,
religious, regional, and linguistic cleavages cumulate, and the majority
group in cach country, the Sinhalese and the Malays, also feels dis-
advantaged socioeconomically. This coincidence of cleavages makes it
likcly that the same broad ethnic division will be tapped, no matter
what-the specific issue.

This polarizing tendency is further enhanced by the centralized
character of the ethnic structure, a situation in which “a few groups ate
so large that their intcraction is a constant theme of politics at the
center.”™ In Sri Lanka, the Sinhalese and Tamils together constitute
must of the population (with the Tamils in a distinct minority), while
the Malays and Chinese are the main groups in Malaysia, with roughly a
half and a third of the population respectively. Thus, any issue regard-
ing the allocation of power and resources, or the status of cultural
symbols and media, invokes not only the same line of cleavage but the
same division between clcavage groups. By contrast, in a more dis-
persed or decentralized ethnic system, ethnic alignments are much

more fuid. For example, beyond the Hindi speakers, who are about 30
percent of the population, no linguistic group in India accounts for as
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much as 10 percent. “Because of the large number of scattered groups,
it would be preposterous to suggest that politics at the center in India
revolves around the rivalry of, say, Gujaratis, Bengalis, Oriyas, and
Telugus.™ The situation in Papua New Guinea represents perhaps the
extreme of ethnic fragmentation, with roughly 700 languages (in a
population of three and a half million) and “many, many more polities
than that,” in that the village, lineage, or clan has been the more salient
unit of political identity. This incredible ethnic dispersion has had much
to do with the fluidity of patliamentary coalitions and the relative
absence of polarized conflict in Papua New Guinea.

But India and Papua New Guinea also call attention to the im-
portance of political structures and creative, flexible leadership in
managing cthnic conflict. Both countries have been plagued with in-
tense ethnic rivalries and serious secessionist movements. To the extent
these have been subdued or managed, it has been not with ethnic
chauvinism, resistance, and repression, but through negotiation and
substantive accommodation that gave aggrieved groups some sense of
cultural/political security and socioeconomic stake in the system. When
the issue of the national language polarized into bitter conflict and
violence in the 1960s, Indian political leaders forged a compromise that
backed away from the imposition of Hindi as the effective national
language. When the fears and aspirations of India’s smaller ethpic
groups have crystallized into separatist and militant regionalist agitation,
these have generally been allayed through the creation of new states,
which, Das Gupta observes, has not only given groups significant
autonomy but has transferred the target of political mobilization from
the national to the state centers. It is also noteworthy that Papua New
Guinea's most serious secessionist conflict was eventually resolved
through the decentralization of power, and, ultimately, the establish-
ment of nineteen provincial governments.

These examples of accommodation and relatively successful ethnic
management contrast sharply with the tragic experience of Sri Lanka,
where the repeated rejection of moderate Tamil interests and demands
in the 1960 and early 1970s transformed the Tamil sense of grievance
into a militant and ultimately violent scparatist movement. In particular
contrast to the Indian experience were the refusal of the Sinhalese
ruling parties to enact satisfactory guarantees regarding the use of
Tamil language and the refusal to give the minority Tamils regional
autonomy. Also telling has been the difference within India between
the uncompromising, exclusionary, narrowly and ruthlessly self-serving
response of Indira Gandhi to the Assam and Punjab regional move-
ments, which drove them “to explosive proportions™ of appalling
violence, and the more accommodating strategy of her successor Rajiv,
who reached accords that have at least relieved the ethnic crises

creent ol (e popujation, no ungwistic group in india accounts 1or as

o L e

INTRODUCTION 21

(es[wc?cfally in Assam).® Similarly, the refusal of the majority Javanese
politicians to recognize minority ethnic concerns, and to accommodate
them within a federal order rather than forcing them into submission,
“led 10 protracted internal warfare for more than a decade” and seriously
croded the polenl.ial basis for democracy, Sundhaussen concludes.

but ?vilhin an accommodative, coalitional framework, and through an
ethnic division of political rewards, has brought an important degree of
ethnic peace.

"'l“he Malaysian situation calls attention to the important role of
pollllca! partics and party systems in structuring ethnic conflict. The
early fa'llurc of noncommunal parties, and the presence of a dominant
party within each ethnijc group—along with the inability (at least in the
carly days) of the leading Malay party (UMNO) to secure a stable
parliamentary majority on its own—were conducive to the formation of
a b.road.. multiethnic party alliance. By contrast, the presence of two
ma!or.Smhalese parties, each outbidding the other in jis appeals to the
majonity electorate, precluded formation of an enduring multiethnic
party alliance in Sri Lanka, and has repeatedly undermined the willing-
ness and/or capacity of the ruling Sinhalese party to reach an ethpic
accommodation with the Tamils.*

) ‘No doubt, one reason why the Congress party has gencrally been
wullu.ng and able to accommodate ethnic demands is that its political
dommanc.e nationally has (usually) been relatively secure, and through
most of its life it has not faced a serious challenger in the Hindi
!lcarllapd that might force it to fall back upon ethnic chauvinism and
intransigence. Moreover, even were that the case, the Hindj speakers
are not sufli.cie.ntly numerous in themselves o provide any party with a
national majority. In neighboring Pakistan, the Muslim League lacked
the secure electoral base of the Congress in India, in large measure
because its leadership and much of its cadre were muhajirs (refugees)
fronf Sections of the British Raj that became part of India after the
partition. Balher than seek to build a broad base of support across all
clhn‘IC. social, and regional groups (as the Indian Congress had done

mol?iliz‘ation)..l!le leaders of the Muslim League pursued “antiinte-
grationist” policies that alienated several major regional groups. In the
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e years, the continuing failure of a highly fracliunu.li'zcd 'pnlilicnl
teadership to effect the integration of ethnic communities into the
national polity fed to political instability, the fuilurc of dcmn_cml.nc
cypenments and the disintegration of Pakistan into twa countries in
Jurl.

tn brief. then. the cases in this volume point to a pawerful general-
ization. rich with policy implications. As Das Gupta has nrgucq frpm
Indiar's recent history, where the state responds to ethnic mobilization
with strategics of inclusion and incorporation, often involving only
modest concessions that are *more symbolic than substantial,” social
peace and palitical stabitity can be maintained or reslo.red. But where
the siate responds with exclusion and repression, vuolenc? festers.
Underlving this is a simple but profound insight: “When ethnic lcaders
atc allowed to share power, they generally act according to the rules of
the regime. . . . Although access and mobility do not necessarily decrease
incquality. they can make it more tolerable.™

S1ate and Society

The evidence from our Asian cases illuminates in varied and distinctive
ways the importance for democracy of the relationship between the
state and civil society. As with many other factors, this involves some-
thing of a dilemma. If the state is too strong, centralized, and df)r.m-
neering, there will be little to prevent its incumbents from exercising
power in an authoritarian and abusive fashion. This is why many thearies
of demuocricy emphasize the need for a dense, pluralistic structure of
economic, social, and political organizations outside the state. On the
other hand. if the state is too weak. it may be unable to deliver the
social and economic goods that groups are expecting and demanding,
and 10 maintain order in the face of conflicting group demands. Thus,
democracy would seem 1o require some kind of balance between the
“output” institutions of the state—most notably the hurcz,ucmcy :.md
the sceurity apparatus—and the “input” institutions (political parties,
interest groups, associations) that are competing for state control,
attemion, and resources, More generally, there is a need for some kind
of balance between the state and civil society. .

For many Asiun countries, the supremacy of the state over civil
sacicty has been a major source of difficulty for democracy. The inability
of Thailand to develop a stable democracy over the past half century
musi be understood in light of entrenched bureaucratic domination of
the polity and society, with the military in an increasingly ascendant

fule. The dominance of these central, and highly cenvralized. stale

nstitutions has precluded the development of sirong and autonomous
Wnterest groups, village associations. and political parties. When these

INTRODUCTION 23

have begun to emerge, they have been coopted or overrun by the
-military and bureaucracy. Over time, this has become a self-perpetuating
cycle. Nascent, weak, and ineffective, emergent civil institutions have
been unable to check the consolidation of centralized state power or to
resist military-bureaucratic cooptation and repression. This failure only
teinforces the institutional gap between state and society, enabling the
slate to expand its role further and 1o impose a certain vision of de-
velopment from above. Similarly, the weakness of political parties has
fed upon itself in a vicious cycle: Parties (and the ultimate input insti-
tution, the elected legislaturc) have been weak because repeated military
intervention has robbed them of the continuity and experience neces-
sary for institutionalization. A quite similar historical process has been
at work in South Korea as well. The failure of civic institutions to
perform effectively has heightened both the propensity and the legiti-
macy of military-bureaucratic intervention, to the point where these
elites have come to see it not only as their right but their duty to guard
and guide the political process. As the Thai military, in its growing
suspicion of democratic pluralism, has expanded its influence over far
reaches of civil society—the mass media, rural development, civic
education—the challenge of developing truly democratic government
has been further complicated. The same authoritarian corporatist im-
pulse of state elites to manage and contain the autonomy of interest
groups and the press is now an obstacle to the consolidation of a fully
democratic system in South Korea.

