


in motion a "gigantic negotiating machine” of fifty delegates and hve
hundred expercs who had to be organized 1nto two commictees and
twelve subcommirtrees.? As che Czechoslovak and East German regimes
disintegrated, even they went through the motions of “round cable”
negotiations. Just before resigning on December 4, Czechoslovak
Prime Miaister Ladislav Adamec mer wicth Civic Forum represencatives
for two days in vain. The church-mediated East German round ctable
began in early December, even before the largest opposition group
could hold its founding congress. Racher than pure cases of spoataneous
mass action, the Revolutions of 1989 were a complex “mixture of
popular procest and elite negoriation. "

A striking pattern appeared, in which transicions seemed to be
conducred by negotiation if the old regime was no longer unified and if
organizations in society had begun to exert autonomy.’> One way to
account for chis pattern is to link the simulraneous mass-level and elize-
level processes in a model demonstrating whether a democratic transi-
tion 1s more likely to occur through negotiation or through regime
collapse. The ciming and historical legacies chat help explain the con-
tenc of specific pacts and collapses are left for others to explore.®

The Importance of Transition Paths

Whether a democratic transition is achieved through negotiation or
collapse is important because new democracics are path dependenc. In
any country’s policical history, a transition is a founding moment the
tegacy of which helps o shape cthe new democratic regime for years.
Two important legacies of che pact making path have appeared in Latin
America and Southern Europe where pacts scem to have stabilized aew
democratic regimes and they have influenced socioeconomic policy in

3. Lasz)d Bruszce, "Hungary's Negotared Revolucion, ' Social Reiearch 57 (Summer 1990), p. 367.

4 Timothy Garcon Ash, The Magu Lantern: the Revolutton of 1989 (New York. 1990), p. 20.

5 See Grzegorz Ekierc, "Democranzation Processes 1o Easc Ceneral Europe A Theorenical Consd-
eration,” British Jousnal of Politnal Science 21 (July 1991), p 307, see also Adam Przeworsky,
Democracy and the Market (Cambridge, 1990, p 7.

6. Timung has martered since Porcugal and Spain iniriated what Samuel Huntngron calls rthe
“third wave” of democratization in che mud-1970s Spain learned to avoid Porrugal’s revolu-
tionacy pach. In Eastern Europe, Poland set the precedenc, chen the late-comers achieved
faster, more complete transivions. Duttering huscorical legacies, Iike Nazi occupation—which
crushed Polish society, dismembered the Cuzechoslovak state, bur did not reach Hungary unnil
war's end—also had created varying traditons of resistance. Sce Joseph Rochschild, Rerorn so
Duversiry (New York, 1989).
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che direction of the status quo. Negotiated transitions iacreased demo-
cratic stabilicy by encouraging important interests to compromise on
such basic issues as whether new democratic insticutions should be
parliamencary or presidential, when to schedule the first free elections,
and whether to granc clemency to human rights abusers or atrempt to
“even the score.”’ Wichout compromises on such fundamental issues,
powerful tnterests can have less incentive to cooperate with the new
democracic regime.

One of the most common problems in some Lacin parcs of America
and Europe has been a disgruntled military staging armed rebellions.
Pacts have counteracted chis regional rendency by promoting agree-
ments between authoritarians and democrats. Argentina illustrates the
potential costs of foregoing such agreements. Since the transition back
to democracy in 1983, the milicary has rebelled in 1987, 1988, and
1990. Members of the rhree juntas that had ruled from 1976 to 1983,
and had conducted a “dirty war” against domescic terrorism, tried o
“amnesty” cthemselves after losing the Falklands/Malvinas War. But
they turned over power in such disarray that the first democratic Presi-
dent, Raul Alfoosin, put them on trial for “disappearing” 10,000
people (los desaparecidos). Only a law granting soldiers an obediencia
debida (due obedience) defense and a de facto amnesty for cheir leaders
by Alfonsin’s successor, Carlos Menem, defused che sitnation.® New
democracies in Spain and Brazil have not been plagued by similarly
bloody and repeated mutinies after cheir pacted transitions.

The same agreements that stabilize a2 new regime also seem to
affect the agenda for socioeconomic change, as vested interests try to
guarantee che economic status quo by restriceing policy opeions. Schol-
ars Guillermo O’Donnell and Philippe Schmicter conclude that pace
making “serves, at least temporarily, to ratify the prevailing social
and economic¢” order.? The military may seek co procect its budger,
business to guarantee property rights, and parties co privilege partisan
policies. In Poreugal, properry rights were not guaranceed by a pact
7. This choice may affect che stabiliy of a fragile new demacracy See fuan J lioz & A.

Valeazuela, eds., Presidential or Parltamentary Democracy? (Balumore, 1991) It may remain

unresolved 1n the absence of a pact. In Czechoslovakia, indireccly elecred President Vaclav

Havet was still advocating a directly elected presidency inco 1992,

8. See Charles Guy Gillespie, "Demacrzacic Consolidation in the Southern Cone and Brazil,” Thridd

Waorld Quarterly 11 (April 1989), pp 92-113.
9. Trunsttigns from Authorttarian Rule: Tentative Conclusions (Balamore, 1986), pp 39, 44.
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after che leftist mid-level officers’ coup of 1974. The last in a series of
provisional governments rushed to pationalize large sections of the
economy just before the first free elections in 1975. These nacionaliza-
tions were enshrined 1n a constitution that was imposed wichout
negotiation, and the new democratic regime left them in place despite
polls demonstrating cheir unpopularity. Oanly after a decisive 1987
election did “de-nationalization” begin.'? In a rightist direction, Bra-
zil’s racit pact protecting more convencional military interests helped
to stymie a proposed constitutional provision on land reform.!! The
agenda restrictions created by paces can serve the interests of boch lefe
and right.

To whar extent these two specific effects will show up in the East
European cases 1s open to question. Clearly the “conservative” socioeco-
nomic effect of pacting has not been to preserve previously socialist
economies, even though it sometimes did protect existing macket rela-
tions in Latin America and Southern Europe. Even if rhe effect in
Eastern Europe is limited to decelerating the pace of economic reform,
though, it will be of more than passing interest.'? The “praetorian”
threat also seems to be lower in Eastern Europe than in Latin American
and Southern Europe, perhaps because of the lower profile of the mili-
tary uader state socialism, even in Poland. !} But other porential insta-
bilities already have proven greater in Eastern Europe. The collapsed
transicions in Czechoslovakia and the German Democratic Republic
(GDR) put the scate icself ac risk, in part because vested interests were
not protected. The results were new boundaries.

In the GDR, regime and opposition groups participating in the
belated round table at Berlin’s Dietrich Bonhoeffer House from Decemn-
ber 1989 ro March 1990 could easily agree on their mutual interest in
preserving an independent East German state, whatever the extent of

10. When che moderate Social Demacratic Party (PSD) achieved che first of two consecutive
absoluce majocscies Tom Gallagher, “Goodbye 10 the Revolution,” West Ewropean Polrizcs 11
(Jaauary 1988), p. 140. On the nationalizations, see Ben Pimlort, “Socialism in Portugal:
Was it 2 Revolution?™ Government & Opposrtson 12:3 (1977), pp. 332-350.

11. See Frances Hagopsan, "Democracy by Uandemocratic Means” Elites, Political Pacts, and
Regime Transicion in Beazil,” Comparatrve Polrtrcal Studres 23 (July 1990), pp. 147-70

12. Dafferenices of pace are suffictenc to justify separacing many cases char Przeworski classifies
togecther in spite of their diffeccoc pachs co democracy, Dencracy and the Marker. p 190

13. See Dale R Herspring, “Civil-Milsitary Relations in Post-Communist Easceen Europe the
Potentsal for Practorsanism,” Stwdies in Comparative Communism 25 (June 1992), pp. 99—122.
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polirical and economic reform. ' The absence of a timely pact between a
reformist regime and representative opposition organizations, however,
may have opened the door to rapid German re-unification and disappear-
ance of che state altogether. Similarly, a Czechoslovak transition agree-
menc might well have guaranteed Slovak national autonomy more
fully, perhaps preventing or postponing the “velvet divorce” of January
1, 1993. 1n che federal elections of June 1992, citizens never voted for
separarion.* A National Party (SNS) polled only 9.4 percent in the
Slovak Republic. Nonetheless, after the break up of Civic Forum in the
Czech Republic and its sister Slovak movement, Public Against Vio-
{ence, the fragmented eleccoral results produced no working parliamen-
tary majority. The caretaker grand coalition formed by Vactav Klaus'
Czech Civic Democratic Parry (ODS) and Vladimir Metiar's Movement
for a Democrartic Slovakia (HzDS) could agree only on divorce. After his
resignation as federal president in July, Vaclav Havel conceded making
“a nurnber of mistakes with regard to Slovakia.” !¢ But it is just as likely
that new democratic institutions were overloaded by the immediace
pressure to “harmonize the national with the democratic and civic
dimensions” of the Velvet Revolution. '’

As for socioeconomic policy in post-Communist Eastern Europe,
David Stark has suggested that “differences in how the institutions
fell apart will have consequences for how . . . economic institutions
can be reconstructed.”'® One of those consequences after negotiated
eransitions has been to allow a2 number of former members of the
nomenklatura to exploit their posizions and insider connections and
become well-endowed capitalists.'® In addition, privatization pro-
grams after pacted transicions have tended to grant state-owned corn-
pany managers or employees “positiopal resources” to invest in newly

14. See Uwe Thaysen'’s account of the calks, Der Runde Tisch. Oder. Wo blerbt dus Volk? (Opladen,
1990)

15. And no referendum subsequently ook place, even chough a supposting petiion was signed
by 2.5 million.

16 Interview in Lidové Nowviny (Oce. 27, 1992), reprinted in East Curopean Reposter 5 (Nov —
Dec 1992), p. 33.

17 As Macrin Burora, Zora Biirorovd, and Tatiana Rosovd had warned in “The Hard Barch of
Democracy in Slovakia,” Journal of Conmunsst Stuedrec 7 (Dec 1991), p. 447.

