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Introduction

@~ Since the early 1990s, the Andean region of Latin America has been
the most unstable and violent area in the hemisphere. The intensification of
guerrilla, paramilicary, and drug violence in Colombia has raised che specter
of the regionalization of a conflict that has persisted for decades. The weak-
ness of political parties has strengthened the hand of the milicary elsewhere in
the Andes, most notably in Peru, where democratic insticutions were syscem-
atically undermined during the Fujimori administration. In Venezuela, Presi-
dent Hugo Chdvez's caudillo-style government used executive powers to cur-
tail and control che power of other governmental institutions, while in
Ecuador the chronic inabilicy to forge and maintain a governing coalicion has
resulted in weak governments, a presidential impeachment, and Lacin Amer-
ica's first successful coup d'écat in over a decade. The turmoil and violence
that has affected che region have been accompanied by important social
changes, particularly the emergence of previously excluded sectors as impor-
tant political actors. New indigenous and women'’s organizations have chal-
lenged tradicional relationships as they assert and redefine the nacure of cici-
zenship in their countries.

Although part of the Andean region’s instability results from the contin-
ued difficulries in resolving ongoing political conflicts and institutionalizing
democratic procedures and norms, persistent economic crises have also taken
their coll. Over the last two decades, economic crises have taken different
forms in cthe region, and policy responses have also varied. Alchough chis
makes ic difficule to apply broad generalizations to the entire region, it also
underscores how policy makers have responded in different ways to the oppor-
tunities and challenges confronting them. While neoliberal economics is of-
ten depicted as having triumphed throughout Lacin America, the record of
the Andean region in the last two decades suggests a more complex scenario.
In Venezuela and Ecuador, resistance to International Monetary Fund (IMF)}
austerity packages by sectors of political and civil society has forestalled neo-
liberalism, while in Colombia, until the early 1990s, a record of steady eco-
nomic growth—and the absence of populism—allowed the country to avoid
the high debe levels and external pressures that were a prelude to neoliberal
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strucrural reforms elsewhere in the region. By contrast, external vulnerabili-
ties in Peru and Bolivia led ro significant neoliberal rescructuring of cheir
economies, although even here paths diverged, with Peru's unsuccessful “het-
erodox” experiment in the late 1980s leading che country into its worst crisis
since the Grear Depression before neoliberalism was imposed in the 1990s.

There is clearly a need for renewed attention o the nacions of the Andes.
Alcthough compararive studies of the large countries of Latin America (Mex-
ico, Brazil, Argentina) and che smaller countries of Central America and che
Caribbean are common, there are few systematic book-length studies of the
middle-sized countries of che Andes.! Building on a decailed comparacive
analysis, the current volume focuses on cthe key factors that have influenced
political pacrerns in the region. A comparative analysis of che region is justi-
fied noc only by che fact that the countries have faced a similar sec of chal-
lenges during the last decades but by the fact that in many ways che problems
the Andean region faces have diverged significantly from those confroating
the ocher subregions of Latin America. In facing the challenges of neoliberal-
ism and globalizacion, che medium-sized countries of che Andes lack the eco-
nomic diversity and large internal markets of Brazil and Mexico, alchough
they are also clearly in a more advantageous position chan the largely mono-
:ulture economies of the Caribbean and Cencral America. Democratizacion in
:he Andes faces some of the same problems as elsewhere in Latin America, but
:he task of institutionalizing democratic norms and procedures in the region
s made more complicated by che more intense, though varying, combina-
sions of drug trafficking, corruprtion, violence and human rights abuses, frag-
nenced party systems, weak nacional idencity, and aucocratic executives that
ieem to have plagued the Andean region. Here too chere are importanc subre-
zional differences chat meric greater actention: while elites in Colombia and
Venezuela engaged in pact-making in the 1950s in order to inscicutionalize
-elacively stable democratic governmenrts, Ecuador, Peru, and Bolivia were
slassic praetorian societies suffering seemingly endless cycles of alcernacion
serween civiltan and military rule. Receacly, however, the challenges facing
femocracic governance in boch Colombia and Venezuela have raised impor-
anc questions abour the viability of these institutions in an increasingly
jlobalized world—questions that a comparative analysis of che region might
1elp to inform.

