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 ANNALS, AAPSS, 550, March 1997

 Consolidating Democracy
 in the Americas

 By LARRY DIAMOND

 ABSTRACT: Although democracy is generally considered to be thriv-
 ing in the Americas, it is in reality shallow and less stable than is
 assumed. Most of the democratic regimes in Central and South
 America have yet to achieve the deep and widespread legitimation at
 the elite and mass levels, and the behavioral consensus on the rules
 and constraints of democracy, that denote democratic consolidation.
 This article elaborates the concept of democratic consolidation and
 explains why it is important for understanding-and improving-the
 prospects for democracy in the Americas. It identifies three dimen-
 sions of democratic consolidation: deepening democratic structures to
 make them more liberal, accessible, accountable, and representative;
 strengthening the formal institutions of democracy, including parties,
 legislatures, and the judicial system; and improving regime perfor-
 mance, both economically and politically (by maintaining order, safe-
 guarding liberty, and combating corruption). Ten specific challenges
 for democratic consolidation are then analyzed, and the importance
 of the regional and international environment is emphasized in
 conclusion.

 Larry Diamond is senior research fellow at the Hoover Institution, coeditor of the
 Journal of Democracy, and codirector of the National Endowment for Democracy's
 International Forum for Democratic Studies. He has written widely on the conditions
 of and prospects for democracy in Africa, Asia, and Latin America. Among his recent
 works are Promoting Democracy in the 1990s; Politics in Developing Countries:
 Comparing Experiences with Democracy (edited with Juan Linz and Seymour Martin
 Lipset); and The Global Resurgence of Democracy and Civil-Military Relations and
 Democracy (both edited with Marc F Plattner).

 NOTE: This article draws on chapter 3 of the author's forthcoming book, Developing
 Democracy: bToward Consolidation (Johns Hopkins University Press).

 12
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 CONSOLIDATING DEMOCRACY IN THE AMERICAS 13

 ALL is not well with democracy in
 the Americas. While democracy

 in Latin America is widely seen to be
 thriving, it is, in reality, shallow and
 weak institutionally. Almost all Latin
 American nations are now consid-

 ered to be democratic, yet most of
 these regimes do not fulfill the re-
 quirements of liberal democracy. In-
 stead, they are electoral democracies,
 in that individual leaders acquire for-
 mal political power through "a com-
 petitive struggle for the people's
 vote."' This minimalist conception re-
 quires that the electoral struggle be
 open to alternative political parties,
 and that it be free and fair, placing
 the ruling party at risk of defeat. But
 it specifies nothing further about the
 degree of constitutionalism, legality,
 participation, and freedom that char-
 acterizes the political process. Thus
 it commits the "fallacy of electoral-
 ism," neglecting the degree to which
 multiparty elections may exclude sig-
 nificant sections of the population
 from the contest for power, allow for
 extensive human rights violations, or
 leave significant areas of state author-
 ity dominated by military or other
 unelected figures.2 In spite of its ap-
 peal on the basis of parsimony and
 simplicity, the minimalist definition
 of democracy is therefore inadequate.

 Democracy demands more than
 formal competition and participa-

 tion. As Robert Dahl suggests with
 his conception of "polyarchy," to be
 meaningful, competition and partici-
 pation also require extensive civil lib-
 erties and true political pluralism
 and freedom.3 Liberal democracy de-
 mands that autonomous government
 institutions exist to constrain execu-

 tive power, that the military be sub-
 ordinate to elected civilian authority,
 that minority groups and civil society
 have freedom to organize and partici-
 pate in the political process, and that
 citizens have access to alternative

 sources of information and be pro-
 tected by the rule of law. This more
 demanding standard-which is
 manifested empirically by the rating
 of "free" in the annual Freedom

 House survey of "freedom in the
 world"-is currently met by only 9 of
 the 22 nations in Latin America and

 the Caribbean with populations over
 1 million. Moreover, 5 of these 9 have
 a score on civil liberties that still in-

 dicates significant constraints on
 freedom.4 Democracy will not become
 stable in the Americas unless these

 illiberal and barely liberal democra-
 cies are deepened and consolidated.

 1. Joseph Schumpeter, Capitalism, So-
 cialism and Democracy, 2d ed. (New York: Har-
 per, 1947), p. 269. Other minimalist, electoral
 conceptions of democracy generally (and often
 quite explicitly) descend from Schumpeter's.

 2. Terry Lynn Karl, "Dilemmas of Democ-
 ratization in Latin America," Comparative
 Politics, 23:14-15 (Oct. 1990); idem, "The Hy-
 brid Regimes of Central America," Journal of
 Democracy, 6:72-86 (July 1995).

 3. Robert Dahl, Polyarchy: Participation
 and Opposition (New Haven, CT: Yale Univer-
 sity Press, 1971), p. 3.

 4. Freedom House, Freedom in the World,
 1995-1996 (New York: Freedom House, 1996).
 For a more extensive discussion of the concep-
 tual argument, see Larry Diamond, "Is the
 Third Wave Over," Journal of Democracy, 7(3)
 (July 1996). The evidence with respect to
 democratic trends in Latin America is sur-

 veyed more extensively in idem, "Democracy
 in Latin America: Degrees, Illusions, and Di-
 rections for Consolidation," in Beyond Sover-
 eignty: Collectively Defending Democracy in
 the Americas, ed. Tom Farer (Baltimore, MD:
 Johns Hopkins University Press, 1996),
 pp. 52-104.
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 14 THE ANNALS OF THE AMERICAN ACADEMY

 For Mexico, a more formidable
 hurdle must still be crossed. With its

 70-year history of single-party rule
 and authoritarian control of civic life,
 Mexico has never met the minimum

 standards of electoral democracy.
 Nevertheless, it is moving steadily in
 that direction. As the decades-long
 hegemony of the Institutional Revo-
 lutionary Party (PRI) erodes, elec-
 tions are becoming more competitive,
 and opposition parties have won
 power at the state and local level. In
 July 1996, the major parties agreed
 to 17 constitutional amendments

 that would allow opposition parties
 greater access to television time,
 place strict controls on campaign
 spending, and eliminate the PRI's
 control over electoral procedures and
 vote counting." With this historic
 package of reforms to guarantee the
 integrity of the electoral process,
 Mexico may finally make the transi-
 tion to electoral democracy. But even
 if that threshold should be crossed

 with the presidential elections of the
 year 2000, Mexico will still face many
 of the same problems of institutional
 shallowness, concentration of power,
 corruption, and injustice that it con-
 fronts today and that threaten the
 stability of democracy throughout
 the region. Thus, in Mexico, as in all
 of Latin America, the challenge is not
 merely to get to democracy, but to
 deepen and consolidate it.

 As with the term "democracy,"
 there are many conceptual ap-
 proaches to democratic "consolida-
 tion" in the literature. If we are to

 avoid tautology, consolidation must

 rest on conceptual foundations other
 than what we hypothesize to be its
 principal consequence: the stability
 and persistence of democracy. Con-
 solidation is most usefully construed
 as the process of achieving broad and
 deep legitimation, such that all sig-
 nificant political actors, at both the
 elite and mass levels, believe that the
 democratic regime is the most right
 and appropriate for their society, bet-
 ter than any other realistic alterna-
 tive they can imagine.6 As Juan Linz
 and Alfred Stepan, along with others,
 have stressed, this legitimacy must
 be more than a commitment to de-

 mocracy in the abstract; it must also
 involve a shared normative and be-

 havioral commitment to the specific
 rules and practices of the country's
 constitutional system-what Linz
 earlier called "loyalty" to the demo-
 cratic regime.' At the elite level, all
 significant political competitors or
 potential competitors (not only par-
 ties but also interest groups and
 movements) must come to regard de-
 mocracy-and the laws, procedures,
 and institutions it specifies-as the
 only game in town, the only viable
 framework for governing the society
 and advancing their own interests. At
 the mass level, there must be a broad
 normative and behavioral consen-

 sus-cutting across class, ethnic, na-

 5. Sam Dillon, "Major-Party Deal in Mex-
 ico to Bring Political Reforms," New York
 7Tmes, 27 July 1996.

 6. Three widely influential definitions of
 legitimacy along these lines are found in Sey-
 mour Martin Lipset, Political Man: The Social
 Bases of Politics (Baltimore, MD: Johns Hop-
 kins University Press, 1981), p. 64; Juan J.
 Linz, The Breakdown of Democratic Regimes:
 Crisis, Breakdown, and Reequilibration (Bal-
 timore, MD: Johns Hopkins University Press,
 1978), pp. 16-18; Dahl, Polyarchy, pp. 129-31.

 7. Linz, Breakdown of Democratic Re-
 gimes, pp. 16, 29-31, 36-37.
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 CONSOLIDATING DEMOCRACY IN THE AMERICAS 15

 tionality, and other cleavages-on
 the legitimacy of the constitutional
 system, however poor or unsatisfying
 its performance may be at any point
 in time.8 It is the deep, unquestioned,
 routinized commitment to democracy
 and its procedures at the elite and
 mass levels that produces a crucial
 element of consolidation, a reduction
 in the uncertainty of democracy, re-
 garding not so much the outcomes as
 the rules and methods of political
 competition.

 Consolidation involves not just
 agreement on the rules for competing

 for power but fundamental and self-
 enforcing restraints on the exercise
 of power. This, in turn, requires a
 mutual commitment among elites,
 through the coordinating mechanism
 of a constitution, related political in-
 stitutions, and often an elite pact or
 settlement as well, to enforce limits
 on state authority, no matter which
 party or faction may control the state
 at any given time. Only when this
 commitment to the policing of state
 behavior is powerfully credible, be-
 cause it is broadly shared by key al-
 ternative power groups, does a ruling
 party, president, or sovereign develop
 a clear self-interest in adhering to
 the rules of the game, which then
 makes those constitutional rules self-

 enforcing. Crucial to this democratic
 equilibrium is that each party per-
 ceives its long-term interest to lie first
 and foremost in enforcing the rules
 governing the exercise of (and compe-
 tition for) power, so that it can be
 relied on to rally against a transgres-
 sion even if it is committed by one of
 its own leaders and offers the party
 immediate rewards. This in turn in-

 volves not just tactical calculations of
 long-term benefit in a repeated game
 but, again, a normative shift as well.'

 At the elite level, consolidation
 may be discerned from the behavioral
 patterns (and mutual interactions),

 8. Juan J. Linz and Alfred Stepan, Prob-
 lems of Democratic Transition and Consolida-
 tion: Southern Europe, South America, and
 Post-Communist Europe (Baltimore, MD:
 Johns Hopkins University Press, 1996), chap. 2;
 idem, "Toward Consolidated Democracies,"
 Journal of Democracy, 7(2) (Apr. 1996). For
 other conceptualizations of consolidation that
 are similar to or at least not inconsistent with

 this emphasis, see Adam Przeworski, Democ-
 racy and the Market: Political and Economic
 Reforms in Eastern Europe and Latin America
 (New York: Cambridge University Press,
 1991), pp. 26-34; Guillermo O'Donnell, "Tran-
 sitions, Continuities, and Paradoxes," in Is-
 sues in Democratic Consolidation: The New
 South American Democracies in Comparative
 Perspective, ed. Scott Mainwaring, Guillermo
 O'Donnell, and J. Samuel Valenzuela (Notre
 Dame, IN: University of Notre Dame Press,
 1992), pp. 48-49; J. Samuel Valenzuela, "Demo-
 cratic Consolidation in Post-Transitional Set-

 tings," in ibid., p. 69; Philippe C. Schmitter,
 "Interest Systems and the Consolidation of
 Democracies," in Reexamining Democracy: Es-
 says in Honor of Seymour Martin Lipset, ed.
 Gary Marks and Larry Diamond (Newbury
 Park, CA: Sage, 1992), pp. 158-59; Richard
 Gunther, Hans-Jirgen Puhle, and P. Nikiforos
 Diamandouros, "Introduction," in The Politics
 ofDemocratic Consolidation: Southern Europe
 in Comparative Perspective, ed. Richard
 Gunther, P. Nikiforos Diamandouros, and
 Hans-Jfirgen Puhle (Baltimore, MD: Johns
 Hopkins University Press, 1995), pp. 7-10;
 Diamond, "Democracy in Latin America," p. 54.

