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ABSTRACT
The paper examines the role of civil society in democratization processes, drawing on East European, mostly Polish,
experiences. It begins with a brief overview of the major types of definitions of civil society. Its bulk is devoted to a detailed
analysis of the origins and functions of various sectors of civil society during the three phases of
democratization: (a) state-socialism's disintegration; (b) transfer of power; and (c) consolidation of democracy. For each
phase and each sector of civil society the impact of international linkages and foreign (external) resources is assessed. The
essay closes with a set of generalizations on the relationships between various types of civil society on the one hand and the

forms of the domestic-international interaction, on the other.



1. Introduction.

For along time, the prevailing modes of conceptudizing regime transformations underplayed the
role and importance of externa actors, influences, and linkages. "Domestic factors-O’ Donndl and
Schmitter asserted—play a predominant rolein thetrangtion” (1986:19). This statement reflects both the
peculiarities of the early cases belonging to the third wave of democratization and the limitations of the
andytica outlook predominant at that time. Only recently did students of regime trangtions recognized
therole of externd factors and foreign influences in shaping democratization in Eastern Europe and other
regions (Pridham 1995; Pridham, Herring, and Sanford, eds. 1997). Perhapsthisis because such
factors have become more pronounced in recent years. Schmitter and Karl, for example, noted that:

unlike Southern Europe and Latin America where democratization did not substantialy alter

long-standing commercid reations or internationd aliances, the regime change in eastern

Europe triggered amgjor collapse in intraregiond trade and the dissolution of the Warsaw Pect.

Into this vacuum moved an extraordinary variety of western advisors and promoters - binationa

and multilaterd. To afar greater extent than € sewhere, these externa actors have imposed

palitica ‘conditionality’ upon the process of consolidation, linking specific rewards explicitly to
the meeting of specific norms or even to the selection of specific inditutions (1994:182).

The impact and importance of foreign actors and multilatera organizations on the policies of

For indghtful criticisms and helpful hints we are grateful to Nancy Bermeo, Tomek Grabowski,
Martha Kubik, Gerhard Mangott, Phil Nord, Richard Rose, Harald Waldrauch and an
anonymous reviewer for thispaper series.



postcommunist governments iswell established, documented, and studied; their influence on civil
society, amore eusive dimension of posicommunist transformations, is less obvious and poorly
understood. In this paper we will focus on the role externd factors and foreign actors played in shaping
the development of civil society in the aftermath of the "Leninist extinction” (Jowitt 1992). The st of
andytica clamswe develop is based on various sources of evidence and its statusis il predominantly
hypothetica. A more systematic empirical study will be necessary to verify our clams.

Andyzing theimpact externa actors have on developing civil societiesin postcommunist
countries presents interesting conceptua and empirica challenges. Conceptually, two issues stand out.
Fird, civil society (we are referring here to works which focus explicitly on civil society aswell ason
socia movements, secondary associaions, and contentious palitics) is usudly andyzed within a purely
domestic context. The nature of public spaces, the relationship between civil society and the state, and
contentious palitics have hitherto been understood and explained within the framework of domestic
politics Additiondly, the major conceptua tools of the social movement/contentious politics research,
such as the concept of politica opportunity structure, have emphasized the domestic dimension of
contentious collective action. Also, civil society organizations and various groups chdlenging the politica
status quo were seen as enmeshed in aweb of domestic relations and structures and responding to the
domestic incentives and congraints. Only recently has the fashionable concept of globalization
encouraged a much broader approach and growing appreciation of the role of externa factors and
actors. Therapidly growing literature on NGOs, “globa civil society,” and "transnationa advocacy
networks' (Meyer and Tarrow, eds. 1998; Keck and Sikkink 1998; Clark, Friedman, and Hochstetler

1998; Guidry, Kennedy, and Zad, forthcoming) exemplifies this trend to reassess collective struggles



within an internationa context of transnationa contentious politics and transnationa non-governmentd
organizing.

The second issue to which we will return shortly isthe generd vagueness and andytica
confusion surrounding the concept of civil society, its gpplication to empirica research, and its rlevance
to understanding the palitical developments in postcommunist Eastern Europe.

In this paper we will examine the role of civil society in democratization processes, drawing on
East European, mostly Polish, experiences. We shdl begin with abrief overview of the mgor types of
definitions of civil society. Next, we will analyze the origins and functions of various sectors of civil
society during the three phases of democratization in Poland: (8) State-socidism's disntegration; (b)
transfer of power; and (c) consolidation of democracy. For each phase and each sector of civil society
we will attempt to assess the impact of internationd linkages and foreign (externd) resources. We will
close with a set of generalizations on the relationships between various types of civil society on the one
hand and the forms of the domegtic-internationa interaction, on the other.

The two main points we are going to develop in this paper are smple. Firg, there hasbeen a
griking continuity between the pre- and post-1989 configurations and developments of civil society in
the region (see dso Vachudova and Snyder 1997). In countries where civil societies were reatively
strong before state socidism’s collgpse, they have remained strong and have come to play a significant
role in democratic consolidation. Second, avariety of externa actors have been intimately involved in
the development and functioning of civil society organizations both before and after 1989. The depth

and extent of this externd involvement shaped the evolution of civil socigtiesin posicommunist countries.



2. Understanding civil society.

We believe there are three basic types of definitions of civil society; one normétive and two
andyticd:

1.Civil society as a normative idea. The concept of "civil society" is frequently used in
discussions on a higtoricdly evolved and/or normatively (un)desired arrangement of socid relationships
in amodern Western society. It is one of the magor conceptua tools Western philosophers and socid
thinkers employ to andyze the uniqueness of their own civilization (Seligman 1992, Tester 1992, Colas
1997). The concept also proved to have a tremendous emotional and intellectual appedl to the people
living under authoritarian and (post)totaitarian regimes, which programmaticaly atempted to destroy or
limit the sphere of independent associations (Arato 1981, 1981-2, 1982; Kidecke 1994:137-143; Hall
1995:2-3; Keane 1988D).

2.Civil society as apublic space, inditutionally protected from the state's arbitrary

encroachment, within which individuas can fredy form their associaions. This understanding of civil
society is perhaps most eoquently developed by Jurgen Habermas, who defines a public sphere as"a
gphere which mediates between society and state, in which the public organizes itsdf as the bearer of
public opinion” (in Eley 1992:290). Eley writes about: "the structured setting where culturd and

ideological contest or negotiation anong avariety of publics takes place.'? "Civil sodety” and "public

*Nancy Frazer (1992) brings out an important issue of the multiplicity of public spacesin the
context of her discussion on women's exclusion from many of them. Her andysis hdpsin developing a
more nuanced understanding of both public spaces and civil society, which, should be reconceptudized
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sphere" are different concepts and belong of course to different discourses, yet the phenomena denoted
by them share many common atributes. It is useful to re-define civil society as apublic space in order to

emphasize two of their common festures: public accountability and the rule of law.’

3.Civil society as a set of organized groups/associations, whose members deliberate or act
collectively to accomplish common goas* Additionally, those organi zations share severd
characteridics, usudly including the following:

(2) civil society's groups and/or associations are secondary, not primary (e.g., family).

Moreover, their members are able to dissociate themselves from influences exerted by their

primary (eg., familia) associations (Gdlner's modular man).

(2) they are open and inclusve and their activities are transparent (not hidden from public

scrutiny; they are publicly accountable);

asthe multiplicty of cvil societies. We move in this direction by emphasizing a multi- sectoral nature of
civil society and specific qualities of its congtituent parts.

3See Habermas 1974:49 and the discussion of these concepts in Calhoun, ed., 1992.

*For asimilar distinction between "space” and "mode of organizing secondary groups' see
Weigle and Buiterfied's conceptudization (1992).



(3) they are tolerant and moderate in their claims and methods. They are willing to protect the
independent public space and tend to be anti-radical, reformist, moderate;®
(4) they produce dense networks of relationship based on trust and reciprocity often referred to

as social capital (Coleman 1988; Portes 1998; Putnam 1995).

®In Plattner’swords. “A diverse and faction-ridden civil sodiety thus s transformed into an aly
of individua rights and popular government. But the laiter clearly remain the key gods, while the former
issmply ameans of attaining them” (1995: 171-72).



For the purpose of empirica analyss, both andytica definitions of civil society, underdanding it
as aspace and as a set of specific groups inhabiting this space, should be adopted. This alows to keep
their mutud relaionships sharply in focus and explore the modalities of civil society under various
political regimes and in different socia contexts. In democratic systems, the civil society spaceis
inditutionaly established, stabilized, and guaranteed usudly, though not necessaxily, by legd (particularly
condiitutiona) regulations, athough the boundaries of this space are usualy contested and fuzzy. The
battle to create, enlarge, and protect such a gpaceis carried out by organized groups condtituting civil
society in the second sense. It is however very important to remember that once such a space comes
into existence it can be populated not only by its creators and protectors, but also by at least two other

types of groups. enemies and free riders. The former use the indtitutiona protections of civil society

space to plot its destruction. Both communists and fascists employed this strategy during their ascent to
power.® Some contemporary "fundamentalist”" Idamic political movements seem to follow this strategy
aswell. They enjoy the protections of civil society space, but are not going to advocate any extension or
strengthening of its boundaries or defend it againgt danger.

