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EXECUTIVE SUMMARY

Under a joint project of the U.S. Agency for International Development (USAID) and
the U.S. State Department (EUR/ACE), Democracy International (DI) conducted a com-
prehensive study of efforts to assist political party development in Eastern Europe and
Eurasia. USAID’s Europe and Eurasia Bureau and the State Department commissioned
this study as part of an effort to increase the effectiveness and impact of political party
development programs in environments constrained by U.S. Government assistance
budgets, donor fatigue, and political and structural developments within recipient coun-
tries. The purpose of this study is to suggest more effective approaches to political party
development based on an examination of constraints and opportunities in the E&E region
and current best practices.

Using a comparative research design, Democracy International, USAID and the State
Department selected cases to shed light on various approaches to political party assis-
tance (PPA) in different contexts. Before beginning field research, DI prepared an exten-
sive review of both the academic and applied literatures on political party assistance and
developed selection criteria for the choice of case studies. Between September and De-
cember 2006, DI conducted interviews and focus groups in four case-study countries:
Serbia, Romania, Georgia and Kyrgyzstan.

Party assistance strategies can be grouped into three core areas: (1) enhancing the elec-
toral competitiveness of parties, including training in campaign strategy and tactics for
parties and candidates, (2) party building, organizational development and internal de-
mocracy, and (3) aiding parties in legislatures and governance. The party institutes have
conducted election-assistance programs in most countries in Europe and Eurasia, but
these programs remain particularly active in Eurasia. Also common throughout the re-
gion are party building and organizational development programs, including constituency
development, grassroots campaigns, membership expansion, leadership training, policy
development, and efforts targeting women, youth and minorities. Legislative programs
have been relatively common in targeted countries in Europe but less so in Eurasia; in-
creasing attention to the role of parties in governance would be welcome, particularly at
later stages of democratic transitions.

Building on a review of the comparative politics and applied literatures on party assis-
tance, including assessments, evaluations and studies of party assistance of donors and
implementers in transition countries, we consider the categories of structure, strategy and
agency as ways to conceptualize and identify potential hypotheses for explaining varia-
tions in party assistance outcomes.

STRUCTURE/POLITICAL ENVIRONMENT

Variations in structure or political environment within which party assistance occurs can
influence the degree of success of political party assistance strategies. Structural factors
such as a country’s “neighborhood” or geography, political legacy, degree of economic
development and extent of common identity within its domestic population can either
impede or support efforts at political party assistance. In this study, we pay particular
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attention to the role of the political environment or stage of a democratic transition.
However, structure does not automatically determine assistance success or failure.

Despite a shared communist past, Romania, Serbia, Georgia and Kyrgyzstan each face
markedly different structural constraints. As such, while political party assistance can
play a positive role in each of these countries, the nature of this assistance must vary so as
to address the differing environmental challenges each country confronts. For Romania,
this may simply mean one last effort at assisting parties in their movement away from a
nomenklatura to a meritocratic elite. In Serbia, building on an earlier generation of party
assistance to the democratic struggle against authoritarianism, assistance strategies might
do more to encourage cross-cutting, issue-based party platforms to help diminish the di-
visive role of ethnic and nationalist politics. In Georgia, assistance strategies must con-
front an emerging dominant party system in which the governing United National
Movement, its democratic ideals notwithstanding, applies its dominance of state re-
sources to the maintenance of uninterrupted rule. And in Kyrgyzstan, party assistance
must delicately negotiate between the potential for real political chaos and, at the same
time, the opening that political stalemate provides for constitutional reform and for build-
ing the institutional foundations for future party democracy. In all four countries, the as-
sistance goal is the same: aiding the creation of democratic political parties capable of
aggregating and representing social interests. The strategies for achieving this shared
goal must be individualized and tailored to each country’s structural constraints.

Structural Variations and Assistance Strategies

Speaking more broadly, we can make recommendations about the types of programs
most appropriate or most likely to be successful in different circumstances. The effec-
tiveness of political party assistance can be increased by adjusting development strategies
S0 as to address the varying challenges parties face under differing regime types. In par-
ticular, we consider three different types of political environments in which the U.S. gov-
ernment supports political party assistance: (1) semiauthoritarian regimes initiating po-
tentially competitive elections; (2) inchoate democracies attempting postelection consoli-
dation, often after a transitional election has taken place; and (3) young democracies
moving toward third and fourth round competitive elections.

In semiauthoritarian settings, we suggest that political party assistance would do well to
focus as much if not more on the process of elections as on the platforms and internal de-
velopment of individual parties contesting elections. In contrast, in environments of post-
election consolidation, where prodemocracy coalitions are fragmenting, we find that as-
sistance strategies that target platform articulation and voter outreach are often what in-
choate political parties need. Last, in young democracies, that have previously held com-
petitive elections, we find that political entrepreneurs are beginning to understand the
value of voter outreach, platform development and other features of advanced parties. In
these situations, assistance probably should focus on reforms that parties are less likely to
adopt entirely on their own initiative, such as in areas of internal democracy, or, in ad-
vanced cases, begin to phase out party assistance altogether.
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The preceding discussion is an attempt to move beyond critique and toward providing the
beginnings of a tool kit for conceptualizing and addressing the diverse challenges imple-
menters must confront in varying settings. These prescriptions, we should note, emerge
from a four-country sample. Importantly, though, these four countries are representative
of a broader constellation of regimes in differing stages of political change and, as such,
provide what we hope is a sound foundation for the further generation and refinement of
party assistance strategies.

ISSUES OF STRATEGY FOR PARTY ASSISTANCE

A number of issues about strategies for political party assistance emerge from the case
studies and other research and experience. These issues are discussed in greater detail in
the body of the report.

1. Understanding the Real Incentives of Parties and Politicians

To be effective and sustainable, political party assistance should directly address the in-
centives of politicians, political parties and others with a stake in reform by helping them
to understand how reform can work in their best interests. Programs often must motivate
party leaders, government officials and others to change their behavior. But appeals to
politicians to do the right thing or to act in the public interest cannot realistically be ex-
pected to trump politicians pursuing what they perceive to be their own interests. Fun-
damentally, assistance should try to create a link in the mind of politicians between the
public interest and their own interests, namely, achieving electoral success or political
power. Advisors can argue that changes in behavior have major political implications and
try to demonstrate how changes can benefit parties, particularly if they are early adopters.
A related proposition is that in some contexts, such as in many consolidating or more
open democratic systems, those seeking to change the behavior of parties should consider
program strategies to alter incentives, such as working with civil society organizations to
increase pressure on parties from the “demand side.”

2. Partisanship and the Selection of Partners

USAID’s Political Party Assistance Policy provides that USAID programs “do not seek
to determine election outcomes™ but also prohibits assistance to “nondemocratic parties.”
Even before the adoption of this policy in 2003, USAID and the party institutes declined
to work with parties with extremist, violent or other nondemocratic tendencies. While
the intent and justification for this policy are clear, it can be difficult to determine where
to draw the line. To build parties as organizations and reinforce democratic norms, deci-
sion makers should try to construe limits to engagement narrowly; too strict an interpreta-
tion can be counterproductive in some environments. Some level of engagement short of
actual assistance, even with extreme, nondemocratic parties, might help to expose them
to democratic norms and push them to some modicum of reform. It may be possible to
engage with parties without providing them direct assistance, such as in local governance
programs or in discussions of policy or institutional reforms. Moreover, particularly in
post-communist countries, party affiliations and platforms are as much instrumental as
they are substantive. Providing or withholding assistance based on party identification
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risks alienating seemingly illiberal elites and parties that, provided the right incentives,
might actually prove reformist and progressive. And it risks wasting resources on seem-
ingly liberal elites and parties that, under changed conditions, subsequently prove auto-
cratic and retrograde.

