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A
bstract

In the transform
ation processes in post-com

m
unist E

ast C
entral E

urope
and in the processes of integration w

ith the W
est the legacy of dysfunc-

tional state structures and state-society relations have turned out to be som
e

of the gravest problem
s. A

 strong state is essential for the form
er com

m
u-

nist countries both in term
s of carrying through com

prehensive reform
s

and in the developm
ent of m

ature dem
ocratic system

s. In this paper, the
developm

ent of state structures and the antecedents of today’s states are
analyzed in order to gain an understanding of the sources of today’s gov-
ernm

ent failures and cross-national differences. T
o facilitate this tw

o con-
cepts are elaborated. L

egalism
 has to do w

ith w
hether the state conducts its

policies in a rule-governed or an arbitrary w
ay, that is to say w

ith the style
of political authority. É

tatization in turn has to do w
ith the penetration of

the social and econom
ic system

s by political authority, i.e. the scope and
intrusiveness of political authority. In countries w

ith a legacy of arbitrari-
ness and extensive étatization im

pedim
ents and resistance to change have

proved form
idable. H

igh personalizations of exchange relations, system
atic

rule-breaking, bureaucratic inertia, and w
eak state-society relations have

inhibited efficient and accountable policy-m
aking. It is concluded that ad-

m
inistrative reform

s – like civil service reform
s and im

proved channels of
com

m
unication  – ought to have a high priority and that it is im

portant to
have a thorough understanding of the various conditions for reform

 in the
different post-com

m
unist countries.

U
lrika Jerre is a P

hD
 candidate at the D

epartm
ent of P

olitical Science, L
und

U
niversity, Sw

eden.
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1  Introduction

A
s em

phasized by several authors governm
ent shortcom

ings are the order
of the day in all m

odern societies. G
overnm

ents in the W
est system

atically
fail to carry out policies as intended despite long traditions as m

odern com
-

plex states. T
his is not only troubling for the efficiency of policy m

aking
and the ability of the political sphere to control future societal develop-
m

ent, but it is also a dem
ocratic problem

 if politicians do not m
anage to

carry out their political agenda (R
hodes, 1997; L

indblom
 &

 W
oodhouse,

1993; B
ovens &

’T
hart, 1998). Still, this is greatly exceeded by the w

ide
gap in post-com

m
unist countries betw

een political reform
 rhetoric and

actual change (N
unberg, 2000). T

he form
er com

m
unist countries have

inherited dysfunctional and w
eak states 1 w

hich has turned out to be one of
the gravest problem

s in the transform
ation processes and in the processes of

integration w
ith the W

est. In spite of the efforts m
ade in the Soviet-type

party-state to achieve a m
onopoly of pow

er, public adm
inistration w

as in
fact w

eak during com
m

unism
. T

his could be observed for exam
ple in m

as-
sive inefficiencies in the bureaucracy, shortages of consum

er goods, and
the spread of rent-seeking behavior am

ong party-state officials during the
last decades of com

m
unism

. Since the fall of com
m

unism
 w

e have com
e to

realize that the form
er com

m
unist states started the reform

 processes w
ith

inherently different legacies. C
ountries like P

oland and H
ungary w

ere in
1989 endow

ed w
ith less dysfunctional state structures than for exam

ple
R

om
ania and A

lbania w
here totalitarian features w

ere in place until the
very end of the previous regim

es. In this paper I w
ill analyze how

 the states in
E

ast C
entral E

urope (E
C

E
) have developed and I w

ill do this in order to under-
stand the sources of today’s governm

ent failures. T
he questions are w

hat kind of
states the post-com

m
unist countries have inherited, how

 w
e should understand the

differences betw
een the countries, and how

 this affects state capacity. Scholars and
practitioners alike need to develop an understanding of the legacies in the different
countries affecting the conditions for reform

 today in order to m
ake sound analyses

and policy recom
m

endations.
M

y analysis rests on tw
o assum

ptions: firstly, that the historical develop-
m

ent and the antecedents of today’s states are vital for understanding how
the states in E

C
E

 and the state-society relations are functioning, and, sec-
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ondly, that state strength is crucial for explaining the differing reform
 or

transform
ation success in the E

C
E

 countries. T
he first assum

ption rests on
a historical institutional perspective w

here path dependence is em
phasized

(c.f. Steinm
o et al, 1992). Institutions do not develop as an efficient re-

sponse to changes in the environm
ent, but they are characterized by “sticki-

ness”. P
ath dependence im

plies that current events are dependent on w
hat

has happened earlier in a sequential institutional developm
ent process. T

o
understand the functioning of state structures, w

e have to look at the his-
torical developm

ent and to the historical antecedents of today’s states, rather
than lim

iting ourselves to explanations found in the current context or in
the level of developm

ent. T
his im

plies not only going back to the com
m

u-
nist state, but also to pre-com

m
unist traditions. D

ue to the lim
ited scope of

this paper the analysis w
ill focus on the first m

atter, but also m
ore briefly

touch on pre-com
m

unist patterns.
T

he second assum
ption is based on m

y view
 that the im

portance of the
state or the public adm

inistration has generally been underestim
ated in the

analysis of post-com
m

unist transform
ation. In understanding the specific

circum
stances affecting the dem

ocratization process in post-com
m

unist
countries, the so-called transitology has em

phasized the “sim
ultaneity prob-

lem
” – that is, the need to m

ake the transition to m
arket econom

y and
political dem

ocracy sim
ultanously (L

inz &
 Stepan, 1996:244). If any other

“area-specific factor” is brought into the analysis, it typically has to do
w

ith the redefinition of national boundaries. A
lthough the sim

ultaneity
problem

 is very real, the transitology analysis oversim
plifies the extraordi-

nary com
plexity of post-com

m
unist transform

ation. B
oth academ

ics and
practitioners have tended to underestim

ate the great im
portance of the

legacy of the com
m

unist state. C
ountries in transition are in particularly

great need of state capacity, as they have to carry through extraordinary
com

plex reform
 bundles. M

oreover, the very rules of the gam
e are in flux.

C
ountries do not only have to carry through m

assive reform
s, but m

ust do
so under a period of institutional turm

oil. T
he characteristics of the state

and state-society relations are vital for w
hether a country w

ill succeed in
overcom

ing obstacles to change and coordinating the process of change
(W

eiss, 1998:6). C
om

pared to other “third w
ave” counterparts, the post-

com
m

unist countries had particularly problem
atic starting points in the

transform
ation processes, as the inherited post-com

m
unist state is suppos-

edly w
eaker (N

unberg, 1998:1).