Of course, the highly centralized and militarized nature of the state
in South Korea did not prevent the recent transition to democracy. But
the preceding failures of attempts at democracy, the ensuing decades of
authoritarian domination, and the current steep challenges to demo-
cratic consolidation have all been shaped by the supremacy of the state
and the militarized nature of South Korean society. As in Thailand,
historical and cultural factors (including the absence of autonomous
social organizations), and external threats, contributed to the formidable
power of the state and especially its coercive apparatus. Especially
during the Park years, the increasing “militarization” of society and
politicization of the military generated a climate conducive to authori-
tarian rule. Now that they have been so politicized, it is not clear how
the military and state sccurity services will be weaned away from their
compulsion to dominate and control domestic politics. But few can
doubt that their power must be circumscribed and firmly subjected to
civilian control if democracy is to take root in South Korea.

The difficulty of reversing military role expansion is especially

apparent in Indonesia, where Sundhaussen sees no civilian elites who

are ready and willing to assumc power, and hence no alternative ro the
military Bt P ToRent. VARl fhhee Csvensdoner L f S e e e gy
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mid-1960s and the “Dual Function” doctrine, the military has pervasively
penetrated the state bureaucracy and, to quote Sundhaussen. “the life
of autonomous social, occupational, and cultural organizations, trade
unions and business associations has been gradually strangled.” This
pattern becomes resistant to change, because military officers develop
an ideological stake in and financial appetite for political and adminis-
trative roles, and because the very civic associations and movements

that might retrench this military state dominance have instead been .

enervated and preempted by it. Even where the process has not gone
nearly so far, as in Pakistan, the lure of lucrative government positions
for incumbent or aspiring military bureaucrats presents an obstacle to
military withdrawal from government.

That the movement for redemocratization in Pakistan has gone so
far is due in part to the space that the Pakistani military continued to
allow for independent organization and expression in civil society.
Similar space for associational life and independent organization played
a critical role in undermining and ultimately bringing down the dictator-
ship of Ferdinand Marcos early in 1986, after broad popular mobilization
by associations of lawyers, intcllectuals, students, businessmen, human
rights organizations, and the National Movement for Free Elections
(NAMFREL). supported by the Catholic Church.

While military role expansion has been a critical problem for demo-
cracy in Asia, it should not be equated with the problem of statism. For
the domination of the central state over civil society can impede or
occlude democracy even when the state is essentially a civilian, bureau-
cratic one. In Turkey, this highly centralized, bureaucratic state
dominance has prevented democracy from acquiring depth, in that
intermediate structures (including those of the state, i.e. local govern-
ments) have been weak and lacking in autonomy. But beyond this,
statism has contributed heavily to the polarization and violence that
have plagued Turkish politics in the past. The enormous power of the
Turkish state, including its substantial ownership and extensive control
over the economy, has made “the costs of being out of power . . .
extremely high,” Ozbudun argues, thus making opposing parties un-
willing to contemplate defeat.

Here again, Papua New Guinca provides a significant contrast with
many of our other Asian cases. The traditional value of individual
autonomy has served to limit state power in Papua New Guinea. The
stakes in controlling the central government have remained limited, as
power has been decentralized through provincial governments and
private enterprise has continued to provide considerable scope for indi-
viduals to accumulate wealth outside the state. Moreover, the bureau-
cracy has developed a certain autonomy from politics, rather than being
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manipulated and controlled for the benefit of whichever party might be
in power.

In India, the bureaucracy has often been referred to as the “steel
frame” of democratic rule, and we have already noted that the presence
at independence of such an elaborate, largely indigenized administra-
tive framework—which developed alongside, rather than to the exclusion
of, participatory institutions—was a major contribution of the British
colonial legacy (although its independence and integrity have seriously
eroded over the last two decades). A similarly balanced presence of
effective output and input institutions served the early democratic
development of Malaysia and Sri Lanka as well,

Beyond this, democracy in India has been fortified by the early
development and vigorous presence of a rich array of voluntary asso-
ciations directed to language reform, legal reform, educational modern-
ization, defense of press freedom, and women’s rights. These associations
began under colonial rule in the nincteenth century and developed
dramatically in strength and sophistication during the the Gandhian
phase of nationalist mobilization, with its philosophy of “satyagraha,”
or nonviolent resistance. While strong trade unions, peasant, student,
and business associations today often align with political parties. they
also act autonomously to pursue their own interests, and this political
autonomy has increased as new leadership groups have arisen within
them giving greater emphasis to economic issues. Moreover, as Das
Gupta observers in this volume, India’s sociopolitical scene is also
replete with a vast array of issue-oriented movements, “bringing
together various parties, groups, and concerned publics” in aggressive
campaigns for social and political reform.

A good many of these movements have been ethnic in nature,
seeking to advance or defend cultural and symbolic interests such as
language and land, along with political interests of autonomy and
control, often mixed with or superseded by economic interests of re-
source allocation, employment, and education.” Others (often over-
lapping with ethnicity) have been caste- or class-based, mobilizing
disadvantaged, “backward,” or “scheduled” groups to fight oppression
by landlords and the state, to raise class or group consciousness, and to
struggle for land reform, minimum wages, and other elementary social
and economic rights.™ A more recent and particularly important form
of civic movement, which has arisen since the emergency in the 1970s,
has been the civil liberties movement. It comprises several non-partisan
organizations which struggle to expose and cambat human rights vio-
lations concerning land, labor, urban housing, suppression of free
expression, academic protest, and the mistreatmznt of women.
Such autonomous, nonpartisan movements and organizations serve
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continually to check the relentless tendency of the state to centralize
and expand its power and to evade civic accountability fmd conlm!..At
the same time. they broaden popular participation in the political
process by adding to the formal arena a number of infum.lal channc.ls.
and they may also through their action strengthen certain formal in-
stitutions of democracy, such as the courts. Moreover, by combn'mng
abuses of power and violations of civil liberties, lh_e human rights
organizations directly improve the (deteriorating) quality of democrac.y
in India." Thus, if one effect of these various groups and movements is
10 expose the superficiality of democracy in many areas of India’s social
and cconomic life, another is “to open alternative political space out-
side the usual arenas of party and government, though not outside the
state.” through which the struggle to deepen and rejuvenate democracy
may proceed."”

Political Parties and Party Systems

The ten countries analyzed in this volume have had ma.rked.ly diffcr_ent
types of parties and party systems. And while caution is certainly
advised in generalizing from their experiences, certain patterns of asso-
ciation emerge with rather striking clarity. In particular, three of. t.hosc
countries which have had the least success with multiparty politics—
Pakistan, Thailand, and Indonesia—were all plagued by extremely
fragmented and weak party systems. Indonesia had more tl'lan 100
parties in the late 1950s; forty-two parties contested the crucial 1975
elections in Thailand, and between 1946 and 1981, 143 parties came an'd
went across the Thai political stage. Pakistan began with a single domi-
nant party, the Muslim League, but as we have noted, the ML leaders,
being refugees from India, lacked a strong political base among local
and especially rural elites. In pointed contrast to the Congress party of
India, the ML failed to incorporate the key elites of the differing social,
ethnic, and regional groups, and after the assassination of Prime
Minister Liaquat Ali Khan in 1951, the party slowly disintegrated. The
resultant factionalization of Pakistani politics produced the same fleeting
and weak parliamentary coatitions, and the same lack of strong, s\ablg,
and effective government, that heralded the failure of democracy in
Thailand and Indonesia as well.

Such extreme multipartyism was perhaps the overriding but not the only
common feature of these failed party systems. In addition, most of the
parties in these cases failed to articulate and aggregate clear interests.

Moreover, they suffered from extremely weak organization, discipline, and

coherence ., which brought upon them serious problems of internal factional-
awm. As a resull. these panties (with a very few exceptions) were unable to
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clectoral vehicles of individuals or narrow, shifting cliques than political
partics. And in each case, the fragility and instability of extreme multi-
partyism was compounded by the inability of these “parties” to co-
operate and work with onc another.