Under each palitica regime public space is condtituted in a specific way and different types of
groups are protected or repressed by the state. Under state socidist regimes the space was highly

restricted and organized groups had very little autonomy. This repressiveness was, however, evolving

®See, for example, Allen 1984.



and it varied across time and space. During the podt-totditarian phase, state socidist regimes were more
open and tolerant of some semi-autonomous and independent associations than in the Stdinist phase.
Those organizations were, however, unprotected by the law and subject to the arbitrary interference of

the authorities. We cdl this Situation uniditutindized autonomy. Consequently, three forms of

associations can be identified under state socidist regimes: (1) pseudo-autonomous (e.g., officia trade
unions or professiond associations); (2) semi-autonomous (e.g., some churches and religious
organizations); and (3) illegally autonomous (e.g., dissident groups or black-market networks). Thus,
our understanding of civil society dlows usto find its peculiar forms even in the most inhospitable socid
and palitica conditions. We will cal an assembly of such forms, exidting in agiven time and space,

incomplete civil society. It should be contrasted with the type known from devel oped western

democracies which is best described as legd transparent civil society.

3. Incomplete civil society under state-sociaism.

Contrary to the prevailing opinion, state socidism did not totdly annihilate citizens sdif-
organizing. Under thisregime, severe restrictions were imposed on the public space which wasto be
inhabited only by state-sponsored associations. In severa countries of Central Europe during certain
periods, however, some forms of non-governmenta organizing were possible and some idands of
autonomy emerged. Thus incomplete civil society came into existence and etablished itself asa
discernible abeit limited in its scope counterweight to the totalizing ambitions of the party-states. It is

enough to mention Hungarian activiam epitomized in the concept of “ goulash communism” or Polish



underground society in the 1980s. We have been able to identify seven specific sectors of “imperfect”
civil society in which societd self-organizing took place and some autonomy was wrestled from the
party date. It isimportant for the purpose of this paper to emphasize that independent associations and
networksin Central Europe developed extensive internationa contacts and linkages. In fact their

existence and surviva often depended on foreign support and assistance.

3.1. Pseudo-autonomous organizations: officia associaions.

One of the understudied legacies of state-socidism is the dense network of organizations and
movements, created during the consolidation of communist regimes in order to colonize public space
and extend the party- state's penetration into all segments of society. Among these state-run
organizations were trade unions, professiona associations, sport and leisure organizations, women and
youth movements. They smulated the functions of organizations exigting in democratic societies and
performed vitd politica, ideologicd, and socid tasks within the indtitutiona design of the communist
party-state. During the earlier period of communist rule especialy, they were nothing more than
communigt “fronts’ with mandatory membership. They were dso part of atransnationa networks of
organizations within the Soviet bloc and maintained extensve international contacts.

During thefind years of communist rule, some of these organizations (at least in certain
countries) achieved considerable autonomy. The collgpse of date socidist regimesin 1989 |eft them free
and entirdly respongible to fend for themselves. Some were sgnificantly compromised by years of

politica servility and ideologicd rigidity while others enjoyed limited credibility due to their long-standing



tradition of promoting specific groups interests. Thus, there were those that disappeared amost
ingantaneoudy (e.g., the Society for the Polish Soviet Friendship) whereas others swiftly adapted to the
new Stuation. In fact, those that did adapt had distinct advantages over the newly emerging
organizations and movements: they controlled sometimes sizable resources accumulated over the years,
had legdly defined functions, monopolized certain services, and had cadres of bureaucrats, organizers
and activists.’

The pseudo-autonomous sector was resource-rich. Its organizations could rely on the state's
support; some of them could also count on the assistance of various international organizations
controlled by the Soviets. Often they proved to be relatively efficient organizationd tools, alowing
people to take care of some of their needs. They certainly did not champion the ideds usudly
associated with civil society, such as sef-reliance and independence from the state and they usudly
discouraged people from seeking externa assistance, unlessit was officidly sanctioned by the

authorities.

32.2. Networks anchored in informa economic activities.

’On this point see dso Smolar 1995:35.
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As politica economists (particularly Kornai 1992 and Hewett 1988) demondtrated, Sate-
socidism's own inditutiond design made its economic system inefficient in the long run, hogtile to
innovation, and tremendoudy wasteful. In order to meet its own plan targets, the officid system needed
informal indtitutiona crutches, a set of supplementary and complementary economic mechanisms that
would make up for itsincreasingly crippling deficiencies. Such mechanisms emerged gradudly, as many

state employees who wanted also to improve their sandard of living, developed dternative non-offica

grategies of economic behavior. These dtrategies, which eventudly formed complex systems of shadow

and second economies, not only alowed people to cope with chronic shortages, but were the main

reason the duggish socialist economy survived aslong asit did® As Ogrodzinski observed, the

"unofficid" economy was both parasitic and symbictic in relation to the officia one (see dso Hankiss

1990; Hewett 1988).

While engaging in these non-officia strategies of economic behavior people created a complex
network of mutua relationships, "the unplanned” (Wedd, ed. 1992) or "second" (Hankiss 1990)
society. This unplanned society had many sectors, some of which were structured as patron-client
hierarchies, with communist party officials frequently serving as “informa” patrons. But there existed dso

another pattern, more egditarian and "democratic’ srodowisko (milieu), where horizonta reciprocd

8'The shadow economy evolves from the enterprise directors search for ways to meet their
plan; it is the consequence of an effort to achieve the most important targets set in the forma system... In
the second economy the motivation is to make money. Enterprises are smply making goods on the Side,
outsde the planning system, which they sl for profit" (Hewett 1988:179).
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exchanges were dominant.® Within their milieus people exchanged goods, services, and information.
Thereisafar amount of controversy surrounding the two critica questions. to what degree
these unofficid economic activities condtituted (political) opposition to the officia system and to what
degree they contributed to the development of the civil society? They definitely emerged through
spontaneous organizing, outside of the state's direct supervision, and formed a non state sdf-organized
system of networks and organizations. For some authors they did therefore form a sector of the
"digtorted” civil society (Ogrodzinski 1991; 1995a; 1995h); “civil" for they were spontaneoudly created
by individuds, yet "digtorted” for they often were unofficid-public and did not enjoy full congtitutiona

protections.

°Hankiss introduces here a distinction between the "informal, latent, and non-legitimate sphere ...
characterized by client- patron relationships, oligarchic and nepotism mechanisms, corruption, informal
bargaining between state agencies’ and the "second society ... characterized by the dow re-emergence
of socid networks, the incipient regeneration of local communities, interest mediation through informa
channels' (1990:107).
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Informa economic networks were often based on intense rivalry and engendered a divisve
cultura paitern of "amora familism" (Tarkowska and Tarkowski 1991),"° which was not conducive to
the creation of pro-civic socia capitd (Levi 1996). Y &t, despite such "shortcomings,” by the very fact of

their exisence, informa milieus defied the rules of the (post)totalitarian system (whose ambition wasto

control most if not dl human interactions) and thus should be construed as one of the eements of proto
aivil society.™ In the second half of the 1980s, many enterprises of the "second economy" were
legalized and thus began to function as eements of the non-politica legd civil society.

Through their activitiesin the semi-or unofficia economic domain, many people acquired not

only congderable capitd, but dso many organizationa skills. Some of them developed extensive

1 nterndl ties frequently degenerate because of the rivalry of consumers caused by economic
shortages. Microgtructures tend to compete with other microstructures, thus creating aggression, socia
pathology and dl the features of an 'unfriendly society™ (1991:104).

U political authoritarianisms, even totditarianisms, which tolerate an autonomous economy,
thereby unwittingly also create a Civil Society, or a least the socid potentia for the emergence of Civil
Society” (Gellner 1994:146).
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internationa networks, often of crimind or clandestine nature, that proved to be a source of resources,
much needed particularly during the times of crigs. It is difficult to determine to what degree such
economic activities served only narrow interests of individuals or domestic groups (amord familism) and
to what degree they contributed to the development of wider socid organizations and ties. It is however
clear that some portion of the capita generated by these activities was used to support the clandestine
networks of the organized opposition (for example in underground publishing), particularly in the 1980s.
Also, some of the internationa economic linkages, established by private entrepreneurs and sdectively

authorized by the government, were used to transfer resources for the underground activities.