O
ne reason w

hy the im
portance of state transform

ation in post-com
-

m
unist countries has been underestim

ated is due to the transition discourse. 2

In the struggle against the com
m

unist regim
es a discourse developed that

em
phasized “civil society versus the state” (L

inz &
 Stepan, 1996:9). 3 A

s
practically all political opposition w

as repressed, civil society groups played
a decisive part in the resistance against the com

m
unist regim

es in countries
like P

oland and C
zechoslovakia. C

ivil society becam
e a catchw

ord repre-
senting the dem

ocratic opposition and dem
ocracy in general. T

he state w
as

rightly seen as a part of the com
m

unist regim
e because of the m

erger be-
tw

een the party and the state apparatus. T
he failure in the W

est and not
least in the U

.S. to grasp the m
agnitude of the w

eak state problem
 has, as

argued by Stephen H
olm

es, to do w
ith national self-im

ages and C
old W

ar
stereotypes. T

he W
est in general and the U

.S. in particular have been seen
as the liberal stronghold protecting individual freedom

 versus the state.
T

he Soviet U
nion and the C

om
m

unist W
orld w

ere the ideological “other”
representing totalitarianism

 and state repression. T
he all-pow

erful Soviet
State w

as seen as the cause behind the problem
s in the com

m
unist coun-

tries. T
he legacy of these cognitive m

aps seem
s to obstruct the ability to

com
prehend that one of the gravest problem

s in post-com
m

unist countries
as of today is the “w

eak-state-syndrom
e”. A

s aptly put by Stephan H
olm

es:
“D

estatization is not the solution; it is the problem
 (1997:32).” A

fter the
fall of the ancien regim

es the prevailing discourse has been largely focused on
reducing the size of the state and em

pow
ering political parties and groups

in the econom
ic and civil society. A

rgum
ents in favor of building a strong

post-com
m

unist adm
inistrative apparatus did not fit w

ell into this. H
ow

-
ever, during the last few

 years observers have started to recognize the vast
problem

s of the legacy of the com
m

unist state and the subsequent great
need for state transform

ation. T
he consequences of the problem

s have be-
com

e obvious, not least in the E
C

E
 applicant countries’ processes of adap-

tation in to the E
uropean U

nion.
In analyzing the legacies of com

m
unism

, the form
er E

astern B
loc coun-

tries have generally been classified in term
s of totalitarian, post-totalitarian,

sultanistic, authoritarian and other regim
e types (see L

inz &
 Stepan, 1996).

T
he aim

 of this paper is to analyze the state and its relations to society in a
long-term

 perspective and under different regim
e types (in particular com

-
m

unist and post-com
m

unist ones). T
o facilitate a com

parison betw
een the

countries and a historical account I w
ill develop tw

o concepts for state
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classification during different tim
es in history. L

egalism
 has to do w

ith the
style, and étatization w

ith the scope, of political authority. A
ll states, inde-

pendent of political regim
e, m

ight be classified according to the presence
of these tw

o variables. T
he concepts can also be used in analysis of pre-

m
odern governing system

s that predated the developm
ent of the m

odern
state.T

his paper focuses on the E
C

E
 countries, although often being m

ore
general in scope. E

C
E

 is used as a generic term
 for the E

astern B
loc ex-

cluding the Soviet U
nion, that is E

ast G
erm

any, H
ungary, P

oland, C
zecho-

slovakia, R
om

ania, B
ulgaria, A

lbania, and Y
ugoslavia. In the analysis of the

post-com
m

unist developm
ent I focus on the countries that have shared

sim
ilar post-com

m
unist developm

ents and that share sim
ilar goals, i.e. de-

m
ocratization, m

arketization, and m
em

bership of the E
U

. T
he countries

of form
er Y

ugoslavia , E
ast G

erm
any and A

lbania are therefore largely left
out. T

he paper starts w
ith an elaboration of the tw

o central concepts of
legality and étatization. It then turns to an analysis of the com

m
unist state,

w
hich is subsequently contrasted w

ith pre-com
m

unist traditions of politi-
cal authority structures. T

he concluding parts of the paper deal w
ith the

post-com
m

unist developm
ent and cross-national differences.

2  C
onceptualizing state structures

In studying the state w
e have to analyze both the internal w

orkings of the
state apparatus and state-society relations. State structures take shape through
history and events like w

ars and revolutions as w
ell as the place countries

occupy in international political, cultural, and econom
ic system

s have pro-
found consequences for how

 the state structures evolve (D
unleavy &

O
’L

eary, 1987:3). T
w

o central concepts for understanding the functioning
of the state and state-society relations are legality and étatization, w

hich I
w

ill explain in turn.
L

egality has to do w
ith w

hether the state conducts its policies in a rule-
governed or an arbitrary w

ay, that is to say w
ith the style of political au-

thority. In a state w
ith a high degree of legality, actions are ordered by

rules, that is law
s or adm

inistrative regulations (typically form
al). For a state

to be rule-governed, rules do not have to regulate every instance of adm
in-

istrative action, but bureaucrats have to follow
 the rules that do exist. W

hen
discretion is left to individual adm

inistrators, but they act in accordance
w

ith professional norm
s, their behavior can indeed be seen as rule-gov-

erned. A
 low

 degree of legality m
eans that the state is not ordered by rules

or is breaking its ow
n rules. A

ction is governed by som
ething other than

rules, like the w
him

s of the ruler, fam
ily or friendship relations, political

connections or m
oney (B

lom
kvist, 1988:185). T

he concept of legality is of
course related to W

eber’s legal-rationality – w
here adm

inistrative action is
ordered by the system

atic application of the law
 – and the idea of the rule of

law
, i.e. a R

echtsstat – w
hich has been a central part of the W

estern cultural
tradition. Im

personality, equality, and predictability are im
portant com

-
m

on characteristics (B
lom

kvist, 1988:188). A
 degree of legal-rational au-

thority is an irreducible part of a state in a dem
ocratic society and the rule

of law
 has through history developed hand in hand w

ith political dem
oc-

racy.T
he degree of legality is vital for the functioning of the state and for

state-society relations. W
hen considering the internal w

orkings of the state
apparatus parallels can be draw

n w
ith discussions on institutionalization.

W
hen form

al rules and behavior do not m
atch in organizations there is a

low
 degree of institutionalization (L

undquist, 2001:136). T
his typically cre-

ates problem
s of efficiency, coordination, and control. W

hen form
al rules

are out of play exchanges are personalized w
hich raises the risk of internal

conflict, pow
er play, corruption, patronage and the like (P

feffer, 1981;
Sönne, 1998:17). It becom

es m
ore difficult to coordinate state activities

and individual decision-m
akers m

ay have a strong influence on politics.
W

hen these are not constrained by any regulations they have potentially
m

ore pow
er over subordinates and citizens. R

ules and procedures do not
lim

it their discretionary pow
er. A

n arbitrary state has, how
ever, typically

less pow
er over events (pow

er to) and is not as efficient in getting things
done as a rule-governed state (B

lom
kvist, 1988:312). H

ierarchies for deci-
sion-m

aking and inform
ation-processing are confused. In a dem

ocratic sys-
tem

 this all of course raises concerns for political control of the bureaucracy
and for transparency and accountability. W

hen it com
es to state-society

relations pow
erful outside interests m

ay gain control over the state w
hen
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actions are not ordered by form
al rules, i.e. it affects the potential for state

autonom
y. L

ack of transparency and accountability m
akes it difficult, also

in a dem
ocratic system

, for m
ost citizens and interest groups to obtain

access to actual policy-m
aking.