One indication of the costs of such political fragmentation is the
movement currently under way in all three countrics toward 8 much
more streamlined party system. Pakistan's ongoing political transition
has revealed an emphasis of both government and opposition on party
consolidation. Of course, the task is always easier for a governing
group, which has the resources at its disposal to build a party base. But
Rose sces Benazir Bhutto's Pakistan People’s Party emerging as the
major opposition force, with other parties having to coalesce around it
or the poverning Pakistan Muslim League in what could be becoming a
two-party-dominant system. In Thailand and Indonesia, the ruling
regimes are seeking to encourage such party consolidation as a matter
of deliberate strategy. While the “Thai political scene remains fragmented,
clectoral provisions in the present constitution exert a bias against small
parties and a good chance of climinating many of them over time. In
Indonesia, consolidation was accomplished by government mandate,
reducing the number of parties to ten in 1960 and to only three (including
the government-controlled GOLKAR) in 1973. But as Sundhaussen
writcs, “Party politicians have becn unable to grasp the opportunities a
unification of weak parties may afford, and have preferred to continue
with the bickering and infighting which had been the hallmark of coali-
tion politics in the 1950s." This has undermined the possibility for
cvolution of a more genuinely open political system.

A different model of democratic failure in the party system is
provided by the case of Turkey. There, the problem (especially in the
most recent democratic breakdown) was the extreme polarization of
national political life, which was reflected in and exacerbated by the
strategic position of small radical right parties in Parliament, and the
activism of the extraparliamentary left, which dragged the two major
partics toward the extremes. Again it is revealing that, in restructuring
the democratic system after the September 1980 coup, the Turkish
military adopted several measurcs (a 10 percent electoral threshold for
representation in Parliament, and banning of communist, fascist, reli-
gious, and separatist parties) to try to produce a two- or three-party
system that would yield stable parliamentary majorities,

With its one-party-dominant but nevertheless democratically com-
petitive system, India has been seen as providing an important model
for developing countries. But as Das Gupta makes clear, a key factor in

the carly consolidation of democracy in India was not simply the
ul'cc_lnrul dominance of the Congress party. but its continuing stratepy
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preemptively coopting numerous popul?r' movements into a broad,
multiclass. multictinic. multiregional political front. ' ' J
But this is not the whole story of the party system in India, an
increasingly since 1967, it has not been lhe. story at all. Dc(;nfuc;ami‘
incorporation has also been served by a partially decentralize " e etr';ze
system that has cnabled both regional party chall?ngcrs. such as | e
AIADMK in Tamil Nadu and the Akali Dal in Pup]nb. and ideologica
ones, such as the Communist Party (Marxl.st) in Kerala and.W'esl
Bengal. to gain a share of power and a stake in the system by wmn.mgI
control of individual states, most of which are larger than .lhc typica
Third World nation (e.g.., Tamil Nadu‘. wilh- its roughly fifty m!III(:!n
people). But democratic incorporation in .lndla h'as been undermlm:h .
and decades of laborious institution-building ser‘lously eroded, by the
transformation of the party system since the coming to power of Indira
i in 1967. .
Ga“;l\’::l:gug: the continuing electoral victories of Mrs. Gapdh‘:\s
Congress (with the brief interruption of the Janata landslide ":] :hc
massive 1977 rejection of her emergency rule) may h.avc fos!v:rel i e
superficial perception of .continuing one-party dominance hm. n ‘I':I,
virtually all close observers of the Indian party syslc“m emp as|zle ‘he
institutional decay that set in after 1967. Mrs. Gandhi’s rcspons; lo 5«;
Congress's precipitous decline in the 1967 c|ecl|9ns (from 7f ol y
percent of seats in the national parliament, despl_lc a drop o onty N
percent in populzir vote) was a growing pcrsopahzahon an({ centra
ization of the party (as well as the state), .Whl.Ch fracflu{ed its :mty';
eroded its breadth, and undermined its organizational vnal!t y andd ept
down to the grassrools. As voters became more assertive and new
intercst groups increasingly demanding.. party politics bccan:’e more
compctitive. Unfortunately, Mrs. Gandhi continued to respon ——el;;r;
after returning to power in 1980 Supposed|¥ chas}cned by her. A
defeat—with a still more determined and mamgulahvc‘conCemr.auon V)
power, rather than creative institutional adaptation. Tl.ns 2""' reinforced
what Das Gupta tcrms the “plebiscitarian transformation from a party-
bascd state 10 a state-based party. No less disturbing, the pf)sl-l98()
phase of this plebiscitarian decay has seen the Congress campaign on a
fiercely confromational and intolerant slanct:.toward opposition par!lej
(somewhat but not entirely abated under Rajiv after 1984) and a cynica
turn toward mobilization of Hindu chauvinism as .lhe'onl'y electoral
stratcgy for an organizationally dccrcp.il party. This ll‘lSt}!}lhOﬂa' 'deca);
of the ruling party has been accompanied b’f a gcr.ut-ral disintegration }?
the party system into fragmentation and instability, as not only l‘|e
Congress-1 but other parties as well have become more porous, ill-
defincd, and yet mutually hostile. It is this ganral deterioration of the
party systcm, probably more than any other single development, that
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has experienced students worried about the long-term future of Indian
democracy—and with good reason, given the experience of other Asian
countries."

The importance of party institutionalization is also underscored, in
the negative, by the cases of Thailand and South Korea. As we have
already indicated, neither country has been able to develop a coherent
and autonomous pasty system because of repeated and prolonged mili-
tary intervention. Parties in each country have been weak in their
internal organization, shallow in their bases of popular support, and
disappointing if not disillusioning in their performance. Thus, military-
bureaucratic dominance and party underdevelopment have become
intertwined in a vicious cycle. With the emergence of new democratic
opportunities (dramatically in South Korea, more subtly and gradually
in Thailand), the construction of broad-based, coherent parties—
mobilizing and incorporating emerging popular interests, organized
effectively down to the local level, and penetrating particularly through
the countryside-—looms as one of the preeminent challenges of demo-
cratization.

The turn of the Congress party toward Hindu chauvinist mobiliza-
tion may be seen as especially alarming in light of Sri Lanka’s experience
of two major parties outbidding one another for the electoral support of
the majority ethnic community. Malaysia, by contrast, indicates the
gains for ethnic peace that can be achieved when a single party is able to
maintain electoral dominance within the majority community, while
using that base to forge a broad, multiethnic, multiparty alliance. Such
a party system is highly dependent on party elites skilled in and com-
mitted to the necessary bargaining and accommodation at the top.
Much of this semiconsociational function was accomplished within the
Congress party during the first two decades of India’s independence.
But with the emergence of a more competitive electorate and a more
fragmented party system, it is not clear that it can ever be reconstructed
again.

India, Sri Lanka, and Malaysia also demonstrate the strong link
betwecen clectoral and party systems. In each case, the dominance of
one or two parties has been encouraged, and the strength of the victorious
party in cach election dramatically magpnified, by a single-member-
district, “first-past-the-post” electoral system for parliament. It is too
often forgotten that in all its years of electoral dominance, the Congress
party has never won an absolute majority of the vote. With the excep-
tion of the 1977 debacle, its share of the national popular vote has
ranged from 41 to 49 percent, which has always been sufficient to give it
majority control of the Lok Sabha (national parliament), often by two-
thirds or three-quarters (see Table 2.1 in the following chapter). The
elcctoral data for Sri Lanka and Malaysia shows a similar pattcrn:
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mudest pluralitics or majorities of the vote producing massive |:):‘lrlllil-
mentary majoritics. In Malaysia, this tendency !ms been rcm[nuu] vy
the rural weighting of the constituencics, which has benelitted the
major Malay Party, UMNO. -
Since todia. Malaysia and Sri Lanka all had, at least ﬁrr nuny years,
three of the most stable and democratic regimes in /.\sm, one might
argue that such an clectoral system, in favoring the dmnmnn.cc 0[' onc or
two partics or party alliances, favors dcmocm.cy. But there is a fine line
between firm and stable parliamentary majorities on the one hand. upd
the abuse of power that often follows on the other (particularly with
wo-thirds or three-quarters majorities). In each of the above three
countrics, democracy has been diminished by governments Wdowcd
with landslide parliamentary majorities, which left the opposition 100
weak 1o check the expansion and misuse of state power. 'Ilhu..e. it is not
clear if the presumed advantages of the single-member-district system
in terms of stability and simplification of the party system are not
outweighed by this disadvantage of conduciv.eness to abusive majorities.
In the coming years, Sri Lanka’s recent switch to a system of pfop(')r-
tional representation (not yet employed in an ele.clmn) will provide an
interesting test. Certainly, if the goalis a slrearplmed party system. the
case of Turkey suggests this can be accomplished with pmpnmonal
representation and a high minimum threshold for representation.