32.3. Anti-communist resistance and independent circles (milieus) of "talkative opposition.”
Since the beginning of the communist rule (1944 in Poland), various segments of Polish society

engaged in resstance againg the new Soviet-type system (Ekiert 1997, Ekiert and Kubik 1999, Ch. 2).
Occasiondly they developed into armed clandestine organizations, which managed to survive longer
periods of time. During the later years (the 1950s through the 1980s), the memory of armed resistance
began to function as an ideology/mythology of many informa networks, milieus, and organizations,
which taken together form a phenomenon of "talkative oppogtion,” without which "there coud not have
been amovement of practica socid activity” (Arkuszewski 1992:237). Discussonsin these informal

clandestine networks served as unofficid public forawhere many idess, later implemented by "open”

dissdent organizations, were forged. These groups aso served to establish anetwork of connections
which later facilitated organizing efforts of dissdent groups. None of these socia groupings can be
properly categorized as belonging to afull-fledged civil society: they existed in the unofficid public
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domain and the private domain (family, kinship networks). They, however, prepared many people for
open oppositiond activities, erupting on the officid public scene in 1976.

The circles of “takative opposition” were closdy connected to emigree intelectua communities
in Paris, London, New Y ork and elsewhere. Each trip abroad would produce new contacts, exposure
to Western socia science, philosophy and art, and access to emigree publications. Some of these
publications were subsequently smuggled back to Poland, where they often entered limited though
respectable circulation, enriching debates that were increasingly suffocated by the officid Marxist-
Leninist dogmes.

The main and truly influentia link of the talkative oppostion with the world of Western idess,
problems, outlooks and even events was provided by the radio. Radio Free Europe, Voice of America,
or the Polish Section of BBC, were widdy listened to despite continuous jamming and had tremendous
impact on millions of ligeners throughout the whole country. Therole of these ingtitutionsin linking the

two worlds, existing on opposite Sdes of the “iron curtain,” can hardly be overestimated.

3.4. Counter-culturd movements.

Limited liberadization of the Polish regime in the 1970s crested conditions for the devel opment
of an organizationdly ephemerd but culturaly very important sector of incomplete civil society. Severd
critical cultura movements, youth subcultures, and dternative life style movements sprang to life, mostly
in the mgjor academic centers, such as Warsaw, Cracow, Wroclaw, Gdansk, Lodz and Lublin (Bozoki

1988, Rykowski and Wertengtein-Zulawski 1986). Many of them found ingtitutiona sponsors on the
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fringes of officid party-gate inditutions, such as youth and student organizations. These groups and
movements chalenged the officid culture or a least some of its axioms and carved out for themsdves
and their audiences rlaively autonomous spaces for cultural expression. Student theaters and cabarets
would be prime examples of this counter-culture. They were influenced by Western artistic and musica
trends as well as the newest development in youth fashion. Members of these groups maintained
contactswith their spiritua kin in the West and often traveled to Western countries. Counter-culturd
movements were tolerated by the authorities as long as their activities did not become openly political.
Following the collapse of the state socidist regime their members often become active in the emerging

NGO sector.

32.5. Open anti-communist opposition: dissident organizations.

In Poland, the post-Stdinigt "thaw™ of 1956 produced not only the relaively wel-known
periodicas and organizations of intellectuds, but dso the firgt truly independent trade union: (Zuzowski
1992:28). For a brief moment (1956-57), severa independent organizations formed the legd
transparent civil society, but they were soon delegdized orand dissolved by the communist authorities.
Clandestine dissident activities continued for years, but they lacked two defining feeture of civil society:

trangparency and legdly guaranteed access to the officia public space;. They congtituted however—in

Arkuszewski's apt phrase-the "takative opposition.'™? The situation changed dramatically in 1976.

2For the details of the pre-1976 oppositiona activities in Poland see Bernhard 1993; Zuzowski
1992; Laba 1991.
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On September 23, 1976, people involved in helping workers persecuted for their participation
in the June gtrikes, formed the Workers Defense Committee, known under its Polish acronym KOR.
Thiswas the first oppostiond group in Communist Poland that went public, established working
contacts with the workers, and developed an extensive network of collaborators and sympathizers
throughout the country. The circle of people who cooperated with KOR in such activities as ditributing
KOR publications, collecting money, and gathering and transmitting information grew steadily, reaching
several thousand by the end of the 1970s.*® The formation of KOR proved to be asocid catayst. "By
the time of Solidarity's formation in 1980, more than twenty different oppositional committees and
associations had come into existence in Poland” (Bernhard 1993:76). Dissident organizations devel oped
networks of contacts and communication across the soviet bloc, and in the 1980s a transnational
dissdent movement of sorts emerged in Eastern Europe. Following the Helsinki Agreementsin 1975,
Amnesty Internationa and other western human rights monitoring organizations established links to
dissdent movements. Over time, those western organizations assumed the role of a protective umbrella,
exposing arrests of opposition leaders and publicizing the plight of dissidents under communist regimes.

Dissdent and human rights organizations were forerunners of a massve political movement that
emerged in Poland in 1980. " Solidarity” was born during the strikes that erupted al around Poland that

summer, as the culmination of acomplex process of socid mobilization initiated in the mid-1970s. It was

3For details see Lipski 1985:124 or Bernhard 1993:124-30.
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the fird massive, self-governing "socid entity” ever to emerge in any communist state. Kubik proposed

to conceptualize this entity as a cultura-politica dassin statu nascendi which was formed in

confrontation with the entrenched palitica- economic-culturd dass of the nomeklaturaand its dlies. This

culturd-political class was made up not of workers or intellectuas but of dl those who subscribed to a
system of principles and vaues (usudly referred to as counter-hegemonic, unofficid, independent, or
dternative), who visudized the socid structure as strongly polarized between "us’ ("society,”"people,”
etc.) and "them" ("authorities” "communigts,” etc.) (see Kubik 1994).

When "Solidarity" was delegdized in December 1981, hundreds of thousands of its members
"went underground” and initiated thousands of independent oppositiona groups and organizations. The
network of underground organizations was enormous; it comprised trade union cells, educationa
inditutions, university seminars, publishing houses, palitica "think-tanks," daily newspapers, magazines
of opinion, news services, radio stations, discussion clubs, theater companies, video-production units,
charity organizations. Physical space for dl these activities was provided by private apartments and the
Roman Ceatholic Church.

The links of the dissident world to the Western organi zations and individuals were rich and
diverse; moreover their density increased over time and in the late 1980s became truly massive by
comparison with other countries of the region.

Since the group’ sinception in 1976, KOR members developed arich network of connections
with the outside world. For example, a prominent KOR member, philosopher Leszek Kolakowski,

resided in the West and acted as the Committee’ s spokesman and representative. Many Western socia
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scientists and journdists found in the KOR intellectuas “ spiritua brethren” pondering the issues of civic
participation, the rule of law, and civil society. Foreign correspondents in Warsaw established close
contacts with many dissdents and reported on their activities and persecution. Many writings of such
prominent oppostion intellectuals and organizers as Adam Michnik and Jacek Kuron were published in
the West. They evoked various responses that were in turn trandated and published in underground
publications in Poland. In fact, KOR leaders became quite popular in severd intellectud circles of the
West which contributed to arather one-sided perception of the Polish opposition (other oppositiona
groups were usudly ignored) and to a growing resentment among KOR' s competitors, such as KPN or
ROPCIO.

Of dl the dissdent groups, KOR was most successful in attracting much needed foreign materia
assgstance, thanksto itsinfluence in the West. Donations, funneled to the workers through KOR, took
various forms, ranging from officid grants by various organizations to honoraria and royalties for texts
published in Western journals or interviews granted to Western news organizations.* Bernhard' s study
(1993:125) documents the use of foreign monies and food donations in KOR's early rdlief effortson

behalf of the workers persecuted after 1976 protests.

¥An author writing under a pseudonym Tadeusz Wroblewski dlams that: “ The Opposition's
main source of financid support was the West. Donations came from ingpired individuds, from
subscriptions, trade unions, socia and politica organizations, aswell as from corporations, Polish
emigre organizations, and governmenta bodies such as substantid grants from the US Congress’
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(Wroblewski in Wedd, ed. 1992:239).
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After the ddegdization of Solidarity in December 1981, Western assistance intensified
tremendoudy. Through its foreign outposts, such as the Bruxelles office or the Committee in Support of
Solidarity in New York (later Ingtitute for Democracy in Eastern Europe), a steady stream of cash and
equipment began flowing to the delegdized movement. Many of these operations were complex and
dangerous because they involved, for example, smuggling large pieces of printing equipment through the
officid state bordersto the essentialy clandestine movement. It would be hard to imagine such large-
sca e operations without the knowledge and substantia involvement of Western governments and
private foundations. For example, between 1984 and 1989, the New Y ork Committee (founded on
December 13, 1981) distributed $143,760 to 194 clandestine publications and organizations. In 1986,
using $200,000 from Soros's Open Society Foundation, the IDEE offered short-term stipendsto 177
Polish intellectual's and activists, enabling them to spend amonth or two in the West.*®

The programmetic anti-communism of the Reagan adminigration was a blessing for Solidarity.
Hightlevel members of the adminidiration and the president himsdf were directly involved in developing
programs to assst the banned movement, which they saw as a sgnificant dly in undermining the Soviet
grip on Eastern Europe. Extensive contacts between Washington and the V atican were established
(Berngtein and Politi 1996:257-389) to coordinate support for the delegalized Polish movement. Y et, as

Berngtein and Paliti argue, both the White House and the CIA preferred to remain in the shadow,

L asota 1990:118-19.
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alowing other organizations to plan and execute massive assistance programs. The most prominent
among these organizations was the AFL-CI O, led by Lane Kirkland, a staunch Solidarity supporter.
The scope of this support, still not fully assessed, can be glimpsed from severd available figures. For
example, the CIA spent about eight million dollars in 1982-83 done on asssting Solidarity (Berngtein
and Politi 1996:381). In 1989, the NED, through the International Rescue Committeein New Y ork,
dlocated 1 million dollars to help Polish workers and their families (Wedd 1998.95).