É
tatization in turn has to do w

ith the penetration of the social and eco-
nom

ic system
s by political authority, i.e. the scope and intrusiveness of

political authority. In an ideal type m
anner w

e can distinguish betw
een

three different sectors or steering system
s of society w

ith different m
echa-

nism
s of coordination and different functions: the political, the econom

ic,
and the social system

s. T
he political system

 is associated w
ith authoritative

pow
er, the econom

ic one w
ith m

oney as a m
edium

, and the social system
w

ith com
m

unicative cooperation (L
undquist, 2001:47). W

hen political
authority is total all spheres of activity are controlled by the state, e.g. the
econom

y is m
anaged by and for the state w

hich also intrudes even in the
m

ost private spheres of life (c.f. Janos, 2000). T
he concept of totalitarianism

is often used to describe this total dom
ination of the state. T

otalitarianism
has, how

ever, com
e to be a m

uch m
ore specific concept denoting a par-

ticular regim
e type. Friedrich and B

rzezinski’s com
m

only used definition
of totalitarianism

 – i.e. a system
 that com

prises 1) an official historicistic
ideology, 2) a m

assparty penetrating the state apparatus and generally led by
one m

an, 3) a pow
erful secret police, 4) m

onopoly over m
ass-com

m
unica-

tion, 5) m
onopoly of m

eans of violence, and 6) a com
m

ando econom
ic

system
 – dem

onstrates this (T
archys, 1976:325). Stalin’s regim

e and H
itler

G
erm

any are typically described as totalitarian – the concept has indeed
been very m

uch developed to capture the features of these system
s. W

hen
the concept of totalitarianism

 is used here it denotes this particular regim
e

type. A
 totalitarian system

 is characterized by an alm
ost total étatization of

the social and econom
ic sector as w

ell as by arbitrariness and lack of legal-
ity. N

otw
ithstanding, the concepts of étatization and legalism

 are used here,
as they refer to tw

o analytically separate phenom
ena that do not necessarily

exist in a sym
biotic relationship. L

ogically an extensively étatized system
could be upheld by other m

eans than rule-breaking authority.
U

nlike totalitarian regim
es authoritarian ones leave the econom

ic and
som

etim
es also the social sector w

ithout m
ajor interference (L

undqvist,
2001:14). D

em
ocratic regim

es vary quite substantially in the scope of po-
litical authority and the political discourse typically centers on the desir-
ability of a w

elfare state. State intervention in dem
ocracies is, how

ever, not

a sim
ple political left-right issue. T

he “N
ew

 R
ight” political m

ovem
ents

in the W
est have for exam

ple often been strongly against state intervention
in the econom

ic sector, w
hile at the sam

e tim
e they advocate state inter-

vention in order to uphold traditional m
oral values in society (D

unleavy &
O

’L
eary, 1987:7).

W
hy then is the tradition of étatization im

portant in order to under-
stand how

 the state functions today in E
C

E
? A

nd w
hat is the connection

betw
een the degree of étatization and governm

ent perform
ance? T

he his-
torical developm

ent of the scope and intrusiveness of political authority is
vital for the character of state-society relationships as of today. In m

odern
dem

ocratic states the question of the desirable scope of political authority is
highly political and ideological and of no interest in this study. It is also
likely that different degrees of étatization are optim

al under different re-
gim

es depending on regim
e goals and the particular political form

ula. 4 In
the case of the form

er com
m

unist regim
es that have chosen the paths of

dem
ocratization and m

arketization it is notw
ithstanding clear that coun-

tries w
ith a legacy of a high degree of étatization have a m

ore problem
atic

starting point than those w
ith m

ore m
oderate étatization. M

ost obviously a
legacy of extensive étatization im

plies that m
ore sw

eeping reform
s are needed

in order to adjust to the post-com
m

unist context. A
lso, dom

ination by
political authority to the degree characterized by com

m
unism

 signifies that
the econom

ic and social sectors are highly underdeveloped and repressed.
It should be pointed out that the scope and intrusiveness of political au-
thority is conceptually independent of the question of state strength. In a
full-blow

n étatized system
, the state has assum

ed all pow
er. T

he fact that
the state m

onopolizes pow
er does not, how

ever, m
ean that it is “all-pow

-
erful”. C

ertain groups can sim
ply accum

ulate pow
er by denying it to oth-

ers (G
ross, 1989:208).  State capacity on the other hand is a question of the

pow
er to achieve things, to carry out actual change. T

here is a com
m

only
observed difference betw

een pow
er over and pow

er to (e.g. L
ukes, 1974).

A
uthors on state capacity in dem

ocratic system
s have com

e to em
phasize

that to be efficient in developing and im
plem

enting policies the state has to
be able to m

obilize cooperation w
ith society (e.g. W

eiss, 1998:26). P
eter

E
vans argues w

ith his concept “em
bedded autonom

y” that states that achieve
their goals are em

bedded in social ties (1995). For this the econom
ic and

social system
s need to be strong and a degree of trust is required betw

een
actors in society. M

any studies have show
n that the com

m
unist system

s
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w
ere devastating for the presence of cooperative relations betw

een the
state and society and for the level of trust (R

ose, 1994; Sm
olar, 1996).

3  T
he C

om
m

unist state

W
e now

 turn to the analysis of the com
m

unist state. T
he political system

s
all over com

m
unist E

urope w
ere constructed after the m

odel of the Soviet
U

nion. T
his m

odel w
as shaped by the particular conditions in the im

perial
center, and consequently the developm

ent of the Soviet State m
ust be

analyzed as a first step in understanding the com
m

unist system
s.

M
arxist-L

eninism
 w

as a reinterpretation of M
arxism

 by L
enin and the

B
olsheviks in order to adjust it to R

ussian conditions (G
erner, 1991:25).

T
he fundam

ental purpose of the L
eninist State w

as w
orld revolution and

the m
ain instrum

ent for this w
as the C

om
intern, w

hich w
as organization-

ally separated from
 the Soviet State. T

he party becam
e the m

odern priest-
hood interpreting the ideology. T

he cadre could, in the w
ords of Janos,

“supersede the narrow
 m

andates of law
 and even the broader m

andates of
traditional m

orality” (Janos, 1996:5). In the adm
inistrative system

, as in all
com

plex organizations, a degree of routinization and rules gradually cam
e

about. “B
ut these rules served only as guidelines of lim

ited relevance, for
unlike the ideal typical bureaucrat, the com

m
unist functionary w

as called
upon to m

ake critical judgem
ents, above all the judgem

ent w
hether a given

case should be handled ‘by the book’ or in term
s of political expediency

expressed in an alw
ays changing party line” (Janos, 1996:6).

A
s w

e all know
, the B

olshevik strategies and the C
om

intern failed to
create a com

m
unist revolution in the advanced capitalist countries. L

enin’s
death in 1924 brought w

ith it a fierce debate on the goals and m
eans of

M
arxist-L

eninism
. Stalin em

erged victorious from
 the struggle. W

ithout
giving up the objective of prom

oting com
m

unism
 w

orld w
ide, the politi-

cal form
ula changed to m

assive industrialization and m
ilitarization by and

for the state. T
o quote Janos, Stalin “put these classical [M

arxist] principles
through the filter of étatism

” (Janos, 1996:8). State socialism
 w

as born un-

der Stalin and the aim
 w

as to create an all-pow
erful state that repressed all

autonom
ous initiatives in society in order to m

obilize for the state. T
he

political and adm
inistrative system

 resem
bled that under L

enin – notw
ith-

standing that m
ost characteristics, like the use of terror, w

ere m
ore pro-

nounced under Stalin. T
he 1936 constitution expressed a highly com

plex
set of rules w

ith som
e dem

ocratic characteristics, but actual behavior dif-
fered in a fundam

ental and indeed system
atic fashion.