Both state development and social organization in the Andes have been
haped by historically persistent factors shared by the five Andean councries.
rer polirical actors have responded in different ways to che challenges and op-
sorrunities chese forces have presented. The purpose here is to flesh out the
'ommon historical forces thac have shaped the region and che conditions cre-
ted by the differenc choices, policies, and priorities of its actors. The book is
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organized around three specific themes: the struggle for identity; conflict, vi-
olence, and drug trafficking; and policical change and democracy.

The Struggle for Identity

Echnic and regional diversity in the Andes has been a significant source of
political and social conflict since the creation of nation-states in the region.
Indigenous rebellions, civil wars, border conflicts, caudillismo, and guerrilla
insurgency are all manifescarions of this diversity. The pattern of colonial sec-
tlement and lacer political and economic development accentuated social and
regional cleavages and made che formation of narional idencity a difficule and
to some excent an incomplete process, especially in che cencral Andean re-
publics of Peru, Bolivia, and Ecuador (see rable 0.1). Cleavages in each of the
countries are the unique product of a parricular national history, and not sur-
prisingly, the specific path taken depends on che choices and opportunities of
different national actors.

Echnic cleavages exist throughout the Andes, and inclusionary reforms
have been undertaken, wich varying success, in almost every country. The
1991 consticution in Colombia guaranteed new political auconomy for in-
digenous groups and greater control of natural resources in cheir territories, as
did che new constitution approved by a wide majority in a referendum in
Venezuela in 1999. Echnic-based identities are scrongest in the central An-
dean countries of Ecuador, Peru, and Bolivia, with cheir larger indigenous
populations, yet chere is considerable variacion in their salience. Bolivia, the
only Andean nation to have experienced a social revolution, has seen the
greatest integration of indigenous idenrity into national symbols and a sub-
stancial legitimacion of Aymara culture. On the ocher hand, Peru's political
elites, intellectuals, and indigenous leaders opted for a discourse that was
overtly “classist” rather than echnic/culcural. This led to an absence of signifi-
cant indigenous organizations and a denigration of indigenous culture among
elites. Still, Peru is the first Andean nation to elect a mestizo/cholo presidenc
(Alejandro Toledo, elected in 2001). Ecuador offers a chird model of ethnic
idencity in che region, based on the gradual emergence of indigenous idenrity
from below and a long and ac times difficult effore to legitimize the policical,
culeural, and economic demands of the indigenous population and integrate
them inco the national agenda.

Sometimes overlapping with ethnicity, regional cleavages have exercised
an important influence on the politics and economies of the Andes. Patrerns
of colonial sectlement were reinforced by cthe structure of che emerging pri-
mary-product export economy to creare highly unequal distributions of
wealch and power within countries. The emergence of megacicies like Cara-
cas, Lima, and La Paz, with their multiple concentrations of populacions, in-
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dustry, and political power, has exacerbated these inequalicies. Even Ecuador
and Colombia, with their long histories of competing and conflicting regional
elites, have noc escaped chis pattern.

The cradition of unirary government has historically been used to suppress
regional auconomy, buc this has not meanc that strong cencral control has
been established. Despite repeated efforcs, cencral states throughour the re-
gion have had difficulcy maintaining and establishing effective control in
much of the countryside. Weak national identicy and policical unity have
combined wich geographical barriers to impede che exercise of scrong state
control ourside of key population centers. Indirect rule chrough che power of
local nocables, caudillos, or landowners has chus been common, a sicuation
that has exacerbated economic and political inequalicies and limiced che pos-
sibilities of reforms, particularly in che countryside. These trends have deen
accencuared in more recent decades by neoliberal economic policies, which
have tended to further centralize economic decision-making in che hands of a
centralized executive, often at che expense of regional and local governmenc.