During the 1980s the links between the West and the Polish “underground” civil society were
not limited to transfers of material resources from the former to the latter. Both the inner-directed and
the outer-directed linkages (Pridham 1995) were more comprehensive. Many western organizations not
only offered materid assstance to Solidarity but also significant mora support by not recognizing
Solidarity’ s delegdization and cultivating as many connections with its underground leadership as
possible. Already in 1986, afull two years before Solidarity re-legdization in Poland, the Polish union
was formally affiliated with both the International Confederation of Free Trade Unions and the World

Confederation of Labor (Holzer and Leski 1990:122), making it clear that the domedtic legdity and

internationd legitimacy were separate. Such gestures, including Walesa' s Nobel Peace Prize in 1983,

had a tremendous, though intangible, effect on boosting the movement’s morae and staying power.
Foreign outposts of Solidarity functioned aso as information centers for the Western media,

academics, potentia supporters and contributors, etc. They facilitated the circulation of ideas between

the movement’ s leaders, intdllectuals, and Western opinion-making circles, contributing to the vibrancy

of the underground cultural and politica disputes.
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3.6. Sdectively authorized NGO's of the 1980s. a forgotten sector of civil society.
After the delegdization of Solidarity in 1981, independent socid activity moved "underground.”

Illegd civil society, which formed dmost overnight, was diversfied but aso srongly unified by a
common symbolic umbrdla (the myth of Solidarity). It continued its existence in the unofficid public
domain until April 1989, when "Solidarity” was officidly re-registered.

During the 1980s, however, the "humanization” of the regime (de facto liberdization) progressed
asit began to tolerate increasing numbers of independent initiatives. Some organizations and " Solidarity”
agencies, following the KOR pattern, "went public” and entered the officid public domain, athough they
were defined as "illegd" by the state. Moreover, in the second hdf of the 1980s, communist authorities
began authorizing selected independent "civil" initiatives: the process of de jure liberdization
commenced. For example, in 1983 various loca branches of the Polish Ecologica Club (PEC) were
officidly registered. It was an important event, for the Polish Ecologica Club was founded asan
independent organization in 1980 under the protective umbrdlaof "Solidarity.” After 1983, the loca
branch of the PEC in Ustron—the town Kubik studied—not only was alowed to produce very critica
reports on the dismd date of loca environment, but became atraining facility of independently-minded
activigs. Many of them supported underground " Solidarity," were active in the locd Citizens
Committee, and became leading paliticians after the first independent eectionsto loca sdf-governments
in 1990.

The progressing liberdization of the regime, beginning severd years before it collapsed, is
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clearly reflected in the data on the formation of associations collected by Klon (Figure 1). The pesk of
"organizationa frenzy" comesin 1991, but the trend is detectable since 1983, two years after
"Solidarity" was crushed by Jaruzelski's martid law.

The legdization of such organizations as Ecologica Clubs alowed them to reach out to
internationd organizations and ask for assstance, both in terms of ideas and materia resources. Y et

another channe of interaction between the West and Polish civic organizations was opened.

3.7  Semi-autonomous sector: organizations sponsored by the Catholic Church and other religious
organizations.

Paraleling Latin American experiences (Eckstein 1989; Oxhorn 1995; Levine 1993), semi-
independent spaces for grass-root organizing were created under the protection of the Roman Catholic
Church amogt since the imposition of the state socidlism in Poland. During the 1981-89 period Church-
sponsored independent activities intengfied; countless lectures, discussons, seminars, art exhibits,
theater performances, movie screenings, massive charity actions, etc. were organized around the
country. In many cases the participants in this "Catholic” civil society were active in other "illegd
societies’ of the oppositiona underground. It is aso griking that during the period of martid law,
beginning in 1982- 84, there was a veritable explosion of Catholic publications.

It isobviousthat dl these activities were strongly supported by the Roman Catholic Church, an
inditution with enormous resources. During the early 1980s, when martid law was in full force and

Polish economy contracted dramaticaly, the Church coordinated massive assstance flowing into the

country from Western governments, various non-governmenta organizations, and individuas. Some of
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the resources obtained this way were used to support underground activists and their familiesas well as
to fund various clandestine activities, such as seminars, lectures, theater productions and art exhibits. In
addition to providing space, materia and organizationa support, the Church during the 1980s supported
many intellectud and artidtic initiatives that were sometimes totaly at odds with the Church's officid

dogma. This certainly contributed to the Church’s enormous authority at that time.

3.8. Incomplete civil society under state socidism: asummary.

Our analysis shows that under state sociaism, there existed an incomplete civil society. It
assumed many organizationa forms and its development was especidly dynamic in Poland for a number
of higtorical reasons. Polish incomplete civil society was diversified, i.e., composed of severd sectors of
varying degree of autonomy from the state. Networks, organizations and associations, exigting in the
restricted public space alowed by the repressive party state, can be classified as pseudo-autonomous,
semi-autonomous, and illegally autonomous. Each of these sectors played a different political and socid
role, ranging from providing platforms for controlled civic activism, to economic support for opposition

activigs offered by (semi)clandestine trade networks of the shadow economy, to direct political action

carried out by dissdent organizations.
The growth and diversification of Polish civil society, from a near non-existence under Stainism
to tremendous intensity and variety during the 1980s, reflected the evolution of public space under the

dtate socidist regimes.’® The liberdlization process, especialy visible in the 1980s, alowed pseudo-

1°For Fish's andysis of this phenomenon in Russia, see his 1995, particularly pages 52-79.

-25-



autonomous organi zations to become more independent from the state; semi-autonomous ones were
able to reassert their nearly full independence; illegd dissident groups could now secure freedom from
repression, move openly into the public space, and in some cases become formally registered.
However, the space even under the liberdized state socidist regimes was dways conditiona and
vulnerable to arbitrary actions of the authorities. In this sense only the collgpse of dtate socidist regimes
in 1989 created conditions for the existence of the indtitutionally protected public space, smilar to these
exigting in the devel oped western democracies which dlow individuas to fredly engage in associationa
life

Without Western assistance, such a phenomena growth of incomplete civil society in Poland is
inconceivable. It is, however, clear, that the specific mode of existence of these societies under the non-
democrétic regime (co)determined the nature of their linkages with externa alies. Two mgor sources of
civil society’ simperfection influenced its “foreign relations.” Firg, its activities were defined asillegd,
forcing activists “to go underground” and rely closdy on various familid and informa networks of
support. This, by necessity, blurred the lines dividing the private from the public, the officid from the
unofficid, or the trangparent from the secretive. For the same reasons, dl linkages with the West had to
be hidden and channeled through private contacts, making public and transparent accountability
impossible. This bred suspiciousness and distrust. Foreign partners faced smilar dilemmeas: officid public
support was supplemented by clandestine transfers of resources kept out of public scrutiny by necessity.
Second, due to the nature of the regime, the emerging civil society was coterminous with political

society; dl civic actions were seen by the authorities as political challenges to its monopoly of power.
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This made accepting overt Western assistance synonymous with treason and forced dl interested parties
to rely on covert forms of interaction. This dso limited accountability.

It isimperative to emphasize that during the late 1970s and 1980s, the most important form of
Western ass stance was poalitical support (both highly publicized and discreet). Western governments
became more decisive in indituting sanctions and/or issuing officid condemnations of repressive policies,
non-governmenta organizations and influentiad individuas engaged in more systematic support and
publicity campaigns on behaf of East European dissdents. This pressure was quite effective in
restraining communist governments and moderating repression. Materia assstance to dissident
organizations was aso very important, as were the intellectual exchanges and the generd circulation of
ideas. All these forms of assistance reaffirmed for many Poles their much cherished sense of belonging
to a“common Europe.” But the sharing of the Western organizational know-how, so critica during the
next phase of democratic consolidation, was negligible. Clearly, the phase of the old regime
decongruction and the phase of democratic consolidation call for different forms of foreign assistance
and different outside resources.