18. David Stark, “Pach Dependence and Privatizacion Scrategies in Easrern LCurope,” East Envo-
pean Politice and Societress 6 (Winrer 1992), p 20

19 Especually 1n Hungary, see President Jozef Antall’s interview, The New Hungarian Quarterly
117 (Spring 1990), p. 42.
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privatized firms.? In Hungary, the early wave of “spontaneous”

privatization deals initiated by Communist-era managers continues, (n

spite of the Scate Property Agency’s mission to “privatize privatiza-

tion.” In Poland, employees recetve 10 percent of all shares when the

Ministey of Transformation privacizes a state-owned company. The

pace also has been slower than expected. “We can no longer ¢laim our

economic reforms have gone the furthese,” Finance Minister Jerzy

Osiacynski declared in March 1993.2! Afrer regime collapse, neither

the Czechoslovak por the German privatization programs recognized

non-market privileges. After German reunification, the 2500-man
centcal Treuhand agency has dealr in more traditional, and mostly
western German, financial resources. In 1992, Czechoslovak cirizens
had to pay a registracion fee before actually using their universal
investment coupons, although murual-fund-like investment firms pro-
mised a quick return on their money. As Czechoslovakia sold its

Skoda auro works to Volkswagen in March 1991, Hungary was ex-

empting whole sectors of the economy from privatization and Poland

was reducing the inicial number of firms scheduled for sale from 400

to 230.

Differences in the extent to which che state apparatus, especially its
interna) security agencies, has been purged also reflect pacting or col-
lapse.?? The short-lived democratic East German government created a
separate agency, the “Gauck Authority,” to process the Staatssicher-
heitsdienst (Stasi) documents that had been secured in Basciile-like
“stormings” by citizens' committees. The agency was recognized in the
reunification creaty and tasked by a 1991 law wich allowing access to
their files for all viceims of Scasi persecurion. Most elected officials and
many civil servants, including professors and teachers, are screened for
past employment or collaboration wich the secret police.?? In Octobec
20. Scark, 1bid, p. 48.

21. Afrer the Seym 1nitially rejected a mass privacization program grancing al} citizens coupons o
invese in 600 companies withour uny registration fee, Der Tagesspregel. Berlin, March 2t
1993, p. 5 Pame Mnster Hanna Suchacka evearually got the bdi upproved bur chen fose a
vote of confidence by ooe vote, foccing che summer elections.

22. The pareern docs not hold for external securicy forces The mibiracy has been ceformed more n
Hungary and Poland chao in Czechoslovakia Sce Herspring, “Praetoriamsm,” pp. [10-16.
Narturally, reundfication dissolved che Easc German army.

23, A 1992 law also excended rhe statuce of limitatons by restartng the dock on Reunificauon
Day, October 3, 1990. The Stasi had 97,000 (ull-time employees, a ncrwork of 500.000 pad

informants, and owoed 2,000 preces of property, see Danid Gi)) & Ulrich Schroter, Day
Mrnusterim far Staatssacherbert Anatomie des Mielke-tmpeyiums (Berhn, 1991)
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1991, Czechoslovakia adopted the Screening Act, under which former
secret police (StB), militia, and party officials are aucomartically banned
from public office for five years.? The scope of the German and Czecho-
slovak purges means that relatively few Communist apparatchiks have
remained in a position to influence the pace of post-Communisc reform.
In contrast, both the Polish and Hungarian constitutional courts have
thrown ouc legislative acrs intended to begin simiar purges. The Hun-
garian law, passed in 1991, would have lifted the statute of limirations
on crimes committed under che Communist regime.?® The Polish
screening bill took the form of a resolution rather chan a law. Afcer it
was ruled unconstitutional in 1992, and following a scandal over a
mistake-filled list alleging 62 active polizicians had been informants,
the small Interior Miniscry office charged with reviewing secret police
records was closed.?

Keeping in mind these various possible legacies, the proposed model
explains when a negotiated transition is most likely and, conversely,
when a regime is more [ikely to collapse without a viable pact. After
defining pact and transition, political society is distinguished from civil
society. The common dynamic of mobilizing organizational resources (s
used to illustrate how opposition under authoritarian rule resembles a
social movement. Then eight recent cases of democratic transition in
Europe and Latin America are surveyed to test the model’s plausibility.

Defining Transition and Pact

The elites who control regimes or lead opposition groups are the only
ones who can negotiate transition pacts. They represenc inherently
organizational enticies, not reified concepts like “the state” or “the
masses.” As a practical condition, the state elites must be able to locate

24. See Jan Kavaa & Pect Janska, “The Screening Act: Ana-Communist or Anti-democrasic?”
Easr Euvopean Reportsr 5 (Jan.~Feb. 1992), pp. 59-61 The Slovak Repubtic, at rhe (nsistence
of Public Against Violence, pur several Commurust officials oo tnial 1 1991, buc afrer
separation from rhe Czech Republic a furmer Commumist was named Defense Minister in
1993.

25. Under a “tacic understanding,” and in spite of the Hungariao Democratic Forums' campaign
promise of “spring cleaning,” the democratic regime also has respecred Prime Migister
Miklés Nemeth's November 1989 decision o close state archives for 30 yeats, Rudolf Tokés,
‘Hungary: the Anatomy of a Parvy-State,” Journal of Communist Studres 8 (Sept. 1992, p. 4.

26 East European Reporter 5 (Jan.—Feb 1992), p. 38; and (July--Aug. 1992), pp. 6-10 Parlia-
mentary proposals to put Jarueelski and former Interior Miniscer Kiszack oa ceial may have
contribured to Watega's decusion to dissolve Parliament 1o spring 1993.
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negotiating parrners in the polirically active part of civil society. There
is a seed of truth in the cyrant’s insincere lament that he cannot negoti-
ate with nobody. Yert, the regime also establishes a social contexe char
esther restrices or facilitates the opposition organizations required for
potential negotiating partners to represent anyone besides themselves.
In authoritarian regimes, che radical reform thac could facilitate such
organized negotiating partners tends to occur when ruling elites splic
into factions and one faccion reaches out for 2 new basé’;support in
society. Only chen, when opposition organization is underway, can
interaction berween state and society grow inco the dialectic of regime
concession and opposition conquest that marks a negociated transitjon.
A specific hypothesis is that a transition will, therefore, tend co be
pacted when the authoritarian regime is split over initiating radical
reform and an opposition has had time co organize itself. Ocherwise, it
is likely to occur through regime collapse and the mass mobilization
that then becomes possible.

“Transition” itself is simply a cerm for the process of going from one
type of regime to another. “Democratization” is a possible result of that
process. It implies that the previous regime was auchoritarian, wherher
of the bureaucracic (military or ¢ivilian) or post-tocalitarian variery.?’
In order to assess the model’s “regime split” and “opposition organiza-
tion” variables, one must know when a given transition began. Inconve-
niently enough, transitions have no single precipirating cause. Because
of this mulri-causality, it takes threc major causes ro cover the transi-
rions in post-war Latin America, Souchern Europe, and Eastern Europe:
1) hegemonic withdrawal; 2) defeat in war; aad, 3) regime-initiaced
radical reform:

1) Hegemonic withdrawal: “The factor chat determines the limits of
possible evolurion” s the Soviet military presence, Adam Michaik
wroce about Poland in 1976.%2 Given the Brezhnev Doctrine of “lim-
ited sovereignty,” a necessary 1if insufficient cause of transition in Easc-
ern Europe was Soviet General Secretary Mikhail Gorbachev signaling
that the Red Army no longer would block political reform.? Perhaps

27 On cthe Post-cocalicarian Auchoritarianmism regime type, see Juan ). Linz and Alfred Scepan,
Democratie T vaniitions and Consolidarion (forthcoming).