T
he principle of “dem

ocratic centralism
” w

as already form
ulated under

L
enin. It cam

e to be characterized by extrem
e centralization w

ith strict
hierarchical authority chains. In the “ideal type” Stalinist system

 horizontal
relationships betw

een institutions w
ere elim

inated and vertical structures
w

ith narrow
 specialization dom

inated. Just as characteristic w
as the fusion

betw
een the state and the ruling C

om
m

unist P
arty. T

he party controlled
all levels of state adm

inistration through the parallel organization of the
party adm

inistration. T
he basis for a successful career in the state apparatus

w
as com

m
itm

ent to the C
om

m
unist P

arty and not m
eritocratic criteria. T

.
H

. R
igby has captured these features by describing the com

m
unist system

as “m
ono-organizational” taking its shape as a consequence of the political

leadership’s attem
pt to exercise total control (1982:10).  State structures w

ere
not only hierarchically centralized but also deliberately disordered. T

he
separation and insulation of different state institutions becam

e a principal
control strategy. T

he result w
as a highly com

plex organization of the state.
In the post-Stalin years the goals of the regim

e becam
e m

ore increm
en-

tal and the official ideology m
ore pragm

atic. A
m

ong the reasons for this
w

ere the reluctance of the post-Stalin elite to m
aintain the system

 of terror
– w

hich had been affecting not least their ow
n security – as w

ell as a m
uch

testified gradual routinization of the previous revolutionary regim
e, w

hich
corresponds w

ith W
eber’s theory of the “routinization of charism

a” (W
e-

ber, 1946). W
hen the revolutionary fever cools off, institutionalization and

everyday concerns set in. T
he post-Stalin leadership becam

e to an increas-
ing degree dependent on genuine legitim

acy, w
hich can be seen as a com

-
pliance m

eans m
aking subordinates and the people at large obey orders and

rules. In the tradition of W
eber, political pow

er is seen as legitim
ate if there

is general belief in the need to obey its orders. A
ll political system

s strive for
legitim

acy. A
s put by D

ente: ”legitim
acy represents the real basis for the

existence of the state” (1988:184). In the Stalinist system
 coercive com

pli-
ance m

eans w
ere used and legitim

acy w
as not as vital for the survival of the
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regim
e. Still, the leadership w

as in need of a facade of legitim
acy for its

policies. T
his w

as claim
ed through “goal-rationality” instead of legal-ra-

tionality, m
eaning not that the system

 efficiently designed policies to achieve
goals, but rather that the dem

and for com
pliance w

as justified in term
s of

the ultim
ate goal of com

m
unism

 (R
igby, 1982). In the destalinization pe-

riod and particularly after K
hrushchev the goal-rational variant gradually

lost its significance along w
ith the belief in the ideology. T

he com
m

unist
regim

es becam
e dependent on different kinds of instrum

ental legitim
acy,

such as functional legitim
acy – w

here loyalty is based on the ability to
satisfy the dem

ands of the population – and legal-rational legitim
acy – w

here
people obey the law

 because they find these rules to be enacted by a cor-
rect procedure. It is questionable, how

ever, w
hether a legal rational variant

developed in the com
m

unist regim
es w

ith the partial exception of som
e

E
ast C

entral E
uropean ones. P

articularly am
ong state officials, so-called

“clientelistic legitim
acy” substituted m

ore coercive com
pliance m

eans. In
this kind of relationship loyalty of subordinates depends on the exchange of
specific favors (c.f. D

ente, 1988:174).
D

ue to these changes, the relationship betw
een superiors and subordi-

nates becam
e m

ore reciprocal (Janos, 2000: ch. 6). B
ehind the facade of the

all-pow
erful state, the reach of political authority began to dim

inish. A
consequence of this w

as that it w
as no longer possible for the cadre to

break the law
 light-heartedly and to dem

and total and unconditional com
-

m
itm

ent from
 the people. A

rbitrariness w
as partly replaced by “socialist

legality”
, m

ean
in

g a d
eep

er co
m

m
itm

en
t to

 m
o

re fo
rm

alized
,

professionalized and m
ore predictable adm

inistrative and judicial institu-
tions. T

he rhetorical com
m

itm
ent to rules w

as, how
ever, not accom

pa-
nied by institutional and procedural changes. T

he party still perform
ed the

functions that in a system
 w

ith high legality are carried out by a non-
partisan adm

inistration and courts, and there w
ere no procedures for up-

holding the rule of law
. Socialist legality produced only quasi-legal states and

not w
estern-type rule of law

 (Janos, 1996). In spite of this, the changes
created som

e autonom
y for subordinates and the people at large.

It w
as now

 that the so-called “third w
orldization” of the com

m
unist state

set in, as officials started to use their new
-found discretionary pow

er to enrich
them

selves at the expense of the population at large (Janos, 1996:13). It be-
cam

e m
ore and m

ore obvious that the party’s effort to achieve a m
onopoly of

pow
er created a highly inefficient state. T

he w
eakness of the state in this sense

could be observed in the developm
ent of considerable inform

al netw
orks be-

tw
een state institutions, in the m

assive shortages of consum
er goods, and the

spread of rent-seeking behavior am
ong party-state officials.

T
h

e S
tate in

 E
C

E

B
ut w

hat about the socialist countries of E
ast C

entral E
urope? T

he features
of the Soviet State w

ere present to different degrees in the satellite coun-
tries of the Soviet B

loc. B
efore the com

m
unist take-overs in the im

m
edi-

ate postw
ar era, the countries of the region w

ere socially, politically, cul-
turally, and econom

ically very different from
 one another. T

he spread of
the Soviet E

m
pire w

as an attem
pt to standardize the countries of the re-

gion in all aspects. In the Stalin period, the state structures closely follow
ed

the Soviet m
odel. T

he strongly centralized state w
as im

plem
ented at the

end of the 1940s and the beginning of the 1950s throughout E
C

E
.

K
hrushchev’s destalinization in the m

id-1950s allow
ed differences betw

een
the countries to com

e into the open once the pressure from
 M

oscow
 w

as
som

ew
hat relaxed. It gradually becam

e apparent that the countries could
choose separate roads w

ithin the com
m

on com
m

itm
ent to building social-

ism
. T

he lim
its to the new

-found freedom
 w

ere m
ade clear through the

Soviet interventions in H
ungary and C

zechoslovakia. Still, the differences
betw

een the countries w
ere considerable. T

he E
ast C

entral E
uropean coun-

tries in the post-Stalin era m
ight be classified according to the tw

o variables
above: degree of étatization and legality.

T
a
b
le 1

. V
a

ria
tio

n
s in

 p
o
st-S

ta
lin

 co
m

m
u
n
ist sta

tes

É
tatization/

L
im

ited
E

xtensive
L
egality

Q
uasi-legal

A
rbitrary

A
lb, R

om

P
ol, H

un, Y
ugo

C
zech, G

D
R

,
(B

ul)
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In P
oland, H

ungary, and Y
ugoslavia the scope and intrusiveness of political

authority w
as narrow

ed dow
n in the destalinization period. In these coun-

tries – although only explicitly stated in Y
ugoslavia – the regim

es chose to
leave the com

m
on project of constructing com

m
unist regim

es over the
globe and instead m

ade national econom
ic developm

ent the m
ain purpose.

R
elated to the changes in foreign policy, the internal activities of the states

w
ere also lim

ited. In Y
ugoslavia the changes started as early as 1948 and

w
ere form

alized in w
hat w

as know
n as T

itoism
, w

hich included conces-
sion to the m

arket m
echanism

 and the introduction of a m
ixed system

 of
private and “social” ow

nership. O
ther changes that cam

e about w
ere ef-

forts to restore an autonom
ous private and social sphere through, for ex-

am
ple, freedom

 to travel, artistic expression, and inform
ation (Janos, 1996).