3. Contesting Elections and Improving Capacity as Competing Party Assistance
Goals

Election assistance should be a means to an end—a method of building popular support,
connecting parties to constituents and refining their policy messages, with the ultimate
goal of producing a system with internally democratic, representative parties. As noted,
USAID policy states that party assistance should be offered equitably and should not seek
to influence particular electoral outcomes.

Election assistance can be an important priority in some situations, particularly in semi-
authoritarian contexts. However, although an electoral victory over an entrenched au-
thoritarian regime can be a legitimate short-term goal, there is a danger in emphasizing
elections as the standard for success in party assistance. While electoral and organiza-
tional development goals are not necessarily at odds, USAID’s continued focus in some
countries on electoral assistance, possibly at the expense of organizational and govern-
ance programs, may hamper the further development of democratic parties and the even-
tual marginalization of nondemocratic ones. There is also a tendency to focus resources
on party assistance only around election time, rather than in sustained multi-year efforts
that can build parties over the long-term.

If the ultimate goal is the creation of a viable party system with multiple democratically
oriented, popularly supported parties, programs that have the appearance of taking sides
in elections risk creating a situation in which the goal of electoral victory for one side
outweighs the broader goal of providing the electorate with meaningful choice and repre-
sentation. In general the purpose of election-related party assistance should be to build
strong political party organizations, not to help particular parties in particular elections.

4. Public Opinion Research

Public opinion polling in Europe and Eurasia has had many positive effects and has been
well received by many parties in the region. Polling provides important input into the
development of party platforms and campaign strategy. The attention to polling has
helped establish survey research as a democratic norm and has focused attention on the
importance of public opinion in a democracy. The institutes have helped parties to inter-
pret and appreciate the value of public opinion research, and even though many academic
researchers in the region have had previous experience with conducting and interpreting
survey research, the work of the institutes has had the ancillary benefit of enhancing the
capacity of local research organizations and firms to conduct and analyze opinion sur-
veys.

At the same time, there are several potential concerns with this focus on survey research.
First, there is some debate about whether and when the results of survey research should
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be publicly released and the extent to which the larger public can understand the nuances
of survey results. In some instances, the party institutes prefer to share polling results
only with particular parties, but parties or funders may want to share findings more
widely. Although understanding of polling is improving, the media, political parties and
the public may not always have the knowledge, experience and sophistication necessary
to interpret it; this does not necessarily argue against survey research, but it does raise
questions about the danger that polls may be misinterpreted or misused. Second, despite
the common view that party programs need to pay greater attention to issues of govern-
ance, emphasis on survey research can reinforce the tendency for such programs to focus
on elections, even when such research is conducted in nonelection years. This is true de-
spite the significant efforts of USAID and implementers to focus polls on issues and
deemphasize questions about voter attitudes toward particular parties, candidates and
public officials. Third, it is important that survey research sponsored in the context of
party assistance programs serves a development purpose rather than being weighed down
by attempts to obtain information for the use of foreign organizations and governments
for other analytical and foreign-policy purposes.

Ultimately, survey research can contribute to party development and to the electoral per-
formance of democratic parties. But party assistance providers should be judicious about
the use of public opinion polling and should keep in mind the goal of party (and democ-
ratic) development. The main objectives should be the transfer of skills and norms, such
as convincing party clients of the value of listening to the views of their supporters and
the larger public and testing whether party messages are getting through to the public.
Most important, providers should continue to ensure the impartiality, integrity and tech-
nical competence of the local organizations and foreign consultants conducting and inter-
preting such research.

5. Working in the Center versus the Regions

Although well-designed party programs can create a constituency for reform at the na-
tional level, training party activists in the center does not necessarily trickle down to their
counterparts at the local level. As USAID and implementers understand, a considerably
more sustained presence in the regions is essential if democracy assistance is to succeed
in helping parties build grassroots constituencies outside the capital. This is particularly
true in countries where the political elite is highly concentrated but population is more
broadly dispersed or where communication between the center and the regions is poor.

6. Integrating Women and Youth into Political Party Assistance Strategies

Women, and issues of particular concern to women, are underrepresented in political par-
ties and government institutions in most if not all of the countries receiving political party
assistance in Europe and Eurasia. Minorities confront similar barriers to effective par-
ticipation. In addition, many believe that involving and building the capacity of young
party leaders is a way to increase the orientation of parties toward reform. But, while
gender and youth initiatives in party assistance are normatively laudable, they seem
unlikely to succeed, at least initially, in many political environments unless parties see
such initiatives as being in their own self-interest. Most parties will not focus on includ-

Vi
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ing women candidates and appealing to women’s interests unless they think they gain
some advantage from doing so. In the meantime, such programs run the risk of diverting
attention from the more fundamental needs of building ideologically coherent, organiza-
tionally capable political parties. Given sufficient resources, an emphasis on youth and
gender inclusiveness concomitant with a focus on fundamentals of party capacity build-
ing and strengthening probably can contribute to broadened political representation of
important constituencies in the long run, especially if parties start to recognize the poten-
tial electoral benefits of reaching out to these constituencies. But in the near term,
women and youth are often perceived to be at the margins of what is really important to
many parties and their leaders, and without an attempt to change that perception a focus
on such efforts risks making party programs marginal as well.

7. Civil Society Assistance and Party Assistance

To encourage mutually reinforcing cooperation between political parties and civil society
organizations (CSOs), a consciously integrated civil society-party assistance strategy
could encourage CSOs to: (1) monitor manipulation of and corruption within political
parties, (2) provide leadership, organizational and analytical skills for party activists, (3)
help aggregate and represent grassroots demands for reform, and (4) provide policy-issue
expertise.

At the same time, the civil society-political party relationship can accelerate rather than
dampen divisive ideologies and hamper democratic reforms, through (1) aggregation and
representation of illiberal interests and (2) politicization of what should be nonpartisan
efforts, such as domestic election monitoring. The reformist potential of civil society-
political party relations rests on a paradox: if civil society is to protect against illiberal
politics and to promote competitive, multiparty democracy, civic organizations must
themselves remain nonpoliticized. Multiparty democracy benefits from organizations
that can serve as watchdogs against corruption, represent and articulate social interests,
and improve the capacity of parties by making available qualified experts. To achieve
this productive and liberalizing relationship, however, party assistance strategies must not
only work with civic organizations, they must actively assist civic organizations capable
of acting as honest brokers in struggles against the incompetence, corruption and abuses
of power that so often define transitional political systems.

8. Party System Aid

At times, assistance providers work to improve party systems, for example by attempting
to reform the legal framework for parties, elections and political finance. Much of this
assistance is provided to election management bodies, government authorities, legisla-
tures and nongovernmental organizations rather than directly to parties. Parties, however,
can play important, even vital, roles in bringing about institutional reform, for their inter-
ests will be directly affected. Assistance providers can work with parties to help them
identify their interests and build political support for needed reforms.

Vii
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AGENCY/IMPLEMENTATION ISSUES
Issues of agency and implementation also emerge from the case studies.
1. Program Management and Competing Institutional Interests

The quality of working relationships among the embassy, USAID mission, party insti-
tutes and other donors can affect the quality of party assistance outcomes. These actors
sometimes have competing institutional interests. Within the U.S. government and be-
tween the U.S. government and the party institutes, differences of perspective and opin-
ion can cause tensions that can potentially detract from the effectiveness of assistance
programs.

The party institutes should be encouraged to put more emphasis on monitoring and
evaluation of their own work or to allow it from outside sources. Further broad study of
party assistance and other political development program impacts and challenges should
be encouraged.

In some countries USAID and the party institutes sometimes disagree on priorities, budg-
ets, strategies and tactics, although in other countries there is clear and lasting consensus.
These disagreements stem from institutional causes as well as from the complex nature of
political party development and potential tensions between democratization and other
foreign policy interests. There are also differences of opinion between and within agen-
cies of the U.S. government about the relative importance of political party assistance.
Greater involvement of the State Department in foreign assistance carries implications
not only for broad policy goals, but also for strategic and tactical decisions. There are
possible differences between short-term diplomatic goals and longer-term development
goals that can affect assistance programs. In such areas, USAID’s institutional knowl-
edge and experience should be key resources in making decisions, whatever form the
process takes.