 9. Barry R. Weingast, "The Political Foun-
 dations of Democracy and the Rule of Law"
 (Manuscript, Stanford University, 1996). The
 framework in this paragraph is Weingast's.
 Weingast, too, emphasizes that while elites
 construct the institutional frameworks to limit

 the exercise of state power, credible commit-
 ment to the rules, sufficient to make them
 self-enforcing, must exist at the mass level as
 well. Thus stable democracy requires a very
 broad societal consensus defining "the bounda-
 ries of government action." Ibid., p. 14.
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 16 THE ANNALS OF THE AMERICAN ACADEMY

 symbolic gestures, public rhetoric, of-
 ficial documents, and ideological dec-
 larations of leaders, parties, and or-
 ganizations.10 At the mass level,
 public opinion survey data are
 needed not only to assess the degree
 of support for the legitimacy of de-
 mocracy (in principle and in the re-
 gime's specific form) but also to deter-
 mine its depth and its resilience over
 time. In Spain, support for democ-
 racy remained high and even in-
 creased during the late 1970s and
 early 1980s, even as unemployment
 rose dramatically. This durability of
 public support, fostered by effective
 "political crafting" on the part of po-
 litical elites, was surely evidence of
 democratic consolidation,"1 and
 within a decade of its transition, most
 observers regarded Spain as a con-
 solidated democracy. Yet, in South
 America, democratic regimes have
 persisted for a decade and longer,
 through much more crushing eco-
 nomic depressions that have dra-
 matically slashed living standards
 and increased rates of urban poverty.
 These developments have, in most
 cases, generated no new antisystemic
 parties or movements, and, still, re-
 gional and country specialists regard
 most of these regimes-with the pos-
 sible exceptions of Uruguay and
 Chile-as unconsolidated. Why?

 One could point to what Guillermo
 O'Donnell calls the "delegative" na-
 ture of democracy-pervasively weak

 political institutions (parties, legisla-
 tures, judiciaries, and so on); the lack
 of horizontal accountability across
 branches of government; and the ex-
 treme concentration of power in
 elected presidents who rule in clien-
 telistic and plebiscitarian fashion.12
 But this may be to confuse the phe-
 nomenon (nonconsolidation) with
 some of its causes (or facilitating
 factors). In fact, it is precisely be-
 cause these third-wave democra-

 cies-particularly Brazil, Argentina,
 Bolivia, and Ecuador-have persis-
 ted for some time now in the face of

 weak institutionalization of formal
 democratic structures that O'Donnell

 now vigorously questions the utility
 of democratic consolidation as a con-

 cept. "All we can say at present is
 that, as long as [competitive] elec-
 tions are institutionalized [as they
 are in the aforementioned countries],
 polyarchies are likely to endure."13

 In principle, countries can have
 weak, volatile party systems but
 highly stable and legitimate democ-
 racies, although, as I suggest later in
 this article, some degree of political
 institutionalization appears to be im-
 portant for democratic consolidation.
 Alternatively, established party sys-
 tems can dissolve into considerable

 turbulence with no visible sign that
 democracy itself is losing legitimacy
 and becoming less viable. The
 strength of formal democratic insti-
 tutions and rules-as opposed to the
 informal practices of clientelism, vote
 buying, rule bending, and executive 10. Gunther, Puhle, and Diamandouros,

 "Introduction," p. 13.
 11. Juan Linz and Alfred Stepan, "Political

 Crafting of Democratic Consolidation or De-
 struction: European and South American
 Comparisons," in Democracy in the Americas:
 Stopping the Pendulum, ed. Robert A. Pastor
 (New York: Holmes & Meier, 1989), pp. 41-61.

 12. Guillermo O'Donnell, "Delegative De-
 mocracy," Journal of Democracy, 5(1):55-69
 (Jan. 1994).

 13. Guillermo O'Donnell, "Illusions About
 Consolidation," Journal of Democracy, 7(2):39
 (Apr. 1996).
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 CONSOLIDATING DEMOCRACY IN THE AMERICAS 17

 domination-no doubt facilitates the

 endurance (and consolidation) of
 democracy, but, as O'Donnell notes,
 the two are not the same, and other
 factors "have strong independent ef-
 fects on the survival chances of

 polyarchies."14
 If Latin American democracies

 have persisted through serious ad-
 versity for a decade and more and
 they are not consolidated, why not,
 and how can we tell-and what does

 it matter, as long as they continue to
 persist? Without a persuasive an-
 swer to these questions, the concept
 of consolidation does indeed lose its

 utility.
 The answer is signaled by the pat-

 tern of behavior (and beliefs, if we
 could find some way to measure them
 candidly) of significant power players
 in these systems. There are no ex-
 plicit anti-system players. But there
 are military and police estab-
 lishments who remain, or have again
 become, unaccountable to civilian
 authority and contemptuous of legal
 and constitutional norms. There are

 presidents-a rather extraordinary
 succession of them across the South
 American continent in recent years-
 who are not just delegative but who
 have so openly abused the laws and
 constitution that they have been
 driven from office, or who have car-
 ried out their abuse with such politi-
 cal cunning and economic success
 that (as with Fujimori in Peru and
 Menem in Argentina) they have
 thrived politically. There are corrupt
 and oligarchical local bosses, deeply
 corrupted legislatures and judiciar-
 ies. There is, in short, precisely what
 O'Donnell observes-"another," very

 different, institutionalization of in-
 formal, indeed illegal and even un-
 constitutional, practices (especially
 between elections). Of course, the
 degree and distribution of these in-
 formalities vary across countries.
 Where such departures from the
 democratic framework are not just
 one feature of the system (as they are
 to some degree in virtually every
 complex democracy) but a recurring
 and defining feature, they signal a
 lack of commitment to the basic pro-
 cedural framework of democracy:
 democratic disloyalty, semiloyalty,
 frailty, nonconsolidation-or in the
 cases of countries like Colombia and

 Venezuela, deconsolidation.
 The implications of these behav-

 ioral signs of uneven, ambivalent, or
 deteriorating democratic commit-
 ment are twofold. First, in those
 cases where powerful officials
 (elected and unelected) and powerful
 persons and groups outside the state
 behave in this way, civil liberties get
 abused, opposition forces get har-
 assed, elections may get violent (and
 even in some cases fraudulent), and
 democracy gets hollowed out. The
 second implication is more specula-
 tive but follows logically. If these abu-
 sive elites do not act against the con-
 stitutional form of democracy, their
 commitment to it nevertheless ap-
 pears to remain contingent and in-
 strumental, not routinized, internal-
 ized, and principled. A good deal of
 the instrumental value they derive
 from sustaining the democratic form
 (or facade), one may speculate, owes
 to the international system, which
 imposes costs on countries (and their
 militaries, their economies, and thus
 their rich elites) who overturn democ- 14. Ibid.
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 18 THE ANNALS OF THE AMERICAN ACADEMY

 racy. Thus the contingency: if this
 international pressure (or percep-
 tions of it) ever recedes, so will the
 viability of frail democracies.

 THREE DIMENSIONS
 OF DEMOCRATIC

 CONSOLIDATION

 Democratic consolidation con-
 fronts a number of characteristic

 challenges in new and insecure de-
 mocracies. The salience of these dif-

 ferent challenges varies across coun-
 tries (and over time), however, and it
 would be an overstatement to charac-

 terize the complete resolution of any
 one of them as necessary for demo-
 cratic consolidation. Beyond (by defi-
 nition) establishing and routinizing
 broad commitment to the rules of the

 democratic game, there are probably
 no strictly necessary conditions for
 democratic consolidation, except
 (again, by definition) removing the
 military (or other institutions) as a
 reserved domain of power that limits
 the electoral accountability of gov-
 ernment to citizens. However, the
 more these challenges persist in
 acute form, and the more they cumu-
 late, unresolved, the less likely demo-
 cratic consolidation will be.

 The challenges considered in this
 article fall into three dimensions of

 political development. One is demo-
 cratic deepening-making the insti-
 tutions and processes of a democratic
 regime more liberal, accessible, ac-
 countable, representative, and,
 hence, more democratic. Progress to-
 ward greater liberty and lawfulness
 is essential. Some new democracies

 have become consolidated during the
 third wave (and there are also some
 consolidated Third World democra-

 cies), but none of the nonliberal, elec-
 toral democracies that have emerged
 during the third wave has yet
 achieved consolidation. Even those

 electoral democracies that predate
 the third wave and that have de-
 clined from liberal to nonliberal

 status during it-Venezuela and Co-
 lombia-have shown signs of decon-
 solidation. Admittedly, it is hard to
 separate the concept from some of its
 causes here. Deconsolidation is indi-

 cated by declining behavioral com-
 mitments on the part of significant
 actors to the rules of the constitu-

 tional game. Some manifestations of
 this decline are the growing levels of
 political violence, human rights
 abuses, military autonomy, and con-
 straints on freedom, which are re-
 flected in the deteriorating Freedom
 House scores. These developments
 may also be undermining more gen-
 eral support for democracy (an im-
 portant issue for investigation).
 Whether or not such declines are vis-

 ible at the mass level, however, and
 whether or not these systems are in
 danger of breaking down, rising lev-
 els of disloyal and semiloyal behavior
 are apparent and are eroding the nor-
 mative, behavioral, and constitu-
 tional consensus that Linz and

 Stepan and others identify as the es-
 sence of democratic consolidation.

 There is thus an intimate connec-

 tion between democratic consolida-

 tion and democratic deepening and
 improvement. The less respectful of
 political rights, civil liberties, and
 constitutional constraints on state

 power are the behaviors of key state,
 incumbent party, and other political
 actors, the weaker will be the proce-
 dural consensus underpinning de-
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 CONSOLIDATING DEMOCRACY IN THE AMERICAS 19

 mocracy. Consolidation is then ob-
 structed, by definition. Furthermore,
 the more shallow, exclusive, unac-
 countable, and abusive of individual
 and group rights is the electoral re-
 gime, the more difficult it will be for
 that regime to become deeply legiti-
 mated at the mass level (or to retain
 such legitimacy), and thus the lower
 will be the perceived costs for the
 elected president or the military to
 overthrow the system (as Peruvian
 President Alberto Fujimori did with
 his 1992 autogolpe). Consolidation is
 then obstructed or destroyed caus-
 ally, by the effects of institutional
 shallowness and decay. To become
 consolidated, therefore, electoral de-
 mocracies must become deeper and
 more liberal. Even as Mexico seeks to
 cross the threshold to true electoral

 democracy, it must deal with human
 rights abuses and an extreme, dele-
 gative concentration of power in the
 presidency. Consolidation requires
 greater executive (and military) ac-
 countability to both the law and the
 scrutiny of other branches of the
 government, as well as the public;
 reduction of barriers to political
 participation and mobilization by
 marginalized groups; and more effec-
 tive protection for the political and
 civil rights of all citizens.