A
lso in P

oland and H
ungary efforts w

ere undertaken to reform
 the econom

y
and liberalize the cultural sphere and the existence of civil society groups
w

as generally tolerated.
 B

ulgaria, C
zechoslovakia, and E

ast G
erm

any rem
ained faithful to the

Soviet U
nion and to a large extent follow

ed the sam
e developm

ent as the
im

perial center. P
olitical authority rem

ained intrusive in society and the
Soviet econom

ic m
odel w

as follow
ed. O

f the three, B
ulgaria stands out as

it, together w
ith R

om
ania and A

lbania, had a regim
e that intruded into the

m
ost intim

ate aspects of private life, like birth control and divorces. In
C

zechoslovakia there w
ere m

anifestations of m
ore liberal influences sur-

viving the pressure from
 the Stalinist regim

e. T
his w

as m
ost vividly m

ani-
fested in the P

rague spring in 1968, w
hen the harsh Stalinist system

 w
as

interrupted for a short tim
e, but can also account for the gradual develop-

m
ent of som

e civil society groups during the last decade. T
he em

ergence
of a (very w

eak) civil society w
as a consequence of the decay of the totali-

tarian regim
e and not of conscious liberal reform

s (Linz &
 Stepan, 1996:294).

Sim
ilar tendencies w

ere present, but to a lesser degree, in E
ast G

erm
any.

U
ntil the B

erlin W
all w

as erected in 1961, a flow
 of refugees, indiscipline

am
ong the population and even occasional open revolts w

ere the order of
the day. T

his w
as, how

ever repressed and controlled by the harshest re-
gim

e of the three tow
ards adversaries and the strictest discipline inside the

party.
R

om
ania and A

lbania both chose to distance them
selves from

 the So-
viet U

nion and pursued an independent foreign policy. T
he m

ajor differ-
ence betw

een these tw
o countries w

as that the R
om

anian regim
e becam

e

focused on internal affairs and dom
estic developm

ent, w
hereas H

oxha’s
regim

e w
as m

ainly directed tow
ards external affairs and com

m
unism

 on a
w

orld scale. Janos has concluded that R
om

ania’s subsequent enorm
ous

econom
ic and developm

ental problem
s have to do w

ith an astonishing
m

ism
atch betw

een objectives and m
eans. A

s in H
ungary, P

oland, and Y
u-

goslavia the goal w
as dom

estic developm
ent, but w

hile these three coun-
tries abandoned the Stalinist m

odel, created for m
ilitarization and external

pow
er, R

om
ania continued to adhere to it strictly (1996:15). B

oth C
eausescu

and H
oxha created regim

es that w
ere at the tim

e m
ore totalitarian than

that of Soviet U
nion. C

eausescu is the m
ost notorious of the tw

o dictators,
w

ith policies of system
atic destruction of villages, forced m

ovem
ent of

people to agro-industrial com
plexes, the terror of the ever present Securitate,

and purges against intellectuals and people that som
ehow

 differed from
 the

centrally dictated norm
s (N

elson, 1995:205-213).
W

hen it com
es to the second dim

ension, the degree of legality, the
countries m

ight broadly be divided into those that observed a quasi-legal
order like the one in the Soviet U

nion after Stalin, and those regim
es that

w
ere run in an arbitrary fashion w

ith state activities not being governed by
any rules but by the w

him
s of the leader, terror, and personal contacts. In

R
om

ania and A
lbania, and to som

e degree in B
ulgaria, the regim

e becam
e

highly personalized. L
inz and Stephan have nam

ed the C
eausescu regim

e
sultanistic, alluding to these conditions. “C

eausescu’s policies and personal
style m

ade it clear that he w
as unbound by rational-legal constraints […

]
and his rule w

as highly personalistic and arbitrary” (1996:349). L
ike a sul-

tan C
eausescu put his relatives in key positions in the party-state. T

hese
dynastic tendencies w

ere also highly present in A
lbania and, to a lesser

degree, in B
ulgaria. W

hat m
attered in these countries w

ere personal con-
tacts and fam

ily and friendship relations and not rules and established pro-
cedures. D

uring the regim
es of C

eausescu and H
oxha everyone – officials

as w
ell as the people at large – w

as perm
anently at risk of being subject to

the leaders’ arbitrary intervention (L
inz &

 Stepan, 1996:341). If the leader-
ship had any legitim

acy it rested on their im
age as fathers and saviors of the

people. T
hey had been given the task to guide their people tow

ards the
ultim

ate goal and in this stood above the law
.

In the rest of the countries a kind of quasi-legality developed according
to the principles of socialist legality. A

s established above, this w
as a far cry

from
 fully fledged rule of law

. T
here w

ere generally no institutionalized
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procedures for the application of the law
 and the regim

es w
ere still not

prepared to lim
it them

selves w
ithin the rules that they prescribed. T

here
w

ere, how
ever, im

portant differences betw
een the countries, although this

is an area in w
hich it is particularly hard to obtain a clear insight. In H

un-
gary and P

oland, binding procedures for the system
atic application of the

law
 developed to som

e extent in som
e lim

ited areas, for exam
ple private

property rights in H
ungary after 1982. In H

ungary, the creation of an eco-
nom

ic society based on principles of legalism
 started w

ell before the fall of
com

m
unism

 (L
inz &

 Stepan, 1996:249). A
nother im

portant developm
ent

had to do w
ith the recruitm

ent and dispositions of the elite. In H
ungary

the recruitm
ent system

 started to be based on m
eritocratic criteria, instead

of party affiliation, as early as the 1960s. A
 new

 elite em
erged better edu-

cated and w
ith concom

itant professional norm
s and rather ill-disposed to-

w
ards old m

ethods of w
ielding pow

er (L
engyel, 1998:205). B

ulgaria clearly
stands out in this group of countries as it shared characteristics of personali-
zation and “fam

ilization” of official affairs w
ith R

om
ania and A

lbania.
Z

hikov, in the sam
e fashion as C

eausescu and H
oxha, behaved as a

patrim
onial ruler, creating a personality cult, treating the state as an exten-

sion of his household, using public funds as his private, and giving im
por-

tant governm
ent positions to relatives (Janos, 2000:90). T

he country has,
notw

ithstanding, been placed in the quasi-legal group as it bore sim
ilar

com
m

itm
ent to rules as C

zechoslovakia and E
ast G

erm
any, w

hich partly
restricted the arbitrary behavior of the leadership, and brought w

ith it a
degree of predictability of political authority.

4  State structures in a long term
 perspective

B
efore turning to the post-com

m
unist developm

ent in the region w
e w

ill
briefly look into the longer traditions of political authority structures. In
order to understand the different developm

ent paths under com
m

unism
and post-com

m
unism

 it is necessary to take account of the historical legacy.