2. Program Scope and Competition

The party institutes work in other areas in addition to political party assistance. Accord-
ingly, party assistance programs are not always clearly separated from civil society, civic
education, monitoring, legislative, and other democracy and governance programs.

Within the political party assistance field, as traditionally defined, both institutes often
conduct a full range of programs in most countries, including work in each of the three
broad categories of party assistance programs: (1) elections, (2) organizational capacity-
building, and (3) and governance. Although there are some important differences in em-
phasis and style between the institutes, their approaches and program tactics are largely
similar. The institutes work in most of the same countries in the region, including most
of the countries that have U.S. assistance programs, and their programs often appear
overlapping, although they report that they have generally agreed on a discernible divi-
sion of labor and a solid reinforcement of each other’s work.

viii
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There are other sources of assistance to parties in the region. First, European party foun-
dations operate in many countries in the region, though most of them have emerged only
in very recent years and operate with tiny budgets, and even the older, well-funded Ger-
man party foundations during the 1990s moved largely away from party work (in favor of
work with civil society organizations, think-tanks, academic institutions and civic educa-
tion efforts) in much of the world. Second, nondemocratic and nationalist parties in sev-
eral countries are receiving outside assistance from other governments, albeit without the
transparency necessary for the public or the international community to assess the nature
of such relationships.

Third, parties in the region, including democratic parties, are increasingly receiving assis-
tance from paid political consultants, even where political party aid is available for free.
Such private consulting is offered for a more narrow purpose and is more oriented to
election tactics and other short-term considerations than is U.S. government-funded party
assistance, which is more focused on longer-term party-building. Once parties can afford
to hire outside political consultants, however, the U.S. government should consider
whether to continue to provide them assistance, although by itself the use of consultants
would not be determinative. At the very least, competition, even from European and pri-
vate sources, will require USAID and the party institutes to be more creative and to adapt
their programs if parties are still going to seek their assistance. But this must be done
without bowing to the temptation to serve as de facto political consultants on election
strategies.

3. Establishing Democratic Norms, Building Relationships and Representing the
U.S.

Political party assistance is often criticized, and party assistance programs certainly have
weaknesses that can and should be addressed. But such criticisms often overlook the less
tangible, more fundamental benefits of party assistance: the opportunity to build relation-
ships with local parties and political elites that can reinforce important democratic norms.
Even if structural constraints are difficult to overcome, or if resources are not sufficient to
initiate a sweeping democratic transition, assistance to political parties can encourage the
socialization of democratic norms and the acceptance of basic democratic values. Fur-
thermore, maintaining a presence in a country allows assistance providers to seize unex-
pected opportunities for democratic reform when they present themselves.

The suggestion that political party assistance can make lasting, positive contributions
merely by the presence of providers is not to excuse ineffective programs or to obviate
the need for rigorous critiques of current programs and efforts to improve on current
weaknesses. Rather, it argues for maintaining assistance to parties even in the face of
daunting structural constraints.

CASE STUDY SUMMARIES

Based on its field visits and background research, DI’s team produced case study reports
for each of the four countries examined in this study. They are included as Appendices.
The following brief summaries highlight a few of the major points from each case study.
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Georgia

The Georgia case illustrates well the constructive role political party assistance can have
in the run up to competitive elections and the critical need for continued party assistance
during periods of postelectoral consolidation. Since the 2003 Rose Revolution and Edu-
ard Shevardnadze’s peaceful departure from power, USAID has continued to work
closely with political office holders and, as a result, continues to provide valued assis-
tance to Georgia’s democratically oriented ruling United National Movement (UNM).
Smaller parties that were formerly allied with the UNM, however, have become dissatis-
fied with the level of consolidation around the ruling party and with its control over all
levels and branches of government. The resulting increase in the number of parties with
little government representation suggests that future USAID political party assistance
strategy might consider supplementing ongoing parliament and executive-oriented pro-
grams with new programming that deepens assistance to the struggling and poorly organ-
ized political opposition. The central challenge for USAID party assistance in Georgia
today is translating the success the party institutes had working with the united 2003 pro-
democracy coalition to engaging many competing yet still pro-democracy oriented politi-
cal parties. USAID officials, along with their party institute counterparts, well under-
stand this changed reality and have indicated that future party assistance strategies will
consolidate the successes of the current parliamentary program while, at the same time,
deepening assistance to parties without parliamentary representation.

Kyrgyzstan

The Kyrgyz case demonstrates that, even in challenging environments, party assistance
can encourage semiauthoritarian states toward increased political pluralism. At the same
time, it illustrates that hard won political openings may be followed by authoritarian
backsliding rather than by the consolidation of competitive politics. The advance of po-
litical pluralism and democratically oriented parties is not a linear process and the
achievement of downstream political party assistance objectives—such as better center-
region relations among party branches and greater voter outreach—is dependent on the
prior achievement of an improved political environment within which political parties
can operate. Accordingly, in Kyrgyzstan the party institutes concentrated much of their
efforts, particularly following the executive leadership change in March 2005, on assist-
ing attempts to improve the political environment so as to help institutionalize norms of
political pluralism and competitive elections. At the time of this writing, the constitu-
tional reform process in Kyrgyzstan is ongoing and tenuous. Nevertheless, assistance in
this continuing process has proven helpful in encouraging a more deliberative and open
environment for constitutional reform, something which is critical if, in turn, Kyr-
gyzstan’s constitution is to guarantee a deliberative and open environment for political
contestation.

The analysis of political party assistance in Kyrgyzstan generates several hypotheses for
further study beyond the Kyrgyz case. First, at the institutional level, this analysis dem-
onstrates that attention and assistance to reforming formal institutions and constitutional
design can lay the foundations for future political party growth. Second, field research in
the regions suggests that, while well-designed party programs can create a constituency
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for reform in the capital, a considerably more sustained presence in the regions is essen-
tial if democracy assistance is to succeed in building grassroots constituencies for politi-
cal parties outside the capital. Third, for youth- and women-focused assistance programs
to succeed, party assistance must encourage not only youth and women wings within po-
litical parties but also must work to change incentive structures that as of now hold few
rewards for more inclusive voter outreach.

Romania

Romania’s ongoing post-1989 transition to democracy and its accession to full EU mem-
bership in January 2007 provide the larger context for political party assistance there.
Overall, Romania is in the process of a relatively successful democratic transition, aided
substantially by the United States, though USAID and the party institutes are now com-
pleting their work there. In joining the EU, Romania would seem to have embarked on a
new stage of this transition, but the country has much more to do to consolidate its de-
mocracy in the new European context.

USAID and the party institutes have supported relatively modest party assistance efforts
during three phases of DG assistance: (1) early support for national-level reforms includ-
ing limited party assistance; (2) a subsequent emphasis on local democratic development,
including support by the party institutes for local political parties; and (3) a final “pre-
graduation” effort to transfer local progress to national institutions. Parties, however,
continue to face challenges of transition and consolidation. On the one hand, there seems
to be a long-term movement towards a system with two dominant parties, further contrib-
uting to stability and to a basis for further advances. On the other hand, parties have con-
tinuing needs for development of their basic capacities to address public needs rather than
private interests, to participate in the formulation of public policy through expertise, to
advance internal party democracy, and to combat party corruption, which continues at an
alarming level.

Modest USAID investments in PPA, along with the incentives generated by Romania's
joining the EU, have helped to deepen and institutionalize political party development.
Many observers claim, however, that party assistance strategies have not kept pace with
changing circumstances. Parties now feel competent to conduct their own training of
party activists and parliamentary staff members. Some suggest that while there is still a
need for outside training expertise at the local level, it needs to be more targeted and spe-
cialized. For party assistance in Romania to be effective going forward, it would require
a deeper understanding of the needs and incentives of political parties than now exists. In
any event, going forward, political parties and others in Romania seem to agree that party
development driven by domestic NGOs and parties themselves is the best approach.