Political Institutions

What is truc for parties is true more generally of lhe- institutional
landscape of democracy: There is a need throughout Asia to develop
and reinforce those institutions that articulate and aggregate popular
interests and that check the power of the state and its tendency to
concentrate in the national executive. The chapters in this \.roll‘m.lc .mlcs(
to the importance for democracy of vigorous legislatures and ]udlcu?nes. as
well as such informal institutions as the press and popular interest
groups (sce above). The problem of Asian Iegislal}xrcs has been, in one
sense. similar 1o that faced by parties: In countrics such as Thm‘l;md.
South Korca, and Pakistan, frequent military intervention has inter-
rupted any sensc of institutional continuity, and hcnc.c. lhc'cupuclly‘m
gather strength and depth through experience. In addition, in countrics
such as India and Sri Lanka, and even more so in Pakistan under
Bhutto and the Philippines under Marcos, the autonomy and power of
legistatures has heen deliberately eroded by executives hungry to amass

unaccountable power. ‘Thus it is not surprising that Chai-Anan

Samudavanija sces the gradual enhancement of the organizational
nfradiruciure . capacity. and authority of the lcegislature as a crucial
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institutionalization that must lic at the heart of developing democracy in
Thailand.

Itis interesting that in Asia, as elsewhere in the world, the strength
and autonomy of the judiciary is roughly proportional to the condition of
democracy. Of course, authoritarian regimes typically do not allow
independent and vigorously assertive courts, But those of our cases that
seem 1o have the strongest judiciaries, with the greatest legal and real
authority to guard liberty, constitutionalism, and due process, have also
had the greatest overall success with democracy. One would cite here
India, Turkey, and Papua New Guinea, although our cases do not
provide the data to substantiate this generalization. The key, as
Ozbudun notes for Turkey, is both the constitutional capacity of the
judiciary to declare an act of Parliament unconstitutional, and the
protection of judicial personnel from pressure or intimidation from the
other branches of government. In India, the Supreme Court has used its
authority over the years to hold more than 100 center and state acts
invalid, even striking down part of a constitutional amendment that
sought to bar the Supreme Court from reviewing any constitutional
amendment! While the autonomy and credibility of the Court eroded
during the 1975-1977 emergency, and have suffered further from the
general politicization and deterioration of state institutions in the past
two decades, the Court has “taken important steps in public interest
litigation and in supporting citizens' rights against arbitrary encroach-
ment by the state.”™ A classic case of judicial enfeeblement accom-
panying and enabling democratic decay has been Sri Lanka, where the
constitution does not permit judicial review of enacted legislation, and
even an advance judicial ruling on the constitutionality of a pending bill
can be waived by a two-thirds vote of Parliament. This inability of the
judiciary to overturn antidemocratic legislation, along with the concerted
efforts of the executive to erode judicial autonomy, have been im-
portant factors in the deterioration of democracy in Sri Lanka.

Federalism and Decentralization

As we have already repeatedly suggested, democracy does not fit well
with a highly centralized structure of power. Not only is centralization
inherently in conflict with principles of democratic control, but it
appears to be at odds empirically with strong and stable democracy.
The experience of India underscores the value, indeed perhaps the
necessity, of federalism for managing deep and intensely mobilized
cthnic divisions. Real autonomy and devolution of power have been

indispensable in the resolution of successive waves of ethnic and sepa-
ratist agitation in India, jus
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peace in the Punjab and elsewhere. At a minimum, peaceful ethnic
coexistence would scem to require at least the scale of devolution of
power of Papua New Guinea's system of provincial governments.

As Urmila Phadnis argues in her chapter on Sri Lanka, the scale of
the largest unit to which power will be devolved is crucial. In Sri Lanka,
the local district will not suffice, and the violent insurgency of Tamil
separatists will probably not be ended (certainly not peacefully) until
they are offered at least some form of aautonomous provincial gov-
ernment—short of the fully federal system that would be ideal in principle
but unacceptable to the Sinhalese majority. In Indonesia as well,
Sundhaussen observes that federalism “would have been the most
promising conslitutional arrangement to contain the evident anxieties of
the ethnic minorities,” but it was discredited early on because it was
seen to be a Dutch design for weakening and dividing the country, and
s0 is now as unacceptable to the majority group in Indonesia as it is in
Sri Lanka. Nevertheless, even within Indonesia’s current system of
provincial government, there is scope for greater decentralization, by
loosening central government control over appointments and finance.
Similarly, even within a formal structure of federalism, the degree of
autonomy allowed individual states may affect the intensity of cthnic
protest and separatist movements. This would appear to be the case
now in Pakistan, where the traumatic memory of the Bangladesh secession
heightens the fear of further “Balkanization” of the country. In a
situation where (as in India) the central government provides about
two-thirds of the funding for state budgets, a key issuc now is broader
state autonomy on revenue collection. It is this type of real power that
Pakistani “separatist” movements are secking, writes Rose, and that
would be most likely to assure the integrity of the federation.

But there is more at stake than ethnic peace in decentralizing
power. The high degree of centralization of power in Thailand and
South Korea was not only a concomitant but also a facilitating factor in
the perpetuation of authoritarian, military-bureaucratic domination, and
the development of meaningful and autonomous local government—
both in the cities and in the villages—will be an important factor in
whether democracy can be successfully developed and consolidated in
those two countries. Similarly, as we have noted, a primary instrument
of the esosion of democracy in India and its destruction in the Philippines

under Marcos was the assault on autonomous points of power outside
the center. Plural sources of power act as a check on the whims or
impulses of power at the center. Local participation and control is an
important means for socializing people into democratic values. And, as

national elections. It is for these reasons of the quality of democratic life
that Ozbudun calls for the strengthening of local governments in
lurkey by giving them a greater share of public revenue and effective
power.

Socioeconomic Development

Generations of theory have grappled with the relationship between
democracy and both the level and the process of sacioeconomic de-
velopment. The evidence from our ten cases cannot settle the spirited
thearctical cantroversies that remain with us. Nevertheless, some im-
portant insights do emerge. The most obvious of these is the simple
static observation that democracy is nat incompatible with a low level of
development. India has been a living anomaly in this regard for four
decades now, and even if one sees the quality or stability of its democ-
racy to be diminishing, the sources of that regression have been heavily
political rather than sociveconomic. Sri Lanka also maintained full
democracy at a low level of development for many years (and still has a
democratic constitution in place), while Papua New Guinea—the least
urbanized. industrialized. and educated of our ten Asian cases—remains a
de.m(rcracy today. thirteen years after independence. Among the coun-
tries in this volume, one would be hard-pressed to find any clear pattern
of association between the degree of democracy and the level of
economic development. In fact, the rank order correlation for our ten
cases between (1985) per capita GNP and Gastil's summary measure of
civil and political liberties in 1987 shows literally no association between
the two mcasures (or more preciscly, an inconsequential ~.04)*

This is not to deny the general positive correlation between democ-
racy and development in the lasger world. Nor is it to ignore the
pressures and props for democracy that derive from a higher level of
socioeconomic development, with the expansion it yields in income
fmd cducation, and thus political pasticipation. Particularly instructive
in l)lis regard is the recent expericnce of South Korea, whose extra-
ordinary ecanomic growth rate of the past two decades (averaging 7 per
cent annually) has brought profound social changes that have facilitated
and hastencd the transition to democracy. Among the most importaat
of these changes, writes Sung-joo Han, have been an increase in the size
and political consciousness of the middle class; the growth of a more
pltfrulis(ic. organized, and autonomous civil society; increasing circu-
latian of people, information, and ideas; greater economic involvement
with the industrialized democracies, and with it. the recognition that a

o

the case of India attests, the opportunity for parties who lose out at the
. centes to gain a share of power at lower levels strengthens their overall
- commitment to the democratic system and reduces the stakes in winning T

newly industrializing country cannat win full admittance to their “club™
unless it, tao, is or becomes demacratic.