28. A New Evolutiomisma™ {1976} 1n Letters From Pruon. (Beckeley, 1985), p. 143

29. As dcfined 1in R. Jones, The Somer Concepr of Limusted Soveveignty: From Lenin to Govbackher
(London, 1989), pp. 54-8.
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he had hoped to create a series of loyal reform Communist regimes. His
spokesman did quip that the only difference between Perestroika/
Glasnost and the Prague Spring was a matter of years. Whacever his
goal, Gorbachev withdrew the hegemonic prop upon which weakly
legitimated regimes relied. (Similacly, the U.S. had helped spark the
“people power” revolution in 1986 by ending its unconditional support
for a sulranistic Philippine regime. )¢

The Foreign Minister of “New Thinking,” Eduard Shevardnadze,
pow claims that Soviet intervention in Eastern Europe had been ruled
out as early as April 1985, but Gorbachev's first public signal may have
been his denunciation of the Brezhnev Era two years lacer in Prague.’!
East German General Secretary Honecker realized about chen that the
"Common European Home” would come atr his expense.?? Shevard-
nadze declared a policy of “non-aggression, respect for sovereignty, and
nacional independence” in July 1988.% The signals became unmiscak-
able when Gorbachev promised the Usnited Nations in December 1988
unilaterally to withdraw some troops from Bloc countries and then
completed the wichdrawal from Afghanistan in February 1989. Tolerat-
ing Communist party losses in the June 1989 Polish elections and
explicitly renouacing the Brezhnev Doctrine in late October 1989
amounted to reiterations. Thus, even before 1989 rhe hegemonic with-
draw! must have become clear to Warsaw Pacc regimes and their popula-
tions. Therefore, regime splits and opposition organizazion will be
assessed for Eastern Europe in mid-1988.

2) War: In Lacin America and Southern Europe, however, some
transitions began when regimes failed to win wars. Military failure so
completely undermined che military regimes thac they could no longer
block re-democratization. Portugal’s transition began on April 25,
1974, when Movimento das Forgas Armadas junior officers deposed

30. Mark Thompson explains why personalism and corruption made Ferdinand Marcos™ regime
“sultanistic” in “Searching for a Seracegy: the Tradicional QOpposition to Marcos and che
Transivion o Democracy in the Phdippioes ” (Ph.D. diss, Yale, 1991), pp. 7-10.
Ceaucescu's Romania shared some of the same characcensacs.

31 The Future Belongs to Freedom (London, 1991), p. 122

32. Rcinhold Anderc and Wolfgang Herzberg, Des Stnrz: Honecker im Kreazverbor (Berlin, 1990),
p- 21. As carly as Occober 1986 he had comptained ro Gorbachev about signs of a new Soviet
woleration for German reenificanon. Daniel Kuchenmerscer, “Waan begann das Zerwurfnis
2wischen Honecker und Gorbatschow?” Dentschlard Archrr (Janvary 1993), p. 39.

33, In his famous Foreign Ministry speech, as quoted by Jeffrey Gedmin, The Hidden Hand
(Washington, D.C., 1992}, p 20
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longtime dictator Antonio d'Oliveira Salazar's successor, Marcello
Caetano, in a2 bloodless coup. Argentina’s transition was well underway
by the time the military junta had formally surrendered che Falkland/
Malvinas [slands back to Grear Brirain in June 1982.

3) Reform: other Lacin American and South European transicions
began as a regime split so deeply that one of irs factions initiated not
just liberalizacion but such radical reform it had ro reach ouc for new
social allies. The Brazilian ceansition began in 1974, when milirary
dicrator Gen. Ernesto Geisel announced his policy of distensdo (easing).
Spain's transition began with the 1976 rise to power of reformer Adolfo
Sudrez, who had already announced his intentions to the corporative
assembly.

The term pact may convey the false mpression that a transition
agreement must be written down on a piece of paper. That idea has
sidetracked cheorists into barren considerations about how “contract
compliance” could possibly be enforced in the exceptional fuidicy char-
acteriseic of a transicion. A pact is actually an open-ended bargaining
process rather than a formal concrace. It is potentially unbounded in
time and in participation and can only be defined by its resule—
cransicion to democracy or reversion to authoritarian rule. A pace is a
mutual understanding berween regime and opposition elites about how
to reach free elections, “on the basis of mutual guarantees for che ‘viral
incerescs’ of those entering inco it.”* It may take the form of a round
table, secrec consulracions, or both.* In the past, formal or (nformal
negotiacions have taken anywhere from wecks to years. Simply holding
a round table does not produce a pact in this sense. When sponsored by
disintegrating regimes, some round cables have “simply coordinaced
the final decails . . . where regimes had already collapsed.”* Nor is a
round table required for negotiating 4 transicion pact. In Spain, a series
of one-on-one consultations coordinaced by the regime took the place
that East Europeans had bestowed exclusively on the round table format
in 1989. The “implicic, or explicic but secret” Brazilian pact followed
public signaling supplemented by occasional meetings berween the
34. O'Donnell ¢t al., Transitions, p. 34.

35. The Polish pacc emerged not just from a round cable, bur also from che “Magdalenka Group.”

1.e., the sccree Watgsa-Kiszeak side meenings; David Osc, Solrdarity and the Polrtics of Anti-

politzes (Philadelphia, 1990), p 207.

36. David Stark and Las2l6 Brusze, 'Negouating che Institutions of Democracy,” Working Papers
on Tsunsetions From State Socialism B (Jehaca, 1990), p. 20
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military and one opposition leader, Tancredo Neves.?7 Ic entailed a de
facto amnesty for former military regime members suspected of human
rights abuses and a tacit agreement to pur a former regime party
member on the opposition ricker as vice president.?®

The face that the iaformal Brazilian pact survived Neves' sudden
death, on the eve of his inauguration as the first democracically elected
president, should mitigace the surprise that Polish and Hungarian pacts
in 1989 could adapt to unexpected election and referendum results. In
Poland, the Communist party conceded an early direce presidential elec-
tion after it failed in June 1989 co win a single Senate seat and nearly
failed to elect Wojciech Jaruzelski president indirectly. In Hungary the
party poscponed a snap presidencial election and accepred a parliamen-
rary system after two round table opposition groups refused o sign the
final agreement, collecced 100,000 petition signatures, and won a plebi-
scite in November 1989. Since the agreements were less formal in Spain
and Brazil, the necessary adaptation simply occurred less publicly. In
none of these cases of negotiated transitions did adapration jeopardize the
pact's uleimate goal, which was to reach free elections. ®

Recenc state-oriented democratization theories have helped explain
how unexpected transicions could occur.*® Although chey acknowledge
the roles of state and society, these theories have gone much furcher in
analyzing the state, and its consticuent factions and bureaucratic incer-
ests, than society. Society sometimes seems o be reified iaro an undif-
ferentiaced “mass.” In addicion, the mechanics and implications of
state-society interaction are seldom spelled our. A more differentiated
teeatment of society and a more explicit ctheory of the interaccion be-
tween scace and society will help explain Eastern Europe’s various transi-
tion paths.

Existing theory has shown chat an authoricatian state tnay contain
37. Josep Colomer, “Transitions by Agreemear: Modeling the Sparush Way. ™ American Political

Science Revseu 85 (December 1991), p 1295,
38 Guillerno O'Donnell. “Challenges o Democratization in Brazil,” Werld Policy Jowrnal 2

(Spring. 1988), p 286
39. Oo the flexibiity of transtton paces in generl, sce Guseppe DiPalma, To Craft Democracies.

An Eisay on Demotvatre Transitions (Berkeley, 1990), pp 130-33
40 Classic examples of this literacure welude O'Donnell ce al., Transitions: DiPalma, To Craft

Demgeracres: Robere Dahl, Polyavihy. Pariicipation and Oppositzon (Nese Haven, 197 1); Dank-

wart Ruscow, “Transitsons 1o Democracy: Toward a Dynamic Medel,” Comparative Polirres 3

(Apnl 1970), pp 337-63; and. Juan J. Linz, "lanovative Leadership 1n che Transition 10

Demaocracy and a New Demaceacy. the Case of Spain™ in Dupas, ed.. A Transigan gne dew certo
(Sa0 Paulo, 1989).
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soft- and hard-line factions that split a regime and drive forward the
logic of negotiation. Assuming the regime can “somehow find and
empower valid interlocutors outside the regime itself with whom to
negotiate,” it may be possible to negotiate a pact. ! This logic held in
1989. In addition co the presence of fearless masses in che screets, the
correlation berween pact-making and regime splics continued to be
strong. It matcered chat the still-unified Czechoslovak regime of hard-
liner Miklo§ Jake$ continued to repress potential pact partners while
the split Hungarian regime of radical reformer Imre Poszgay actively
organized them. The regime splits most important to democratic transi-
tions are those causing radical reform wich che porential to change an
authoritarian regime’s fundamentally illiberal nature.* Radical reform
is not just any hinc of liberalization. Political amnesties, for example,
have a tendency to be onc-cime or temporary measures to shore up
teetering authoritarian regimes. Instead, radical reform should be
thoughe of as multiple steps toward che institutions of procedural
democracy, the most relevant of which for a transition are the most
basic freedoms of speech, press, interesc group association, and political
party formation.*? There is always room to improve on the institutions
of democracy, bur this minimal definition of democracy reflects the face
that transitions in 1989 from “real, existing socialism™ were to real,
existing democracy.