Serbia

In Serbia, major investments in the democratic transition, including political party assis-
tance, laid the groundwork for relatively effective long-term assistance to political party
development. Early support for regime change gave way to expanded support for the po-
litical transition from within the country, which continues as support for the still incom-

Xi
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plete consolidation of the democratic system. Serbia’s political environment presents
considerable challenges for democratic development in general and for political parties in
particular, ranking somewhere between the more hospitable environments of Central and
Eastern Europe and the more hostile environments of Eurasia. In the face of this, politi-
cal parties in Serbia have developed substantially in recent years and well-resourced po-
litical party assistance has contributed to that change.

Democratic political parties in Serbia have made institutional progress since overthrow-
ing Milosevic and initiating a political transition, but the movement of party leaders into
government has weakened party leadership and structures. The resulting “governance
gap” has hampered intra-party democracy and has hurt the capacity of political parties
outside government. Unresolved political issues with roots in the Milosevic era, such as
the status of Kosovo, have also hindered prospects for political reform. Weak leadership
has plagued the political process, and democratic political parties have failed to form ef-
fective coalitions or approaches to reform. Unrealized expectations have led to substan-
tial public disillusionment, and voter apathy, combined with long-established regional
patterns of ethnic divisions, has strengthened the hand of nationalist parties.

Party assistance has focused considerable attention on election-related assistance, and
USAID and the U.S. embassy have continued to encourage this approach. In part, this is
because of the particular nature of Serbia’s democratic transition, which has compelled a
focus on democratic parties’ election readiness, both under Milosevic and afterward.
This has led to considerable improvements in party organization and party campaigning.
By consensus, however, PPA efforts in the area of governance have been more limited.

Still, political party programming in Serbia has been evolving from electoral politics to-
ward legislative politics and good governance. Moving beyond Kosovo, the International
Criminal Tribunal and other such issues and dismantling the still powerful vestiges of the
Milosevic regime will afford the opportunity to tackle many of the critical governance
issues that remain. As part of a new emphasis on parties in governance, party assistance
programs should consider new initiatives such as supporting policy expertise in parties
and parliament to help the Serbian policy environment mature away from nationalist
symbolic issues toward addressing more concrete issues that affect quality of life.

Xii
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l. INTRODUCTION

Under a joint project of the Europe and Eurasia Bureau of the U.S. Agency for Interna-
tional Development and the U.S. State Department Office of the Coordinator of U.S. As-
sistance to Europe and Eurasia (EUR/ACE), Democracy International conducted a com-
prehensive study of programs to assist political party development in the region. USAID
and the U.S. State Department commissioned this study to advance understanding and
application of political party assistance within the broader context of U.S. foreign assis-
tance and foreign policy objectives for promoting democratic development.

The purpose of the project is to review existing party assistance strategies and tactics and,
where possible, to suggest more effective approaches to political party development. Ac-
cordingly, this report examines constraints in Europe and Eurasia and offers suggestions
about program, policy or diplomatic responses to those constraints, identifies program
opportunities, ascertains best practices in different situations, and suggests criteria for
decisions about political party development programs.

METHODOLOGY

Democracy International conducted this study in three phases. First, before beginning
field research, DI prepared an extensive review of both the academic and applied litera-
tures on political party assistance. Second, DI developed selection criteria for the choice
of case studies. Finally, between September and December 2006, DI conducted inter-
views and focus groups in four case-study countries.

Phase 1: Literature Review and Desk Study

In Phase 1, in August 2006, DI reviewed the recent political party literature and con-
ducted a desk assessment of USAID-funded and other party assistance programs. This
literature review and desk assessment was intended to enable the team to better under-
stand the role of political party programming within the larger context of democracy as-
sistance and democratization, to appreciate of the range of past programming approaches,
and to begin to identify best practices.

The literature review includes investigations of (a) the comparative politics literature on
the roles of political parties in the democratization process; (b) the academic literature on
political party assistance; and (c) the practice-based or informal literature on political
party assistance, including assessments and studies commissioned or conducted by
USAID, USAID party assistance implementers and other donors. DI also interviewed
representatives of IRl and NDI in Washington about their approaches to political party
development and their programs in Europe and Eurasia. At IRl we met with Lorne Cra-
ner, President; Lindsay Lloyd, Regional Director for Europe; and Steve Nix, Regional
Director for Eurasia. At NDI we met, among others, with Ken Wollack, President; Ivan
Doherty, Director for Political Parties Programs; Robert Benjamin, Regional Director for
Central and Eastern Europe; Nelson Ledsky, Regional Director for Eurasia; Catherine
Pajic, Deputy Regional Director for Central and Eastern Europe; and Tom Barry, Deputy
Regional Director for Eurasia. We also met with representatives of IFES, including
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President Richard Soudriette, Executive Vice President Jim Vermillion, and Michael
Svetlik, Regional Director for Europe and Eurasia.

Democracy International also developed, and NDI completed, a comprehensive matrix
detailing components of party assistance programs in Europe and Eurasia. (See Appen-
dix E.) The matrix summarizes current and past programs in 26 countries in Central and
Eastern Europe and Eurasia. Specifically, the matrix provides information for each coun-
try in four broad areas: (1) Program Subjects, (2) Tactics and Targeting, (3) Resources
and (4) Political Environment. Information on Program Subjects is divided into five
categories:

() Elections,

(b) Money Politics,

(c) Advocacy/Issue Politics,

(d) Party Building, Organizational Development and Internal Democracy, and
(e) Legislative Programs.

Tactics and Targeting includes information on

(a) Research

(b) Training,

(c) Partners/Targets,

(d) Basis for Party Selection,

(e) National and/or Local Focus,
(F) Targets within Parties, and
(9) Non-Training Assistance.

This matrix helped DI to understand the scope of existing political party assistance pro-
grams in Europe and Eurasia.

Phase 2: Selection of Case Studies

Drawing on findings from the literature review and desk study, the study team worked
with USAID and EUR/ACE in Phase 2, during August and early September 2006, to de-
velop criteria for selecting four case-study countries.

According to our comparative research design, we selected cases in a way that would al-
low us to draw inferences about the causes of variations in the effectiveness of political
party assistance. We endeavored to have sufficient variation to allow inferences from
different cases. We wanted to select four cases that contained enough differentiation in
political context and party assistance approaches to enable reasonable comparisons and
broader lessons for other situations throughout Europe and Eurasia.’

! political scientists often use the case-study method to draw broader conclusions. In an important article
in the American Political Science Review, John Gerring defines the case-study method as “an intensive
study of a single unit with an aim to generalize across a larger set of units” and explains the utility, and
limitations, of this approach. John Gerring, “What Is a Case Study and What Is It Good for?” American
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We understand that both party assistance programs and the environment in which these
programs are conduct vary. Nevertheless, we endeavored to design a study that would
allow for structured comparison and, most important, generalizeable findings about po-
litical party assistance.

We identified four principal criteria to guide case-study selection. First, to ensure as
broad a comparison as possible, we chose countries where both party institutes are pre-
sent. Second, so as to capture important environmental and structural variations, we
chose countries with varying degrees of political openness, as judged by Freedom House
and Transparency International ratings as well as DI’s assessment of the success or fail-
ure of a transition and the party institutes’ view of political space in a country.”

Third, we considered the type of political party assistance. For types of programs imple-
mented, we employed a typology that covered the range of party assistance programs.
We considered in particular whether political party assistance programs were aimed at a
single party or coalition or whether they worked with all viable parties. Fourth, we
sought a geographic spread, between Europe and Eurasia and within each of those subre-
gions.

As secondary considerations, we sought countries with differing historical legacies, spe-
cifically some with prior experience with democracy and membership in the Soviet Un-
ion and others from the broader Soviet Bloc. We also wanted to choose one or more
countries where there have been clear-cut phases, to enable longitudinal analysis of situa
tions and/or approaches. In addition, we took account of the extent of success achieved
in assistance programs by talking to USAID, the party institutes and others familiar with
the programs, although ultimately we did not attempt to control for this variable, in part
because of the difficulty of getting consensus on which cases had been less successful.