 Beyond (but partially overlapping
 with) the deepening of democracy,
 two other general processes foster
 consolidation. One is movement to-

 ward routinized, recurrent, and
 predictable patterns of political be-
 havior. This involves the settled con-

 vergence around and internalization
 of common rules and procedures of
 political competition and action. And
 this, broadly, is what political institu-

 tionalization is all about-strength-
 ening the formal representative and
 governmental structures of democ-
 racy so that they become more capa-
 ble, coherent, autonomous, effective,
 and stable. The third process in-
 volves regime performance. Over
 time and a succession of specific gov-
 ernments, if not in the short run, the
 democratic regime must produce suf-
 ficiently positive policy outputs to
 build broad political legitimacy or at
 least to avoid the crystallization of
 substantial pockets of resistance to
 the regime's legitimacy. The content
 of these policy outputs, and the judg-
 ment of what constitutes sufficiently
 positive outcomes, will vary across
 countries; the greater the cultural
 predisposition of the society to value
 democracy intrinsically, the less
 positive these policy outputs will
 need to be.

 TEN CHALLENGES

 OF DEMOCRATIC

 CONSOLIDATION

 The three dimensions of demo-
 cratic consolidation in turn encom-

 pass ten challenges that confront
 new and fragile democracies.15 These
 challenges vary across countries not
 only in salience and intensity but also
 in the speed and success with which
 they are resolved over time. This is
 one respect in which it may be useful

 15. Space does not permit here a more
 comprehensive discussion of these factors. For
 more extended analyses of a number of par-
 ticular factors, see Mainwaring, O'Donnell,
 and Valenzuela, eds., Issues in Democratic
 Consolidation; Gunther, Diamandouros, and
 Puhle, eds., Politics of Democratic Consolida-
 tion; Linz and Stepan, Problems of Democratic
 7Tansition and Consolidation; Diamond, "De-
 mocracy in Latin America."
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 20 THE ANNALS OF THE AMERICAN ACADEMY

 to think of democracies as encom-

 passing a set of "partial regimes,"
 which may be liberal, representative,
 accountable, legitimate, and stable to
 different degrees; and which may
 move toward consolidated liberal de-

 mocracy sequentially and perhaps
 very unevenly.1" Chile, for example,
 has a well-institutionalized party
 system, a strong rule of law, effective
 economic institutions and perfor-
 mance, but still less-than-democratic
 civil-military relations. Mexico, on
 the other hand, lacks an institution-
 alized party system and a strong rule
 of law but has a long tradition of
 democratic civil-military relations.

 Performance

 Citizens form their judgments
 about governments (and their will-
 ingness to return ruling parties to
 power) on the basis of how they per-
 form against expectations. In estab-
 lished democracies, highly negative
 and even cynical judgments of gov-
 ernment performance may lead to
 the electoral rejection of incumbents
 without threatening in any way the
 stability of democracy. However, in
 democracies that lack the deep roots
 of legitimacy that denote consolida-
 tion, public assessments of the per-
 formance of a particular government,
 or a succession of recent govern-
 ments, have more profound implica-
 tions. They shape judgments (by the
 public and critical elite sectors) about

 the viability and appropriateness of
 democracy itself as a form of govern-
 ment. Thus, in relatively new and
 crisis-ridden democracies, the effec-
 tiveness of the government in meet-
 ing public expectations directly af-
 fects the prospects for democratic
 consolidation. However, public as-
 sessments of performance do not only
 involve the handling of the economy.
 How democratic governments meet
 expectations for public order, ac-
 countability, freedom, and constitu-
 tionalism may be no less important,
 or even more so.

 1. Economic performance. It is by
 now a truism that the better the per-
 formance of a democratic regime in
 producing and broadly distributing
 improvements in living standards,
 the more likely it is to endure. Many
 truisms are specious, outdated, or
 misleading, but in contrast to some
 observers of Latin America, I do not
 believe this generalization is ready
 yet for the junk heap of comparative
 political theory. Beyond the examples
 of numerous democratic implosions
 during the Great Depression of the
 interwar years, and the historical
 vulnerability of Latin American de-
 mocracies during hard economic
 times, powerful quantitative evi-
 dence for the argument emerges from
 the research of Adam Przeworski and

 his colleagues. Their analysis of
 post-World War II regimes (1950-90)
 shows that, while the level of eco-
 nomic development powerfully
 shapes the survival prospects of de-
 mocracy and while affluent democra-
 cies survive no matter what, among
 moderate-income and especially
 poor countries, democracy is much
 more likely to last when the econ-

 16. I borrow the term "partial regimes"
 from Philippe Schmitter, but he applies it more
 narrowly to "distinctive sites for the repre-
 sentation of social groups and the resolution of
 their ensuing conflicts." Schmitter, "Interest
 Systems and the Consolidation of Democra-
 cies," p. 160.
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 CONSOLIDATING DEMOCRACY IN THE AMERICAS 21

 omy grows rapidly, with moderate
 inflation."7
 Good growth and low to moderate

 inflation are generally produced by
 macroeconomic policies and institu-
 tions that protect property rights, im-
 pose fiscal discipline, liberalize trade
 and financial markets, keep ex-
 change rates competitive, reduce
 state ownership and intervention in
 the economy, collect taxes efficiently
 and fairly from a broad base (with
 limited marginal rates), and so en-
 courage domestic savings and foreign
 direct investment."s The newly estab-
 lished and unconsolidated democra-

 cies of the past two decades were
 generally quite deficient in these
 policies, and thus had to impose pain-
 ful and potentially destabilizing eco-
 nomic reforms in order to achieve

 them. Although progress toward eco-
 nomic reform in these democracies

 has been uneven, it has been sub-
 stantial, and it is striking how few
 democracies have broken down in

 countries that have suffered sharp
 increases in poverty and unemploy-
 ment due to economic crisis and re-

 form. This is a stunning and hopeful
 departure from the past. If Karen
 Remmer and other optimists are
 right, it could represent a perma-
 nently altered dynamic."9 If my
 analysis is correct, however, it may be
 only a temporary reprieve.

 Many societies seem to have en-
 gaged in economic learning. Informed
 by the disasters of state socialism,
 populism, and hyperinflation, they
 have apparently lengthened their
 time horizons and become realistic
 about what can be achieved in the

 near term. In a number of countries,
 such as Bolivia, Peru, and Argentina,
 controlling hyperinflation has proven
 a strongly valued positive dimension
 of economic performance with broad
 benefits, and it appears to have
 bought time. Some reforming econo-
 mies, like Argentina and Peru, have
 also begun to register good economic
 growth rates. But these democracies
 are not yet consolidated, and it is
 reasonable to question whether any
 of them can become consolidated un-

 less they manage to generate brisk
 and sustainable economic growth for
 some time to come-the kind of

 17. Adam Przeworski et al., "What Makes
 Democracies Endure?" Journal of Democracy,
 7(1):41-42 (Jan. 1996). They define as "afflu-
 ent" those countries with annual per capita
 incomes of $6000 or more (in purchasing power
 parity U.S. dollars, in 1985 international
 prices). Moderate-income countries have an-
 nual per capita incomes of $1000-$6000, and
 poor countries are under $1000 per annum per
 capita income. Poor countries, they find, are
 exceptionally vulnerable to poor performance,
 having a 0.22 chance of dying in a year after
 their income falls. Moderate inflation is con-

 sidered to be 6-30 percent and produces an
 expected life of 71 years for democracy, while
 democracies with inflation rates above that

 can expect on average to survive only 16 years.
 18. John Williamson, "Democracy and the

 'Washington Consensus,'" World Develop-
 ment, 21(8):1329-36 (1993); Harry S. Rowen,
 "World Wealth Expanding: Why a Rich, Demo-
 cratic and (Perhaps) Peaceful Era Is Ahead,"
 in The Mosaic of Economic Growth, ed. Ralph
 Landau, Timothy Taylor, and Gavin Wright
 (Stanford, CA: Stanford University Press,
 1996), pp. 93-95.

 19. Karen L. Remmer, "Democracy and
 Economic Crisis: The Latin American Experi-
 ence," World Politics, 42(3):315-35 (Apr. 1990);
 idem, "The Political Impact of Economic Crisis
 in Latin America," American Political Science
 Review, 85:777-800 (1991); idem, "Democrati-
 zation in Latin America," in Global Transfor-
 mation and the Third World, ed. Robert O.
 Slater, Barry M. Schultz, and Steven R. Dorr
 (Boulder, CO: Lynne Rienner, 1993), pp. 91-111.
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 growth that broadly improves in-
 comes and reduces very high rates of
 poverty.

 In the case of Mexico, economic
 performance represents a serious
 challenge for political stability in
 general and democratic consolidation
 specifically. The salience of this chal-
 lenge, even with Mexico's impressive
 strides toward economic reform and

 growth in recent years, was under-
 scored by the economic crisis sur-
 rounding the December 1994 peso de-
 valuation, which saw per capita
 income plunge the following year from
 $4200 in 1994 to $2800 in 1995.20 Even
 though the economy in general is re-
 bounding, it still must confront a
 high rate of poverty and a distribu-
 tion of income that is typical among
 Latin American countries for its se-

 vere concentration (with the richest
 fifth of society earning 55 percent of
 all income).21

 This raises the second, distribu-
 tive, dimension of economic perfor-
 mance. There is scant evidence that

 an economic boom for the already
 wealthy has negative consequences,
 in and of itself, for democracy. To the
 extent that a rising tide lifts all boats,
 economic gains for the rich should not
 be resented. However, what damages
 the political legitimacy and sustain-
 ability of economic reform programs,
 and perhaps of democracy itself, are
 the perceptions that a few are bene-
 fiting while many stagnate and suffer
 and that the beneficiaries of reform

 have come upon their windfall earn-

 ings unfairly, as a result of political
 connections and corruption rather
 than honest enterprise and risk-taking
 initiative. The distributive implica-
 tions of growth thus matter greatly.
 In Mexico and other countries, priva-
 tization programs in particular have
 become much more controversial

 than they need to have been because
 of the political corruption and favor-
 itism that has pervaded the sale (or
 in some cases, virtual giveaway) of
 state assets.