The goeed and "quality” of civil society'sinditutionalization during democratic consolidation
depends on legacies |ft by the preceding non-democratic system. In Poland, various sectors of civil
society developed long before the collgpse of the non-democratic regime. This development seemsto
be the main factor explaining the quick consolidation and vibrancy of legd trangparent civil society after
1989. In turn, the existence of awell-developed civil society contributes to the rdative strength of

democracy in Poland; by contrast in countries which had aless developed incomplete civil society,
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presumably due to the more repressive nature of their communist regimes (e.g., Sovakia, Croatia or

Romania), democratic consolidation is dow and feeble (for asimilar argument see Tamas 1999).

4. Citizens Committees: civil society during the transfer of power.

The 1989 transfer of power in Poland was not a sraightforward intra- lite dedl; it was not a
clear-cut case of "pacted trangtions." Lech Walesa, representing both the increasingly active (though il
delegdized) Solidarity and the striking workers, arrived in Warsaw in August 1988 to begin negotiations
with the representatives of the communist government.'” The strikes continued until the end of the
"round table" negotiationsin April 1989 and immediatdly afterwards became a permanent fixturein
Polish public life (Ekiert and Kubik, 1999).

Thiswave of mobilization intensfied tremendoudy as " Solidarity” began hasty preparations for
the firg semi-free eections of the postcommunist period. In order to overcome the state's tremendous
advantage in resources and media access, " Solidarity" facilitated the creation of Citizens Committees

(CCs). Thousands of such committees were formed and during the next two months they organized

Yt is estimated that the August 1988 strikes engulfed 30 mgjor enterprises and involved 150
thousand people (Holzer and Leski 1990:155; for an excellent analysis of the 1988 strikes see Tabako
1992).
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"Solidarity’'s' dectord campaign with the help of primitive home-made propaganda materials. The
elections of June 4 were a stunning success for the newly re-legdized movement and a sounding,
unanticipated defeat of the communist bloc: " Solidarity” candidates won al the mandates they were
allowed to contest, except for one.

After this victory, Waesa authorized a highly controversa move: the dissolution of the CCs a
the provincid levd. "The CCs a the locdl levd were dlowed to continue, but without the Solidarity logo
and union financing" (Grabowski 1996:225). This not only severed the links between the CCs and
"Solidarity” but aso led to atremendous diversfication of locd civil patterns of activization and the
formation of a complex and multifaceted civil society. The "golden age" of this massive st of loca CCs
came between September 1989 and May 1990, when they prepared the free eection to local self-
governments. "They became the main force behind the wide-ranging changes at the local leve: from the
revival of associationd life to the assault on loca communist networks to the promotion of the local
adminigrative reform™ (Grabowski 1996:227). And once again the CCs achieved spectacular €ectora
success. Their candidates came in first among dl the organized forces: they took 42% of the seets, while
the "independents’ took almost 51%. The CCs candidates won 74% of the seatsin many-seat
condtituencies (voting for "party” lists) and 38% of the seatsin the Sngle-seat congtituencies (first- past-
the-post).

Citizens Committees may condtitute the most significant inditutiona innovation that separates the
Polish path to democracy from the paths traveled by other countries of the postcommunist bloc. Thanks

to the Committees, Poland was the first postcommunist country to acquire two fundamenta inditutions
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of aviable democratic order: (1) an effective, organized force, able to counterbaance the successors of

the old regime (ex-communists) by ether replacing them in government or assuming the role of

powerful, independent opposition at dl levels of palitical organization and (2) a set of non-ex-communist

organizations able to mobilize citizens via civic initiatives a the leve of regions and locdlities.

What istruly fascinating in the story of CCsisthe limited role externa assstance played in their
development; it was confined to transfers of financia resources, mostly during eectord campaigns. In
their organizationa structures and ideology they seem to have been purely domestic inventions. Thereis
no doubt, though, that their emergence revitalized the whole range of civil society sectors and thus
prepared the ground for the next phase of transition: democratic consolidation. During this phase,

externa assstance not only intengfied, but its forms became quite varied.

5. Therole of civil society during the consolidation of democracy.

Democratization theory acknowledges thet the "revivd," "resurrection” or "re-inventing' of aivil
society is essentid for successful liberdization and democratization. It is aso seen asavitd pre-
condition for democratic consolidation. If o, East Centrd Europe has at least one of the ingredients of
success, for—despite claims to the contrary (Bernhard 1996)—civil society has become aragpidly
developing realm of the postcommunist polities. However, this phenomenon should be described asthe

resurrection combined with the re-configuration of civil society, Since many organizations inherited from

the old regime (former pseudo- autonomous associations discussed in section 3.1) have become

dominant playersin the new public scene. Y &, even if sgnificant organizationd continuity has been
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maintained within civil sodiety, the patterns of re-configuration and re-indiitutiondization within various
sectors differ from country to country. Thisin turn shapes the role and character of civil society
organizations and determines the types of collective actors who become most active during the politica
trangtion and consolidation of new democratic regimes in the region.

The ex-communist organizations became important building blocs of the new inditutiona order
and, consequently, provided for asignificant degree of organizationd continuity in many sectors of
postcommunist civil societies. Old organizations changed their leaders, preserved their assets, and
adopted quite successfully to a new democratic environment. Although they often lost a substantia
number of members and had to down-gze their organizationa structures and personnel, they
nonethel ess were often more effective than new organizations which had to start from scratch.

The red organizationd revolution occurred, however, in other sectors of civil society such as
non-governmenta organization (NGOs). Counting the number of new organizations and anayzing their
activitiesis not an easy task. In Poland, however, the Klon/Jawor research team, operating since 1991,
produced some reliable estimates (Figure 1). According to their studies, by the end of 1994 there were
29,580 registered associations and 12,216 regiona affiliates of these organizations. Moreover, by the

end of 1996 there were about 5,000 foundations registered in the district court in Warsaw and 900
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local foundations.™® Altogether,

¥Non Governmental Sector in Poland, 1998: 54-57. According to another source, by the end
of 1992, there were more than 2,000 nation-wide voluntary associations registered in the Warsaw
Didtrict Court amgjority of which existed before 1989 (Polska '93 (Warsaw: Polska Agencja
Informacyjna, 1992), 148. This number did not include associations whose activities were limited to the
regiona or local level and were registered by provincia courts. See Prawe ska- Skrzypek nd..
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civil society in Poland was comprised of about 48,000 organizations, while before 1989 there were only

severa hundred large, centralized organizations.™

Figure 1

The Klon/Jawor data base provides comprehensive information on 4,515 organizations in 1993
(see dso Krasnodebska et. a. 1996). A year later, they listed 7,000 associations and 4,500

foundations with a combined membership of gpproximately 2 million Poles. They had about 53,000 full-

*The Main Statistical Office reports for 1997, the existence of 32,716 organizations (Non
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time employees and 64 percent of their budget came from private and foreign sources with only 26
percent from the state budget. They were active mainly in large urban centers (68%) (Prawel ska
Skrzypek nd). New organizations were rapidly emerging in al sectors of civil society, especidly where
exigting organizations were unsuccessful in adapting to the new conditions or where new spaces and
issue-arenas opened after the collapse of the party-state.

The development of the trade union sector after 1989 exemplifies both the continuity and
innovativeness of Polish postcommunist civil society. The new postcommunist labor sector emerged asa
result of severa mergers of old and new organizations. In April 1989, as aresut of the "Round Table
Agreements” Solidarity was re-legdized in its trade union formula. The postcommunigt All-Poland
Alliance of Trade Unions (OPZZ) and Solidarity became two mgor competitors within a highly
plurdigtic, competitive, but politicaly divided trade union sector. Solidarity had 1.7 million members,
while the OPZZ boasted a membership of around 4 million. The OPZZ logt some 2 million members
since 1989 and severd unions left the organization, including the powerful Federation of Miner Unions
with some 350 thousand members. It became akey dement of the ex-communigt codition and its
activigs ran for parliament on the SLD (Union of Democratic Left) ticket.

Due to the regime change, post-1989 Solidarity cannot be meaningfully compared to its pre-

1989 incarnation. It isworth noting, however, that not only was its membership afraction of what it had

Governmenta Sector in Poland, 1998: 54).




been in 1980/81, but its sdaried staff were largely new. Post-1989 Solidarity was organized in 38
regions, 16 nationa industry secretariats and nearly 100 industry branch secretariats. There were a
number of smdler and usualy more radica federations such as Solidarity '80 with gpproximately haf a
million members. The smdler, newly-funded unions were critica of both Solidarity and OPZZ for their
cooperation with the government and became more prominent in organizing protest actionsin Polish
indugtry. In short, the trade union movement was. (1) highly fragmented and decentrdized, by
comparison with other East European States; (2) competitive and paliticaly divided on both nationd and
locd levels, (3) organizationdly mixed, with inter-locking regiond and indugtrid structures.