Disaggregating Society

With its nuanced treacment of the state, existing democratic transition
theory can account for 2 unified regime that chooses not to negotiate its
own demise or for a splic regime that extricates itself through pacting,
but it has difficulty explaining what happened in Czechoslovakia and
the GDR in 1989. In those two cases, unified regimes tried to extricare
themselves from power with pacts but failed, partly because political

41. O'Donnell & Schmircer, Teniative Conclusions, p 39,

42. Robect Fishman discinguishes berween government, regime, and state in “Rethinking Seace
and Regime,” World Polties 92 (Apal 1990), p. 429; see also Stephanie Lawson, “Concepeual
Issucs 1n the Comparative Study of Regime Change and Democratizacion,” Compuruitve
Polirzes 25 (Janvacy 1993), pp. 183-205.

43, Robere Dahl 1dencifies these as. 1) elecced officials, 2) free and faic eleccions, 3) inclusive
suffrage, 4) che night o run for ofhce, 5) freedom of expression, 6) alternaave 1otocrmacion
(vice censorship), and 7) assaciational autonomy (“including pobicical parties and ioterest
groups™). Sec Democracy and I1s Crities (New Haven, 1989), p. 221.

East European Politics and Societies 493



accors 1n civil society were so unorganized. Unable to locate credible
negotiating partners, precisely because they had repressed political soci-
ety so thoroughly, these rwo srate-socialist regimes “withered away”
and surrendered power to comparatively unorganized oppositions. They
collapsed without attempting either to implement radical reform or to
defend themselves by all available means. To explain this regime col-
lapse path, the presence of opposition actors cannor be taken for
granrted. The theories developed before 1989 narurally reflect the cases
they were built to explain, concentrated in Lacin America and Southern
Europe, where the strength of political society tended to co-vary with
regime splits. Splits among ruling elites there could serve as a surrogate
for opposition strength. While this analytical shortcur contributed
migheily to parsimonious theory, it was only possible because a certain
amount of social autonomy could be taken for granted. For the scace-
socialist regimes of Eastern Europe, each of which aspired at some point
to deay society all organizational autonomy, such a shorrcur is misfead-
ing. Instead, social autonomy should be explained and measured since
it may well vary independently of regime splits.

The proposed model facilitates apalyzing the genesis of post-
rotalitarian oppositions by lifting them out of the undifferenciated ab-
straction “civil society” to a more concrete polirical society. One of che
first theorists of regime collapse, Alexis de Tocqueville, also distin-
guished “political” from “civil” sociery. 4 More recently, Z. A. Pelczin-
skihas described a “political society existing outside and in opposition to
the state and made possible by the existence of a degree of social auton-
omy." ¥ The strengch of such a polirical society cannot be measured with
precision, but the East European revolutions of 1989 suggest what not to
measure. The Easc German and Czechoslovak cransitions show that an
opposition can fill the streets withouc being sufficiently organized to
negotiate a viable pact, so political society cannot be measured by count-
ing the gpumber of marchers alone. Such bean-counting would lead to the
false conclusion that political society was scrong in the GDR in late 1989
because hundreds of thousands protested but weak in Poland in 1988-89
because no one marched.

44  Ekiere discusses Tocqueville and che need for a more preaise distincrion in hes “Theoretical
Consideration.” p. 300.

45. Z. A. Pelszynski, “Solidariey and the Rebirch of Civil Socery in Poland,” in John Keane, ed.,
Crend Socrety and the State (London, 1983), pp 368, 379.
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Instead, the interactive model defines opposicion screngeh organiza-
tionally. Working on the carly rransicions, Alfred Stepan once proposed
taking inco account the “relative autonomy, strength, and number of
organizations” in political society.4® In Poland, Michnik described the
creacion of an “organized sociery.”7 The Polish strikes cercainly had
their element of spontaneity, especially in 1970 and 1988, bur in the
crucial year of 1980 they were consciously organized by networks of
“intecfactocy strike committees.” From an organizational perspective,
the Solidarity movement demonstrates well the parallels becween the
high barriers to collective action faced by political oppositions under
authoritarian regimes and those faced by social movements in general.

Research on social movements shows that unified and “formally
structured movement organizacions are . . . morse effective at mobiliz-
ing resources and mounting sustained challenges chan . . . informal
movements. 8 With rhe unprecedénred degree of independent organi-
zation it represented under state socialism, Solidaricy’'s Gdansk Agree-
ment in August 1980 fics chis finding. Social movement research also
explains why it is more efficient for movements to incorporate pre-
existing tnstirurional loyalties than to create entirely new ones. Such
“group mobilization” accounts well for Solidarity’s rapid growth. Iso-
lated illegal unions, especially on the Baltic coast, intellectual groups
led by the Commitcee for che Defense of Workers (KXOR), and the
Catholic church joined together in a “total movement” that combined
their separate economic, political, and social demands to achieve the
union’s temporary legalization.’® On the way, Solidarity incorporated
46. Scepan, “State Power 1n che Southern Cont of Latin Amenca,” in Perer Evans, Dietrich

Rueschmever, & Theda Skocpol, eds., Bringing the State Back In (Cambridge, 1983), pp.

317-43. A convenienr working definition of political society may be found in Scepan,

Rethinking Milizary Polius (Priocecon, 1988), p 4.

47. Muichmk, Lerrere. pp. 124, 129.

48. J. Craig Jenkins “Resource Mobilizavon Theory and the Study of Social Movements,”™ Aneri-
can Review of Secrology 9 (1983), p. 328. The additional findings of “resource mobilizacion”
Juerarure ciced are 1n John D. McCarchy and Mayer N Zald, “Resource Mobilizanon and
Soctal Movemencs: A Parcial Theory,” Amerran Journal of Sociology 82 6{1977), p. 1228, and,
Michael Hechrer, The Principles of Group Selidariry (Berkeley, 1987), p. 35.

49. Although 1t only became a national organization afeec a contencious coavention in Seprember
1980, and Walgsa advocated a “decencralized scruccure” vnnl che Congress of 1981, Soltdar-
ity had grown into a unified orgamzation, partly 10 reaction to the faled, spontaneous strikes
of 1970 Sec Roman Laba, The Routs of Solidarity. A Poluiscal Socivlogy of Poland's Working-Class
Democsatization (Princeton, 1991), pp. 107-12.

50. Alaro Touraine coined the phrase “toral movemenc,” but his crilogy of ¢lass, demacratic, and

national themes curiously dowaplayed religioo's role. See Solidarity. the Analysis of o Sveral
Mavement, Poland 1980—81 (Cambridge, 1983), pp. 59-63.
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groups like the Confederacion for an Independent Poland and the Com-
mitcees for Free Trade Unions. Finally, recent research reminds us that
not only tangible resources, such as mouey, labor, or facilities, but also
less tangible resources like time and completely intangible resources,
such as narionalist or religious symbols and creeds, can be mobilized to
form an organization. Solidarity rapped just such intangible resources
by invoking Polish nationalism and Catholicism.

Alchough the focus in negotiating a ransition must be oa political
society, civil society defines some of the rangible and intangible re-
sources available to an opposition. Since it largely defines a cicizen’s
private accivicies and identity, civil society became che nacural rarger of
neo-Stalinist totalitarian ambitions in Eastern Europe. However, varia-
tions in three dimensions of civil society affected the organizational
strengch of political society: economic system, che church, and national-
ism. A “strong” civil society would be one enjoying more autonomy
from the state in the economic¢ and religious realms, and that was not
riven by conceading nacionalist definitions of state boundaries.

Despite its fundamental contexcual importance, democratic transi-
rion theory tends to assign society in general a shore-lived and indirect
role. While calling attention to the “resurrection of civil society” after
an authoritarian regime begins to liberalize, one account describes an
“angry society,” which by exploding in a “popular upsurge” helps
“frighten” moderaces into negotiating, even as it inevitably runs out of
steam.’! Bur char describes mass defiance, not the social movement—
like opposition organization required for pact making to succeed. And,
the fear-driven pacts implicd did not occur in the GDR or Czechoslova-
kia. Distinguishing political from civil society, then, is a first scep
toward bringing soctety back into theory.