DI met with a Working Group from USAID/EE and the State Department on August 23,
2006, to discuss the process and criteria for the selection of case studies. After further
consultations by the CTO within the Agency and with the State Department, USAID and
DI agreed on the selection of four countries, two from Europe and two from Eurasia: Ser
bia, Romania, Georgia and Kyrgyzstan.

Political Science Review 98 (2004), p. 341. Writing in World Politics, David Collier and James Mahoney
explain the value of the case study method and qualitative research, although they recommend that “schol-
ars in the field of international and comparative studies should heed the admonition to be more self-
conscious about the selection of cases and the frame of comparison most appropriate to addressing their
research questions.” David Collier and James Mahoney, “Insights and Pitfalls: Selection Bias in Qualita-
tive Research,” World Politics 49:1 (1996), p. 59.

2 Robert Dahl’s Polyarchy is often the baseline for discussions of regime type. Dahl uses two measures:
degree of political competition and degree of social participation. Dahl’s conceptualization is helpful in
that it explicitly considers both the state and (civil) society, rather than just the state. Robert Dahl, Polyar-
chy: Participation and Opposition (Yale University Press, 1972), p. 7.
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Phase 3. Field research

The principal investigators conducted field work in the four countries between September
and December 2006. The team traveled to Serbia in September, to Romania in October,
and to Georgia and Kyrgyzstan in December. In each country, the team met with repre-
sentatives of USAID, implementers of political party programs, government representa-
tives, political party leaders and activists, elected members of parliament, journalists and
academic observers, and other relevant stakeholders. The team also traveled to one or
more locations outside the capital in each country to conduct in-depth interviews with
local political party and government officials and other stakeholders and informed ob-
servers in the field.

To facilitate cross-country comparison, DI developed an interview protocol to structure
the team’s interviews. The team met with 50 to 75 individuals in each country and con-
vened mid-size group discussions whenever possible, particularly with party leaders,
members of youth and women’s party groups, journalists, civil society activists and for-
eign donors. These interviews provide critical data for drawing causal explanations of
variations in the degree of success of political party assistance.

Preparation of Report

Throughout the process, DI and the team have consulted regularly with USAID in Wash-
ington and in the case-study countries and met with a Working Group of USAID and
State Department staff members to address substantive questions and receive comments
and feedback.

Based on this field work, the team prepared detailed case narratives for each country.
(See Appendices A through D). In response to comments from the advisory committee
and new materials, DI also revised and updated the literature review, which is included as
Section Il of this report. Finally, DI has taken the lessons learned from the case studies
and literature review and prepared a comprehensive set of findings and recommendations.
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Il. LITERATURE REVEW

The following literature review is edited and adapted from the draft literature review and
desk study submitted in Phase 1 of the project. The first section is divided into two parts
that review the comparative politics or academic literature on political parties and politi-
cal party assistance, respectively. The second section addresses the applied or informal
literature of unpublished studies commissioned or conducted by donors and PPA imple-
menters on political party assistance.

COMPARATIVE POLITICS LITERATURE REVIEW
Introduction

This section reviews the existing academic literature on (1) political parties and (2) po-
litical party assistance. First, we briefly review the role parties play in democratizing and
liberalizing polities and then turn to more contested question of party formation. Second,
we look at the limited academic literature touching on political party assistance. Our dis-
cussion of the comparative politics literature demonstrates that, while scholars are quick
to stress the importance of parties to the overall welfare of democratic and democratizing
countries, few researchers offer comprehensive explanations of how parties form and
even fewer provide insights into how outside actors and policy makers might assist the
process of party formation. The literature does identify, however, three variables that in-
fluence patterns of party formation: (1) structure (often referred to as “environment” in
discussions of political development), (2) actor agency, and (3) assistance strategies.
These variables can accelerate, impede and redirect the pace and nature of party forma-
tion and institutionalization. The goal of our study is to move forward from the identifi-
cation of these variables to a discussion of how these variables shape party formation in
Eastern Europe and Eurasia, and of how party assistance can be structured to positively
affect them.

1. The Importance of Parties

Genuine democracy requires competitive political parties. Parties find candidates, organ-
ize political competition and seek to win elections. In opposition, they maintain pressure
on incumbents to respond to public concerns. Parties also articulate positions on, and
stimulate debate about, issues of public concern. They aggregate and represent local
concerns and other narrow interests in the political system, which provides a structure for
political participation. Political systems without free political parties can hardly be con-
sidered democratic.

Unfortunately, in Southeastern Europe and Eurasia, as elsewhere, political parties are
widely held in disrepute. Citizens often view parties as ineffective, corrupt and out of
touch. Not infrequently, in struggling democracies, political parties are among the most
undemocratic institutions. Often they become captive of strong, even autocratic person-
alities or function as tools of entrenched special interests. Only occasionally do parties
represent the views of broad-based constituencies. Sometimes in societies in transition,
the same parties that help foster change subsequently become obstacles to representative
government and further reform themselves. Thomas Carothers summarizes the “standard
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lament” about political parties in new democracies around the world as “usually top-
down, leader-centric, organizationally thin, corrupt, patrimonial, and ideologically
vague.”® This lament applies to many if not most political parties in the emerging de-
mocracies and semiauthoritarian societies of Europe and Eurasia.

Parties are critical to democracies and democratic reform in that they (1) enable citizens
to hold leaders accountable, (2) enable the electorate to choose among multiple policy
and leadership alternatives, (3) institutionalize competition, (4) aggregate interests, (5)
mobilize and socialize voters, and (6) make governments more efficient.* Despite the
widely recognized value of parties, though, the actual process of party formation remains
poorly understood. The literature on Western democracies, as Marcus Kreuzer and Vello
Pettai note in a recent survey, typically assumes the presence of well-functioning and sta-
ble political parties.®> Yet, as Conor O'Dwyer finds in post-communist Eastern Europe,
party systems cannot simply be assumed. Rather, parties, if they exist at all, are often
“highly fragmented and volatile.”® As O’Dwyer notes, and as other recent analyses of
post-communist polities similarly illustrate, however, the degree of party fragmentation
and volatility varies. Indeed, as our own study suggests, a wide distance exists between
the institutionalization of competitive, albeit volatile, political party systems in Romania
and Serbia, the emergence of a dominant single party in Georgia and the near absence of
political parties in Kyrgyzstan. These variations in party systems, in turn, have profound
implications on state-society relations.

Volatile Multiparty Systems. Volatile party systems like that in Romania, though prefer-
able to dominant party systems or no-party systems, suffer from decreased leadership ac-
countability and waning voter interest articulation. In their study of Polish elections from
1991-2001, for example, Zielinski, Slomczynski and Shabad find that members of par-
liament were often able to “escape accountability by switching from a governing to a
nongoverning party.”’ Similarly, in Brazil, Scott Mainwaring notes that “503 deputies
changed parties 260 times.”® Because MPs in such volatile party systems face few penal-
ties should they change party affiliation, they have little incentive to contribute to their
current party’s success. Parties, in short, become vehicles for election, not organizations
for voter interest aggregation and articulation.

Dominant Party Systems. Dominant single party systems as in Georgia where the United
National Movement (UNM) controls the government pose similar challenges to account-
ability and interest aggregation. Moreover, by their very nature, dominant party systems
impede competition. Dominant parties, particularly dominant parties in developing

® Thomas Carothers, Confronting the Weakest Link: Aiding Political Parties in New Democracies (Wash-
ington, DC: Carnegie Endowment for International Peace, 2006), p. 66.

* Marcus Kreuzer and Vello Pettai, “Political Parties and the Study of Political Development: New Insights
from Postcommunist Democracies,” World Politics 56 (July 2004), p. 623; USAID Office of Democracy
and Governance, "USAID Political Party Development Assistance," April 1999, pp. 7-8.