This sdective overview illudrates the impressive recovery of Polish civil society after 1989. Y e,
across dl sectors of the newly recondtituted civil space there emerged significant organizationa
continuity with the past aswell as serious fragmentation, political divisons and intense struggle for
resources and members. Some observers noted a so excessve persondization and exclusveness among
severd influentid organizations, particularly those that had extensive contacts with Western sponsors
(Wedd 1998, Quigley 1997). The most dtriking feature of this new civil society was, however, itslack
of systematic linkages with the party system (politica society). Asthe Klon/Jawor data base
demondtrates (see Table 1), NGOs relationships with political parties were much worse then their
rel ationships with any other ingtitutiona sector.

In short, from 1989 to 1998, the development of lega transparent civil society in Poland was
well underway. This new LTCS was compaosed of myriads of spontaneoudly created associations and

many re-condtituted organizations that had been formed under state socidism. In many sectors (for
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example, labor unions) severa old and new organizations competed with each other for resources,
members, and access to policy-makers and therefore the whole domain was highly contentious and
fragmented. At the same time the party system (political society) did not effectively fulfil its function of
interest aggregation, representation, and articulation; ® there existed alack of strong linkages between
the people and palitica parties (Wesolowski 1995a:9). As aresult, many of civil society's organizations
and actors played an increasingly visible and vocd role in the country's palitics, often confronting

through protest actions both the parliament and the government.*

2For definitions of these three terms see Fish 1995:54.

?'For adetailed andysis of protest activitiesin Poland see Ekiert and Kubik 1999.
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Table 1%

Relationships between NGOs and other actors of the public scene

Willingnessto No Sporadic Mutud Cooperation
establish contact contact contact | assistance

Government 21 30 23 9 15
Voivodeship 18 13 29 17 22
Locd government 12 5 21 27 35
Political parties 4 41 12 3 5
Church 6 14 26 15 34
Busness 34 6 13 38 9
Local communities 14 9 16 28 31

6. International dimension of the postcommunist civil society in Poland.

2Source: Krasnodebska, et. al. 1996. (Representatives of NGO's were asked to assess their
relationships with various other actors of the public scene. Numbersin the table are percentages).

-37-



6.1. Inner-oriented linkages.

Thefal of sate-socialism and the introduction of the modern democretic state based on the rule
of law (Rechsstaat) changed the rules of interaction between Polish civil society organizations and thelir
foreign partners. The secrecy and informdity of pre-1989 interactions were replaced by transparency
and formal accountability. Western assistance was now openly and “legally” available to former
communist states and their citizens. As aresult, Western governments, private foundations and
multinational organizations began showering Centra Europeans with promises of materia resources,
organizationa know-how, and “civic’ ideologies. According to Quigley, from 1989 to 1994 the West
committed to Centra Europe gpproximately $44.3 billion (1997:1). In Wedd’ s estimate, by the end of
1996, the countries belonging to the G-24 group committed to Central and Eastern Europe
approximately $80 hillion (1998:199). The scope of considered ass stance was S0 huge, that a phrase
“new Marshdl Plan” began circulating within the policy-making circles of the West and the East.

Communism’s abrupt fall in 1989 took the West by surprise. A new policy toward the East
European gates had to be forged amost overnight. At the July 1989 meeting of the Group of Seven
(G7) it was decided that West European assistance to Poland and Hungary, the first two countries
emerging from communism, should be coordinated at the level of the European Commisson.
Accordingly, the Poland-Hungary Aid for Restructuring the Economy (PHARE) was created. Itsaim
was to coordinate bilateral and multilateral assistance from the Group of Twenty-Four (G-24), initidly
to the first two named recipients and then to other ex-communist countries entering the path of

democratic consolidation. On the recipient side, PHARE ass stance was to be coordinated by
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specidized governmenta agencies.

At firg, the European Commission was given the task of coordinating technica assstance for
economic restructuring. Only later, in 1992, was its mandate expanded to include ass stance for
democracy-building. From then on, the Commission was asked by the European Parliament “to pay
more attention to politics and civil society, and thus to create within PHARE a* democracy program’
different in character from the rest of the PHARE programs (Sedelmeier and Wallace 1996:361).
Accordingly, more PHARE funds were re-directed toward such god's as the devel opment of civil
society, education, research, environmenta and nuclear safety, and socid development (Wedel
1998:201).

The United States reaction to the fal of communism was equaly prompt. By November 29,
1989, the US Congress had passed the Support for East European Democracy (SEED) set of hills.
They authorized dmost $1 hillion “to promote political democracy and economic pluralism in Poland
and Hungary by assisting those nations during a critical period of trangtion.”?® Other nations were added
later. While the bulk of American ass stance (63%) was targeted for economic restructuring, democracy
building was avita component from the beginning.** In this area, however, the US and West Europe
followed different Srategies. In the United States, the main Strategy was to give direct assistance to civil
society organi zations, bypassing governmental bureaucracies (Wedd 1998: 85). Also, the role of

private and quasi- private foundations (such as National Endowment for Democracy) was more

**Quoted in Wedel 1998: 18.

2ACa culation based on numbers found in Wedel 1998:200.

-30-



prominent than in Western Europe. Quigley, for example, estimates that between 1989 and 1994

private foundations provided more funds to Central Europe than USAID. While the latter spent about

$339 million, the former gpent $450 million (1997:3). In brief, while American assistance came

predominantly from private and quas-private (NED) organizations and went directly to various non

governmenta organizations (though usudly with the help of Western NGOs), the West Europeans

preferred to funnel their aid through multilateral organizations and for governmentd inditutions in Eastern

Europe to disburseit.

In generd, three main types of inditutions became involved in asssting postcommunist countries:

Internationa (multilaterd) indtitutions, including such mgor financid organizations asthe
IMF, the World Bank, the EBRD or the PHARE Program developed by the European
Community.

Governmental agencies and quas- private organizations, such as the US Agency for
International Development (USAID) or various programs made possible by the Support
for East European Democracy (SEED) legidation. Among the well-known programs
activated by thislegidative act are Citizen's Democracy Corps (CDC) and the Nationd
Endowment for Democracy (NED).

Private organizations. More than 60 mgor foundations got involved in various programs
in ECE. Among the most prominent have been a host of foundations financed by
George Soros, the Humboldt Foundation, the Ford Foundation, the Ebert Foundation,

the Andrew W. Mdlon Foundation, the Paw Charitable Trusts.
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Quigley demondtrates that Poland received a disproportiondly large share of Western
assstance. For example, he estimates that between January 1990 and December 1993, Poland
recaived nearly haf of dl the financid commitments by the G-24 countries. Thisincluded firgt of dl
economic assstance - most prominently debt relief. The World Bank committed amost 60% of itstotdl
resources marked for disbursement in ECE to Poland. Additionaly, between 1989 and 1994, American
bilateral programs administered through AID committed over 40% of its resources to Poland (Quigley
1997:48). Y e, an andysis of the per capitaaid provided by private foundations to the Central
European dates gives a different picture (see Table 2). In terms of private assistance, Hungary was well
ahead of other countries, receiving over nine dollars per every citizen during the 1989-94 period, while

Poland secured $2.5 per citizen, and Czechodovakia $2.0.

Table2

Foundation Assistance to Central Europe, 1989-1994 (US dollarsin milliong)®

Hungay | Poland Czecho- Czech after | Sovakiaafter | Totd*
dovakia 1/1/93 1/1/93
Total assstance | 95.31 96.41 31.55 15.53 9.28 444.8
Assistance per 9.3 25 20 15 1.8 6.9

#Source: Quigley 1997:122-23. Per capita calculations by authors. * Total includes assistance
to the whole region and interregiond assistance.
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capita (1992)

$/person

As previoudy emphasized, the lion’s share of the promised and actualy disbursed aid was
desgnated to assst the posicommunist governments with economic restructuring, including the
development of abasic infrastructure. How extensive, then, was assstance extended to each country’s
fledgling politica and civil societies, particularly the NGO sector? Since the exact data on assstance to
civil society is difficult to obtain, we caculated what portion of assstance committed by the United
States to severd Central and East European (CEE) countries was designated for “democracy building,”
assuming that the development of civic initiatives would be classfied under this heading. The results of

these caculations are presented in Table 3.

Table3
Spending for “democracy building” as percentage of the total cumulative
obligations of the United States to Central and Eastern Europe.®®

Poland Hungary Czech Sovak Albania, Totd CEE
Republic Republic Bulgaria,
Romania

Totd grant aid, | 847,831 | 227,693 | 147,004 154,532 | 1,225,435 2,712,495
1990-96

Democracy 29,335 11,887 6,912 9,946 176,216 234,296

%3ource: Wedd 1998:200.
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building

Democracy 35 52 4.7 6.4 14.4 8.6
building as % of
total ad

Assgtance for democracy building, as a percentage of total cumulative obligations by the United
States to CEE countries, congtituted only 3.5 percent of aid to Poland, while it was 14.4 percent for
such countries as Albania, Bulgaria, and Romania and 8.6 percent for the region as awhole.