 In Latin America, income is very
 unequally distributed relative to the
 high-performance East Asian econo-
 mies,22 and poverty is pervasive and
 often severely degrading and politi-
 cally marginalizing. During the
 1970s and 1980s in Latin America,

 20. Department of State, Country Reports
 on Human Rights Practices for 1995, Apr.
 1996, p. 463.

 21. World Bank, World Development Report
 1996 (New York: Oxford University Press,
 1996), tab. 5, p. 197.

 22. For available country data on income
 distributions, see World Bank, World Develop-
 ment Report 1994 (New York: Oxford Univer-
 sity Press, 1994), tab. 30, pp. 220-21. As Rowen
 has observed, "The ratio of incomes of the
 richest 20 percent of the population to the
 poorest 20 percent is 4 .to 11 times in a set of
 East Asian countries and 11 to 26 times in a

 set of Latin American ones." Rowen, "World
 Wealth Expanding," p. 102, n. 9. Indeed, as
 Rowen notes in his tab. 2, that ratio is an
 incredible 32 in Brazil. As the World Bank

 table shows, this ratio is the highest of all
 countries in the world for which data are avail-

 able. It is no wonder, then, that one of Brazil's
 leading political scientists views inequality as
 the overriding challenge to democratic consoli-
 dation. Bolivar Lamounier, "Brazil: Inequality
 Against Democracy," in Politics in Developing
 Countries: Comparing Experiences with De-
 mocracy, ed. Larry Diamond, Juan Linz, and
 Seymour Martin Lipset (Boulder, CO: Lynne
 Rienner, 1995), pp. 119-70. Nora Lustig re-
 ports that the overall Latin American ratio of
 the top fifth to the bottom fifth income shares
 is 10.0, compared to 6.7 in other low- and
 middle-income countries. Nora Lustig, ed.,
 Coping with Austerity: Poverty and Inequality
 in Latin America (Washington, DC: Brookings
 Institution, 1995), p. 2.
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 poverty rates remained stubbornly
 high (40 percent in the region overall)
 and increased in some countries. Ur-

 ban poverty rates in particular
 jumped sharply between 1970 and
 1990, from 26 to 34 percent of the
 population.23 If democracy is to be
 consolidated in Mexico and countries

 similarly plagued with massive pov-
 erty and inequality, regimes are go-
 ing to need to adopt policies that at-
 tack these problems pointedly.24
 Since land reform is extremely diffi-
 cult to accomplish under democracy
 (and populations are in any case be-
 coming less rural), these policies will
 heavily rely on redistributing a dif-
 ferent asset, human capital. This re-
 quires substantial, well-targeted in-
 vestment in primary and secondary
 education and basic, preventive
 health care (a key element of the so-

 called East Asian miracle). Also im-
 portant are programs to make credit
 and inputs available to small farmers
 and entrepreneurs; a social safety net
 (including emergency employment
 and nutritional and health pro-
 grams) for those groups most harmed
 by economic reforms; family plan-
 ning services; special efforts to im-
 prove the education and status of
 women (which also reduce fertility
 rates); and, again, rationalized and
 improved tax collection to raise more
 revenue and enhance fairness.25 Al-
 though President Carlos Salinas de
 Gortari's National Solidarity Pro-
 gram led to an increase in social
 spending, it was used in a partisan
 fashion with the primary purpose of
 enhancing the PRI's vote. Future pro-
 grams should improve upon this pro-
 gram by targeting the poorest citi-
 zens and developing more efficient
 delivery of social services.26 As in
 East Asia, so in Latin America and
 other developing countries, equality-
 enhancing efforts to improve human
 capital through investments in basic
 education, health, and family plan-
 ning are likely to increase the rate of
 economic growth.27 However, the con-

 23. Jonathan Hartlyn, "Democracies in
 Contemporary South America: Convergences
 and Diversities," inArgentina: The Challenges
 of Modernization, ed. Joseph Tulchin (forth-
 coming), tab. 3 of Nov. 1995 draft manuscript.
 The Inter-American Dialogue estimates that
 about half of the roughly 180 million poor
 Latin Americans live in such abject poverty
 that they do not have enough to eat, and that
 in many countries-including Brazil and
 Peru-"a substantial majority of the popula-
 tion is impoverished." Inter-American Dialogue,
 Convergence and Community: The Americas in
 1993 (Washington, DC: Inter-American Dia-
 logue, 1992), p. 43.

 24. The importance of reducing inequality
 for the success of both economic reform and

 democracy was one of the central themes of the
 workshop "Constructing Democracy and Mar-
 kets: Comparing Latin America and East
 Asia," Los Angeles, 26-27 Jan. 1995. For the
 most pointed argument in this regard, see
 Terry Karl, "How Much Inequality Can De-
 mocracy Stand? Or How Much Democracy
 Can Inequality Stand?" (Paper delivered at the
 workshop "Constructing Democracy and
 Markets").

 25. For a more extended discussion, see
 Diamond, "Democracy in Latin America,"
 pp. 98-101. On the contribution that social
 safety nets can make to leveling inequality
 during economic reform, see Carol Graham,
 Safety Nets, Politics and the Poor: Transitions
 to Market Economies (Washington, DC: Brook-
 ings Institution, 1994).

 26. "Mexico: The Challenge of Political
 Opening" (Conference report, International
 Forum for Democratic Studies and Center for

 U.S.-Mexican Studies, University of California-
 San Diego, Dec. 1995), p. 17.

 27. Rowen, "World Wealth Expanding,"
 pp. 101-8. Within Latin America, Chile and
 Costa Rica stand out for their ability to re-
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 verse is also true, and developing de-
 mocracies must not lose sight of it:
 economic "recession hurts the poor
 more than any other group in soci-
 ety." Thus, "reviving economic
 growth in a sustainable way is the
 only truly effective policy" for reduc-
 ing poverty.28

 2. Political performance: Freedom
 and order. Effective government and
 regime performance is most often
 thought of in economic terms. But it
 is not only material progress and se-
 curity that democratic citizens value.
 They are no less concerned with
 their physical safety and security
 from arbitrary threat both by crimi-
 nals and by the state. They expect
 from democracy, if nothing else, po-
 litical freedom, accountability, and
 constitutionalism. The ability of a new
 or recent democracy to deliver de-
 cent, open, relatively clean gover-
 nance should not be underestimated

 as a policy output that can help to
 consolidate democracy. Indeed, as
 Bresser Pereira, Maravall, and Prze-
 worski have eloquently argued, pre-
 cisely because democratic publics

 highly value democratic responsive-
 ness, deliberation, and account-
 ability, extreme delegation and
 insulation of executive authority may
 be a very shortsighted and, in the
 end, counterproductive strategy for
 implementing economic reforms in a
 democracy.

 Democracy is an autonomous value for
 which many people made sacrifices when
 they struggled against authoritarian re-
 gimes. The quality of the democratic pro-
 cess, perhaps less tangible than material
 welfare, affects the everyday life of indi-
 viduals: It empowers them as members of
 a political community or deprives them of
 power. And if democracy is to be consoli-
 dated, that is, if all political forces are to
 learn to channel their demands and orga-
 nize their conflicts within the framework

 of democratic institutions, these institu-
 tions must play a real role in shaping and
 implementing policies that influence liv-
 ing conditions.29

 Simply providing the liberal sub-
 stance of a formal democracy is a key
 dimension of performance that can
 help to build deep and lasting legiti-
 macy among both the elite and the
 masses.

 But of course it is not enough in
 itself, and there remains the classic
 tension between freedom and order.

 More than anything else, order-as
 signified by the safety and predict-
 ability of the social environment-is
 the other dimension of political per-
 formance that citizens value most

 and perhaps that democratic consoli-
 dation theorists most often neglect.
 One who has not done so is Juan Linz.

 bound more rapidly through adjustment poli-
 cies precisely because their sustained high lev-
 els of social investment in mass education

 "gave both countries a flexibility and an ability
 to develop new and promising export opportu-
 nities created by the reform process." Samuel
 A. Morley, Poverty and Inequality in Latin
 America: Past Evidence and Future Prospects,
 Overseas Development Council, Policy Essay
 no. 13 (Washington, DC: Overseas Develop-
 ment Council, 1994), p. 73.

 28. Morley, Poverty and Inequality in Latin
 America, p. 1. In fact, Morley emphasizes, so
 critically important is the overall context of
 growth that "no social emergency program or
 special antipoverty social policy can com-
 pletely offset the effect on the poor of a macro-
 economic downturn." Ibid., p. 69.

 29. Luis Carlos Bresser Pereira, Jose Maria
 Maravall, and Adam Przeworski, Economic Re-
 forms in New Democracies: A Social-Democratic
 Approach (New York: Cambridge University
 Press, 1993), pp. 215-16.
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 Effectiveness in minimizing nonstate
 violence and especially in punishing,
 constraining, and disarming those
 who organize private violence for po-
 litical ends is, Linz reminds us, a key
 variable in determining whether
 democratic regimes will break
 down.30 In the most challenging cir-
 cumstances of ethnic, regional, or po-
 litical insurgency (as in Guatemala,
 Peru, Colombia, and, to a lesser ex-
 tent, Mexico), democratic commit-
 ments are sorely tested and easily
 trampled in the state's struggle to
 preserve its legitimate monopoly
 over the use of force, and even its
 territorial integrity. If democracy is
 to be consolidated or reequilibrated,
 democratic constitutionalism cannot
 be used as an excuse for a failure to

 confront these illegitimate, terrorist,
 and typically very brutal armed chal-
 lenges with effective force. Citizens
 have a right to be safe in their per-
 sons and not to have their state dis-

 membered by armed force. But at the
 same time, reasons of state cannot be
 allowed to override constitutional

 guarantees of due process and hu-
 man rights. Neither should the bru-
 talities of an insurgency be allowed to
 obscure the need to address politi-
 cally the social injustices it seeks to
 mobilize. In its conflict with the Za-

 patista rebels in Chiapas, Mexico
 would do well to learn the lesson of El

 Salvador that peace requires not only
 a strong state but a commitment to
 negotiation and social reform.

 Democracy presumes the notion of
 a Rechtsstaat, "a state bound by law
 and excluding arbitrary decisions not
 based on rules," which, while not syn-
 onymous with democracy, is one im-
 portant foundation of it.31 Quite liter-
 ally, then, democracy requires law
 and order, not in the colloquial sense
 of populist demagogues but in the
 literal sense of a balance between two

 essential principles of state. This un-
 derscores, however, the importance
 of designing political institutions and
 exercising timely political statecraft
 so as to avoid the mobilization of eth-

 nic or regional disaffection into
 armed violence, as occurred in Chia-
 pas. Once such disaffection is mobi-
 lized into terrorism and armed insur-

 gency, no good options remain: a
 negotiated settlement becomes more
 difficult, and the struggle--even if
 waged with democratic restraint by
 the state-is likely to be bloody and
 protracted. (Witness the recent re-
 surgence of the Sendero Luminoso's
 terrorist war in Peru.)

 The other dimension of the order

 problem often neglected by demo-
 cratic theorists (perhaps because it
 seems so mundane or so inviting of
 illiberal state response) is crime.
 Crime is a serious problem in both
 rich, established democracies and
 new or unconsolidated ones. But in

 the latter countries, it may threaten
 democracy itself for three reasons.
 First, because the state in many
 post-transition developing and post-

 30. Linz, Breakdown of Democratic Re-
 gimes, pp. 23, 56-61. "Paradoxically," Linz ob-
 serves, "a democratic regime might need a
 larger number of internal security forces than
 a stabilized dictatorship, since it cannot count
 on the effect of fear. Its reactions to violence

 require massive but moderate responses; only
 numerical superiority can prevent the deadly
 reactions of overpowered agents of authority."
 Ibid., p. 61.

 31. Juan J. Linz, "State Building and Na-
 tion Building," European Review, 1(4):355-69
 (1993).
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 Communist countries is weaker,
 poorer, and more fragmented, the
 crime problem may be of an entirely
 different order of magnitude from
 that in the established democracies.

 This may be especially so when, as in
 El Salvador, a new democracy rises
 from the ashes of civil war, and the
 country is awash with small arms
 and demobilized soldiers or "freedom

 fighters" looking for a means to sur-
 vive. The resulting violence and fear
 may thus be much more pervasive
 and socially destabilizing in new de-
 mocracies than in the typical estab-
 lished ones.32 In major urban and
 rural areas, they may be so en-
 demic-as in the Cali region con-
 trolled by the Colombian drug car-
 tels-as to negate the state's
 monopoly control of force and even to
 construct a powerful parallel econ-
 omy that the state cannot tax and to
 which businesspeople must pay trib-
 ute. Hence the second reason that

 crime may threaten democracy: by
 raising transaction costs and under-
 mining the security of property
 rights, crime may become a major
 drag on economic efficiency and

 growth, while it increases inequality
 by concentrating wealth in the hands
 of criminal empires with the money
 and nerve to organize private armies.
 Crime may further retard economic
 growth by discouraging foreign di-
 rect investment and tourism and

 encouraging the emigration of skilled
 workers.