Ethnic and regional diversity presents a number of challenges to efforts at
democratization. In addition to being a source of conflict and inequalicy, the
lack of an integrated national idencity has made the forging of notions of
democratic citizenship and etfective represencacion difficult. Recent trends in
the region, particularly decentralizacion, including che democratic election of
mayors and local officials previously appointed by the cencral government, of-
fer some hope. Combined with the growing organization of indigenous
groups and gender-based associations, these effocts may presenc effeccive chal-
lenges to the barriers chac have impeded full nacional integration. It is im-
portant, however, to also assess whether decentralizing reforms concribute to
democratization or further reinforce age-old practices of clientelism and cor-
ruption, and the degree to which social movemencs are engaged in pracrices
that challenge established orders as opposed to defensive mobilizations that
are easily co-opted by local and national elites.

Conflict, Violence, and Drug Trafficking

The Andean region has been the focal point of numerous internal conflicts
during che cwentiech cencury: rebellion and social revolurion in Bolivia; guer-
rilla insurgencies in Peru; rebellions and milicary coups in Ecuador; civil wars
and insurgency in Colombia; and military coups and rebellions in Venezuela.
The human toll of these conflicts has been enormous, not to mention the so-
cial and economic dislocation caused by the virulence of the violence un-
leashed. Alchough che origins and course of all of these conflicts are unique to
the countries involved, they have all tended to resule in similar distortions at
boch the state and civil society levels. Political violence has resulced in the
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armed forces raking on increased control of the state apparatus, in certain sit-
uations coming close to militarizing che state in the name of “prorecting” it.
Milirarization has been exacerbated in some cases, notably Colombia and
Peru, by the emergence of paramilitary groups chac are at least racitly en-
dorsed by state actors and by che U.S. funding of a “war on drugs” that has
enhanced the power of the military even as civilians accempt to establish con-
trol over it. Social and political polarization has intensified dramacically wich
concomitant declines in inscicutional legitimacy and the ability to forge a
programmatic consensus. Finally, egregious human rights records reflect a
pattern of abuse that political actors and che population ac large increasingly
accepe as colerable, thus making che establishment of democraric norms and
procedures more difficulr.

The continued power of state security forces, especially the armed forces,
which have mainrained traditional prerogatives and thus limited democracic
accouncability, remains a significant obstacle to deepening democracy. Histor-
ically, one of che few national instictucions with legitimacy and effective orga-
nizational capacicy was the armed forces, which took on a dominating polici-
cal role in che afrermach of independence. A clear exception to this patcern
was Colombia, which has had few experiences with direct military rule. The
hiscoric dominance of the two ctradicional Colombian parties (Liberal and
Conservative) has been an important factor in limiting che development of 2
strong insticucional identity wichin the military. Elsewhere in the region,
however, the lack of early party-system consolidacion creared 2 political vac-
uum usually filled by the armed forces. Long-standing traditions of milicary
auconomy on such issues as budgets, missions, and craining have had a perni-
cious effect on civil-milicary relations by restricting civilian oversighr and
control of che armed forces. Moreover, civilian leaders and institutions have
often turned to che armed forces for political support or to help carry out poli-
cies: witness che use of the military to suppress labor, peasant, and student
protests by Colombian administrations in the 1970s and 1980s; the reliance
of the Fujimori government on the military for supporr of its “self-coup™ in
1992; the alliance berween sectors of che indigenous movement and the mili-
tary in ousting a sitcing president in Ecuador in 2000; and the failed coup of
April 2002 in Venezuela, which was closely coordinated berween the military
high command and business leaders. This situation has been worsened by cy-
cles of political violence in which the military has engaged in human rights
abuses with impunity. Massacres, torture, forced disappearances, and extraju-
dicial executions are an unfortunate part of the reality of those countries chat
have experienced internal confliccs.