The breakdown of grant aid from EU’s PHARE Program presents asimilar picture. During the
1990-1992 period no East European country received any money earmarked for “ Civil Society,
Democratization.” Moreover, for the entire 1990-96 period, Poland, Hungary, and the Czech Republic
did not receive a penny in this category, though Slovakia received 0.5 million ECU (3.8 percent of the
totd grant aid during this period) and Albania, Bulgaria, and Romaniareceived 7.7 million ECU (.5
percent).”

Our andlysis of the aid extended to Central European states by private foundations reved s that
the single largest item on the donors' list was assistance for ingtitutions of higher education (38.8 percent
of al aid disbursed from 1989 through 1994). Centra European NGOs received about 31 million
dollars (8.4 percent of the totd) (Quigley 1997:139). In Poland, aid for NGO's constituted 17.6

percent of the tota aid this country received during the 1989-94 period.

2"source for this calculations: Wedd 1998:201.
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What is the meaning of dl these calculations? The pictureis not clear. Although Quigley and
Wede compiled and systematized an impressive array of figures, comparisons are il difficult and
generdizations dubious, for the period under consderation is ill too short and the classification of
various forms of ad differs from study to study. According to Quigley’ s figures, Polish NGOs were
funded more generoudy than their counterpartsin other Central European states. No matter how we
assessthisleve of financing, as moderate, low, or high, oneissueis clear: Western aid and assistance
flew to acivil society that was vibrant and rapidly growing and, despite certain weaknesses, began to
play an important role in the country’ s democratic consolidation. We would argue, moreover, that the
moderate—in our assessment—eve of Western financid assstance to Polish civil society was actudly a
sgn of this sodiety’ s robustness, epitomized by its ability to attract other sources of financing. To verify
this clam we turn to an andysis of NGOs' budgets.

A study conducted by the Klon/Jawor research team in 1994 reveded that ass stance from
foreign NGOs condtituted merely 14 percent (18 percent in 1996-97) of dl contributions to the budgets
of Polish NGOsincluded in their study. And only 16 percent of Polish NGOs received assistance from
foreign NGOs?® A conclusion is obvious: foreign aid, while critical in such areas as seeding new
activities, did not play the decisve role in financing the NGO sector of the Polish postcommunist civil
society. Most funding in 1996-97 came from the public funds, including centra, regiord, and local
budgets (amost 33%). This could mean an excessive reliance on the state, but one must note that in

some established democracies of the West this number is much higher. In Itay, 43 percent of the

2N on-Governmental Sector in Poland, 1998:42.
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NGOs budgets were provided by public funds; in Germany, 68%; in Greet Britain, 40%; in France,
59%; and in USA, 30%.% Those figures may be interpreted as signs of the Polish civil sodiety’s

cons derable independence from the state, and thus as yet another indication of its strength.

6.2.0uter-oriented linkages.

Thereisalot of unsystemétic evidence which indicates that the pre-1989 linkages between
western organizations and Polish “imperfect” civil society survived the regime change and have
facilitated the “ East-West” cooperation in the new era. For example, the Committee in Support of
Solidarity in New Y ork was transformed into the Ingtitute on Democracy in Eastern Europe (IDEE).
The organization today publishes the journd “Uncaptive Minds’ and isvery active in various civil society
initiatives through its Washington and Warsaw offices. Through such well-established channels Polish
NGOs and other organizations can; with relative ease reach potentiad Western dlies or donors.

Y ears of clandestine cooperation with Western alies prepared many Polish activigs for the
democratic trangtion. The capita of necessary contacts, habits, and skills in Poland was perhaps more
developed than e sewhere in Eastern Europe (with a possible exception of Hungary). This dlowed many

Polish organizations to compete successfully for Western resources. The negative aspect of this long-

#Data from a Johns Hopkins University study, quoted in Non-Governmental Sector in Poland
1998:71.
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term legacy of cooperation isthat some individuas and groups developed a monopoalistic control over
certain contacts and sources of assistance. Moreover, the most powerful contacts had been devel oped
by representatives of the libera politica orientation (centered, for example, around the former KOR
members) and their critics often pointed out the partisanship in the distribution of Western assstance
among various palitical options (see Quigley 1997:91-93 or Wedel 1998).

If Poland had by far the most developed and diversified (imperfect) civil society under Sate
socidiam, doesit aso have the mogt effective civil society in postcommunism? This question is very
difficult to answer—no reliable comparative data sets exist. We are convinced, though, that Polish civil
society was robust and played a mgjor role in democratic consolidation (Ekiert and Kubik 1999). We
aso found one interesting bit of evidence indicating that Polish NGOs have been better prepared to
absorb Western assistance than their counterparts in the countries where the legacy of civil society is
wesker. “A 1991 study showed that the percentage of governmenta and multilateral aid promised by
the West that had actually been disbursed in the region was very low in the CSFR (less than 2 percent)

as compared to Poland (approximately 27 percent)” (Segel and Y ancey 1992:51-2).

6.3. Dilemmas of collaboration.

There exist severd studies (see Wedd 1998; Quigley 1997; Siegdl and Y ancey 1992 for
summaries) ligting various problems and shortcomings of the West- East exchanges that are supposed to
fadlitate the growth of avibrant posicommunist civil society. Thereis not room here to repesat these

findings. We will merely sgnd severd main problem areas that were particularly evident during the early
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years of postcommunist transformations™

. too many resources were used in donor countries,

. too little attention was devoted to devel oping domestic bases of support and financing

and combining them with externd assstance;

. too little work was devoted to the issue of long-term sustainability of NGOs and other

organizations,

. too many resources were used on short-term vigts by high-vishility officids, not enough

on volunteers ready for long-term commitments;

. no serious attempts were made to develop systemetic links with such sources of

ass stance as Sate administrations and domestic business communities,

. virtues of openness, accountability and participation (by loca activists) were not

sufficiently or strongly championed.

Thereis however aconsderable amount of evidence indicating that in Centra Europe both the
governmenta agencies and private foundations learned from their mistakes. Quigley conceptuaizes the
1989- 19 higtory of the Western democracy assistance programs to Central Europe in three phases.
(1) unfettered enthusiasm; (2) skeptical enthusasm; and (3) growing disenchantment. Wedd (1998),

whose analysis covers alonger time span (1989-1996), offers a different modd: (1) Triumphdism; (2)

This list is based mainly on Quigley 1997:107-10.
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Disllusonment; (3) Adjustment. Both analysts share a common conclusion: during the third phase,
Western aid to Centra Europe became much more efficient. The donors and recipients learned how to
cooperate across initialy misunderstood cultura boundaries, how to identify worthy targets of aid, and
how to disburse materia and non materia assistance without heavy bureaucratic waste. The desired

process of decentrdization of aid was dso initiated

6.4. Impact.

In genera, most andysts would agree with Quigley (1997:4) that after 1989, Western
foundations and other ingtitutions “ played an important, abeit modest, role in asssting democratic
development” in Centra Europe. It is enough to compare per capita pending in Sovakiaand Poland
(Table 2). The amounts are not vadtly different (particularly when compared with Hungary), yet while
Polish democratic consolidation is essentially complete, Slovakia's democracy is perceived as the most
vulnerable among the CE countries. (See for example the Freedom House rankings).

By 1998, both the Western partners and Central Europeans have developed a much better
sense of which forms of assstance are beneficid and efficient and which are Smply untenable.
Interestingly, public institutions have begun to utilize the extensive experience of private foundations and
have consequently improved the efficiency of dlocating their resources. Quigley observes a shift from
capitd citiesto regions and locdities. We will argue that this trend will play especidly well in Poland,
where the true devolution of power occurred early on and congtitutes a cornerstone of the successful

Polish democratic consolidation.
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What is perhaps the mogt striking development in the short history of Western assistance to
Polish postcommunigt civil society, isits Sgnificant decentraization Although, in generd, most Western
resources have been alocated to assst economic transformations and reform central government
dructures, the aid to civil society in Poland has been rdatively decentraized. Through the Foundetion in
Support of Loca Democracy (FSLD), with its Sixteen regiona centersin Poland, private and public
West European and American foundations channeled millions of dollarsto loca and regiond sdf-
governments and NGOs. Ninety percent of over 2,300 Polish municipalities were involved in programs
sponsored by the FSLD; 113,551 individuals underwent training, both in Poland and abroad. Rutgers
Universty’s Locad Democracy in Poland program has served as the main Western outpost of the
FSLD.*! It should be pointed out, however, that the significance of the decentralization of assistance
was initidly not well understood in the West and the situation improved only after intense lobbying by
Polish champions of sdf-government and loca empowerment (see for example Regulska 1998; Graham
1995:6).

Fndly, it should be noted that Polish NGOs, with their considerable experience, began over
time to serve as bridges between Western initiatives and other postcommunist nations. For example,
Stanowski (1998: 165) documents that the Warsaw-based Foundation for Education for Democracy
(FED), supported primarily by the American National Endowment for Democracy (NED), shifted its

educationa activities from Poland (100% in 1990) to the NIS of Europe and Asia. Forty-four out of

®'For details on the FSLD and L DP activities see various reports issued by the Rutgers Center;
Regulska 1998 and aso Quigley 1997:49-51.
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seventy-six (58%) FED workshopsin 1997 were held in the NIS countries.