Interaction and Unified Opposition

Developing a full-scale interactive theory of transitions is not possible
here, but a comparison of the diagrams of existing and interactive
models of cransition highlights the proposed revision. Figure 1 repre-
sents existing state-oriented models. The alcernacive in Figure 2 pre-
serves the regime splits causal arrow, but replaces civil with political

S1. O Donnell et al., Transstions, pp. 48-36.
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society and upsurge with organization. At the same time ir makes
regime-opposition relations interactive. In liew of a full cheory, the
promise of an interactive approach is shown by how it helps explain an
unusually unified organization. Solidarity’s success in overcoming the
high posc-cotalitarian barriers to collective action 1s striking and para-
doxical because such a unified movement organization never develops
in a more conducive, liberalized context. The interactive model resolves
this paradox by showing why the same organizational fragmencation
that reflects the weakness of political society in a repressive situation
may also reflect the strength of pluralism in a more liberalized context.
The key is the state’s role in setcing the repressive or liberalized context
in the first place.

Solidarity’s experience shows thar “political regimes are important
contributors to the success or failure of social movemencs.”? Their
effect also varies by regime type. Authoritarian regimes constrain oppot-
tunities for movement organization bue democratic regimes expand

52. Ehzabeth Crighron, “Resource Mobilization and Solidarnty.” 1n Bronslaw Miszial, ed |
Poland After Solidariry (Oxford, 1985), p (28.
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them.>® Opposition organizations under authorirarian rule reace to the
regime-defined “collective contexts that give them the opportunicy to
protesc.”3 The outbreaks of massive protest in Eastern Europe in 1989
were responses to new opportunities created by changes in che regimes
(and in the Warsaw Pact). Yet, a regime’s effect on opposition organiza-
tion is not simple and linear, but racher complex and curvilinear.

The “unified opposition” graph illustrates this relacionship (Figure
3). As the level of repression decreases, a point may come at which cthe
regime-defined context may balance sufficient autonomy for an opposi-
tion to organize with sufficient repression to motivate it to unify. Thus, a
unified opposition organization can be a logical defensive reaction. Be-
cause of this important state effect, the dynamics of unified formal
organizations like Solidarity cannot be explained entirely through their
own “internal lives.”®

Further, ic is logical to expece chat sufficient scace repression would
close off all opportunities to mobilize resources for opposition organiza-
tions. This point on the curve in Figure 3 may well have been reached
during each East European country’s neo-Scalinist, totalitarian period.
Wich the imposition of martial law on December 13, 1981, after a
period of liberalizacion, Poland temporarily moved back toward chis
point. By arresting five chousand activists, the regime dismantled a
ten-million-member union without firing a shot.?® And che same logic
operates in the other direction. Sufficient liberalization would remove
the incentive for opposition organizations to unify. This curvilineag
effect of regime-defined contexts on the opposition’s opportunity to
organize helps explain why, after che 1986 amnesty in Poland had
initiated a slow liberalization, Solidarcty did not so much rtise phoenix-
like from the ashes as begin to split into factions.”” However unfore-
seen, this fragmentation was logical {see separate point in Figure 3).

It is possible that social autonomy was achieved in Hungary during

53. See Charles Tilly, From Mobilsization to Rewslution (Englewood Cliffs, 1978), especially chapree
4.

54. Sidney Tarrow, “Eastern European Social Movements: Globalization, Differentiation, and
Political Opportunicy?” (Paper preseated ac che Fiese Furopean Conference on Social Move-
menecs, Berlin, October 29-31, 1992)

55. Ibid.

56. Roberr Zuzowski, "KOR afcer KOR- che Jntelligeorsia and Disseat, 1981-87," The Polush
Review 33:2 (1988), pp. 173-80.

57. Ost, Polrtics of Anti-polstecs, pp. 207~ 10,
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Figure 3. The Unification of Opposition Movements (by repressive coatext)

the late 1980s without the reversion to repression that might have
forged a plural opposition into a single movement. Facing no “negative
incentive”, Hungary's opposition immediately begao forming muleiple
legalized political parcies and incerest groups, 1n effecr jumping over
the graph’s unified organization “hump” (se¢ point in Figure 3). In no
sense is such a vibrant political sociery “weaker” than one that defen-
sively produces a more unified organizacion because ic s under greater
assanlt. One sign of an organizationally strong but plural political
opposition would be its ability to unify into a single movement tempo-
rarily when confronted by a sufficient regime threat, perhaps the sud-
den suspension or revocation of che transicion itself. Such temporarily
unified opposition movements kept transitions on track in Hungary in
1989 and Brazil in 1983, illuscrating the interactive model’s causal
arrow running from policical sociecy back to regime (Figure 2).

The shape of political society under authoritarian rule reflects the
interaction between regimes setting repressive contexts and individuals
in political society artempting to organize an opposition. A movement
like Solidarity arose in part spontaneously from below, but also in part

East Enropean Politics and Societies 499



because “the state generated its opponent.”® Polish sociery was able to
form a unified opposition movement like Solidarity not just because of
ics religious culture, national history, or organizational calents, buc also
due to the unusual balance of “repressive toleration” under Stanistaw
Kania from the 1970 strikes to cthe Gdansk Agreemenc of 1980.%°
Political society was aot necessarily stcronger in Poland than in Hungary
in 1988—89 just because Solidatity had been so unified in 1980-81.
Nor was political society automatically stronger in Portugal before 1974
than in Poland and Hungary in che lace 1980s just because Porrugese
civil sociery enjoyed che potentially greater autonomy of a markert econ-
omy. Comparisons should not make assumptions but rather answer
empirical questions.

Evidence from Eight Cases

In that empirical spirit, the short case srudies that follow test the
plausibility of this hypothesis: :

Transitions tend to be pacted when the aurhoritarian regime is split over
whether to initiate radical reform and an opposition has begun to organize.

The cases analyzed include an equal number from inside and oucside
Eastern Europe, an equal number from negotiated and regime collapse
transition paths. Each case study reviews the evidence for regime splits,
radical refosm, political soctery’s strength, and mobilize-able resources
in civil society, chen evaluates the resulting opportunities for autono-
mous opposition organization. Table 1 ranks all eight cases by organiza-
tion in political society and by regime splics, the two variables in the
model. The case studies are exploratory, the rankings provisional. Scill,
it is possible to “poss-dice” the occurrence of pact-making in democratic
transitions. Those transitions chat ranked high on boch variables tended
to be negotiated, while those ranking lower tended to experience re-
gime collapse instead. The case studies follow in order, from the most

58. Laba, Roprs of Soldarity. p. 180. Jadwiga Stanwszkes stated s “cenrralization” mirrored rhe
party-state’s, see Poland's Self-Limiting Revplution (Punceton, 1984), p 77. Laba points ouc
some important elersents of “decentrabization,” but he also docunients how the state
nadvertantly samulaced. 1) re-dhiscovery of the sit-down-strike tacuc, by blocking factory
exits in 1970; 2) formal demands., o ger workers off the streets in August 1980: and 3) 2
national organizacion, by imposing registranion requicements

39. Stamiszkis, Self-Limitmg Revolntron. p. 166.
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Table ). Ezght Cases of Democratic Transition
Ranked by Intevactrve Variables

Rank Opposition organrzation Regeme splus

I Brazil™ Hungary*

2. Argentina Poland™

3. Spain™ Spain™

4. Poland® Brazil®

S. Huagary”® Porrugal

6. Portugal Czechoslovakia
7. Czechoslovakia Argenrina

8. East Germany East Germany

(Norte: asterisk indicates 2 negonated tansirion)

to che least organized political society. (Pofars in Figure 3 also locare
cach case.)

Case 1: Brazil
In Brazil, che apparent absence of a regime splic was superhcial .0
Twenty years of smooth leadership transitions from one general to
another had rmasked a slow incernal power shift. The military intelli-
gence service (SNI), whose pervasive presence in civil society also
reached all major economic firms, had begun to threaten che traditional
military hierarchy. This split hidden inside the regime inspiced Gen.
Ernesto Geisel's inictial reforms of 1974 and his successor’s explicit
commitment in 1980 to re-democratization. For all the regime’s hu-
man rights abuses and casuismos (manipulations of electoral law), it
never had completely banned opposition parties or turned them into
puppets like chose in East European “national froncs.”