 Finally, rampant crime can do
 great damage to new democracies by
 gravely undermining the lawfulness
 of the state itself. In the context of

 weak states and inefficient, poorly
 disciplined police, mushrooming
 crime may inspire drastic, illegal, un-
 constitutional, and grotesquely sa-
 distic responses to try to control it.
 These take various forms, including
 popular vigilante squads that mete
 out "instant justice" to suspected
 perpetrators, police torture and
 killing of prisoners and suspects,
 and police-led "extermination
 squads" that aim to clean the streets
 permanently of nettlesome street
 youths, the homeless, and other sus-
 picious "lowlives."33 Such perverse

 32. For evidence of a "dramatic post-conflict
 crime wave" that has gripped El Salvador (and
 emerged as one of the principal performance
 challenges for its new democracy) since the
 termination of the civil war in 1992, see Chuck
 Call, "Incorporating Former Enemies into the
 Police: National Reconciliation and Police Re-

 form in Post-Conflict El Salvador" (Paper de-
 livered at the MacArthur Consortium Work-

 shop on Democratization and Internal
 Security, Stanford University, Stanford, CA,
 23-25 Feb. 1996). Permission to cite this paper
 for this and other specific purposes later in this
 article has been granted by the author. In
 addition to the other crime-inducing legacies
 of civil war mentioned in the text, Call notes
 the transformation of some death squads into
 organized criminal gangs.

 33. This problem appears most serious in
 Brazil, where there are an estimated 7-10 mil-
 lion urban street children and where there

 appears to be extensive and even increasing
 murderous violence against civilians by both
 state and military police, with many bodies
 dumped at clandestine sites. Human Rights
 Watch, Human Rights Watch World Report
 1996 (New York: Human Rights Watch, 1995),
 pp. 65, 70-72; idem, Human Rights Watch
 World Report 1993 (New York: Human Rights
 Watch, 1992), pp. 80-81. In Colombia, the
 prevalence of these police violations of human
 rights "led the U.N. special rapporteurs for
 extrajudicial executions and torture to issue a
 joint report characterizing the situation as
 'alarming.'" Human Rights Watch, Human
 Rights Watch World Report 1996, p. 65. In El
 Salvador, the post-conflict crime wave has led
 to popular support for vigilante justice and to
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 dynamics have greatly contributed to
 the poor human rights conditions in
 many Latin American so-called de-
 mocracies, such as Brazil, Peru, Co-
 lombia, and Guatemala.34
 Political corruption is a final di-

 mension of political performance that
 merits emphasis (and, of course, is
 not unrelated to crime). Few phe-
 nomena are more dangerously corro-
 sive of mass commitment to the le-

 gitimacy of a democratic regime than
 endemic political corruption. The
 consequent public disillusionment
 and disgust can bring down democ-
 racy (or at least greatly lower the
 barriers for military intervention)
 not only in bad economic times but
 even in an economic boom. Extensive

 political corruption was a key factor
 in the coup attempts against Vene-
 zuelan democracy in 1992 and in the
 parade of presidential scandals and
 forced departures in Brazil, Vene-
 zuela, Guatemala, and now possibly
 Colombia. That public pressure and
 constitutional processes have forced
 incumbent presidents from office is a
 marked departure and hopeful sign
 for Latin America. But that corrup-
 tion still dominates legislative delib-
 erations, executive transactions, and
 local power dynamics in much of
 Latin America is deeply worrisome.
 Combating corruption is a major per-
 formance challenge for democratic

 consolidation, and that in turn re-
 quires political institutionalization
 and an effective civil society, as we
 will see.

 Political

 institutionalization

 Democratic consolidation requires
 strengthening of three kinds of politi-
 cal institutions: the basic adminis-

 trative apparatus of the state; the
 institutions of democratic repre-
 sentation and governance (particu-
 larly parties and legislatures); and
 the structures that ensure horizontal

 accountability, constitutionalism,
 and the rule of law, such as the judi-
 cial system and various government
 auditing and oversight agencies. In-
 stitutionalization occurs to the ex-
 tent that these various structures be-

 come more coherent, complex,
 autonomous, adaptable, capable, and
 therefore stable and valued.35

 3. State strengthening. Successful
 economic reform entails what several
 scholars have referred to as the "or-

 thodox paradox": "For governments
 to reduce their role in the economy
 and expand the play of market forces,
 the state itself must be strength-
 ened."36 Successful economic reform

 is only one of many tasks for which
 new and fragile democracies require

 resumed expansion of the military role as the
 military has begun to fill the demand for pro-
 vision of greater internal security. Call, "Incor-
 porating Former Enemies."

 34. See the annual reports of Human Rights
 Watch and the State Department's Country Re-
 ports on Human Rights Practices, submitted
 each spring to the U.S. Congress. For more
 detail, see Diamond, "Democracy in Latin
 America."

 35. These criteria of institutionalization

 are elaborated in Samuel P. Huntington, Po-
 litical Order in Changing Societies (New Haven,

 CT. Yale University Press, 1968), pp. 12-26.
 36. Stephan Haggard and Robert R. Kauf-

 man, "Institutions and Economic Adjustment,"
 in The Politics of Economic Adjustment, ed.
 Stephan Haggard and Robert R. Kaufman
 (Princeton, NJ: Princeton University Press,
 1992), p. 25. The term is originally Miles
 Kahler's.
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 what Linz and Stepan call a "useable
 state bureaucracy.""3 To be "useable,"
 and ultimately effective, the state
 must have technical talent and train-

 ing, which requires-particularly in
 its upper reaches-a professional-
 ized, meritocratic bureaucracy with
 relatively good pay, competitive stan-
 dards of recruitment, and, ideally, a
 certain esprit de corps. Such a com-
 petent state is needed to improve
 education and other forms of human

 capital; to develop the physical, legal,
 and institutional infrastructure of a

 market economy; to manage the
 macroeconomy with fiscal discipline
 and intelligent budgeting priorities;
 to negotiate with international trade
 partners, creditors, and investors; to
 control negative externalities of the
 market without overregulating it; to
 modernize and broaden the collection

 of taxes; and to maintain order and a
 rule of law.38

 This produces not only an intellec-
 tual paradox but a very painful policy
 tension. On the one hand, overall
 state employment and expenditures
 must be cut to restore fiscal balance

 and permit increased domestic sav-
 ings. But on the other hand, the

 leaner state that remains must be

 smarter, more coherent, and more
 adept. These two changes are not en-
 tirely inconsistent with one another,
 but to bring them off simultaneously
 requires strong and able political
 leadership that can justify to restless
 constituencies the sharp improve-
 ment in salaries for high-level state
 managers at the same time that over-
 all state employment is reduced and
 wage levels in the general economy
 may stagnate. Visible and credible
 measures to control political corrup-
 tion and improve state services may
 help to make this dual overhaul of the
 state palatable.

 A crucial and commonly over-
 looked arena of state strengthening
 involves the system of justice and
 especially the police. Not only do or-
 der and personal safety constitute
 one of the most basic expectations
 people have of government, but the
 police are the agents of state author-
 ity that ordinary citizens may most
 commonly experience in their daily
 lives. If the police are perceived as
 corrupt, abusive, incompetent, and
 unaccountable (as they are today in
 Mexico and many other countries in
 the region), this cannot but affect
 popular perceptions of the authority
 and legitimacy of the state.39 If new
 democracies are to deliver the bal-

 ance of freedom and order their peo-
 ples want, and to keep the military
 out of the business of internal secu-

 rity (and thus inevitably politics as
 well), they must develop profession-

 37. Linz and Stepan, Problems of Demo-
 cratic Transition and Consolidation.

 38. This theme has been emphasized in-
 creasingly by the scholarly and policy litera-
 tures in recent years and emerges as a major
 recurrent theme among the essays in Larry
 Diamond and Marc F. Plattner, ed., Economic
 Reform and Democracy (Baltimore, MD: Johns
 Hopkins University Press, 1995). See in par-
 ticular Moises Naim, "Latin America: The Sec-
 ond Stage of Reform," in ibid., pp. 28-44; idem,
 Latin America's Journey to the Market: From
 Macroeconomic Shocks to Institutional Therapy,
 International Center for Economic Growth, Oc-
 casional Papers no. 62 (San Francisco: Institute
 for Contemporary Studies, 1995).

 39. For a discussion of human rights viola-
 tions by the Mexican police, see Department of
 State, Country Reports on Human Rights Prac-
 tices for 1995, pp. 463-67. In the state of Guer-
 rero during June 1995, for instance, police were
 implicated in the massacre of 17 peasants.
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 alized, disciplined, resourceful, and
 accountable police forces.40

 4. Political institutionalization:

 Representation and governance. Po-
 litical parties and legislatures (not
 only at the national level but at state
 and local levels as well) are the key
 institutions for the representation
 and aggregation of interests within
 the political process. As their mem-
 bers come to share a more coherent

 sense of their program or mission; as
 they become more complex both hori-
 zontally in their range of specialized
 functions and subunits and verti-

 cally in their reach down to the level
 of ordinary citizens; and as they de-
 velop autonomy from other state
 agencies and sociopolitical power
 centers, so that they have inde-
 pendent capacities to act to realize
 their particular goals, political par-
 ties and other institutions become

 more capable and effective. When, in
 addition, they can adapt to changes
 in their environment, developing
 new functional specializations, sub-
 stantive concerns, and technical ca-
 pabilities and incorporating newly
 emergent groups, such institutions
 are able to maintain their effective-

 ness over extended periods of time.
 By giving political interests and de-
 mands stable, legitimate means of
 expression in the political process; by
 helping to protect individual rights
 and maintain orderly, lawful, and
 open government; and by aggregat-
 ing, deliberating, and negotiating be-
 tween competing demands, effective
 democratic institutions tend to pro-
 duce more consensual, sustainable

 policies and hence greater gov-
 ernability and legitimacy.

 All political institutions, and per-
 haps political parties especially, face
 a tension, however, between the du-
 rability features of institutional
 strength-such as coherence around
 principles, programs, and policies;
 unified action in the legislature and
 political process; and elaborate, well-
 ordered vertical and horizontal struc-

 tures-on the one hand, and adapt-
 ability, on the other. From this
 perspective, there is a curvilinear re-
 lationship between institutionaliza-
 tion (as coherence, routinization, pre-
 dictability) and both the stability
 (consolidation) and quality of democ-
 racy. Stronger is not necessarily bet-
 ter; political parties and party sys-
 tems can be overinstitutionalized as
 well as underinstitutionalized. In the

 former instance, structural coherence,
 discipline, and regularity may be-
 come frozen into rigidity and loss of
 salience for important new (or newly
 salient) generational, regional, eth-
 nic, or class groups; and extremely
 low electoral volatility may signify a
 lack of competitiveness, meaningful-
 ness, or civic engagement in the party
 system.41

 This has been the case in the elite-

 pacted democracies of Colombia and
 particularly Venezuela, where politi-
 cal parties, hierarchically controlled
 by entrenched leaderships, have not
 only ordered but monopolized the
 state and the political process, rob-
 bing interest groups and other politi-

 40. For a case demonstration, see Call, "In-
 corporating Former Enemies."

 41. Andreas Schedler, "Under- and Overin-
 stitutionalization: Some Ideal Typical Proposi-
 tions Concerning New and Old Party Systems"
 (Working paper no. 213, Helen Kellogg Insti-
 tute for International Studies, Notre Dame
 University, Notre Dame, IN, Mar. 1995).
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 cal institutions of autonomy and
 leaving little space for the incorpora-
 tion of new, marginal, or alienated
 constituencies into the play of demo-
 cratic politics. This extreme domina-
 tion and institutionalization of the

 established parties-partidocracia
 (partyarchy)-has been a central fac-
 tor in eroding the effectiveness, le-
 gitimacy, and stability of democracy
 in Venezuela.42 In Mexico, the monop-
 olization of the state and politics has
 been by a single party, the PRI, and
 the erosion of its hegemony could
 pave the way for a peaceful transition
 to democracy, if the PRI is capable of
 adapting to become a democratic
 competitor in a free and fair electoral
 process.