7. Conclusions.

7.1. Higtoricdly, legd trangparent civil society (LTCS) isavery rare type of socid organization (Gellner
1994). It isfound mostly in established western democracies, which prompts most scholars to argue
that mature civil society and democracy reinforce each other (Linz and Stepan 1996: 7-8; Diamond
1997). There exist, however, other types of socia arrangements that resemble it in one respect or
another, i.e., do not possess dl of its characterigtics yet effectively limit the sate's power and offer the

citizens the opportunity for autonomous associationd life. Such incomplete (imperfect) civil societiescan

function as dlies or precursors, or even enemies of the LTCS, depending on the higtorica
circumgtances. In this essay we attempted to analyze one specific example of such incomplete civil
society which developed in Poland. Our emphasis was on various forms of externa assistance that

facilitated the development of severd sectors of the Polish civil socidty.

7.2. In socities initidly controlled by authoritarian regimes, civil society often developsthrough a

sequence of three stages. In a post-totditarian regime it emergesfirg asillegd transparent civil society

out of non-trangparent activities (KOR's foundation in 1976). One of the conditions of its emergence

and surviva is the humanization (de facto liberdization) of the regime; another isa set (or system) of

links with non-transparent networks, which are the mgjor provider of resources for actors undertaking

open civil actions.
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For both processes-the formation of thefirst idands of civil society and the humanization of an
authoritarian (or post-totaitarian) regime—externa assstance is very important, if not decisve. Aswe
demondtrated earlier, it is hard to imagine KOR’ s successes without multiple tiesto its Western dlies,
Also, the opening of the regime, i.e., the relaxation of its oppressveness, is hardly concelvable without
(8 the Helsinki process, initiated in 1975 and (2) Gorbachev’ s reforms of the late 1980s.

The second phase is selective de jure legalization of some organizations by the rulers. Polish

examplesinclude "Solidarity” or ecologica clubsin the 1980s. Here again, Western recognition and
assistance proved to be criticd. Solidarity’s years in the underground would not have been possible
without massive aid programs, equipment transfers, steadfast mora support, and politica pressure.

Findly, during the third stage alegd space is created and the fully-fledged legal trangparent civil society

may develop. Therole of foreign assstance during this phase, which begins with the collapse of the
ancient regime (Wnuk-Lipinski 1995:96; Smolar 1996), is summarized in section 7.4.

7.3. In authoritarian and podt-totaitarian systems where there is no rule of law, a set or system of
networks develops. Some of them condtitute the transparent but illegd or selectively legdized civil
society, made possible within the confines of the arbitrary autonomy alowed ether deliberately or
inadvertently by the rulers. Totditarian regimes dlow very little, if any, autonomy; authoritarian and podt-
totalitarian systems are more open and often tolerate some independent associations, whose exigenceis
however unprotected by the law and subject to the arbitrary interference by the authorities. This

Stuation can be caled uninditutiondized autonomy: selectively authorized civil society, as a set of

groups, exigs but there is no full legd protection of a universdly accessible officid public domain.
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Moreover, some organizations may be arbitrarily protected by the authorities, while others are ruthlesdy
persecuted.

Under state socidism the principle of uningtitutiondized autonomy (de facto liberaization)
alowed the existence of three types of organizations. (1) pseudo-autonomous (e.g., officid trade
unions); (2) semi-autonomous (e.g., Roman Catholic Church in Poland); and (3) "illegdly” autonomous
(e.g., dissdent groups, black-market networks). In authoritarian systems where the dite politica actors
reserve for themsalves an dmost complete monopoly of “doing palitics™” any independent action of civil
society, becomes inadvertently politica. On the other hand, mohilizing for action within dissdent groups
is unthinkable without the support of familid, kinship, and friendship networks. For these two reasons,
the borders among poalitical society, civil society, and domestic society are very porous. In fact, civil
society cannot exist without a base within domestic society: Gellnerian "cousins' are not civil society's
greatest enemies, but rather its necessary benefactors.

Thisgtuation, full of morad ambiguities and minima forma accountability, favors specific forms
of foreign assstance. Such assstance must take secretive forms, utilize clandestine channdls of
interaction, and sometimes be coordinated by agencies specidized in covert operations, such asthe
CIA. While such hdp is essentid for budding civil societies under oppressive regimes, the covert nature
of aid operations and the type of organizationsinvolved leadsto (a) accusations of mora (or even
palitica) impropriety and (b) domestic feudsingtigated by those groups and individuals who may
perceive the developing patterns of assistance as unjust and partisan.

In polities based on the rule of law the Stuation is different. Most importantly, the system of laws
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makes possible the establishment and protection of autonomous officia public domain. Thusthe vitdity
of civil society groups depends (a) on the comprehensiveness and durability of this autonomy, (b) on
their degree of separation from traditiona communities (primary groups), ad (c) on their ability to
depend on "civil economy."® It is a Situation opposite to authoritarian systems, where civil society's
strength depends on its interpenetration with traditional communities, “uncivil economies” and “ suspect”
foreign dlies. In ademocratic date, based on the rule of law, foreign assstance must become overt and

compatible with both the domestic and internationd rules of accountakility.

7.4 ltisnot yet possble to corrdate with any precision specific amounts and forms of Western
assistance after 1989 with emerging features of postcommunist civil societiesin Central Europe. Itis,
however, clear that the pattern of cooperation that emerged between Polish civil society and various
externa organizations (both public and private) has severd digtinct festures. On the positive side we
note:
. In Poland a virtuous circle between Western partners and domestic organizations
developed. A strong and well-developed (by regiond standards) civil society received

moderate, yet critica support. This, in turn, led to the further strengthening of this

sodidy.

¥0n the concept of "civil economy" see Rose 1992 and Krygier 1997: 86-87.
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The proportion of committed Western resources that were actually disbursed was much
higher in Poland than in Czechodovakia. This seemsto indicate that the leve of prior
preparedness to absorb externd assstanceisacritica factor in achieving high
redlization of commitments. Poland’ s example seems to suggest thet thisleve of
preparednessis directly related to the prior existence of arobust, even if imperfect, civil
ociety.

During the early years of democratic consolidation alarge portion of foreign assstance
to Poland was channeled to locd self-governments and local NGOs. This is yet another
example of the virtuous circle. One of the main features of Polish postcommunist
political development was afar-reaching (by comparison with other countries)
devolution of power to loca sdlf-governments, which established close collaboration
with local organizations of the civil society (Table 1; Regulska 1999). By directing a
considerable portion of its assstance to locd communities, the West expedited this
process.

By concentrating its assstance efforts on civil society organizations, the West “invested”
in the sector of Polish polity that was, in peoples assessment, performing better than
political society. This might have further increased the latter’ srelative

underdevel opment, but excessive palitization of assstance distribution was by and large
avoided.

Investment in Polish civil society, which was arguably most developed in the



postcommunist world, produced yet another positive result: some Polish NGOs, as
soon as they established themselves and devel oped sufficient expertise, began
functioning as “ democratization bridges’ with other emerging democracies, which had

comparatively wesker traditions of civil society activities.

On the negative Side we observe:

. Western assstance, in generd, followed a somewhat perverselogic: initidly, the bulk of
ass stance went to the countries (Poland, Hungary, Slovakia, and the Czech Republic)
that had aready had the most devel oped proto-capitaist structures and strongest avil
societies. Ther virtuous circles were strengthened; but at the cost of degpening vicious
circles elsewhere (former Soviet Union, Southern Eastern Europe) .

. Decentrdized and initialy poorly coordinated Western assstance, fecilitated a
condderable fragmentation within Polish civil society. This, in turn, increased the
competition for resources and led to preoccupation with organizationd surviva a the
expense of issue-rdated activities. Although such adynamic crestes divisons,
competition, and weakness in the short run, it may prove beneficid in the long run by
facilitating the development of amore robust civil society.

. Initid concentration of the relatively high level of Western assstance in mgjor cities,
attracted to such “metropolitan” NGOs skilled activists and potentid politica |eaders,

exacerbating the weakness of the emerging party system.
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By channeling their assstance to well-know (and usualy liberd) individuas, networks
and organizations, Western donors contributed to the cregtion of “winners’ and “losers’
in the emerging non-governmenta sector. This not only bred resentment but aso distrust
and contributed to often destructive competition. Additiondly, the “winners’ were often
to be found in large urban areas. This disadvantaged somewhat smaller towns and
villages (Regulska 1998b; 1999:62).

By championing agendas and methods that would replicate Western experiences,
foreign donors contributed to the dower articulation of indigenous issues and concerns
and the delayed development of civil society cultures that would reflect locdl traditions

and needs (Les 1994:43; Regulska 1999:69).
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