T
his kind of brief retrospect by necessity becom

es sketchy and highly sim
-

plified. W
ith this in m

ind w
e still need to resort to these sim

plifications due
to lim

ited scope of this paper.
W

ith a historical perspective, a culturally, econom
ically, and politically

relevant dividing line can be draw
n from

 the B
altic to the A

driatic betw
een

w
hat m

ight be called C
entral E

urope and South E
ast E

urope. T
he south

eastern parts have through history, together w
ith the Soviet parts of E

u-
rope excluding the B

altic States, been characterized by autocratic rule and
econom

ic backw
ardness. C

ountries like P
oland, the C

zech R
epublic,

Slovakia, Slovenia, C
roatia and H

ungary have been m
ore integrated into

the so-called w
estern E

uropean tradition w
here the rule of law

, political
dem

ocracy and m
arket econom

y developed. A
t the tim

e of the com
m

unist
take-overs, the idea of a legal and lim

ited state w
as w

ell-established in
countries like the C

zech lands, H
ungary, and P

oland (Janos, 2000:118). In
South E

ast E
urope on the other hand, despite inter-w

ar efforts to copy
w

estern type constitutions, arbitrariness and unrestricted state intervention
w

ere the order of the day.
M

any authors have em
phasized that this historical dividing line coin-

cided w
ith that betw

een w
estern and eastern C

hristianity im
plying tw

o
different cultural traditions w

ith of course blurred boundaries in the bor-
derlands and cross-national variations (e.g. G

erner, H
edlund &

 Sundström
,

1995; B
adersten, 1995). T

he tw
o cultures can in an ideal type m

anner be
labeled as the com

m
unalism

 and paternalism
 of the E

ast and the individualism
and legal im

personality of the W
est. W

estern C
hristianity developed in coex-

istence w
ith the R

om
an legal tradition, w

hich m
eant that sins, or the breach

of contract and violation of the law
, w

ere punished in a predictable m
anner

through pre-established regulations and it w
as the individual’s ow

n re-
sponsibility to obey the law

. In the eastern cultural tradition the idea of
legalism

 w
as overshadow

ed by that of G
od’s love and the call for total

devotion from
 the subjects, paving the w

ay for arbitrary and autocratic
governm

ent. T
he w

orldly and spiritual pow
er w

as one and instead of in-
creasing pluralism

, societies w
ere dom

inated by an “all-encom
passing po-

litico-religious sphere” (Janos, 2000:41). A
s pointed out by Janos, “this

blurring of boundaries betw
een the state and society anticipated som

e of
the features of m

odern totalitarianism
 and m

ade som
e of its practices easier

to accept w
hen and w

here they w
ould occur” (Janos, 2000:41).
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In the countries of w
estern C

hristianity a legal state gradually developed
w

here law
 and contract regulated the relationship betw

een kings and es-
tates and, to a certain degree, betw

een lords and peasants. T
his develop-

m
ent also influenced the borderlands of w

estern C
hristianity in C

entral
E

urope. In the eastern parts paternalism
 and autocracy becam

e dom
inant.

T
he status of landow

ners as w
ell as serfs w

as ill-defined inviting arbitrary
behavior in all relationships (Janos, 2000:41-47). For centuries the E

ast
C

entral E
uropean countries suffered under em

pires like the H
absburg, the

O
ttom

an, and the R
om

anov em
pire, and, furthest to the w

est, the
H

ohenzollern P
russian K

ingdom
. Im

perial rule does not necessarily have
to be exploitative and induce stagnation. T

he H
absburg em

pire, that in-
cluded m

ost of C
entral E

urope, represented an interm
ediary area betw

een
the pluralistic and econom

ically dynam
ic W

estern E
urope and the static,

agrarian, and authoritarian areas under the R
ussian and the O

ttom
an em

-
pires (G

erner, 1991). In order to keep up w
ith the econom

ic developm
ent

of the W
est, the elite in the countries of South E

ast E
urope reinforced

authoritarian structures and the exploitation of the peasantry in the nine-
teenth century. T

here w
as a perceived need am

ong the elite to raise m
oney

to keep up w
ith the developm

ents of their w
estern counterparts. T

his m
eant

extracting resources from
 the underdeveloped agricultural sector and re-

pressing concom
itant rebellions (C

hirot, 1989:5-8, K
ovrig, 1995). T

he
further to the east, the w

eaker the civil societies and the m
ore intrusive and

arbitrary the states (Janos, 2000:116).
L
ooking at the cross-national differences in E

C
E

 under com
m

unism
these historical paths seem

 indeed to have been of im
portance. In R

om
ania

and A
lbania the m

aintained totalitarian character of the system
 m

eant that
arbitrariness in authority relations prevailed and society w

as extensively
étatized. In B

ulgaria, in spite of the fact that the developm
ent closely fol-

low
ed the Soviet path, a tradition of paternalism

 w
as still evident. In all the

C
entral E

uropean countries counteractive tendencies of opposition and
civil society activity w

ere m
anifested at different tim

es. P
oland, H

ungary,
and Y

ugoslavia m
ost evidently developed state structures w

ith resem
blance

to the w
estern legal state and the scope of political authority w

as som
ew

hat
restricted.

It is obvious, how
ever, that to fully understand the different develop-

m
ent paths in the com

m
unist satellite countries, elite choices are of im

por-
tance. O

ne of the m
ost evident exam

ples of this is the post-Stalin differ-

ence betw
een H

ungary and C
zechoslovakia. D

espite the fact that the C
zech

lands w
ere som

e of the m
ost developed parts of the H

absburg E
m

pire and
probably the m

ost successful of the interw
ar E

ast C
entral E

uropean de-
m

ocracies (L
inz &

 Stepan, 1996:316), the country continued to adhere to
the Soviet m

odel, w
ith the exception of the 1968 interlude. T

his should be
com

pared to the m
ore liberal turn in P

oland and H
ungary, tw

o countries
w

ith sim
ilar traditions as C

zechoslovakia. B
oth H

ungary and C
zechoslova-

kia had harsh Stalin-tim
e regim

es w
hich in the destalinization period w

ere
interrupted by reform

 com
m

itted leaders. Still, the C
zechoslovak develop-

m
ent ended up in a reinstallation of the Soviet m

odel, w
hereas H

ungary
em

barked on a m
ore independent and liberal path. T

he difference cannot
be explained w

ithout taking account of the difference betw
een H

usák in
C

zechoslovakia and H
ungary’s K

ádár. B
oth w

ere installed by the Soviet
U

nion as an answ
er to popular unrest and liberal tendencies w

ithin the
party, but turned out to have very different long term

 agendas (L
inz &

Stepan, 1996:318). R
om

ania and B
ulgaria are other countries w

ith sim
ilar

historical traditions that chose different post-Stalin paths. A
gain elite choices

and the personality of the leadership played a decisive part. H
ow

ever, these
choices m

ust be seen in the light of a high legitim
acy for the R

ussian
influence in B

ulgaria and a traditional hostility tow
ards everything R

ussian
in R

om
ania. T

o consolidate the R
om

anian com
m

unist regim
e, C

eausescu
and his predecessor rationally chose to develop a unique R

om
anian variant

w
ith strong nationalistic sentim

ents.

5  P
ost-C

om
m

unism

So w
here do the post-com

m
unist states stand today? L

ooking at transfor-
m

ation success in general it is clear that the C
entral E

uropean countries
have been m

ost successful in the transform
ation of the political, social, and

econom
ic sectors. B

ulgaria, R
om

ania, and A
lbania form

 a group of lag-
gards. T

his is of course very m
uch dependent on different starting points in

the transform
ation processes in several respects. T

oday, m
ore than ten years
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after the fall of the com
m

unist regim
es the countries are still engaged in

com
plex reform

 efforts, not least in term
s of adaptation to the E

uropean
U

nion. In spite of dram
atic transform

ation since 1989 m
any fundam

ental
problem

s rem
ain (N

ations in transition, 2000). A
cadem

ics and practition-
ers alike have com

e to em
phasize the fact that the functioning of the state

is of m
ajor im

portance for transform
ation success. W

eak states hinder the
ability to carry through com

plex reform
s. A

lso, the dem
ocratic develop-

m
ent as w

ell as the quality of the econom
ic and civil society sectors are

indeed dependent on the ability of the state to uphold the rule of law
,

protect rights, and regulate transactions in society. It is a dem
ocracy and

legitim
acy problem

 if reform
-com

m
itted governm

ents fail to carry out their
policies. D

uring the com
m

unist period state agencies w
ere m

ore or less the
instrum

ents of control and repression, w
hereas to support a dem

ocratic
political system

, state agencies need to be based on a degree of legal-ra-
tional authority and to be politically accountable and responsive to de-
m

ands from
 society.