Although its socioeconomic development has been at a much slower
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pace, Rose sees the significant socioeconomic changes in Pakistan in the
past decade—the emergence (as in northern India) of rural and small-
town entrepreneurs, the general improvement of t'hc rurafl economy,
diminishing power of the traditional rural landed ellle_. rapid urbaniza-
tion, a better organized and more active trade union movement—
exerting a similar type of pressure for democratic transition in the late
1980s. In particular, he anticipates that the movement of a new genera-
tion of cducated men from rural elite families (replacing the older,
narrower, urban elite) will broaden the social and economic base of
political parties. .
And yet, our cases also attest to the destabilizing Of)r'iscqucnces—for
political order in general, and democracy more spccsflcally—thal the
process of modernization can have for a country moving from poverty
to an intermediate state of development.* The key problem is that
socioeconomic development tends to loosen or sever traditional ties of
deference and obedience to authority. New interests are generated,
new consciousness is kindled, and new political and organizational
capacities are acquired at the individual and group level. Deman(!s
multiply—both for the right to participate and for tangible and symbolic
benefits—and political institutions must expand to make room for lhf:se
new entrants, or risk breaking down. Moreover, with the proliferation
of demands and interests, social and ideological cleavages may als_o
multiply or deepen, taxing the conflict-mediating capacities of state insti-
tutions. If the institutions are authoritarian, as they have been [or the
last three decades in South Korea, these changes may profoundly erode
the legitimacy of authoritarian rule and press powerfully from belovy for
transition to democracy—while also presenting a new democracy with a
daunting agenda of pent-up demands, conflicts, and frustrations.
However, if the institutions that are having trouble adapting and in:
corporating are formally democratic ones, as they have been in Sri
Lanka and India, then it may be constitutional democracy that becomes
strained and even delegitimated. The Thai experience indicates the
special difficulty awaiting a new democracy with weak, fragmented
participant institutions and exponentially increasing social demands. As
Chai-Anan explains, the lack of effective, coherent, and adaptable
party institutions meant that there was no channel in Thailand's short-
lived democracy (1974-76) for aggregating and expressing the demands
of rapidly enlarging and newly mobilizing student, labor, and farmer
groups. “As a result, political participation under the full-fledged
democratic rule in the mid-1970s was close to anarchy.”
Sri Lanka demonstrates some of the ambivalent consequences of

development for democracy. On the one hand, its extraordinary early

achievements in improving the physical quality of life—as reflected in
AMts impressive adult literacy and life expectancy rates in the carly 1960s

R DIAMOND

INTRODUCTION 35

(the highest of any of our cases then; see Table 1.1)}—gave the demo-
cratic system considerable legitimacy and international prestige. And
yet, the dramatic improvements in public health also gave birth to a
population explosion (given the typical lag between the decline in death
rates and that in birth rates). Combincd with the high rates of literacy
and cducation, this produced a huge bulk of politicized youth, who
were reaching maturity, with high expectations, just as the cconomy
was stagnating. That their frustration exploded violently—in the “JVpP*
insurgency of extremist, rural, Sinhalese Buddhist youth in 1971, and
then in the Tamil separatist insurgency—should not be surprising. As
Phadnis writes of that first insurgency and Sri Lankan democracy's
subsequent tribulations, “with the processes of social transformation,
the more the realization of the sociveconomic assumptions of democ-
racy, the greater is the pressurc on the ruling regimes to aggregate
popular demands. And the less is the capability of the leadership to
aggregate them, the more is the tendency to have recourse to populist
slogans and to assume the traits of emergency regimes.” ,

Something of the same process has been occurring in India over the
past two decades as well. While the contributors to an important new
study of Indian democracy give fresh and welcome emphasis to the
autonomous role of political leadership in corroding democratic insti-
tutions, it is clear that India's very success in achieving “democratically
guided economic development,” unleashing as it has “growing political
demands by both the privileged and the underprivileged," has also been
a major source of democratic strain.* Growing political demands and
organization by the less advantaged in society may nevertheless on
balance be a good thing for democracy, in pressing for both a more just
society and a more accountable and responsive state. But such popular
mobilization forces the issue of democratic evolution: political leaders
must either make institutional room for these new entrants—which, as
Kohli notes, requires some sacrifice of their own immediate power—or
the whole edifice of democracy could, as a result of the accumulated
wear of unaccommodated demands, eventually fall down.

Economic Performance and Legitimacy

It is commonly assumed that a brisk and steady pace of economic
development is an important source of regime legitimacy. From the
evidence in this volume, there is much to support that assumption, but
also much that qualifies it. Democracies do develop popular commit-
ment and legitimacy as a consequence of delivering the goods of de-

velopment. But we have seen that the process of development may also

produce new challenges to legitimacy. and that successful development
may spawn cxpectations difficult 1o fulfill. Morcover, what is true for
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Table i1 Selected Development Indicators, 1965-1983
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Sources: Winild Bank, World Development Repont 1983, 1986, 1987 (New York: Oxford University Press,
I9RY, (96, T9RTL. (N, Statistical Yearboak, 1966 and for civil and political liberties, Freedom at Issue,
January-February 1976, and Raymond D. Gastit, Freedom in the Waorld: Politival Rights and Civil Liberdes,
1987 &8 (Fanham, ME: University Press of America. 198R).
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democracies may not be true for authoritarian regimes‘. \;i;;ﬁl:crsnay be
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also contributed to recurrent balance of payments deficits. We have
already noted how the consequent cconomic travails have contributed
to Sri Lanka's acute political difficulties since 1970. Unfortunately, the
combined effects of internal war and plunging commadity prices appear
to abscure now the initially tonic effects of the post-1978 economic
liberalization policies,
The delegitimating consequences for democracy of prolonged de-
velopment stagnation may be seen in the case with which Ferdinand
Marcos was able to sweep aside demaocratic institutions in the Philippines
in 1972, Although it was he himself who had failed. in his second
presidential term, to come (o grips with the enduring and seemingly
unsolvable problems of economic stagnation, agrarian oligarchy and
incquality, corruption and dependency, Marcos struck a resonant chord
among many (if not most) Filipinos with his call for a revolution from
above 1o inculcate discipline, “democratize wealth,” and impose
technocratic designs for rapid modernization. While he seemed to
deliver the goods in the carly ycars of his dictatorship, the progressive
narrowing of his base through years of gross corruption, neglect, stag-
nation, mounting indebtedness, and finally capital flight and impending
economic collapse showed the inherent vulnerability of authoritarian
rule. Still, Jackson argues, while declining real income for the popu-
lation may have eroded Marcos’ mass support and fed the communist
insurgency. it alone did not undo him. The economic decay only became
fatal for Marcos when it began to affect the economic fortunes of the
Manila business elite. who finally joined the middle class in actively
opposing him. It was in this politically strategic sense that economic
crisis “supplied the backdrop for a fegitimacy crisis which terminated
the Marcos regime, ™
In his review of regime succession in Pi
the temptation to generalize
mance and legitimacy, The Je

wkistan, Rose cautions against
about the relationship between perfor-
sson of Pakistani history seems to be that a
Eovernment can suffer from a bad cconomy but gets little credit for a
flourishing one. But this may also speak of the inherent difficultics
military regimes face in legitimating themselves. If they do not perform,
they lose legitimacy, since performance is their only justification for
holding power. But as South Korea has shown, if they do perform
socineconomically, they tend to refocus popular aspirations around
political goals for voice and participation that they cannot salisfy with-
out terminating their existence, “Thus, no matter whether they peeform
well or badly, they, in time., face demands for change, ™™

The “inevitable legitimacy crisis™ for military regimes appears to be
coming in Indonesia as well, Sundhaussen argucs. Although the eco-

nomic stability, reduction in poverty, and significant improvements in
pPer capita income, Llife expectancy. and cducation (sce Fable §. 5D weevelers
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Socharto's New Order contrast pointedly with the cconomic failures
and chaos of civilian rule (which, in fact, was a major reason for the loss
of legitimacy of parliamentary democracy and the demise of Sukarno in
the mid-1960s), Indonesia’s military regime will, under a new genera-
tion of leadership. have to find some way to come to grips with popular
restlessness about its legitimacy.

The International Environment

Economic dependence and vulnerability represent only one type of
international influence on the democratic prospect in Asia. To the
exient these factors complicate the quest for vibrant, balanced, and
consistent economic growth, they may exacerbate the problem of per-
formance for a democratic regime. However, a more direct intemational
impact upon democracy in Asia appears to come through threats
(perceived or real) to national security.