Ctvil society was rooted in a national identity rejected only by a
dwindling Amazonian Indian populacion. The large scate-run sector of
the economy did not prevent a booming private sector from providing
shelter for auronomous organization. Independent unions began form-
ing oucside che corporatist structure of official unions. They even
60. On Brazil see. Alfred Stepan, ed., Democratiztng Brawil: Problens of Transition and Consolidation

(Oxftord, 1989); Stepan, Melutary Politrs, Bolivar Lamounice and Rachel Meneguetto. Partidos

e Consolrdugao Democsiticu: o Caso Brasilerve (Sio Paulo, 1986), and Frances Hagopian & Scorct

Manwaring, “Demaocracy 1in Brazil: Problems and Prospeces,” World Polwy Juwrnal 3 (Sum-
mer, 1987), pp. 488-514.

Eust Eyropean Politis and Societies 501



spawned a Workers Party (PT) that would place second in the 1989
presidential eleccion. Noc a)l of the Church hicrarchy supported the
military regime. Friar Leonardo Boff’s Liberation Theology movement
could organize thousands of grass roots “ecclesiastical base communi-
ties”. Clearly, the country was “changing from below as well as from
above. " Political society was also remarkably well-organized. Tradi-
tionally free news media continued to probe the limirs of censorship.
Existing opposition parties atrracced one million people to rallies in
major cities during the unsuccessful Direitas Ja (direcr presidential
election now) campaign of 1983. In reaction to the indirect presidential
election of 1985, opposition parties forged a uniced front called the
Alianca Democratica (Democratic Alliance), for which the regime had
inadvercently laid the ground work by imposing an artificial two-party
system. The regime miscalculated and lost control of the presidency
even chough the electoral college had been stacked in its favor. The
Brazilian case shows chat 2 highly variegated collection of organizations
in a liberalized political society may be able ro unify when a regime
threacens to stop the cransicioa process. [t also illustrates how a regime
faction, even one limitred to the secret police, can inspire an authoricar-
ian Jeader to negotiate a democratic transicion.

Case 2: Argentina
From 1976 to 1982, the authoritarian regime in Argentina quarceled
aver economic reforms but never splic on che issue of radical reform.%?
Gen. Leopoldo Galtieri, who had begun concenrrating the milicary
junca’s power in his own hands after 1981, was able to consolidate
civilian support for the regime as well by invading the Falkland/
Malvinas Istands in April 1982, which inspired a spontaneous crowd of
250,000 supporters to gather at his presidencial palace. 1f he had been
able to win the war, he might have remained in power for years, but
instead he surrendered the islands back to Grear Britain in June.

Although che nacionality of the islands was contested, no rival na-
tionalism plagued Argentinian ¢ivil society. The autonomy represented

61, Margarce Keck, The Workers' Party and Democratizatron 1 Brazi! (New Haven, 1992), p. 19.

62. On Argentina sce: David Pion-Bertin, “Mihtary Breakdowan and Redemacratization in Argen-
tina,” 10 George Lopez and Michael Scohl. eds | Liberalization & Redemcratization m latim
America (Wesepore, 1987), pp. 209—-30; Marcelo Cavarozzi, " Polirical Cycles in Argentina
since 1955," 1n O'Donaell ec al., Lranstions from Anthortiarian Rule. Latin Amertca, pp. 23=
28, Torcuaco di Tella, “Liberalizacion by Omissions Argennina after che War,” Government &
Opposriron Y7-4 (1982), p 386.
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by che large private sector was limited only by the parlous state of the
economy. Especially due to the Peronist legacy in labor, the councry
had a Jong tradition of well-organized social actors. Ies Catholic Church
was the most conservarive in Latin America, however, and never served
as an umbrella for opposition activities. Even though parties had been
banned, the Radical Party, which eventually won the ficst election in
1983, and the Peronist Jusricialista political movement were able to
maintain formal organizations. The Argencine case shows thart a regime
split over reform is aot always cequired for political society to become
well-organized. Its un-pacted transition also demonstrates that an au-
cthoritarian regime may occasionally collapse even if sufficiencly orga-
nized opposition pareners are available. Milicary defeat may suffice o
render a negotiated transition unlikely.

Case 3: Spain
The regime split in Spain only occurred after founding dictator Fran-
cisco Franco died.® His initial successors undercock no radical changes
until the restored monarch, Juan Carlos I, arranged for reformer Adolfo
Sudrez to be named as prime minister. Sudrez re-legalized previous
political parties, including the Communist party, and orchescrated a
rapid transition to democracy. Opposed every step of the way by a hard
line “bunker” faction, he cavsed a major regime split.

There had been a single official party, Franco's Movimiento, but it
had never completely dominated polirical sociery. By the 1960s formal
organizations were part of the “a-legal” opposition that was illegal but
toleraced. Censorship eased temporarily and opposition leaders were
even allowed to meer foreign diplomacs by 1970. In civil society, the
Catholic Church apologized for its role in helping Franco to power and
began sheltering opposition activities. The private economy began to
boom under the non-ideological policies of a group of Catholic techno-
crats, offering anocher seimulus for autonomous acrion. The comisiones
obreras (workers’ commitcees) independent unions also began to form.
Nationalism was a contested political issue because of the Basque re-

63. On Spain sce: Paul Preston, The Trromph of Deniocracy i Sparn (London, 1986); Jose Maria
Maravall and Julian Sancamaria, “Political Change in Spain and che Prospects for Democ-
racy,” o O'Dooaell ¢t al |, Trancions, pp. 71-108, Juan J. Linz, “Opposition In and Undec
an Authoritarsan Regime: the Case of Spain” [n Robert Dahl, ed |, Regimes & Opposstions (New
Haven, 1973) pp  171-2%9; Vicenre Palacio Avard, Juan Carlos 1y el Advennniento de la
Demotracinz (Madnd, 1989); and, Victor Pérez Diaz, Ef retorne de la socredad crvl (Madrid,
1987), pp. 233-49.
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gion’s separatist movement and its effective para-milicary arm (ETA),
which had begua accelerating terrorist actacks as Franco's rule ended.
Parc of the eventual pacted transition included a deal to allow Basque
and Caralan leaders to hold regional autonomy referendums, but only
two years after che first democratic elections.®t

In this liberalized coatext, opposition organizations capidly began
forming in political society. Even before Franco had died, the Socialist
Party had reorganized itself, the Communist-led Junta Democrética had
been formed, and the Democratic Convergence Placform had linked
Socialists, Social Democrats, and Christian Democrats. The opposition
presented Suarez with several well-organized negotiating partaers. The
subsequenc transitions in which actors consciously modeled their behav-
ior on the Spanish precedent, including Poland’s, scldom heeded che
lessoa that neither a round table nor a piece of paper is necessary for
negotiating a transition pact.® Sudrez never gathered opposition leaders
together in one room, but that did not prevent him from consulting
them individually and piecing together the murual understanding that
made a peaceful transition possible despite serious threats from regime
hard liners chat culminated in a 1981 coup attempt.

Case 4: Poland
The Polish regime was split by the imposition of martial law in 1981,
which transfered power from the Polish United Workers’ Pacty (PZPR)
to the Army.%
February, then First Secretary in October. He displaced power institu-
tionally from the Policburo to the Council of Scate.$” With che Jifcing
of the “state of war” in July 1983, Poland still experienced high levels
of repression until the full amaesty in 1986. Soon afterwards, however,
opposition groups began to organize once again. David Ost has com-
pared the context from 1987-88 to that in late—Franco Era Spain.:

General Jaruzelski already had been named Premier in

64. On Ocrober 25, 1979, ar which point Juan Liny and Al Scepan dare che end of Spain's
democraric transicwon, because the 1ssuc posed such a threar. “Democranic Teansition and
Cousohidatiop 1n Southern Europe.” (Paper presented at the Conference on Problems of
Democratic Consolidarion, Madrid, July 6-8, 1990).

65. See Solidancy’s Brontstaw Geremek, as quoted in Kennerh Maxwell, “Spain’s Transition co
Democracy. a Lesson foc Eastern Europe?” Proceedings of the Academry of Pobitual Science 38:1
991y, p 47

66. Staniszkis describes a new “auchonitanian-burezucrane, non-ideclogical army-scate based
on . . . demobilization of che masses.” Self-Limuting Revolution. p 320

67. Moving che Firsc Secretaty’s office ro Belvedere Palace, che peesidential cesidence, appointing
five Generals to the cabiner, and deploying other officers tn “aperacive groups™ o oversee the
party apparatus. George Sanford, Muluary Ryle v Poland: the Rebuilding of Communzss Power
(London, 1986), pp. 198-208%.
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a dc-ideologized ruling pacty formally runaing the stare, extensive possibili-
ties for independent social acuvities, tolerance of polirical opposirion and
an extremely criacal press, a commiment to macketization without liberal
democracy, and a deep popular distrust thac made che situacion inherencly
unstable. 6

With the formation of a joing citizens-government council called che
Patriotic Movement of National Rebirth (PRON) the Polish regime
effectively gave up all lingering aspirations to completely dominate
society.