T
urning to the question of state restructuring, authors w

ho have tried
to estim

ate the degree of success in creating m
odern, dem

ocratic public
adm

inistrations since 1989 have concluded that P
oland and H

ungary have
been m

ost successful follow
ed by the C

zech R
epublic. T

he rest of the
C

entral E
uropean countries closely follow

, w
hereas A

lbania, R
om

ania, and
B

ulgaria form
 a group of laggards together w

ith the countries of form
er

Y
ugoslavia, Slovenia excluded, and the form

er Soviet U
nion, the B

altic
States excluded (N

ations in T
ransition 1997; 2000; N

unberg, 2000).
R

eturning to the previous term
inology of étatization and legalism

, coun-
tries w

ith a high degree of étatizationon tow
ards the close of the com

m
u-

nist period have had m
ore need for sw

eeping reform
s. O

bservers have
show

n that in post-com
m

unist E
urope the m

ain problem
 is not over-di-

m
en

sio
n
ed cen

tral an
d lo

cal go
vern

m
en

t adm
in

istratio
n
s (N

u
n
berg,

1998:158, 243). C
om

pared to w
estern standards they are not particularly

large. T
he fall of the C

om
m

unist P
arty m

eant that the extensive party
apparatus fell apart leaving a dysfunctional state adm

inistration at all levels
of governm

ent. N
otw

ithstanding, the state has to w
ithdraw

 from
 the eco-

nom
ic and other parts of society in all the countries. P

olitical authority
controlled society through different institutions that are now

 rem
oved or

in the process of being rem
oved. T

he degree of étatization is, as pointed
out before, not only im

portant for state restructuring, but also for the qual-

ity of the econom
ic sector and the civil society. E

fficient and dem
ocratic

policy m
aking requires an autonom

ous econom
ic and civil society. In the

m
ost étatized countries all form

s of independent activity w
ere repressed,

leaving very w
eak econom

ic and social sectors today.
T

he degree of legalism
 is im

portant for reform
 capacity today because,

as discussed earlier, it affects the efficiency of policy-m
aking both inter-

nally in and betw
een state institutions and externally in state-society rela-

tionships. A
 great problem

 in societies w
ith a tradition of arbitrariness is a

m
ore devastating lack of trust betw

een different actors than in countries
w

here political authority w
as m

ore restricted and predictable.
Q

uite evidently then, P
oland and H

ungary have had a m
uch better

starting point – w
ith less étatized societies and a relatively high degree of

legality in public affairs – than countries like R
om

ania and A
lbania. P

ar-
ticularly H

ungary entered the reform
 process w

ith considerable advan-
tages, as state institutions w

ere m
ore autonom

ous from
 the party, the

econom
y and society less controlled by the state and a new

 reform
 com

-
m

itted and professional elite partly in place by 1989. H
ungary also m

ade
m

ost progress in the first years of post-com
m

unism
. T

he developm
ent in

P
oland w

as initially slow
er, but after a couple of years the reform

 process
received a considerable im

petus (N
unberg, 1998:2, 47). T

he rest of the
countries w

ere in greater need for state restructuring, as the party-state
penetration of society w

as m
ore extensive as w

as the m
erger betw

een the
party and the state. In the C

zech R
epublic the necessity to restructure the

state w
as taken m

ost seriously by the first post-com
m

unist regim
e and the

efforts w
ere largely successful. A

 contrast has been R
om

ania w
here state

restructuring has been very slow
 (L

inz and Stepan, 1996:436). T
he differ-

ences can partly be explained by the fact that a w
ing of the form

er com
m

u-
nist party stayed in pow

er in R
om

ania w
hile the opposition w

on the first
round of elections in C

zechoslovakia. B
ut this is only part of the truth. In

1996 a change of governm
ent took place in R

om
ania. T

he new
 govern-

m
ent set out to speed up reform

s but this did not m
anifest itself in any real

change. T
he differences can be partly understood by the fact that the C

zech
R

epublic has had an advantage com
pared to R

om
ania due to a kind of

quasi-legality prevailing in 1989 and the country having the longest tradi-
tion of rule of law

 in C
entral E

urope. W
ithout legalism

 relationships are
personalized, coordination and control are difficult, and m

ore discretion is
left to bureaucrats w

ho can block reform
. B

ulgaria has been considerably
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less successful than the other form
er quasi-legal regim

es, but still not to the
sam

e extent as R
om

ania, or A
lbania for that m

atter. T
his goes w

ell w
ith

m
y previous analysis of B

ulgaria as a quasi-legal com
m

unist regim
e but

w
ith a tradition of paternalism

 and arbitrariness.
W

e w
ill now

 look m
ore thoroughly into the question of the function-

ing of the state and reform
 capacity in post-com

m
unism

. A
s established

before, in the concrete analysis of the state and the policy process w
e have

to look both at attributes and organization of the state and linkages betw
een state

and society.

A
ttrib

u
tes an

d
 O

rg
an

izatio
n

 o
f th

e S
tate

In the countries w
ith the least favorable starting points like R

om
ania, im

-
pedim

ents and resistance to change have proved form
idable. H

igh person-
alization of exchange relations, vested interest, system

atic rule-breaking
and bureaucratic inertia have blocked any real change. T

he state apparatus
is highly fragm

ented and the lack of institutionalized procedures and rules
inhibits coordination, and strategic planning. P

olicies are not prepared in a
system

atic fashion and are blocked in the im
plem

entation process (N
unberg,

1998:66, 92). T
he transitional flux and great uncertainty in the system

 –
characteristic of all countries in transition – seem

 to reinforce tendencies of
corruption, nepotism

 and patronage. T
here are indeed indicators that the

level of corruption is rising in m
ost E

C
E

 since the fall of com
m

unism
, w

ith
R

om
ania and B

ulgaria as leading exam
ples (T

he 2000 C
orruption P

ercep-
tion Index). Substantial pow

er in all the countries seem
s to rest w

ith seg-
m

ents of the bureaucracy and the new
 m

anagem
ent elite, constituted m

ainly
by form

er nom
enclature m

em
bers that profited from

 the initial privatiza-
tion processes. D

ue also to frequently shifting political pow
er and a high

degree of politicization of the public adm
inistration at all levels – a legacy

of com
m

unism
 per se – political efforts have often been concentrated on

short-term
 tasks and the distribution of political patronage. A

ll this of course
has enorm

ous effects not only on the efficiency of policy m
aking but also

on transparency and accountability of governm
ent.