A perception of serious threat to the country’s military sccurity,
from cither external invasion or external support for subversion or
insurgency, tends to strengthen the hand of military-bureaucratic forces.
In particular, it legitimates the augmentation and centralization of state
power, the militarization of society, and the restriction of civil and
political libertics as matters of nccessity for national sccurity. From the
days of the first Korean Republic under Syngman Rhee, through the
authoritarian regimes of Park and Chun Doo Hwan, this effect has been
most strikingly apparent in South Korea, as one might expect of any
divided country in which military tension and readiness remain acute on
both sides of the border. But it has been visible in Thailand, Indonesia,
Malaysia, and Pakistan as well,

In Thailand. communist insurgency during the 1970s heightened
right-wing anxicty about mass political movements, and military-
burcaucratic dominance was further legitimized by the subscquent
expansionist and threatening posture of Vietnam in the region. More
recently, Pakistani politics have felt the pressure of the Soviet war in
neighboring Afghanistan and the disrupting flow of millions of refugees
into Pakistan. While this has not prevented a partial and gradual transi-

tion to democracy, it has complicated and perhaps slowed it. Given
Pakistan's vital geostrategic location, historic vulnerability to invading
forces from the west and northwest, and legacy of previous wars with
India, one might expect the issue of military sccurity to remain a
challenge to the democratic transition, a ready excuse for failing to
complcte it, and a serious problem for any future democratic regime.

Pakistan's experience suggests two other lessons about the political
effects of security problems. First, palpable threats can have a unifying
effect on a country’s political elitc. Rose contends that the Soviet

.
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invasion of Afghanistan may have saved President Zia-ul-
coup that was planned but then suspended. The exten::l‘:r'ni::t:?yf::r':a:
frmn‘ lndn_ncsia submerged ethnic divisions during Malaysia's general
FIcclmns in 1964, and the threat from expansionist Vietnam again
lmluc|cd grlngtcr internal political consensus and a stronger intercom-
munal coalition in Malaysia durin id- i i i
grea;;ccr rc.:‘triclions on dZmocracy)g. the mid-1970s (while also inducing
condly, national security is a preeminent dimension of regi -
formance. Few things can shake the foundation of a regime mo'recg::i“o‘:c‘:t:lr
than defeat or perceived failure in war, as Pakistan's Ayub Khan dis)-'
covered allftc‘r his unsuccessful 1965 war with India. The rapid growth of the
communist msurgency in the Philippines contributed (o the growing dis-
illusionment with Ferdinand Marcos even within the ranks of the military.
By contrast, the success of a previous Philippine president, Ramor;
Magsaysay, in defeating the even graver challenge of the Huk rebellion in
the carly 1950s gave vigor and legitimacy to the democratic system
Of course, that military success was aided with considerable s;x rt
fro{n l!l(.t U.S._. and ever since Philippine independence the U.S ha’s)‘l:ld
a s,gpuﬁcant influence on the politics of that country. Bt;l 'cxtcrnal
pphtu:al and mi.lilary influence can cut both ways. In light of the aggres-
sive US tole in pressing Marcos to leave—both officially (finally, at
thg.tumc qf the Enrile/Ramos rebellion, through the threat to cut o¥f' all
n‘u!llary aid) and unofficially (through media attention Congressional
visitors, clectoral observers, etc.)—it is useful to rcc;lll that Marcos
enjoyed warm (often effusive) and substantial American support durin,
the bulk. of his authoritarian rule, as well as tens of billions of dolars ilf
international foans that gave his regime symbolic legilima’cy and im-
mense, unprecedented powers of patronage. And even now, as the
Un'ncd States aids the democratic government of Corazon 'Aquino
while she appeals for more economic assistance, some sympathetic and
sobcr' ohscn./grs question whether the (gradual) withdrawal of
American military bases from the Philippines might not produce a
f‘tronger. n:.orc confident, less politically ambivalent and polarized
emocracy.” At least, there may be a case for changes in the structure
of the bascs agreement “that would make the bases, both symbolicall
and ncluz_nlly, a8 manifestation of a more equal Filipino-Americat);
partnership.™ In the same vein, democrats on both sides of the U.S.-
South Korean relationship worty that excessive international dcp.ct;-
dence tends to breed radical, nationalist sentiment in South Korea and
lhus‘ to deepen problems of political polarization. And dcspitc. th
obvious ‘mn!rihulion to Papua New Guinea's economic (and dc;nocnlic‘):
prosperity ql unconditional aid from Australia (which still accounls: for
ncarly a third of its annual budget), this dependence may also have
over the long run, certain psychological and political effects, ‘
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One can find conflicting effects over time in the close U.S. relation-
ship with South Korea. Yeats of support for authoritarian rulers yielded
more recently to pressure for democracy. and U.S. diplomatic pressure
may have played a critical role in dissuading President Chun from
ruthlessly repressing the mass mobilization of opposition groups de-
manding democracy. But the greatest international pressure for democ-
racy may have come from the more diffuse and subtle global pressure 1o
be democratic in order to be accepted by the major capitalist indus-
trialized powers as one of them. Diffusion and demonstration effects
also play a role, as the Philippine lesson of “pecople power™ was not lost
on those very groups that were mobilizing to demand democracy in
Korea (just as the Philippinc and especially the Korean transitions
affect the more gradual political opening now under way in Taiwan).
But diffusion, too, can work both ways, as was indicated in 1972 when
Marcos seemed to be promising the same path of authoritarian stability-
cum-economic progress that many other burcaucratic polities of
Southeast Asia were embracing.

To the extent it is possible to generalize across such diverse cffects,
one might begin with two tentative but relatively safe conclusions. First,
international effects on democracy (positive and negative) tend to be
greater the smaller and more vulnerable the country. Thus, the deter-
minants of democracy in India appear to be overwhelmingly internal (at
least since the end of colonialism), but less so in Sri Lanka or Malaysia.
Second, international influence, such as it may exist, is more prodemo-
cratic when the regional or global trend is toward democracy, and when
the powerful external actors make the promotion of democracy a morc

explicit foreign policy goal.

« TOWARD DEMOCRACY IN ASIA *

It is beyond our scopc here to offer general conclusions about the
prospects or conditions for democracy in Asia, much less some over-
arching formula for achicving or maintaining democratic government.
As the above review indicates, there are many factors at work in
shaping political development in Asia, and many possible generaliza-
tions. but the weight one would give to different factors varics across
the markedly different circumstances of our various cases. We leave to
Volume One of this study any effort at grander theoretical synthesis,
drawing upon all twenty-six of the cases covered.

Nevertheless, we cannot ignore the question with which we are

inevitahly icft at the end of such a study: How can the pursuit of

demuactat i i [
Je e "\‘\‘\crgruvcv‘t‘\‘?:cn\ be advanced and strengthened in Asia? ft s
Wt the thice types of challenpea Asian
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f‘(::vm:ucs now face: the transition to democracy, the consolidation of
new :‘r'u‘!lslahlc democracies, and the renewal or reequilibration of
ocracies that have weakened or partially broken down

The Transition to Democracy

Of our ten cases, the transition to d i
. ) emocracy is cusrentl
;::Lclcdic‘gr‘cc’lf;r .::nolhcr) in three. In Pakistan the issue isyh:)':vl::)u:o(r:to
; I 8 3 . A
p n Thailand, how to advance it; and in Indonesia, how to begin
Of course, it always hel i
se, i ps to have a leader who is firmly committ
fl(‘)u d:mocral.l?allon. suc'h as Mustafa Kemal and later Ptcsidzm lnot:uci:
bd:’ ey. Failing that, if therc is a strong democratic movement from
bek :n;:o ?:{ahdl") k|o l(l;:rc an authoritarian ruler who is politically inept
r, like Chun of South Korea, or manifest!
manage political and economic proble ' Ty ave with
Marcos necar the end. At a stra i moment. ety focoed nter
: . tegic moment, carefully focused inter-
:;anmlml pressure may serve 10 hasten the exit of a dictazor lik:;e Ma':‘cl;:
T atw cast to limit .hus options, as may have happened with Chun ‘
oppmilllil(l‘:)‘u:cg::snon. lh: political choices and tactics of regimc; and
opposition leaders are of great consequence, as ma be thei
;r(\)trc;n‘al dl\'n.smns and mancuverings, particularly onceythe mo:::n?:l:
for e ranls;um\ has begun. Pakistan’s transition would not have come
s 'a:I. N ose argues, were it not for the “careful, sensible tactics
viollc,n‘: ; yhbol'!l the government and the opposition parties to avoid
violen ;:I :; sccs‘;m'l;he Phl}lppme and especially the South Korean cases
| o confirm the general emphasis of O'Donn
q ell and
gzzm::;r:?d:l;c |m(=)on:ncc of clite strategies and choices, and ':'»f
i pread and recurrent violence™ while seekin ‘