Violence in the region has been exacerbated since the early 1980s by the
dramatic growth in narco-trafficking. Exploding demand for cocaine in the



fo-Marte Burt and Philip Mauceri

United States and Europe laid che basis for che emergence of powerful organ-
ized criminal syndicates willing and able to use violence to achieve their ends.
The “narco-terrorism” that Colombia experienced in the early 199cs, which
led to che assassination of four presidential candidartes and a wave of terrorist
aitracks, stands as a reminder of the political distortions created by che nar-
cotics trade. The breakup of che large Colombian carrels in the early 1990s,
inicially seen as a victory in the war on drugs, has only led to the emergence of
smaller, although still powerful, groups throughout che region. Money from
the drug trade has become an important source of funding for guerrillas and
saramilitary groups in Colombia and has corrupted political parrties, govern-
ment officials, militaries, and civil suciety actors chroughout the Andes.

Narco-trafficking has also brought renewed pressures on che regicn trom
:he United Srates. The decerrification of Colombia during che Samper admin-
istrarion (1994—98) was a reminder of che continued dependence of che region
sn U.S. economic and military assiscance. The launching of Plan Colombia in
1998, and its later expansion into che Andean Regional Inirtiative, has deep-
:ned U.S. involvement in a region that hiscorically has been cangential to
U.S. interests. It has also distorted U.S. priocities. The Unired Sraces sup-
sorted the auchoritarian governmentc of Alberco Fujimori during the 199cs in
sart because of Peru’s commitment to Washington's supply-side antidrug
scrategy and ics adopeion of extreme tactics, such as che shooting down of
sivilian planes. Alchough many of these problems were restrictzd to Colom-
sia, Peru, and Bolivia, they have now spread throughout the region and pre-
sent a significanc challenge to the consolidation of democracy as well as social
ind economic stability in che region.

Political Change and Democracy

All of the countries of the Andes have had a centacive and incomplerte expe-
sience with liberal democratic insticucions. Through much of che nineteenth
ind twentieth cencuries, military dictacorships and/or oligarchic democracies
sffectively limiced political participation and rights for the majoricy of che
sopulation in the region. After World War II efforts to establish democratic
.nscicucions accelerated bur were hampered by inequality, political violence,
weak civil societies, and the continued power of cthe armed forces. Venezuela
ind Colombia were the most successful councries in the region in creacing lib-
:ral democratic instictutions, including strong political parties, a marked con-
:rast to che central Andean republics, which despite che existence of historic
sarties such as the Nationalisc Revolutionary Movement (MNR) in Bolivia
ind the American Popular Revolucionary Alliance (APRA) in Peru, failed to
:onsolidate viable party systems. At the same time, however, the functioning
>f Venezuelan and Colombian democracy relied heavily on boch explicit and
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implicit restrictions on participation and the possibility of reform. The 1990s
witnessed significanc efforts at institutional reform in the region, buc chis has
not indicated a clear pattern toward greacer institutional democratization.
While constitutional reforms in Colombia (1991) and Bolivia (1994) were
aimed at providing greater local government autonomy and new rights for in-
digenous peoples, clearly opening the political field to new contenders, in
some cases they have also provided governing elites with new opportunities
for clientelistic forms of co-optation and control. The new constitutions
adoprted in Peru (1993) and Venezuela (1998), while including some interest-
ing innovations (such as an ombudsman’s office in the Peruvian case), prima-
rily screngthened the powers of presidents at che cost of local governments
and legislacures.

Particularly in the cencral Andean republics, political parties have grown
even weaker, giving rise to an alarming personalization of politics chat pre-
sents a serious challenge to che consolidation of democracy in the region. In
Ecuador, Peru, and Bolivia, party systems have become increasingly frag-
mented, with electoral competition focusing on “independents” and ever-
changing lists of notables. With litcle incernal structure, national organiza-
tion, or programmatic interests, these “parties” are short-lived and have
accelerated the tendency roward the personalization of elecroral politics. The
lack of a scructured political society has increased the level of unpredicrabilicy
in electoral politics and blurred che policical spectrum, allowing politicians to
base cheir campaigns on contradicrory promises or to simply abandon cheir
promises once elected. The ever-changing acronyms that dominate political
society confuse voters and allow policicians to switch allies and programs
wichout concern for party loyaley or organizational accountability, concribuc-
ing to a growing cynicism about the electoral process.