® Kreuzer and Pettai, p. 623.

¢ Conor O'Dwyer, “Runaway State Building: How Political Parties Shape States in Postcommunist Eastern
Europe,” World Politics 56 (July 2004), p. 522.

7 Jakub Zielinski, Kazimierz M. Slomczynski, and Goldie Shabad, “Electoral Control in New Democracies:
The Perverse Incentives of Fluid Party Systems,” World Politics 57:3 (April 2005), p. 392.

® Scott Mainwaring, “Party Systems in the Third Wave,” Journal of Democracy 9:3 (1998), p. 79.
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economies, typically maintain power through some mixture of patronage, intimidation,
vote manipulation, and utopian or chauvinistic ideology. Communist Russia under Stalin
exhibited all of these characteristics. The Kuomintang in Taiwan succeeded in maintain-
ing its dominant status by playing up the chauvinism of mainland Chinese against native
Taiwanese.® And the Institutional Revolutionary Party secured its long hold on Mexican
politics through rampant electoral manipulation.'® Ultimately, all of these party systems
proved vulnerable to change over time. Measured in generational rather than regular
electoral cycles, though, for many this change did not come fast enough.

No Party Systems. Finally, party systems, rather than being competitive and tumultuous
or dominant and stagnant, may simply not exist at all. This is the current reality in much
of Central Asia where ruling autocrats promote their own patron-client relationships and
actively prevent the rise of alternative power centers, be they parties, civic organizations,
or regional and clan-based networks. Paradoxically, these “non-systems,” while they
may secure an autocrat’s short-run power, fail to secure the long-run interests of either
the ruler or of society. As scholars like Joel Migdal and Samuel Huntington explain,
autocrats who rely on individualized patronage networks and who cannot mobilize broad
public support are forever vulnerable to growing and unmet public demands for political
participation.*

In short, then, there is a consensus in the comparative politics literature that political par-
ties are critical to democratization, government legitimacy and, ultimately, state stability.
Parties link society to government. They aggregate and give voice to social interests.
They serve as transmission belts through which citizens can press governments to further
collective interests. Indeed, as Samuel Huntington presciently warned in the 1960s and
as scholars and practitioners would do well to heed today, parties, not elections, are key
to political reform; “elections without parties” merely “reproduce the status quo.”*?

2. Political Party Assistance

There is no extensive literature addressing how international actors might assist the
growth and development of democratically oriented parties in authoritarian and semiau-
thoritarian political settings. Indeed, as Sarah Mendelson notes of democracy assistance
and as this study finds of political party assistance in particular, the causal impact of for-
eign aid is surprisingly understudied in the comparative politics literature.®* In fact, in
the past decade virtually no articles in The Journal of Democracy, a premier source on
democratization and democracy assistance, have specifically addressed political party
assistance to any significant extent. Those that have, have done so only in a superficial

° Hahm Chaibong, “The Ironies of Confucianism,” Journal of Democracy, 15:3 (2004), pp. 93-107.

% Dorothy J. Solinger, “Ending One-Party Dominance: Korea, Taiwan, Mexico,” Journal of Democracy,
12:1 (2001), pp. 30-42.

1 Joel S. Midgal, Strong Societies and Weak States: State-Society Relations and State Capabilities in the
Third World (Princeton, 1988), p. 207; Samuel Huntington, Political Order in Changing Societies (Yale
University Press, 1968), p. 398.

12 Samuel Huntington, Political Order in Changing Societies (Yale: New Haven, 1968), p. 402.

3 Sarah E. Mendelson, “Democracy Assistance and Political Transition in Russia: Between Success and
Failure,” International Security 25:4 (Spring 2001), p. 68.
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fashion, addressing the importance of political parties and the need to support their de-
velopment as a prerequisite for democratic development.

Other scholarly research concentrates almost exclusively on single countries. As such,
the current literature offers few generalized findings. These studies do suggest, though
they do not systematically test, potential hypotheses on political party assistance.

In this section we review the limited case-study literature on political party assistance.
Our goal, more than simply providing an overview of this new literature, was to identify
potential hypotheses and causal variables of party assistance success and failure that we
would subsequently test in our four-country comparative analysis.

In short, while scholars, like policy practitioners, agree that party assistance can encour-
age party development and social mobilization, there exist few comparative analyses that
establish that party assistance does aid party development and social mobilization.

Thomas Carothers, however, does assess the nature and effectiveness of political party
assistance in his recent book, Confronting the Weakest Link: Aiding Political Parties in
New Democracies. Unlike previous studies of democracy assistance, this book includes
extensive consideration of European and multilateral organizations and programs, but it
draws its analysis largely from the experience of the two principal American providers of
political party assistance: NDI and IRI. Carothers has ably synthesized and persuasively
critiqued the conventional wisdom about party assistance.

In an echo of his earlier works, Carothers concludes that most democracy promotion ef-
forts “do not produce transformative or catalytic effects on the political life of other so-
cieties.”™* Specifically, party aid “is unlikely . . . to produce decisive changes in the basic
organization and operation of parties.”*> Party aid “rarely has transformative impact” for
two basic reasons: “the difficulty of the task and the inadequacies of much of the assis-
tance.”'® At the same time, Carothers concludes that it is not “a futile enterprise. It
sometimes has modest but real positive effects. When aid providers take seriously the
challenge of improving their work, as some are doing, it can make a contribution to party
development, both regarding the capacity of parties to campaign and their overall organ-
izational strength.”*’

Regarding the difficulty of the task, Carothers fully acknowledges how hard it can be for
outside interventions to affect something as fundamental as the development of political
parties in another country. This is principally because of structural constraints, as dis-
cussed below. But, more important, he finds considerable inadequacies with the strategy
and implementation of political party assistance programs. As we discuss, we find many
of the same inadequacies.

14 Carothers, Weakest Link, p. 61.
% Ibid., p. 218.

1% Ibid., p. 162.

7 1bid.
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Scholars posit three broad variables as possible explanations for the success or failure of
party assistance programs: structure, strategy and agency. Structural variables include
environmental constraints such as geography, levels of economic development, political
culture and ethnic diversity. Strategy variables refer to the actual design of assistance
programs, such as whether they emphasize technical assistance or provide small grants or
whether the programs are partisan, engaging only like-minded parties, or multipartisan,
engaging all parties regardless of ideological orientation. Agency variables refer to the
actors themselves, both national leaders and international actors. We consider each of
these variables in turn.

Structural Variables

Structural constraints may impede the success of even the most expertly designed party
assistance programs. Polities shaped by civil wars, deep poverty, hierarchical authority
and “bad neighbors,” for example, all provide poor soil for effective, mature political par-
ties to take root. Thus, for example, Chip Gagnon wrote in 1998 that we should not be
surprised by what he saw at the time as the lack of success for party assistance in Serbia
given that country’s “Pandora’s Box of repressed hatreds.”*® Gagnon’s conclusion finds
parallels in the broader comparative politics literature on political reform and democrati-
zation. Donald Horowitz, for example, notes that democracy is unlikely to take hold in
countries with deep ethnic divides while Dankwart Rustow finds democratization
unlikely in polities with opposing or nonexistent perceptions of national identity.*

Geography, or a country’s international neighborhood, similarly shapes prospects for
party assistance. Proximity to wealthy democracies, what Jeffrey Kopstein and David
Reilly bluntly state as “distance from the West,” shapes the perceived calculus of re-
form.?° The prospect of European Union membership, for example, likely encouraged
elite inclinations to reform in Central European and Baltic countries. Conversely, the
growing influence of the Shanghai Cooperation Organization and its sponsor states, Rus-
sia and China, may prove as a brake to elite-led reform in Central Asia.