- a A
:':::ft:usolullon. Moreovcr.‘ our case studies of Thailand and %ndol:lcei?a
'h.c m p{m'r:( their emphasis on “a sequence of piecemeal reforms™ as
e ocm i cly p.a!h of democratic transition, and on the need for
rcs"idrc.:liu; :‘gg;)s;ll;gns (lio"t:e wil:ling to play within the initially very

wed them itari i i
vence o e oeationc y authoritarian regimes early in the
o .'::qwever. the Philippine and South Korean cases also call attention
t0 ihe ;n:;:unancc for the transition of what O'Donnell and Schmitter

esurrection of civil society™ through i
) ! gh an explosion of auton-
szr:ous m:cresl group expression and activity, and ultimately ilsucz:-
dcngctfc'c 'rfn.n m?‘ny points into a “popular upsurge” of mobilization for
rocratization.** In addition, these and other Asian cases suggest the

"“p("'alncc Of a more Clldullllg cxp‘lllsmll 0' auto"o“lous' U‘g(“()u‘;
. 1ati i H d tistic inf
associationa e nden » ¢ state a st

(] 1 life, mdcpc t of th . Such pllll’a Ic inira

structure not iy
ont
VY CrTAaten o anmorce prrovsisivem fouovndbaei o
elmtseves Faner ale -
.
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but the resulting organization, political consciousness, and vigilance of
the citizenry make the democratic transition much more irreversible,
and no less importantly, reduce the prospect that authoritarian forces
(old or new) may overthrow or somehow capture the new demoacracy in
its vulncrable carly days. Al of this is vividly iflustrated by the Philippine
experience, with the striking success of the citizen-based NAMEREL in
increasing the integrity of the electoral process during and after the
transition, the crucial role of the Catholic Church and its affiliated
organizations and press during Marcos’ final years, and the prolifera-
tion of diverse forms of democratic popular organization since the fall
of Marcos. In a sense, the effect is also visible in the determination of
military elites in Thailand and Indonesia who oppose democratization
lo preempt. coopt, manage, license, and permanently control poten-
tially autonomous forms of popular organization and interest expression.
It would seem that one clue to advancing democracy in Asia lies in
the wisdom to discern what is possible and press forward within those
constraints. In Pakistan, a transition to full democracy, by the end of
President Zia’s term in 1990, now appears possible. but probably only
within the framework of the system and timetable he has crafted.
Political developments—the increasing independence, skill, and assertive-
ness of the civilian prime minister, Mohammad Khan Junejo, and the heavy
popular participation in the November 1987 Local Bodies elections—
showed the miscalculation of the opposition in  boycotting the
1985 legislative elections and the wisdom of their belated decision to
take full advantage of the ongoing political opening. Continuing popular
mobilization, party development, and prudent political gamesmanship
(including credible guarantees of Zia's freedom from prosecution in
exchange for his exit) now seem likely to achieve a full military with-
drawal from politics.
But no such development scems plausible in the near term in
“Thailand or Indonesia, and democratic forces must therefore have a
longer-term strategy that takes advantage of the possibilities that exist
in the near term. For Thailand, Chai-Anan argues that the major hope
for democratic progress lies in political institutionalization of participant
structures—civilian political parties and the elected parliament—through
the gradual development of their organizational depth, mastery of
information, policy innovativeness, and linkages with popular interest
groups and support bases. Until and unless parties and legislators im-
prove their capacity, performance, image, and credibility, they will
have little hope of reducing, much less eliminating, the current military
dominance of political life. However, by pragmatically conceding for a
time military preeminence in security matters and participation in
politics, committed democrats may find the space to build the infra-
structural base for future democratization. In Indonesia, which is
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Fuus,’dcmhly less democratic, less appears possible. But Sundhaussen
mlplhcs that some significan opening of the political system m:l)"Ahe
uclncv:nhlf:. under an emerging new generation of military leadership, if
demaocratic politicians in the oppasition are able 1o forge a more c:u-
herent and cffective front while giving the military no cause (o fear an
outhreak of unrest or 4 surge to the lefi, . o

Consolidating New Democracies

Three of our cases face the challenge of consolidating new democratic
systems. In each case, the outcome will depend on the capacity of the
new political leaders 1o make the demacratic system work in two senses:
first. to make it function democratically, in a procedural sem‘c' :md
sccond..m make it function elfectively in coming to grips Qiﬂ; the
economic, social, and sccurity problems facing these countrics,

The prospects for success are probably most favorable in Turkey
because (.)f Hts considcrable prior experience with democracy, and lhc'
act that it has now operated the new system withouyt crisis f(;r several

years. Moreover, the new conslitution seems so far to be achieving its
aim of producing a more stable, less polarized pattern of politics by
clll!mmlmg small, extremist partics and pressing toward party cun.«)Ii-
dation. Iis legitimacy—and the overall democratic character of‘lhc
system—would be increased, however, if the remaining limits on free
political activity (c.g. by trade unions) were lifted, civil liberties were
strengthened, and military influence on government further rc(-luccd
Ozbudun argues that (he foundation of democracy must be dcepcneti
by ."c.sl:nhlishing a healthicr balance between the state and the society.”
This involves not only the reduction of centralized burcaucratic conm‘)l
over the cconomy, but also the strengthening of local governments
(which now reccive more revenue) and the growth of autonomous
voluntary associations, At the same time, he warns, the pursuit of 5
few, cxport-oriented basis of cconomic growth must not neglect the
need for a more equitable distribution of income.

South Korea and the Philippines face more difficult challenges, hut
at lc:ls.l South Korey begins its pew democracy with a hcnllhy.and
dynnmu: cconomy. However, success in development, as we have noted
h'u‘(.t(!s Its own troubles, and the fate of the new democracy will lun;
significantly on the ability of democratic leaders (o lower the pitch of
pnpu!:nr mobilization hy Broups—in particular the large and growin
.Wurl(lng class, but also s idcological Sympathizers among studens an§
intellcctuals—who feel deprived or excluded by the years of militar
mlf‘. Defusing and preempting such militang popular mobilimliun—y
w!nncll could unleash a new, destructive cycle of political polariimlinn——
will require both the institutionalization of effective channels of i‘ntcrc‘l




% DIAMOND

ion inside the political system, primarily lhrqugh political
:;'r,:lccs:l::d the suhslanlii,\(l)c satisfaction over time of agg.ncvcd. mpt:h‘r
interests. That is to say, the system must become more mclususvc. ot (:
politically and sociocconomically. It must also dc.vcl()p..:!s |ung‘-.]og
Han repeatedly argues in his chapter, more cffcchvc. politica hmt |e:
which, through their skill in mobilizing and governing and their m:o
proving relations with one another, give the.mn_luary no cxcuse
intervene anew but rather gradually trim back its influence in govern-
icty. . '
mcn:l;nc(:):?rcaslywilh Turkey and South Korea, the gravity and multi-
plicity of challenges that have faced l!lc new government of Corau::;
Aquino since its accession to power in February 1986 lc.ad masly
marvel that it has survived even two years. The most menacing pro cmi
facing the new system were the persistence of armed msu‘rgcpcylcdno
only by the communist New Peoples Ar.my but by lhc' secessionist on;
‘National Liberation Front, based in Mmdnm,o; the insubordination o
dissident elements within the military, which launched three c.c::p
attempts in 1987 (one of which appeared to come close to success); he
ravaged and severcly indebted state of the economy; cngr;‘nous 'l‘lll
equality (cspecially in land ownership) and social m_jusucc.dm‘l‘ r|ouE oy;
60 percem of the population below the poverty line; and t chac| of
adequate democratic institutions. The lau_cr problcfn has been the bccn
intractable: A new constitution that limits exccutive power has fcn
drafied and ratified, and elections have been succcssfully: cond|uclcd orl
the national legislature and local governments (a pa'mcular y Bcruc‘:?
level of authority in the geographically duspc.rsc'd archipelago). But he
party system remains unsettled, Mrs: A_qumqs government rcms:u:ms
politically divided, and the new consmuuon.wﬂl not have been pl:‘ o
the real test until the next presidential election, in 1992. Before t |cn‘;
Mrs. Aquino's government must revive the cconomy, ﬁfmly estab |sd
civilian supremacy over the military, and turn the tide against the arme
insurgencies.
" ?:lhis writing, there are signs of progress on all three froms:-,l-hc
first real growth in per capita incon!e in four years f!urmg |9l8 . a
tougher stance toward military indisc:plm?. coupled with tangible re-
forms (higher military pay, more professional ofﬁc.crs); and a Fnor;
aggressive military response to insurgency by !)gncr tramcc! and cqunp]g
units, complemented by a program to rehabilitate returning rebels. On
the social agenda—labor, housing, health, cducalloq. and l!ac aclulc
demand for land reform—progress has been more cluswc.:. but is no less
essential. As Jackson notes, the communist insurgency is not likely to

be defeated without coordinated social, economic, and political reforms

A social justice, and
s the manifest needs for access to land,
‘:‘3‘ a‘dd‘i-sca\ " « % recreating the bonds of loyalty hetween
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the people and their pofitical sysiem. Precisely the same is true for the
fegitimation of the new democratic system. More than any of our cases,
the Philippines illustrates the laborious, painstaking, and often
treacherous nature of democratic consolidation.*

Renewing, Reviving and Reequilibrating Democracy

Of the four long-standing civilian, constitutional syslems examined in
this volume, none is free of serious, even grave, challenges to iis future
viability. This may be seen as a rather sad and telling statement on the
difficulty of maintaining democracy in the circumstances of developing
countries, but it is not a hopeless one.