Venezuela and Colombia, which managed to preserve a modicum of elec-
toral democracy from the 1960s onward, have not been exempt from che dis-
integracion of political society in che region. In boch cases, che inability of po-
litical society to adape to social and economic changes, corruption, and fierce
factionalization has led to the decline of traditional political parties. The
stunning election of President Hugo Chévez in Venezuela and the virtual
electoral disappearance of the two tradirional parties—Democratic Action
and COPEI (Partido Social Cristiano de Venezuela)}—reconfigured the coun-
try's electoral map. In Colombia, the gradual emergence of independencs, par-
ticularly at the local level, the disappearance of significanc differences be-
tween Liberals and Conservatives, the rapid growth of multiple elecroral lists
by the two parties, declining state resources to support craditional clien-
telism, and growing levels of extrasystemic violence have all represented a
significanc challenge to two-party dominance. While the tradirional party
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systems in both countries were fraught with corrupcion and cliencelism and
were far from fully representative of their diverse societies, it should also be
emphasized that che decline of these parties without an adequare reordering
of policical sociery could resulc in new dangers, from milirary coups and
caudillismo to oucright civil wars. In boch cases, che final ouccome of many of
these changes remains to be seen, although electoral inscability in cthe coming
years is almost a given.

Throughour the region, cliencelism has endured as a way co link parties
with cheir supporters and the state with society. Even where tradirional pat-
ties have decayed, politicians such as Alberto Fujimori have created cliencelist
networks upon which they base their support. With their unequal power rela-
tions, cliencelist networks have contributed to the persiscent corruption and
auchoritarian practices of che region’s political elites. The inability of political
society to develop more open and accountable forms of relating with citizens
represents a continuing challenge for che region. Internal democrarization of
the parties, new laws that regulate campaign financing and media access, and
limitations on the political usages of governmental bureaucracies are among
the reforms chat remain to be considered in much of the region.

Weak civil societies have proved fertile ground for the persistence of clien-
relist practices. Violence, state repression, echnic and regional cleavages, and
high rates of poverty and inequality have all conspired to limic che possibilicy
of developing civil society organizations. Although the 1980s und 1990s wit-
nessed a growth of autonomous social organizacions throughout the Andes,
for the most part, they remain weak and vulnerable to economic pressure and
outside manipulation. Still, chere are clear differences in civil society organi-
zation throughout the region chat are likely co shape future developments.
One notable pattern is the link between these organizations and parties.
Where civil society organizations in Venezuela and Bolivia had close relacions
with the tradicional parties (with labor unions as virtual creations of the dom-
inant reformist parties), those in Ecuador and Peru had greater autonomy, but
not necessarily more political influence. The growing personalizacion and
fragmentation of che party system in the region may thus provide civil society
organizations an opportunity to gain both greater autonomy and greacer in-
fuence, as appears to be the case wich che indigenous movement in Ecuador.
The role of Peru’s civil society groups in challenging the Fujimori regime’s
fraudulent 2000 reelection suggests a more active if scill limiced role for these
Organizations.

Clientelism, corruprion, and the difficulty in establishing citizen represen-
tation are to a large extent che result of persistent social and economic in-
equalicies in the region. The lack of a sustainable development model that ef-
fectively reduces poverty and inequality remains a significanc problem for the
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deepening of democracy in che région. Economic development throughout
the Andean region in the nineteenth and early twentieth centuries was based
on a primary-product export model that linked these countries with Europe
and North America. Tin, petroleum, copper, coffee, bananas, and sugar were
and continue to be the region’s main sources of income. While all of the coun-
tries in the postwar period adopred some variation of state-led development
to deal with the difficulties posed by external dependence, chere was consider-
able variarion in che types of policies adopted and their implementation.