Civil society also enjoyed the organizacional umbrella of a toleraced
Catholic Church thar ran the only church-controlled university in East-
ern Europe (at Lublin) 2nd gained self-confidence from the naming of a
Polish pope. The tradition of nationalism was deep and unified. Party
control of the economy was incomplete because peasants had success-
fully resisted collectivization, leaving Poland with 85 percent of arable
land in private hands and a much larger private sector chan Comnmusnist
reforms in Hungary would ever create.

In spite of this scrong civil society and its previous organizational
successes, Solidarity began to split up 10 the Jate eighries. By 1988,
Solidaricy faced such spin-off groups as Fighting Solidaricy and the
Working Group, as well as many recalcitrant local chapters. In fact,
the 1988 wildcat strikes that Jed to the round table talks in 1989 began
in defrance of Solidarity leader Lech Waltesa’s cautious strategy of “self-
limitation.”¢?

In addirion to illustrating the curvilinearity of the scate’s effect on
opposition organizations, the Polish case also shows that a high degree
of opposition unity is not required for negotiating a democracic transi-
tion. The militarization of a Communist regime confounded static
conceptions of totalitarianism and raised possible parallels wich the
military auchoritarian regimes in Latin America, which had perceived a
corporate interest in preserving cheir role in a future democratic stare.

Case 5: Hungary
As the Hungarian regime split over liberalization, Kéroly Grész began
sharing power in a four-man ruling committee dominated by reformers

68. See Ost, Polrtrcs of Antr-politics. p. 198,

69. Scaniszlas, who had advised Solidanity, vnce warned char this scracegy and “the ficrion of ics
apolitical characcer™ would prevent the “unron” from reahzing its full revolutionary potencial.
Self-Limuting Revolutron. pp. 113—4.
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in 1989.7¢ The split had already led to actempts by one faction to find
new allies in political society. One member of the reformist commictee,
Imre Poszgay, had begun calling publicly for liberalizacion as early as
November 1986 and attending opposition meetings in 1987. His popu-
larity fostered the regime’s illusion, like Jaruzelski's in Poland aad the
military candidate’s in Brazil, that he might be elected president demo-
cratically. Key state agencies advocated radical reform as well, includ-
ing the Finance Ministry and the Institute of Economics of the Acad-
emy of Sciences. After consulcation with the USSR, hard-line Jeader
Janos Kadar had resigned jn May 1988.

Autonomous organizations were officially legalized under the 1989
Law on Associations, but opposition organization had begun even ear-
lier. Kadar's strikingly non-totalitarian slogan had long been: “those
who are not against us are with us.” Multi-candidate internal party
elections began in 1983. By 1988 the annual demonstration on March 15
to commemorace the (ailed democratic Revolution of 1848 was no longer
being suppressed. In 1989 it would become an official event. Since
Trianon, no rival nationalisms had divided civil society. Since the New
Economic Mechanism in 1968, except for the interlude from 1974 to
1978, a nascent second economy had reinforced civil sociecy autonomy.
Three-fourths of all households earned some part of cheir income there.
State control of religion was looser than in Czechoslovakia. [n early
1988, the State Secretary for Church Affairs permitted an increase in the
number of church-run schools, charitable services, and monastic orders.
In this concext of relative official toleration and a relacively strong civil
society, political society began to organize actively in the late 1980s. A
Democratic Club nominated candidates for internal parry eleccions as
early as 1985 and the journal Demokrata called openly for pluralism in
1986. With reformer Poszgay's encouragement, the Hungarian Demo-
cratic Forum (MDF) was founded in 1987. The Netrwork of Free Initia-
tives was founded in March 1988 and the hrst independenc unions
appeared in May 1988. Soon interest groups more common to demo-
cratic regimes were formed and the hiscorical parties were resurrected. As

70. On Hungary see: Scark and Beusze, “Negonaring:” Andrds 8ozdki, "Democracy Across the
Negoviating Table," The New Hungarian Qnarterly 125 (Spring 1992), p. 69, George
Schopflin, Rudolf Tokés, and Ivan Volgyes, "Leadership Change and Crisis in Hungary.”
Problems of Communism 37 (Sept.—Oct. 1988), pp. 23—46, and Robert Jenkins, “Movements
saco Parces: the Histonical Formation of the Hungarian Opposition,” East Centval European
Workmg Papers 25 (Cambnidge, Mass., 1992).
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post-dicted, the Hungarian transition was pacted. Eightopposition orga-
nizations at the round table initiaced in March 1989 were able to forge a
united front when the talks stalled and the regime sought to negotiate
with them individually. Combined with the rapid growth of local-level
“reform circles” inside the official Hungarian Socialist Workers Party
(MSzMP), the temporarily unified opposition helped break the negotiat-
ing stalemate by June. Even though the opposition front broke down
before a final agreement could be signed in September, it had served its
purpose. Rather chan che weak political society often porcrayed, Hun-
gary had a well-organized, plural opposition, even though it spawned no
Solidariry-like movement.
Case 6: Porrugal

In Porrugal, the succession crisis in 1969 had creared the possibilicy of
radical reform, as cegime founder Antonio Salazar was replaced by
Caetano, who had once proposed ending the colonial wars in Angola,
Mozambique, and Guinea Bissau.”' Bur Caetano’s
continuity” ended up mostly continuity as he backtracked on an initial

‘

‘tenovation with

round of liberalization. The small group of Liberals he recruited into
the official National Action Parcy, and che bandful of Cacholic cechno-
crats he brought into government, soon gave up waiting for reform and
resigned.”? What precipitated che Revolution of the Carnations in
1974 was not so much a split among regime leaders as junior officers’
frustrations wich the fucile colonial wars.

In civil society, che Catholic Church was more thoroughly repressed
than in Spain or Poland, but retained more autonomy than in Czechoslo-
vakia or Hungary. The private economy provided a realm for aurono-
mous organization, alchough it seldom took on explicicly political form
and quickly succumbed to the massive nationalizations of 1975. Al-
though European Portugal was a compact and unitary srate, Salazar’s
definition of a greater Portugal required fighting distanc guerilla wars
to cling to the last European colonial empire in Africa. As the wars

71 On Portugal seer Kenneth Maxwell, “The Teansicion i Poscugal,” 1n O'Donnell. ec al.,
FTransitrons, pp. 109-37, Antonio Rangel Bandetca, “The Porcuguese MEA,™ Politws and
Soctety 6.1 (1976), pp. 10-36; Norman Blume, “SEDES: an Example of Opposinion in a
Conservative Authotitanan Srate,” Guuernment & Opposttzon 12 (Sumroer 1977), pp. 35-66;
Maouel de Lucena, "The Cvolution of Portuguese Corporacism undler Salazar & Cactano™ in
Laweence & Makler, eds., Contemporary Portagal (Austin, 1979), and Philippe Schmacter,
“The lmpace and Meaning of Non-compennve, Non-frec, and [nsignificant Elecoions,” o
Guy Hermet & Richard Rose, cds., Elecirons withont Chowe (New York, 1978), pp. 145—C8.

72. See Francisco Sa Carnciro, Uma Tentatira de Particspacio Politrea {Lisboa: (197 1),
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began 1o consume 40 percent of the state budget, his formulation of
Portuguese nationalism became highly contested.

The civilian dictatorship had imposed stifling restrictions on opposi-
tion organizations from 1926 to 1974. All but ofhcial party-sponsored
organizations were banned. The secret police (PIDE) grew to a size
usually associated with post-totalitarian regimes. In a population of
nine millioa, it maintained files on one million.” The registered elec-
torate and election results were manipulated. Although political society
was allowed to operate semi-freely for thirey days before cach vote, the
sanctioned opposition did not stay organized outside that period. A
large Stalinist Communist Party (PCP) remained banned. Leaders of
other parties were routinely exiled, including the Socialist Party’s
Mirio Soares, who later became the first democratic Prime Minister.
One pre-political Catholic association was formed under Caetano, burt it
was soon banned. Serg Nova, the only independent publication, was
heavily censored. There was far more press freedom in Hungary in
1988-89.

The Portuguese case demonstrates the limited political relevance of
liberties confined to civil society and the marker economy. In spite of
greater civil society aurtonomy than in the East European cases, Portu-
gal’s political society remained disorganized. The collapsed transition
led to a series of revolutionary interim governmencs and coup attemnpts
until che free elections in April 1974. The Jegacy of nationalizations
endured much longer.