A
nother m

uch testified problem
 of the post-com

m
unist states, affecting

the ability to coordinate changes, is a lack of vision, com
m

on purpose,
know

ledge, and skills am
ong officials (H

olm
es, 1997). A

s put forw
ard by

E
ric M

. R
ice: “Few

 officials grasp the broad shape of national reform
 pro-

gram
 or can express the underlying m

otivations for the policies being en-
acted” (R

ice, 1992:117). T
hese problem

s seem
 to have been less pronounced

in the C
entral E

uropean countries w
here the “R

eturn to E
urope” is m

ore
readily translated into the indigenous context than in R

om
ania and B

ul-
garia w

here historical m
em

ories fit less easily into the new
 discourse. T

here
is evidence that the incentive to join the E

U
 has been m

ost im
portant for

bringing forw
ard com

prehensive change in the C
entral E

uropean coun-
tries closest to m

em
bership (N

unberg, 1998:47). A
lso, norm

s of public
service are w

eak, as evidenced by w
idespread rent-seeking behavior. B

u-
reaucrats seem

 insufficiently concerned w
ith public w

elfare and social jus-
tice in term

s of service and hum
an rights (R

ice, 1992).
T

ransitional periods are typically characterized by delegitim
ation of the

public sphere due to political turm
oil (E

kiert, 1999). D
uring the previous

regim
es, the quasi-legal states in general and H

ungary and P
oland in par-

ticular developed a degree of predictability of authority, facilitating legal-
rational legitim

acy as of today. A
ttitudes and behavior tow

ards institutions
are very m

uch affected by historical experiences and m
em

ories. O
ther coun-

tries w
ere m

ore dependent on clientelistic legitim
acy and have a tendency

to get caught in vicious circles of exchanges of favors for political support
and obedience. T

he legacy of w
eak legitim

acy of political authority rein-
forced by transitional turm

oil is an im
portant underlying condition behind

today’s governm
ent failures. W

hen state officials do not believe in the sys-
tem

, they have a tendency to resort to self-serving behavior instead of
serving com

m
on goals.
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L
in
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Since the fall of com
m

unism
 there has been a virtual explosion of civil

society groups and the econom
ic sector has been largely privatized all over

the region. It seem
s to take a longer tim

e to establish channels of com
m

u-
nication betw

een societal groups and state institutions, especially in coun-
tries like R

om
ania and B

ulgaria w
ith a historical legacy of penetrative po-

litical authority (H
esse, 1993:154). C

om
m

unist-tim
e incentive structures

are still affecting the expectations and behavior of individuals. T
here is, for

exam
ple, a tendency in post-com

m
unist societies to have low

 expectations
of one’s ow

n political efficacy, w
hich m

ight discourage groups from
 seek-

ing influence.
A

 great problem
 in countries like R

om
ania w

ith a tradition of an intru-
sive political authority is an incestuous relation betw

een the econom
ic and

political sectors. T
hrough scoundrelly privatization deals politicians and

form
er nom

enclature m
em

bers have seized control over com
panies, giving

them
 personal interests in policy-m

aking. B
usiness has acquired a strong

influence on politics through personal relations and vice versa and the chan-
nels of influence are concealed from

 the general public and outside observ-
ers. Inform

al channels of com
m

unication and influence prepare the ground
for inequalities betw

een societal actors.
T

he degree of legitim
acy of political authority is essential for under-

standing the relationship betw
een state and society. W

ithout a m
inim

um
level of legitim

acy citizens do not feel obliged to obey state law
s and even

less so to take part in the political process. If reform
 rhetoric and legislative

intent are not follow
ed through and citizens observe no actual changes,

they becom
e frustrated and lose faith in the regim

e as w
ell as the state. T

he
relatively low

 degree of legalism
 in som

e countries is destructive for state-
society cooperation. A

s put by A
ndrás Sajó: “W

here law
 is erratically and

w
eakly enforced, law

 avoidance – an enduring com
m

unist and post-com
-

m
unist strategy of individual and national survival – becom

es reasonable
and norm

ative” (1997:46). L
egal-rational shortcom

ings, governm
ent fail-

ures and econom
ic decline create vicious circles in term

s of obedience and
trust in the new

 regim
es.

6  C
oncluding rem

arks

T
his paper has focused on the reasons for and problem

s of governm
ent

failures in post-com
m

unist societies and has therefore centered on negative
legacies and developm

ents. From
 a different perspective a m

uch m
ore posi-

tive story could be told about dram
atic transform

ation and successful re-
form

 efforts. T
he fact that som

e of the E
C

E
 countries have becom

e m
em

-
bers of N

A
T

O
 and a first round of E

U
-enlargem

ent is scheduled for 2004,
are indeed astonishing considering the situation only a decade ago, w

hen
the then tw

o parts of E
urope seem

ed so far a part. Still, it is evident today
that the countries have very different prerequisites and that policy priorities
– largely set by external actors like the E

U
 and the IM

F – have not alw
ays

been based on sound analysis of the situation in each country. C
utting

dow
n on public spending as one of the m

ain policy priorities indeed seem
s

like the w
rong w

ay to go about the problem
s of post-com

m
unism

.
A

 strong public adm
inistration is essential for the form

er com
m

unist
countries, both in term

s of the capacity to carry through com
prehensive

reform
s and in the developm

ent of m
ature dem

ocratic system
s. A

dm
inis-

trative reform
s are vital for all other transform

ation efforts and therefore
ought to have a high priority on the political agenda. R

eform
s aim

ing at
breaking the vicious circles of w

eak states – like civil service reform
s and

im
proved channels of com

m
unication – are central for the long-term

 de-
velopm

ent of countries like R
om

ania and B
ulgaria.

Finally, som
e w

ords about the m
ethodology of this paper. T

he aim
 w

as
to analyze the historical developm

ent of the states in E
C

E
 and the anteced-

ents of present states in order to further our understanding of the sources of
today’s governm

ent failures. In doing this I am
 not claim

ing that history
and the institutional legacy can explain everything. Indeed, to fully under-
stand these problem

s as w
ell as the m

echanism
s that m

ake history im
por-

tant for today’s developm
ent, a different study is needed: W

e w
ould have

to analyze and com
pare the particularities of the transitions in the different

countries and m
ore system

atically look at the institutional contexts shaping
the policy processes, as w

ell as the political struggles, the strategies and
responses of different actors. T

he analysis provided in this paper, how
ever,

show
s at the im

portance of placing these kinds of studies w
ithin a historical

fram
ew

ork and the significance of the institutional legacy.
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E
ndnotes

1 T
he state constitutes the apparatus of governm

ent independent of level (m
unicipalities,

the nation-state etc) and is in this paper used interchangeably w
ith the public adm

inistra-
tion. State strength has to do w

ith freedom
 of action (from

 specific societal forces) and
capacity for action (efficiency in policy-m

aking) (c.f. W
eiss, 1998).

2 T
he all too com

m
on neglect of state factors in post-com

m
unist transitions is of course also

affected by the fact that the state is still left out in m
any influential social science schools.

T
here is a tendency to assum

e that all states are alike w
hich m

akes the state uninteresting
in com

parative research (D
unleavy &

 O
’L

eary, 1993).

3 T
he idea of a dichotom

y betw
een civil society and the state is of course not new

 and can
be traced back to antiquity and w

as taken up by the first liberal thinkers.

4 A
s proven by history highly étatized and arbitrary states can be very efficient at m

obilizing
for short term

 specific tasks, like m
assive m

ilitarization. Stalin’s totalitarian system
 w

as, as
put forw

ard by Janos (2000:223), inspired by the W
ilhelm

ine G
erm

an m
odel of “w

ar
econom

y” w
here society is m

obilized through the principles of étatization to build a
strong m

ilitary capacity. In the G
erm

an counterpart the m
odel w

as used for a short–term
task, w

hereas in the Soviet case the m
odel w

as, w
ith m

odifications, kept for six decades.
T

his is an im
portant explanation of the subsequent enorm

ous inefficiencies in the Soviet
system

.
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