The most important test is being played out in India, in the scnse
tha its success with democracy has been to date the longest and most
influential in Asia. But as we have seen, India's democratic institutions
have been steadily deteriorating for twenty years, and it seems apparent
to a growing number of Indians that Prime Minister Rajiv Gandhi has
ncither the determination nor the vision to rejuvenate them. Little has
been done to rebuild the grassroots strength and organizational depth,
complexity, and autonomy of the Congress-1 party, as was reflected in
its electoral defeats during 1987 in Kerala, West Bengal and especially
Haryana, which is part of the party's electoral base in the northern
Hindi belt. Rather than use the prestige of critics and reformers and the
investigative vigor of an autonomous press to begin to purge the gov-
emment of the spreading cancer of corruption—with all its disillusioning
and delegitimating consequences—the prime minister has turned
vengefully against these forces of renewal, talking of foreigners and
Iraitors trying to “destabilize” the country, raiding the offices of the
crusading daily, The Indian Express, and forcing his most effective and
respected reforming minister, V. P, Singh, out of government when he
moved too aggressively to expose and punish corruption. As Bharat
Wariavwalla cxplains, the problem Singh was attacking goes to the
heart of india’s decay: It is “the ‘license-permit Raj,’ an alliance of
businessmen, politicians, and bureaucrats which, for the past two
decades, had cheated the consumer, stifled incentives and production,
kept the cconomy from growing, and above all, subverted democratic
processes.”* More than ever, democratic renewal in India appears to
requirc political leadership with the skill and commitment to clcanse the

system, rebuild political institutions down to the grassroots, and resolve
festering ethnic violence (especially in the Punjab) democratically. But
increasingly. it appears as well that such leadership will result only from

the kind of mass-based, demaocratic movement of citizens that helped

reclaim the country from the vise of Indica Gandhi's authoritarianism in
the mid- 1970
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reclaim the country from the visc of Indira Gandhi’s authoritarianism in
the mid-1970s.
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A similar type of decay has been evident more recently in Malaysia,
where the divisive and abusive administratian of the cauntry by Prime
Minister Mahathir Mohammed illustrates again the (potentially lasting)
damage that can be done to democratic institutions by wademocratic
political leadership. As the decline deepened during 1987, the daminant
party in the ruling alliance, UMNO, split amid a turbulent struggle for
party cantrol, which Mabathir won only narrowly (and, his opponents
alleped, fraudulently). Ethnic relations between the Malays and
Chinese also precipitously deteriarated as the taterance, civility, and
striving for consensus that have characierized the political culture visibly
declined. These escalating tensions served (even, some believe, were
encouraged) to justify an authoritarian crackdown, which began in
October 1987 with the arrests of government critics. clasure af three
newspapers. and a ban on public meetings and rallics. Denounced as
“undemocratic” and deplorable by the revered founding father of the
country, Tunku Abdul Rahman, these and subsequent actions destroyed
the vitality of the party structure and weakened the (already con-
strained) infrastructure of democracy. In this light, the arrests of several
interest and reform group leaders and Mahathir's warning to the judi-
ciary—which has issucd a series of recent decisions against the
government—to stay out of politics were also significant. With the
scope for criticism and opposition increasingly constrained. it is difficult
to sec the source for reinvigoration of the substantial democratic insti-
tutions that existed before Mahathir.”

Even much graver is the situation in which semidemuocratic Sri
Lanka finds itself after several years of ethnic bloodletting, terrorism,
and civil war. As the violent struggle has continued, despite the inter-
vention of over 20,000 Indian troops. the problem of Tamit insurgency
has heen compounded by a resurgence of violent Sinhalese ethnic
chauvinism, as reflected in the revival of the extremist Janatha Vimukihi
Peramuna (JVP), The assassination of moderate Sinhalese politicians
by the JVP (emulating the tactic of Tamil extremists), the atiempted
assassination of President Jayewardene in August 1987, and the latter’s
warning that he might cancel the 1989 elections if the war did not end
swon are only some of the signs of the damage that the civil war is doing
tn the country’s political institutions, economy. and social fabric. Its
resolution through some kind of compromise agreement—if that is still
pussible—is the sine qua non for any kind of reequilibration of demuoc-
racy in Sri Lanka, Bul in a political climate in which the MPs of
Jayewardene’s ruling UNP “fear for their lives and do not dare return to
their homes. many of which have . . . been burned to the ground by
angry mobs." it is not likely that a democratic election. even i it is held.
will praduce a solution. The way out would seem to require some sort
af temporary and historic united front of the two major Sinhalese
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parties that would negotiate and sell to the Sinhalese majority a peace-
ful ethnic accommodation, before the formal structures of democracy
come crashing down in an extremist takcover or military coup.”

Nathing like the same degree of crisis and danger is apparent in
Papua New Guinea today, but there as well the 1987 election revealed a
serious erosion of the party system into a state of more severe frac-
tionalization. Collectively. the four largest parties lost twenty parlia-
Mmemtary seats, of the 106 contested, as independents increased their
seats from eight to twenty-two, while winning a stunning 40 percent of
the vote. A local political scientist has observed, “the election results
constitute a recipe for delicate coalition politics that could casily border
on governmental immobility, instability or both.” The problem was not
eascd by the increased incidence of fraud and violence in the election
and the “unprincipled political opportunism™ that dominated the sub-
sequent mancuvers to form a coalition government.” Although Papua
New Quinea is in many respects unique, the experience of party frac-
tionalization and government immobilism in dragging down democracy
clsewhere in Asia is certainly cause for concern. With public dis-
cnch.anlmen( with political corruption and opportunism growing, and
puhhs confidence in the political system declining, the pressure is in-
creasing on political leaders to produce effective, accountable govern-
ment and to rejuvenate political parties.

Conclusion

If there is any common thread running through the democratic prospects
9[ all ten of the countries we examine in this volume, it is the crucial
importance of effective and democratically committed leadership. To
the extent that democracy is consolidated and deeply legitimated, it can
survive corrupt, abusive, and woefully incompetent leaders. In time,
ghey will be replaced. But when a prolonged period of undemocratic or
inept leadership is experienced, the system itself may begin to decay,
along with popular commitment to it. And when democratic institutions
do not enjoy deep, unquestioned legitimacy, and the protection of
complex and variegated checks and balances (both formal and informal),
the damage that can be done by even a few years of abuse may be
severe and lasting. Although the leadership variable tends to convey an
emphasis on the head of government or the few top leaders of the party
system. one should not ignore the damage that can be done by the
spread among political elites more generally of behavior and attitudes
that are corrupt, opportunistic, and contemptuous of democratic rules
and norms. While the structural constraints and possibilites vary
enormpusly among our ten cases, the scope for innovation or immobil-
ity, cooperation or confrontation, responsibility or greed, on the part



50 DIAMOND

of the politicians is substantial, an(fl v':'ill substantially affect the pros-
: beracy in every one of them. .

Nt'ﬂi\:‘"’h‘:cs':;c tin);c. it is ruyscful to reiterate once more that fvhnllc. :hc
truism that people get the leaders they dcst:rve is ovcrlyhsmlg(:snn(c);
pcople, if they organize, can eventually get rid of leaders t cy| o
want and achieve the kind of leadership the:y do. Defercnct: to eﬁ 'cr'
ship has long been regarded as a quintessential feature of Asian 'p().llll(;:lc
culture. But power that is too much dcfcrrcd. to can too c.l's;l y ’

abused. From the evidence of our Asian cases, it wo‘ul‘d seem that Ihe
organization of the citizenry—autonomously, pllfral.nsucal_ly..fmm ‘b Ic
grassroots—both inside and outside the formal polity is an indispensable
condition for the development and maintenance of a secure democracy.
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