Case 7: Czechoslovakia
Czechoslovakia’s “ossified oligarchy” never considered radical reforms
before collapsing.” One-fifth of Communist Party membership had
been purged after reformer Alexander Dubéek’s Prague Spring had
failed to put a “human face” on Socialism. Hardliner Guscav Husik
resigned in 1987 but was succeeded by fellow bardliner Jake§, who had
overseen cthe posc-1968 party purge. The context for opposition organi-
zation he maintained was highly repressive. Dissidents were jailed for
73. José Freire Aacunes, Os Awertcanos e Portugal (Lisboa, 1986), p. 166 In East Germany files

were kepe on 4 of 18 million residents.

74. Rochschid, Drrersaty. p. 210. On Czechoslovakia see: Sharon L Wolchnik, Crechuslorabinu 1n
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(Bowlder, 1989), pp 152-53.
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longer periods than in Poland, buc forced emigration was not a specific
tactic, as in the GDR. Oaly under the coalition government formed in
December 1989 were opposition organizations colerared.

Civil society was divided by rival Czech and Slovak nationalisms
based on deep language, religious, and economic differences. The
churches were directly admintscered by the Scate Office of Religious
Affairs, which licensed priescs, managed church property and finances,
and scrictly regulated education. 1f a 1988 Catholic candlelighe vigil in
Bratislava was the first unsancrioned demonscration stace 1968, ten of
chirteen bishoprics nonetheless remained vacant. The economic reforms
initiaced by Prime Minister L'ubomir Strougal in 1987 were scheduled
for full implementation only in 1991. Civil society autonomy increased
less chan in Poland or Hungary.

In this context, political society remained under-organized. After
the regime had enacted the Helsinki human rights provisions into local
law, 240 incellectuals formed Charter 77—a “pre-political” group in
Havel’s terms.”® Eschewing the trappings of conventional organizations
and refusing to (nvoke nationalism or religion, Charter 77 never devel-
oped a mass following. The first consciously political organizations
began appearing in 1988, bur by November 1989 political society was
still weak.

In these conditions Communist Party (KSC) leaders could negotiate
no transition agreement before resigning en masse on November 24.
Even afcer forming the coalition Government of National Understand-
ing, hold-over Prime Minister Adamec’s talks with the fledgling oppo-
sition groups failed to produce an agreement. The Federal Assembly
went ahead and elected Dubéek its chairman and Havel as che countey's
not-yet-democratic president in late December. A January 11, 1990,
round table session did agree on a proportional representacion elecroral
system for geaeral elections in June 1990.

Even though it was founded in the midst of revolution, Obcanské
forum (Civic Forum) was able to exploit group mobilization tactics to
expand quickly. It incorporated older dissident groups like Charcer 77
and the Committee for the Defense of the Unjustly Accused (VONS),
new groups like the Movemenc for Civil Libercies and reform-Commu-
nist Jift Hajek's Obroda (Jater expelled), as well as academics from the

75. “The Power of the Powerless” [Oce 1978), in Ling 1n Trath (London, 1987). p. 63
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goverament’s Institute for Forecasting and members of front parties
like the Socialists.

Case 8: East Germany
In East Germany there had been no regime split since Erich Honecker
had replaced Walter Ulbricht in 1971, and no consideration of radical
liberalization at all.’® As late as Qctober 1989, ic would still take a
Gorbachev visit to produce a change of leadership.”” Successor Egon
Krenz, as the Politburo member in charge of internal security forces,
had helped maintain the highly repsessive context for opposition organi-
zation. One particularly effective tactic had been to “export” all poten-
tial opponents—from peace activists to novelists co cabaret singers—ro
West Germany.

What auconomy existed in civil society was nurtured under the
organizational umbrella of the Protestant Evangelical Church, whose
free celevision time, land ownership, and subsidies from the West made
it more autonomous than the Czechoslovak or Hungarian churches but
not as strong as the Polish and Latin American Carholic churches. An
always problematic “socialist nationalism” keprt civil society profoundly
divided. The regime never succeeded in forging a rradicion of Easc
German nationalism, as vain attempts to appropriate the stature of
historical figures like Frederick che Great and Martin Luther illustrate.
By August 1989, regime ideotogist Octo Reinhold was still defending
the GDR's existence in negative terms as the only alcernative to the
capitalist Federal Republic of Germany. In this context of stace repres-
sion and a weak political society, dissideat incellectuals remained so
1solated from the general public chat most opposed the popular decision
to open the Wall. In addition to being massively penetrated by secrer
police agents and informers, small peace, environment, and feminise
movements lacked organized leadership. The broader Neues Forum
(New Forum), which had only 2,000 members as late as September
1989, resembled Charter 77 in its resistance to hierarchy of any kind.

76. On the GDR see: Albert O Hirschman, “Exit, Voice, and the Fate of che GDR an Essay in
Conceprual History,” World Politicy (Jan., 1993), pp. 173-202; Darmel V. Friedhcim, “Re-
gume Collapse in the Peaceful East German Revolution. the Role of Middle-Leve) Officials,”
German Politics (April 1993), pp. 97-112, Signid Meuschel, Legutrmation und Purtetherrschaft:
2uem Pavadox von Stabiltiat und Revolution 1n der DDR . 19451089 (Frank(uct, 1992); and Roger
Woods, Opposition in the GIIR under Honecker, 197185 (London, 1986)
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Racher than formal organization, informal conventions like the Monday
night peace prayer at Leipzig's Church of St. Nicholas sufficed to fill
the streers in November and December 1989.74

Since an unorganized political society and thoroughly repressed civil
society had left East Germans with no option for voiciag their dissatis-
faction, many began voring with their feet insread. A million and 2 half
East Gerrnans had applied for exit visas and thousands took advantage
of the first holes in the Iron Curtain whea Hungary removed the barbed
wire from its border wich Austria in May 1989. By Occtober 1, the East
German regime itself was evacuating chousands of refugees from embas-
sies in Warsaw and Prague to the West. The miscalculated decision to
open the Berlin Wall was reached during a chaotic emergency Central
Committee meeting on November 9th.” In this conrext, instead of
negotiating a transition, the regime quickly collapsed, surrendering
control of the streecs, and even ics Stasi archives, to peaceful demonstra-
tors. First, local and middle-ranking party officials lost faith in cheir
right to rule, then the entice Politburo resigned as the belated round
table discussions goc underway. The East German case 1s the clearest
example of how weak opposition organization and a unified, hardline
regime can generace a transition through collapse.

Conclusion

The eight cases show how the patrern combining a split regime wich an
organized political society helps account for when transitions to democ-
racy were “pacted” in Eascern Europe, Latin America, and Southern
Europe. The pattern holds even though the Latin transitions did not
share such East European complications as regimes imposed by an
excernal hegemon; states plagued by rival nationalisms; and a simulta-
neous transicion co a market economy. The existence of this common
pattera in the face of such differences vindicates using a certain amount
of abstraction to facilitate cross-regional comparison.

Existing democracic cransition theory operates at a general(zable
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level of abscraction, but some concepeual problems rule out applying it
to the East European transitions without modification. Although the
insight that authoricarian regimes may split into hard- and soft-line
factions, whose power struggles can help produce pacts, is scill valid,
the black box concepcion of civil society producing unpeedictable “up-
surges” is insufficient for the Eastern European cases. Nor can the
organizacion of political society be taken for granted in transicions from
state-socialism. A more explicicly differentiated analysis of society is
necessary to explain the collapse of a regime willing to make a pact or
the conditions that can produce a unified movement like Solidaricy.

A promising alternative is to build on these state-oriented cheories by
dividing society conceprually inco ics civil and explicicly policical sides,
then analyze oppositions as organizations and allow for cthe complicated
interaction berween state and society. The case srudies support one
hypothesis generated by this alternative, and readily suggested by the
Easc European transicions of 1989: pacted transirions are more likely
when auchoritarian regimes are incernally split over whether to undet-
take radical ceforms and opposition movements achieve enough auton-
omy to organize. Where those two conditions were met—in Spain,
Brazil, Poland and Hungary—rthe path to democracy was indeed negoti-
ated agreements berween regime and opposition elites. Where regimes
could not win a war—in Portugal and Argentina—and where repressed
polirical societies produced insufficiently organized opposition negotiat-
ing partners—in Czechoslovakia and East Germany—unified regimes
ended up collapsing. The cases surveyed suggest addicional subclecies in
these alternative paths of democratization.

A more interactive model of state-society relacions during transicions
accommodates the East European experiences better and helps bring so-
ciety back inco the cenrer of democratization theory. Thinking of authori-
tarian regimes that define the context for organizing political society,
and context-sensitive oppositions growing strong enough to negotiate,
moves the debate beyond the crude question of which level—elite or
mass, state Or society—matters more in a transicion. Both elices and
masses, states and societies, macter. They affect cach other in an inher-
encly political context that leaves coom for unexpected outcomes like the
democratic transitions of 1989. If we bring society back inro the picture
this way, then the “peaceful revolutions” of 1989 will have as profound
an effecc on cheory as they did on what used to be called Eascern Europe.
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