 As with so many other aspects of
 democracy, political parties and
 party systems must strike a balance
 between competing values-in this
 case, between stability (or rooted-
 ness) and adaptability, and thus in a
 sense between over- and underinsti-

 tutionalization. For most new democ-

 racies, however, the danger is the op-
 posite from that found in Venezuela:
 a weak, fragmented, inchoate, highly
 volatile party system that barely
 penetrates the society, commands
 few stable bases of popular and sec-
 toral support, has few ties to estab-
 lished interest groups, is prone to
 populism and polarization, and thus
 cannot produce effective govern-
 ments or governing coalitions. To be
 sure, newly emergent party systems
 (and even most established ones) will
 probably never have the strong par-

 ties with committed mass member-

 ships, vigorous local branches, and
 strongly defined social bases and is-
 sue orientations that characterized

 the developing and consolidating de-
 mocracies of earlier eras in this cen-

 tury.43 Still, political parties remain
 "the most important mediating insti-
 tutions between the citizenry and the
 state," indispensable not only for
 forming governments but also for
 constituting effective opposition.44
 Diverse types of civil society organi-
 zations are more important to the
 representation of interests and the
 invigoration of democracy than ever
 before. However, "interest groups can-
 not aggregate interests as broadly
 across social groups and political is-
 sues as political parties can. Nor can
 they provide the discipline necessary
 to form and maintain governments
 and pass legislation."45 Only political
 parties can fashion diverse identities,
 interests, preferences, and passions
 into laws, appropriations, policies,
 and coalitions. "Without effective

 parties that command at least some-

 42. Michael Coppedge, Strong Parties and
 Lame Ducks: Presidential Partyarchy and Fac-
 tionalism in Venezuela (Stanford, CA: Stanford
 University Press, 1994).

 43. Juan J. Linz, "Change and Continuity
 in the Nature of Contemporary Democracies,"
 in Reexamining Democracy, ed. Marks and
 Diamond, pp. 184-90.

 44. Seymour Martin Lipset, "The Social
 Requisites of Democracy Revisited," American
 Sociological Review, 59(2):114 (Feb. 1994). For
 a cogent and more extended recent treatment
 of this classic proposition linking the strength
 of parties and party systems to the stability of
 democracy, see Scott Mainwaring and Timothy
 R. Scully, "Introduction: Party Systems in
 Latin America," in Building Democratic Insti-
 tutions: Party Systems in Latin America, ed.
 Scott Mainwaring and Timothy R. Scully
 (Stanford, CA: Stanford University Press,
 1995), pp. 1-34.

 45. Larry Diamond, "Rethinking Civil So-
 ciety: Toward Democratic Consolidation,"
 Journal of Democracy, 5(3):15 (July 1994).
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 what stable bases of support, democ-
 racies cannot have effective gover-
 nance."46 Therefore, some degree of
 party-system institutionalization-
 of parties with effective, autonomous
 organizations, and developed, rela-
 tively stable linkages to voting blocs
 and social organizations-seems an
 important (if not strictly necessary)
 condition for democratic consolida-

 tion.47 Furthermore, an aggregative
 party system with a limited number
 of significant parties, and particu-
 larly (if it can avoid ideological polari-
 zation, on the one hand, and the
 partidocracia problem, on the
 other) a two-party-dominant sys-
 tem, appear to foster policy effective-
 ness and consistency. By contrast,
 "fragmented and polarized party
 systems have posed major impedi-
 ments to sustained implementation
 of [economic] reform."48 Indeed, frag-
 mented and ideologically polarized
 party systems pose severe problems
 for democratic governability in gen-
 eral, and fragmentation into a large
 number of parties is especially desta-
 bilizing under presidentialism.49

 In addition to political parties,
 elected legislatures (at all levels of
 governance) are a crucial institution
 for the representation of interests
 and the dimension of political institu-
 tionalization I will mention next,
 horizontal accountability. However, if
 legislatures are to become meaning-
 ful arenas for injecting the interests
 and concerns of their constituencies

 into the policy process, they must
 have sufficiently elaborated and re-
 sourceful organizational structures
 so that they can engage, challenge,
 and check executive officials and

 state bureaucracies. This requires le-
 gal and technical skill in writing leg-
 islation and reviewing budgets; a sys-
 tem of functional committees with

 professional staffs who have special-
 ized expertise in various policy areas,
 from macroeconomics and the envi-

 ronment to national security; a li-
 brary and information service (one
 hopes, these days, computerized); a
 research support function; and
 means for promoting citizen access to
 the legislative process, as through
 public hearings in local constituen-
 cies, public dissemination of legisla-
 tive proceedings, public opinion poll-
 ing on issues before the legislature,
 and effective media coverage of the
 legislature. In most new and uncon-
 solidated democracies, these func-
 tions are all very weak, and national
 legislatures lack the organization, fi-
 nancial resources, equipment, and

 46. Larry Diamond, Juan Linz, and Sey-
 mour Martin Lipset, "What Makes for Democ-
 racy," in Politics in Developing Countries, ed.
 Diamond, Linz, and Lipset, p. 34.

 47. Mainwaring and Scully, eds., Building
 Democratic Institutions, pp. 4-5. Among the
 conditions (indicators) of party-system institu-
 tionalization, they also list actor commitment
 to the legitimacy of the multiparty electoral
 process, but that is a dimension of democratic
 consolidation itself.

 48. Stephan Haggard and Robert Kauf-
 man, The Political Economy of Democratic
 Transitions (Princeton, NJ: Princeton Univer-
 sity Press, 1995), p. 370. See also ibid.,
 pp. 17-174, 355-64, and passim.

 49. Giovanni Sartori, Parties and Party
 Systems: A Framework forAnalysis (New York:
 Cambridge University Press, 1976); Linz,

 Breakdown of Democratic Regimes, pp. 24-27;
 Mainwaring and Scully, "Introduction," pp. 32-33.
 On the poor fit between presidentialism and
 multipartism in Latin America, see Scott
 Mainwaring, "Presidentialism, Multipartism,
 and Democracy: The Difficult Combination,"
 Comparative Political Studies, 26:198-228
 (1993).
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 staff to serve as a mature and autono-

 mous point of deliberation in the pol-
 icy process. This does not always
 mean they are powerless; particu-
 larly in a presidential system, where
 a congress is constitutionally power-
 ful but institutionally weak, it is
 tempted to exercise its authority in
 destabilizing ways, through obstruc-
 tion, extortion, and corruption. This
 raises a related dimension of profes-
 sionalization that Naim has empha-
 sized with respect to executive-
 branch bureaucrats.50 States (and
 peoples) get what they pay for. If they
 want civil servants and legislative
 staff with professional skill and dedi-
 cation, and legislators more inter-
 ested in representing interests than
 collecting bribes, they need to pay
 these officials reasonably well.

 5. Political institutionalization:

 Horizontal accountability and the rule
 of law. An institutionally mature, re-
 sourceful, and autonomous legisla-
 ture is an important instrument of
 horizontal accountability. Even in a
 parliamentary system where govern-
 ment emerges out of the legislature,
 the latter is expected to question min-
 isters and hold government account-
 able. However, elected executives,
 state bureaucrats, soldiers, and po-
 lice cannot be held accountable with-

 out a judicial system that has the
 constitutional and political autonomy
 to ensure a genuine rule of law. Nei-
 ther can civil liberties be protected
 and the power of the state constrained
 without such an institutionalized ju-
 dicial system. Such institutionaliza-
 tion requires more than independent

 and professional judges (which in
 turn require good pay, a substantial
 and secure term in office, and depoli-
 ticized procedures for selection). It
 demands that those judges have the
 staffing and financial and technical
 resources to be effective and that

 they be served and petitioned by a
 dense infrastructure of institutions

 that compose an effective legal sys-
 tem: prosecutors, public defenders,
 police, investigators, legal aid pro-
 grams, bar associations, law schools,
 and so on. It also requires a number
 of other major reforms to draft a body
 of law-criminal and otherwise-

 that is clearly codified, widely acces-
 sible, and democratic in spirit; to
 introduce alternative dispute resolu-
 tion mechanisms (such as arbitration
 and mediation) that can help to re-
 duce the horrendous backlogging of
 cases in the courts; and to deter judi-
 cial corruption with stronger codes of
 ethics and systems of oversight and
 discipline.5

 The courts can also play an impor-
 tant role in punishing and deterring
 political corruption and abuse of of-
 fice, but only if other specialized
 agencies are available to monitor, ex-
 pose, and bring charges against such
 wrongdoing. Autonomous audit agen-
 cies, both within government minis-
 tries and especially outside them, as
 an independent arm of government,
 are indispensable for controlling cor-
 ruption. Such bodies, including, ide-
 ally, an agency to receive and monitor
 regular declarations of assets by pub-

 50. Latin America's Journey to the Market;
 idem, "Latin America: The Second Stage of
 Reform."

 51. For a comprehensive review and reform
 agenda, see Edgardo Buscaglia, Jr., Maria
 Dakolias, and William Ratliff, Judicial Reform
 in Latin America: A Framework for National
 Development (Stanford, CA: Hoover Institu-
 tion, 1995).
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 lic officials, must have particularly
 strong coherence and autonomy--
 both legally and in terms of profes-
 sional mission and esprit de corps-if
 they are to resist the enormous pres-
 sures that will be visited upon them
 to look the other way.

 Democratic deepening

 As I suggested earlier, there is con-
 siderable overlap between the three
 dimensions of consolidation, and sev-
 eral of the specific challenges address
 more than one dimension. Institu-

 tionalization of an autonomous judi-
 cial system will also deepen democ-
 racy by improving human rights
 conditions. To the extent that politi-
 cal parties have more effective link-
 ages to interest groups and are more
 internally democratic in their organi-
 zation and nominations, and to the
 extent that the legislature is more
 transparent and accessible in its de-
 liberations, democracy will become
 richer, deeper, and more meaningful
 for many citizens. At the same time,
 the deepening of democracy-in the
 quite literal sense of extending it
 downward to state and local govern-
 ments that are more democratic, re-
 sourceful, and authoritative-is a
 major challenge of political institu-
 tionalization. Once they have formal
 authority, these subsidiary institu-
 tions of the state need to become more

 coherent, capable, and organized.
 Similarly, reforming civil-military re-
 lations involves not only subjecting a
 crucial portion of the state to more
 effective democratic control but also

 strengthening an entire institutional
 architecture within the executive

 and legislative branches for this pur-

 pose. To the extent that real progress
 is made on these fronts, the political
 performance of the regime will im-
 prove, and so will its esteem in the
 eyes of the public.

 6. Decentralization. Decentralized

 government reduces the scale of de-
 mocracy as it is experienced by citi-
 zens in their daily lives. This means
 devolution of power: federalism and
 regional autonomy where the scale
 of the country calls for it and the
 culture and politics permit it; and,
 everywhere, elected local govern-
 ments with meaningful autonomy
 and capacity to mobilize and spend
 resources. Even at the level of mu-

 nicipalities, the afflictions and frus-
 trations of urban life in huge
 metropolises-in rich and poor coun-
 tries alike-increasingly suggest the
 need for further decentralization

 that would give people greater con-
 trol (and would press officials toward
 greater accountability and respon-
 siveness) with respect to education,
 sanitation, public safety, and other
 key services.