Likewise, party assistance faces greater challenges in hierarchical cultures than in polities
where values of individualism and equality are more pronounced. Carothers, for exam-
ple, finds that a cultural malaise in societies long shaped by authoritarian rule, a “pro-

18 Chip Gagnon, “International Non-Governmental Organizations and ‘Democracy-Assistance’ in Serbia,”
Carnegie Project on ‘Evaluating NGO Strategies for Democratization and Conflict Prevention in Formerly
Communist States, (December 1998), available online:
http://ww.ithaca.edu/gagnon/articles/carnegie/serbia.htm. Gagnon’s conclusion, of course, has no relevance
to an assessment of the relative success of party assistance in the decade since he wrote. We cite it here as
an example of the kinds of structural constraints faced by party assistance programs, in Serbia and else-
where.

19 See Donald Horowitz, “Democracy in Divided Societies,” Journal of Democracy 4:4 (1993), p. 18 and
Dankwart Rustow, “Transitions to Democracy: Toward a Dynamic Model,” Comparative Politics 2:3
(April 1970), pp. 337-363.

2 Jeffrey S. Kopstein and David A. Reilly, “Geographic Diffusion and the Transformation of the Post-
communist World,” World Politics 53:1 (October 2000), p. 7.
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found disaffection from politics,” often hinders party assistance efforts.?* Carothers’s
conclusion echoes the findings of culture-oriented social scientists as diverse as Max
Weber, Ronald Inglehart and Samuel Huntington, all scholars who see culture as defining
prospects for democracy and political reform.?

Importantly, particularly for the purposes of this study, structural constraints need not be
determinative of outcomes. Belarus remains authoritarian despite its proximity to the
European Union. In Mongolia, in contrast, party politics has flourished notwithstanding
a regional environment that provides few incentives for political reform and a political
culture that, until recently, had little experience with deliberative democracy. These ex-
ceptions suggest that, despite structural constraints, considerable latitude exists for for-
eign actors to support party development. Key to the success of party assistance efforts,
the following two sections demonstrate, are the strategies donor agencies and implemen-
ters pursue and the agency of domestic actors themselves, including the agency of domes-
tic elites either to encourage or block reform.

Strategy Variables

A few analysts have devoted considerable effort to uncovering the shortcomings of po-
litical party assistance strategies. While these critiques, which are briefly reviewed here,
are generally helpful, investigations into PPA strategies that are effective are equally im-
portant. Here, the academic literature is relatively silent. A central goal of our study is to
highlight existing or potential PPA strategies that are effective.

Many scholars find party assistance efforts ineffective for multiple reasons. As noted
above, Carothers, perhaps most prolific among democracy assistance analysts, finds party
assistance programs to be generally ineffective. He acknowledges the structural con-
straints that make it difficult for outside interventions to affect something as fundamental
as the development of political parties in another country. But he also fundamentally
questions party assistance strategies. Carothers argues with some justification, for exam-
ple, that much party assistance is modeled on a “mythic model of parties in established
democracies” as “internally democratic, financially transparent . . . ideologically coherent
... and driven by ethical and policy principles.”?® Similarly, he suggests that donors and
program implementers do not understand well enough the real incentives and political
contexts in which they are operating and fail to engage in “strategic thinking about the
context for [party] aid.”** In a nice twist on the typical complaints about political parties
in new democracies, Carothers describes a corresponding “standard lament among people
in recipient parties about Western political party aid” because of its reliance on “pre-set,

2! Thomas Carothers, “Political Party Aid,” Paper prepared for the Swedish International Development
Agency (October 2004), p. 20.

22 See, in particular, Max Weber’s, The Protestant Ethic and the Spirit of Capitalism, Ronald Inglehart,
“The Renaissance of Political Culture,” The American Political Science Review 82:4 (December 1988), pp.
1203-1230, Samuel Huntington, The Clash of Civilizations: Remaking of the World Order (Simon &
Schuster 1998).

2% Carothers, Weakest Link, p. 123.

* Ibid., p. 131.
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standardized designs not well-adapted to their particular context and mechanistic methods
of implementation.”?

In examining six case-study countries, including Romania and Russia in the E&E region,
Carothers is skeptical about the effectiveness of past programs and future prospects for
political party assistance. This echoes his previous criticisms of democracy and govern-
ance (DG) programs more generally because: (1) they are based on the faulty assumption
that party development in transition countries will parallel the Western experience with
party development; (2) they employ “cookie cutter” approaches without attention to
variations in local context; (3) they are driven by the ideologies of donor countries while
paying little attention to “buy in” from domestic activists; (4) they target “marginal peo-
ple” rather than truly consequential activists; and (5) they typically involve training semi-
nars that are dull and lecture based and allow for little participation by domestic activ-
ists.”® Some of these critiques border on caricature—Carothers himself notes approv-
ingly the institutes’ use of “third-country” trainers, “trainer-of-trainer methods,” “leader-
ship academies,” “distance learning,” and consideration of the connection between party
development and economic reform?’—but each has some validity as well.

Several studies, however, have suggested that DG assistance probably contributed to sub-
stantial party development in some countries, perhaps as much by improving the political
environment as by aiding political parties directly. The suggestion of a positive correla-
tion between party assistance and party development demands further attention. Here,
the case studies of John Glenn, Sarah Mendelson and Michael McFaul are informative.
Glenn, for example, stresses that timing is key, that party assistance provided at critical
junctures—most notably immediately following regime or leadership change—can help
transform inchoate coalitions into capable, developed parties.”® Mendelson stresses how
technical assistance programs can alter environments long inimical to party competition.
Thus, she finds in the cases of the Philippines, Chile and Serbia, aiding parallel vote
counts, albeit not party assistance per se, increased transparency and limited the potential
for fraud during parliamentary elections, which in turn is crucial for the development of
healthy parties.”® McFaul agrees on the value of parallel vote counts but, in the case of
the contested 2004 Ukrainian presidential elections, asserts that “micro-methods” of elec-
tion monitoring that uncovered systematic electoral fraud were central to the decision by
the Central Election Commission and the Supreme Court not to ratify the vote count.*

Although support for election monitoring may help improve the environment for party
assistance and other democracy and governance strategies, these findings do not address
party assistance as such. In addition to stressing the value of election monitoring, though,
McFaul’s analysis highlights two variables often overlooked in scholarly studies of de-

% Ibid., p. 120.

%6 Thomas Carothers, Aiding Democracy Abroad: The Learning Curve (Washington: Carnegie, 1999) and
“Political Party Aid.”

2" Carothers, Weakest Link, p. 127-29.

%8 John K. Glenn, “Civil Society Transformed: International Aid to New Political Parties in the Czech Re-
public and Slovakia,” Voluntas 11:2 (2000).

“® Mendelson, “Democracy Assistance,” p. 104.

% McFaul, “The 2004 Presidential Elections in Ukraine and the Orange Revolution,” p. 26.
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mocracy assistance: the critical role of symbolism and the importance of easily under-
stood campaign platforms. Party assistance strategies that highlight the importance of
symbolism, slogans and branding as well as strategies that emphasize clear prodemocracy
messages, we can hypothesize from McFaul’s analysis of the Ukrainian case, are likely to
meet with greater success.

McFaul’s analysis of Our Ukraine’s 2004 success finds parallels in the broader compara-
tive politics network on transnational activism. The studies of Sidney Tarrow and of
Margaret Keck and Kathryn Sikkink, for example, demonstrate the critical role that sym-
bolism and what Keck and Sikkink describe as easily understood “chains of causality”
have in the fortunes of social mobilization movements.®* Thus, activist networks that
develop readily identifiable symbols (e.g., the World Wild Life Fund’s panda, Amnesty
International’s candle, Our Ukraine’s orange ribbons) are more likely to succeed than
those that ignore the critical importance of branding. Similarly, networks that champion
clear messages (e.g., protect endangered species, stop torture, place criminals in jail) are
more likely to resonate with potential supporters than movements that champion more
abstract concepts (such as, alas, democracy, rule of law and social equality). These
many have some implications for campaign-related party assistance.