 Beyond reducing the size of demo-
 cratic units of governance and repre-
 sentation, decentralization has other
 important advantages for democracy.
 It can offer security, autonomy, and
 some power to territorially based eth-
 nic groups, and it can compartmen-
 talize ethnic (and other localized)
 conflicts so that they do not polarize
 politics at the center. Separate and
 apart from the ethnic angle, by giving
 political oppositions a chance to gov-
 ern at lower levels, devolution of
 power to state and local governments
 can reduce the zero-sum character of

 politics while enabling long-standing
 political opposition and minority
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 forces to comprehend the difficult
 trade-offs of governance and learn
 political responsibility. This helps to
 moderate their programs and rheto-
 ric over time and give them a greater
 stake in the system, and these two
 developments not only broaden le-
 gitimacy but help previously mar-
 ginal political forces gradually to es-
 tablish their credibility as a potential
 alternative government at the center.
 Further, decentralization can remove
 barriers to participation, enhance the
 responsiveness and accountability of
 government, and offer a broad feder-
 alist "laboratory" for policy innova-
 tion.52 As opposition parties increas-
 ingly win power at the state and
 municipal level in Mexico, these ef-
 fects are increasingly evident. They
 are generating a more truly com-
 petitive politics at the same time
 that they increase the pressures
 and reduce the risks of a transition

 to democracy.
 Federalism can also have impor-

 tant advantages for economic devel-
 opment where it assumes the par-
 ticular institutional configuration
 that Barry Weingast has termed
 "market-preserving federalism."
 Such a system is defined not only by
 a hierarchy of at least two levels of
 government, each with an institu-
 tionalized, autonomous scope of
 authority, but also a common market,
 hard budget constraints on lower
 governments, and significant delega-
 tion of regulatory responsibility over
 the economy to subnational govern-

 ments. Under these conditions, po-
 litical decentralization encourages
 different jurisdictions to compete for
 capital, labor, and economic activity
 by offering appealing, growth-induc-
 ing policies, while it discourages
 rent-seeking, excessive taxation and
 other growth- inhibiting policies and
 practices.53

 Decentralization is thus very
 much in the spirit of pluralism and
 liberal democracy, and it is among the
 most promising steps that new de-
 mocracies can take toward consolida-

 tion (and established democracies,
 toward deepening. and reform). In
 Latin America, the institution of di-
 rect elections for mayors and other
 municipal officials in Colombia,
 Venezuela, Chile, Nicaragua, Panama,
 and Paraguay and the direct election
 of state governors in Colombia and
 Venezuela represent one of the most
 hopeful positive trends for democ-
 racy. So does the plan-part of the
 July 1996 agreement between Mex-
 ico's political parties-for direct elec-
 tion of the mayor of Mexico's capital,
 Mexico City (an enormously powerful
 position previously appointed by the
 president).54 Still, great scope re-
 mains for countries to determine how
 and to what extent national stan-

 dards and strategies are necessary to
 guide and distribute development
 and to protect the vulnerable from
 the abuses of local oligarchies.

 Most important, decentralization
 can aid democracy only if the power
 that is decentralized is exercised

 52. Jonathan Fox, "Latin America's Emerg-
 ing Local Politics," Journal ofDemocracy, 5(2):
 105-16 (Apr. 1994). See also Diamond, Linz,
 and Lipset, "What Makes for Democracy,"
 pp. 45-46.

 53. Barry R. Weingast, "The Economic Role
 of Political Institutions: Market-Preserving
 Federalism and Economic Development,"
 Journal of Law, Economics & Organization,
 11(1):1-31 (Apr. 1995).

 54. Dillon, "Major-Party Deal in Mexico."
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 democratically. Competitive elec-
 tions for local officials do not, in
 themselves, ensure this, however.
 The worst types of vote buying and
 fraud, government corruption, and
 abuse of power may still occur in
 well-entrenched local and regional
 authoritarian enclaves. For many
 Latin American third-wave and low-

 income democracies, including Bra-
 zil, Colombia, and much of Central
 America, this is the case. This sug-
 gests the need for democratic action
 from the top down-what might be
 termed "vertical accountability in
 reverse"-to ensure the even applica-
 tion of constitutionalism and the rule

 of law. But ultimately, local authori-
 tarian enclaves must also be eroded

 from the bottom up, through the mo-
 bilization (often courageously and at
 great risk) of civil society groups and
 local political party chapters that
 raise civic consciousness, sever tradi-
 tional bonds of deference to patrons,
 and negotiate what Jonathan Fox
 has called "the difficult transition

 from clientelism to citizenship."55

 7. Civil-military relations. Most
 scholars of civil-military relations
 concede that the best way for a de-
 mocracy to deter a coup is to govern
 effectively and maintain broad legiti-
 macy. But good governance and le-
 gitimation may take time to achieve,
 and many new democracies are born
 into circumstances of very substan-
 tial political power and prerogatives
 for the military. (Here, Mexico, with
 its long-standing tradition of civilian

 supremacy, is more fortunate than
 many of its neighbors to the south.)
 The challenge for democratic consoli-
 dation is to gradually roll back mili-
 tary prerogatives and refocus the
 military's mission, training, and ex-
 penditures around issues of external
 security. Increasingly, for many coun-
 tries around the world, this involves
 not only defense of the country's bor-
 ders and sea lanes but international

 peacekeeping as well. The changing
 global historical context may prove
 quite helpful in this regard. In par-
 ticular, the countries of Central and
 South America and the Caribbean

 benefit from the end of the Cold War,
 which has deprived revolutionary in-
 surgencies of foreign backing and
 ideological momentum and has effec-
 tively ended international Commu-
 nist subversion in the region. These
 factors greatly reduce the need for
 large militaries, as both the external
 and internal security threats have
 greatly subsided.

 Democratic consolidation typically
 requires a strategy by which military
 influence over nonmilitary issues
 and functions is gradually reduced,
 and civilian oversight and control are
 eventually established over matters
 of broad military and national secu-
 rity policy as well (including strategy,
 force structure, deployment, expen-
 ditures, and-should armed conflict
 come to pass-rules of engagement).
 The armed forces must be removed
 from control over economic institu-

 tions (including banks, corporations,
 and mass media) and surveillance or
 control over any aspect of domestic
 politics and society. Their formal par-
 ticipation in the cabinet or other
 branches of government must also be

 55. Jonathan Fox, "The Difficult Transition
 from Clientelism to Citizenship: Lessons From
 Mexico," World Politics, 46(2):151-84 (Jan.
 1994).
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 terminated, and their authority even
 over military affairs must be clearly
 subordinated to a civilian minister of

 defense. Depoliticizing the military
 also requires reforming the curricu-
 lum of military academies and other
 officer-training programs. Unless the
 military has somehow been defeated
 or shattered, as in the transition in
 Argentina and the U.S. invasions of
 Panama and Haiti (facilitating out-
 right elimination of the army in the
 latter two cases), or unless there is a
 history of civilian control over the
 military as in Mexico, this strategy
 will usually have to pursue reforms
 incrementally, through bargaining,
 dialogue, and consensus building
 rather than blunt confrontation. The

 risks of military reaction can be re-
 duced in the process if civilians al-
 ways accord the military a position of
 high status, honor, and income;
 never use the military as a power
 resource in political competition;
 and avoid political interference in
 routine promotions."5

 8. Managing ethnic conflict. Most
 new democracies in Asia, Africa, and
 the former Soviet bloc face serious

 challenges of managing ethnic and

 regional diversity, to a degree far be-
 yond what the typical Latin Ameri-
 can country faces. Nevertheless, many
 Latin American countries, such as
 Peru, Bolivia, and Guatemala, have
 large indigenous populations, which
 are regionally concentrated and se-
 verely marginalized from economic
 opportunity and political power. This
 ethnic exclusion and inequality have
 contributed significantly to violent
 insurgency and have formed the cen-
 tral concern of the Zapatista rebellion
 in Chiapas. Democracy may in the
 long run provide the most reliable
 and humane means for enabling di-
 verse cultural groups to coexist in
 peace, security, and mutual dignity,
 but it does not do so inevitably. More
 perhaps than for any other challenge,
 institutional design matters greatly
 in the management of ethnic conflict.
 Accommodating leaders may help to
 foster political accommodation
 among their respective ethnic groups
 and parties, but they cannot be relied
 upon to do so for long unless institu-
 tions generate incentives and assur-
 ances that "make moderation pay," in
 Donald Horowitz's phrase.57 Power
 must be sufficiently decentralized,
 whether through federalism or other
 arrangements, so that different
 groups have some autonomous con-
 trol over their own affairs. In addi-

 tion, majoritarian, "winner-take-all"
 outcomes must be avoided at the cen-

 ter as well through electoral systems
 that induce different ethnic groups to
 pool votes or form coalitions. Above

 56. For further discussion of reform priori-
 ties and strategies, see Alfred Stepan, Rethink-
 ing Military Politics: Brazil and the Southern
 Cone (Princeton, NJ: Princeton University
 Press, 1988); Samuel P. Huntington, The Third
 Wave: Democratization in the Late 1Twentieth
 Century (Norman: University of Oklahoma
 Press, 1991), pp. 231-53; Felipe Ag(iero, Sol-
 diers, Civilians, and Democracy: Post-Franco
 Spain in Comparative Perspective (Baltimore,
 MD: Johns Hopkins University Press, 1995);
 Diamond, "Democracy in Latin America,"
 pp. 86-91; Larry Diamond and Marc F.
 Plattner, eds., Civil-Military Relations and De-
 mocracy (Baltimore, MD: Johns Hopkins Uni-
 versity Press, 1996).

 57. Donald Horowitz, "Making Moderation
 Pay: The Comparative Politics of Ethnic Con-
 flict Management," in Conflict and Peace-
 making in Multiethnic Societies, ed. Joseph
 V. Montville (Lexington, MA: Lexington Books,
 1990), pp. 451-76.
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 all, no one ethnic group, and particu-
 larly no minority, should be allowed
 indefinitely to monopolize power at
 the center.

 In addition, the broad legitimation
 undergirding democratic consolida-
 tion requires that no one be denied
 equal rights of citizenship because of
 their ethnicity. "In a multi-national,
 multi-cultural setting, the chances to
 consolidate democracy are increased
 by state policies which grant inclu-
 sive and equal citizenship, and which
 give all citizens a common 'roof' of
 state-mandated, and enforced, con-
 stitutional rights."58 These include
 the rights of ethnic minorities to use
 their own culture, religion, and lan-
 guage, as well as to participate in the
 political and economic life of the
 country, free from discrimination.

 9. Civil society: Interest repre-
 sentation. Authoritarian regimes re-
 press and control not only political
 parties but various types of interest
 groups as well. Trade unions and
 other popular organizations, in par-
 ticular, are either demobilized or con-
 trolled tightly from above through
 state corporatist arrangements. With
 the transition to democracy, new
 ways must be found to institutional-
 ize the representation of interests,
 not only through political parties but
 through associations representing la-
 bor, business, farmers, professionals,
 consumers, the self-employed, and so
 on. Across new democracies, these ar-
 rangements vary greatly in the de-
 gree to which they relate interests to
 the state in a pluralistic, decentral-

 ized as opposed to aggregated and
 hierarchically organized fashion.59
 Systems of elite-level interest con-
 centration and bargaining, which en-
 compass or approach the democratic
 corporatist model, are appealing in
 their potential to provide stable pat-
 terns of interest mediation and, in
 particular, mechanisms for sharing
 burdens and thrashing out consensus
 in the difficult process of economic
 reform. However, the transition to a
 democratic form of corporatism
 "seems to depend very much on a
 liberal-pluralist past," which most
 developing and post-Communist
 states lack.60 New democracies there-
 fore will benefit to the extent that

 they can evolve systems that relate
 organized interests to the state (and
 to one another) in ways that facilitate
 ordered bargaining, restraint of de-
 mands, and thus macroeconomic sta-
 bility, without stifling the autonomy
 of groups. This, again, is a challenge
 for which different democracies (even
 in similar regions with similar authori-
 tarian legacies) may evolve rather dif-
 ferent solutions and for which "one

 size" almost certainly does not "fit all."

 10. Civil society: Vertical account-
 ability and democratic deepening.
 Civil society organizations do more
 for the consolidation of democracy
 than merely represent a wide range
 of diverse interests. They (along with
 the mass media) monitor the state,

 58. Linz and Stepan, Problems of Demo-
 cratic Transition and Consolidation, chap. 2.

 59. Schmitter, "Interest Systems and the
 Consolidation of Democracies."

 60. Philippe C. Schmitter, "Still the Cen-
 tury of Corporatism?" in Private Interest Gov-
 ernment: Beyond Market and State, ed.
 Wolfgang Streeck and Philippe C. Schmitter
 (Beverly Hills, CA: Sage, 1984), pp. 99-100.
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 expose its potential wrongdoings,
 and hold it accountable. They give
 citizens experience in the art of politi-
 cal association, increase their civic
 competence, stimulate participation
 in electoral politics, recruit and train
 new political leaders, generate demo-
 cratic norms and values, and accu-
 mulate social capital."6 Not least,
 particular civil society organizations,
 such as election-monitoring and hu-
 man rights groups, policy think
 tanks, and anticorruption organiza-
 tions, press explicitly for reforms to
 improve and deepen the quality of
 democracy. In Mexico, the nonparti-
 san Civic Alliance serves as an ex-

 ample of a civil society group
 contributing to democracy. In the
 1994 elections, "Civic Alliance coordi-
 nated the activities of three hundred

 [nongovernmental organizations]
 and civic groups, placed observers at
 polls throughout the country, con-
 ducted quick counts of the results,
 and produced a postelectoral report
 that highlighted the persistence of
 electoral irregularities, particularly
 in the Mexican countryside.""62 Cer-
 tainly, not all civil society organiza-
 tions perform all of these functions
 for democratic consolidation, and
 some groups may be so militant or
 intolerant that their net contribution

 to consolidation is negative. But in-

 creasingly, scholars are recognizing
 the symbiotic nature of the relation-
 ship between state and civil society, in
 the process of democratic consolidation
 and more generally. By enhancing
 the accountability, responsiveness,
 inclusiveness, and hence legitimacy
 of the regime, a vigorous, pluralistic
 civil society strengthens a democratic
 state and moves it toward consolidation.

 PROMOTING CONSOLIDATION:
 THE REGIONAL AND

 INTERNATIONAL ENVIRONMENT

 The international environment

 has shaped the emergence of democ-
 racies more powerfully and perva-
 sively during the third wave than
 ever before. It has also generated
 more inducements for the mainte-

 nance of democracy, more potential
 costs for the overthrow of democracy,
 and more positive programs (includ-
 ing the transfer of resources and
 ideas) to assist with the 10 foregoing
 challenges than ever before in his-
 tory.63 In the Americas, the Organiza-
 tion of American States (OAS), and
 member states acting collectively but
 less formally, have become increas-
 ingly active in providing assistance
 for the institutional development of
 democracy, as well as pressure and
 sanctions for the collective defense of

 democracy. These pressures helped to
 turn back the attempted autogolpe of
 President Jorge Serrano in Guate-
 mala in 1993 and an apparently im-

 61. Diamond, "Rethinking Civil Society";
 Robert D. Putnam, Making Democracy Work:
 Civic Traditions in Modern Italy (Princeton,
 NJ: Princeton University Press, 1993);
 Philippe Schmitter, "Civil Society and the Con-
 solidation of Democracy" (Paper delivered at
 the Conference on Consolidating Third Wave
 Democracies, Taipei, Taiwan, Aug. 1995).

 62. Denise Dresser, "Treading Lightly and
 Without a Stick: International Actors and the

 Promotion of Democracy in Mexico," in Beyond
 Sovereignty, ed. Farer, p. 329.

 63. For an overview, see Larry Diamond,
 Promoting Democracy in the 1990s: Actors and
 Instruments, Issues and Imperatives (New York:
 Carnegie Corporation of New York, 1995). For
 detailed analysis of the role of regional and
 international actors in the Americas, see the
 essays in Farer, ed., Beyond Sovereignty.
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 minent military coup in Paraguay in
 early 1996. They were less effective
 in preventing Peruvian President
 Alberto Fujimori from suspending
 democracy, but they compelled him to
 return the country to some kind of
 constitutional order, with multiparty
 elections, sooner and more exten-
 sively than he probably otherwise
 would have done. In Haiti, the OAS
 proved altogether ineffectual in oust-
 ing the military dictatorship and re-
 storing the deposed President Jean-
 Bertrand Aristide to power-an
 accomplishment that came only un-
 der U.N. auspices with the imminent
 threat of armed intervention. On a

 less dramatic level, the OAS Unit for
 the Promotion of Democracy, estab-
 lished in 1990, provides a specific in-
 stitutional channel for assisting sev-
 eral dimensions of democratic

 development, such as electoral orga-
 nization and monitoring, legislative
 training, and civic education.

 Increasingly, these institutions
 generate a strong political and nor-
 mative framework for the perpetu-
 ation of at least a minimal, electoral
 form of democracy, though they have
 so far recorded less progress in insti-
 tutionalizing and deepening democ-
 racy. Progress in the latter respect
 may come in part from the growing
 interconnectedness of civil society or-
 ganizations, such as the women's
 civic education group Conciencia,
 which has branches in more than a
 dozen countries in the region. But it
 would also benefit from institutional

 changes that would focus more ag-
 gressively on documenting and im-
 proving the continuing very serious
 human rights problems of electoral
 democracies in the region. One step

 proposed in this direction would be
 for the Inter-American Commission

 on Human Rights and the Inter-
 American Court of Human Rights to
 "redirect their work to investigating
 and adjudicating individual human
 rights violations, and to establishing
 a body of case law for national and
 international courts."" But these en-

 larged missions would also require
 greater financing and staffing.

 Ultimately, the greatest regional
 force for democratic consolidation in

 the Americas may well be the move-
 ment toward regional free trade. In
 Western Europe, and now increas-
 ingly all of Europe, membership in
 the European Union (and its Common
 Market predecessors), or the pros-
 pect of such membership, has pro-
 moted democratic consolidation in

 three respects. First, it sets as an
 explicit condition that member states
 manifest "truly democratic practices
 and respect for fundamental rights
 and freedoms."" Second, it encour-
 ages denser exchanges across coun-
 tries not only of goods but of people
 and ideas. Third, as a result of the
 first two, it has helped to foster nor-
 mative change toward the values
 and expectations that prevail within
 the established democracies of the

 community.
 In all likelihood, economic integra-

 tion will have similar effects in the

 64. Inter-American Dialogue, The Ameri-
 cas in 1994: A ITme for Leadership (Washing-
 ton, DC: Inter-American Dialogue, 1994), p. x.

 65. Laurence Whitehead, "International
 Aspects of Democratization," in Transitions
 from Authoritarian Rule: Comparative Per-
 spectives, ed. Guillermo O'Donnell, Philippe C.
 Schmitter, and Laurence Whitehead (Balti-
 more, MD: Johns Hopkins University Press,
 1986), p. 21.
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 Americas, although these will prob-
 ably be slower to manifest them-
 selves in the absence of a single, hemi-
 spheric economic community and of
 an explicit framework conditioning
 country membership on democracy
 and "respect for fundamental rights."
 Certainly, scrutiny of Mexico's inter-
 nal politics, and pressure and assis-
 tance for democratization in Mexico,
 has increased in the United States

 and Canada since the signing of the
 North American Free Trade Agree-
 ment (NAFTA). The firm and rapid
 response of Brazil, Argentina, and
 Uruguay to the insubordination of
 the Paraguayan military in February
 1996 no doubt derived in part from
 the linkage of the four countries in
 MERCOSUR (Southern Cone Com-
 mon Market).

 By promoting the rapid growth of
 trade, greater economic competitive-
 ness, and freer flows of capital and
 information, free trade agreements
 are undermining socially regressive
 vested interests in the Americas and

 stimulating economic growth and
 further economic liberalization.

 These factors press in the direction of
 greater political openness and com-
 petitiveness as well.

 The challenge now is to build ag-
 gressively on these promising foun-
 dations. Free trade in the Americas

 now rests on a patchwork of limited
 agreements: NAFTA, MERCOSUR,
 the Andean Pact, the Central Ameri-
 can Common Market. If these sepa-
 rate groupings could be gradually in-
 tegrated into a free trade area for the
 entire Western Hemisphere (ideally
 by building on the NAFTA model),
 and if that economic union adopted
 explicit democratic conditionality,

 more would probably be done for the
 consolidation of democracy in the re-
 gion than by any other regional or
 international development imagin-
 able. Political conditionality should
 require civilian, constitutional rule
 with free and fair elections and a rule

 of law. This would still leave plenty of
 room for troubled electoral democra-

 cies to join and for integration to help
 deepen democracy over time. But it
 would at least demand, in countries
 like Mexico, greater electoral integ-
 rity, while legitimating more exten-
 sive regional observation of the elec-
 toral process. At the same time, such
 conditionality would rule out overt
 dictatorships and require the auto-
 matic suspension from the free trade
 community of countries taken over by
 military establishments or civilian
 autocrats. This would enormously
 strengthen the growing structure of
 regional deterrence against military
 and executive coups.

 Other regional threats to democ-
 racy must also be confronted by col-
 lective action among the region's de-
 mocracies. The most important of
 these is the tenacious persistence and
 spread of the trade in illegal drugs,
 particularly the cocaine traffic cen-
 tered among the Colombian cartels,
 which increasingly is corrupting legal
 institutions and criminalizing poli-
 tics from Mexico to Brazil. With grow-
 ing economic and cultural integration,
 pernicious forces spill across borders
 just as readily as do constructive ones.
 This is all the more reason why the
 strengthening of national legal sys-
 tems and mechanisms for monitoring
 and punishing corruption must be con-
 sidered an urgent regional project.

 Although democracy is shallow,
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 troubled, and illiberal in much of the
 Americas, it still exists in most coun-
 tries, a decade and more after many
 transitions. This in itself is an

 achievement without precedent in
 hemispheric history. As Mexico com-
 pletes its own transition to electoral
 democracy, every major country in
 the region except possibly Cuba will
 have the formal structure of multi-

 party constitutional democracy. If the
 uneven state of these democracies is

 viewed honestly and soberly, and if

 the countries of the region move for-
 ward together to strengthen their po-
 litical institutions, deepen the prac-
 tice of democracy, and improve their
 economic and political performance
 under democracy, the next decade
 could bring another historic transfor-
 mation in the Americas: toward a

 community of democracies with the
 quality and stability that has pre-
 viously been considered possible only
 in Europe.
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