Agency Variables

Regardless of how conducive to reform an environment may be and how well-designed
foreign assistance programs are, the success of party assistance programs depends on in-
dividual actors, on the agency of people directly involved in promoting and preventing
party development. Many political science analyses begin with the assumption that ac-
tors seek power and, more precisely, seek first to attain, second to maintain and last to
maximize political power. The implications of this for party assistance programs are
readily seen in the many “failed” and “stalled” transitions of Eurasia, Africa and now the
Middle East. That is, although leaders may outwardly cultivate an image of political re-
form so as to secure international approval and aid, domestically these same leaders work
to ensure that the reform is no more than a facade.

Entrenched political elites, as Guillermo O'Donnell and Philippe Schmitter note in their
study, Transitions from Authoritarian Rule, are reluctant to accept the rules of the party
game should they perceive threats to personal power.* Rather than concede defeat when
challenged by opponents in what O’Donnell and Schmitter aptly describe as a “multi-
dimensional chess game,” entrenched elites may simply toss the chessboard (along with
the opponents’ pieces) and choose oppression. Alternatively, as Joel Migdal notes, en-
trenched elites may routinely undermine potential contenders—political parties, eco-
nomic elites, charismatic leaders—so they need never face real opposition.*

®! See Sidney Tarrow, The New Transnational Activism (Cambridge, 2005) and Margaret E. Keck and
Kathryn Sikkink, Activists Beyond Borders: Advocacy Networks in International Politics (Cornell, 1998).
%2 Guillermo O'Donnell and Philippe C. Schmitter, Transitions from Authoritarian Rule: Tentative Conclu-
sions about Uncertain Democracies (Baltimore: Johns Hopkins University Press, 1986).

% Joel Migdal, Strong Societies and Weak States: State-Society Relations and State Capabilities in the
Third World (Princeton: Princeton University Press, 1988).
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In short, critical to the success of party assistance programs is the agency of ruling elites.
Well designed PPA strategies and favorable political environments may alter elites’ per-
ceptions of their interests. Equally important to the success of party assistance, though,
may be the role not of aid or assistance, but of diplomacy and Realpolitik. An entrenched
leader’s calculation to tolerate potentially threatening political parties, to eschew violence
and, ultimately, to leave power may depend as much on warnings an ambassador delivers
as on demands from within society. To this end, the greater the degree of coordination
between aid and diplomatic missions, the more likely PPA programs can surmount what
is likely the greatest impediment to success: the tendency among even once reform-
minded elites to reject democratic rules of the game so as to maintain power.

Summary of Comparative Politics Literature Review

We consider the categories of structure, strategy and agency as ways to conceptualize
and identify potential hypotheses for explaining variations in party assistance outcomes.
These three categories emerge from our review of the scholarly literature on party assis-
tance and the broader comparative politics literature on democracy assistance. It is worth
stressing, as we noted in the introduction, that this scholarly literature is young and,
though perhaps methodologically and theoretically more rigorous, nevertheless is less
developed than USAID and policy practitioners’ own assessments of party assistance.
Recognizing this, we next turn to a review of the applied literature, including assess-
ments, evaluations and studies of party assistance of donors and implementers in transi-
tion countries.

APPLIED LITERATURE REVIEW

The previous section reviewed the comparative politics literature on political parties and,
to the extent it exists, political party assistance. With that background, this section sur-
veys studies commissioned or conducted by donors and PPA implementers on political
party assistance and broader democracy and governance assistance that includes political
party assistance. USAID commissioned and funded many of the studies discussed here.

Political Structure
Analysis of Political Context

IRI’s Why We Lost: Explaining the Rise and Fall of the Center-Right Parties in Central
Europe, 1996-2002, edited by Peter Ucen and Jan Erik Surotchak and funded by USAID,
examines the dynamics of political volatility in seven countries in Central and Eastern
Europe from the perspective of the center-right parties that gained and lost power in these
countries in the late 1990s and early in the current decade. This analysis discounts struc-
tural constraints as major factors in the development problems experienced by the parties
being studied. It emphasizes the importance of effective political strategy as the variable
that determines electoral victory or defeat. In relatively constraint-free environments,
these center-right parties encountered their reverses through some combination of (1) dif-
ficulties with painful reforms while governing; (2) internal party organization, ideological
crisis and infighting; and (3) inadequate communication with the public.
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Why We Lost contains a thorough, detailed analysis of political developments in the re-
gion during that time, but focuses its analysis on the actions and the strategies of the par-
ties themselves rather than party assistance as such. The three sources of failure ad-
dressed do offer insight into potential future work in these and similar situations and sug-
gest a possible link between the political environment and PPA priorities.

The study’s focus on one slice of the ideological spectrum means it does not necessarily
have that much to say about the broader goal of improving the parties and the party sys-
tem generally, as opposed to boosting the prospects of individual parties. Volatility in
one party’s fortunes does not tell us much about the state of party development in the
country as a whole, even when that volatility is mirrored across a number of different
countries. As Why We Lost acknowledges, the alternation of power could equally be
taken as a sign of healthy party development. The implications of working only with
ideologically aligned parties are discussed below.

Krishna Kumar sees a lack of country-specific expertise among implementers as one of
the major shortcomings of political party assistance. Kumar notes that implementers’
knowledge of the political histories of the countries they are working in has been improv-
ing over time, but the link between that knowledge and designing effective strategies tai-
lored to specific situations still appears to be weak, or at least lacking any formal struc-
ture. Schoofs and de Zeeuw suggest that the research agenda should include greater
comparative study of different political contexts.** Without necessarily agreeing with
Kumar’s assessment about the extent of country-specific knowledge among implemen-
ters, the DI team agrees that further comparative study of party assistance in different
contexts and further efforts to structure strategies to particular circumstances would be
worthwhile. DI hopes the current study marks a step in that direction.

USAID political party assessments, such as those recently carried out in Armenia (2005)
and the Palestinian Territories (2006), by their very nature examine political context
when making recommendations on future PPA work.* But they are also of course spe-
cific to the given country, and as snapshots in time do not necessarily allow for analysis
of how context affects party development over time. If the fundamental question is how
political context should inform PPA strategies, more detailed analyses are necessary.

Reforming Structures: Party Systems and Political Finance

Although the IRI study suggests that political developments in Central Europe around
2000 were due more to strategic variables than to structural ones, other analyses of party
assistance have emphasized the importance of changing underlying structures and party
systems to achieving more successful outcomes.

3% Krishna Kumar, “International Political Party Assistance: An Overview and Analysis.” Netherlands
Institute for International Relations, Conflict Resolution Unit (October 2004); Steven Schoofs and Jeroen
de Zeeuw, “Lessons Learned in Political Party Assistance,” Netherlands Institute of International Relations
(November 2004).

® E.g., Associates in Rural Development, “Armenia Political Party Assessment” (Assessment for USAID,
May 2005).
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Carothers finds trends toward increased aid to party systems encouraging. He commends
efforts to reform the underlying legal and financial framework for parties in general, in-
cluding focus on political party laws and party finances. Carothers considers these to be
important steps in expanding and improving party assistance going forward and describes
them as the areas of assistance with significant potential for improving political parties.
He still suggests that the benefits of structural and party system reform will most likely
be modest, but he highlights both as strategies that might be able to bring about more
fundagrgental changes, if the strategies to implement such reforms are refined going for-
ward.

To a considerable extent these efforts are already underway. Several studies have em-
phasized efforts to reform and improve the legal framework for political parties. As part
of NDI’s USAID-funded series on “Political Parties and Democracy in Theoretical and
Practical Perspectives,” Kenneth Janda’s paper on “Adopting Party Law” considers five
models of how states regulate political parties. He argues for moderation between “too
much” party law, which may have a chilling effect on the formation and development of
parties, and “too little” party law, which may encourage a multitude of minority parties
and result in a chaotic party system.*” An MSI study for USAID of political party reform
in Latin America and Schoofs and de Zeeuw also call for initiatives to change the ince