The central Andean countries of Ecuador, Peru, and Bolivia fared worst.
Sharp swings in policy directions, poor implementation, and uneven export
income produced persistencly weak currencies, high excernal debcs, balance of
paymencs crises, and bouts of hyperinflation. Continued high races of poverty
and income inequality have resulced in persistently low standards of living for
the vast majority of the population. Macroeconomic instability also con-
tributed to an accentuation of exrernal dependence. Incernacional financial ac-
tors, particularly private banks and lending agencies such as cthe IMF and the
World Bank, acquired an increased role in determining policy priorities. Eco-
nomic crises prompted governments to put forward a series of IMF austericy
packages, the burden of which have fallen most heavily on the lower classes.
Nort surprisingly, such measures provoked sustained opposition, including
strikes, demonstrations, electoral backlashes against governing parties, and
even milirary rebellions, though resistance to austerity and the neoliberal re-
scructuring of the economy has varied. The scrongest opposition has been evi-
denc in Ecuador, where successive mobilizations by civil society helped over-
turn or stall neoliberal measures, wich the least effective resistance in Bolivia
(uncil recently, as witnessed by an explosion of protests against neoliberal
measures, such as the 2000 protests against the privatization of public urili-
ties). In Venezuela, Hugo Chdvez came to power on the heels of anti-neolib-
eral protests. Meanwhile, in Peru, the turn to “heterodoxy” under President
Alan Garcia in the 1985-89 period, in defiance of internacional financial ac-
tors, was quickly followed by the more orchodox policies of the 1990s under
the Fujimori administracion.

By contrast, Venezuela and Colombia offer two distincely different pac-
terns from chose found in the central Andes. From the 1960s through the
mid-1980s both countries were more consistent than their central Andean
counterparts in economic policy-making, and boch enjoyed substantial
growth and even poverty reduction. (The resulting improved living standards
are evidenc in the socioeconomic indicarors listed in table 0.1.) In Venezuela,
the petroleum export boom provided the state with che wherewithal to fund
diseributive policies, build infrastructure, and avoid high excernal debts or
currency crises. Colombia kepr its exchange levels at reasonable levels, stimu-
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lated the economy through modest expenditures, and successfully diversified
its export base beyond coffee into other profitable products, including manu-
factures. Yec by the 1990s both of these countries were facing economic slow-
downs. Declines in the price of petroleum between the late 1980s and late
199cs led ro a crisis in Venezuela reminiscent of prior crises in the central An-
dean nations. The political repercussions were felt almost immediarely, starc-
ing wich the 1989 Caracazo protests that left hundreds dead. Continued
protests of neoliberal auscerity throughout the early 1990s finally culminaced
in che rise of President Hugo Chdvez, elected in 1998 on an explicit promise
t0 reduce poverty and end policies thac resulc in economic inequalicies. The
sconomic consequences in Colombia of economic rescructuring have also been
severe. The gradual adopcion of neoliberal policies during the Gaviria admin-
istracion led co a decade-long slowdown and by 2000 the highest unemploy-
menc rate (20 percent) in Latin America. Policically, che gradual erosion of
‘he tradicional parties and perhaps most importantly cthe exponential growth
>f che Revolutionary Armed Forces of Colombia (FARC) in the 1990s artest
‘0 the long-term challenges confronting che country.

The lack of sustainable development models in the region, combined with
ncernal marker distortions and excernal vulnerabilicies, has been a major
source of concentration of wealth, income inequality, and persiscent poverty.
sovernmencal policies have failed to meer che basic needs of citizens, and chis
s as crue for “populist” governments as it is for more conservative govern-
ments. The sizable proportion of people engaged in the informal economy has
1ot only distorted the economy and state development in cangible ways—
hat is, by limiring rax revenues—bur has made it more difficulc to design
rolicies capable of breaking cycles of poverty. Meanwhile, corruption, drug
rafficking, high rates of milicary spending, and mounting foreign debt con-
inue ro siphon off resources chat could be used to meet basic needs.

Jrganization of the Book

Pacc 1 of Politics in the Andes examines the issue of social idencicy in the An-
les and the ways identity has shaped political conflicc and represencation in
he region. Chapeer 1, by Xavier Albd, provides a historical overview of the
ole of indigenous organizations in the central Andean countries, focusing
pecial actention on the factors that have led to an indigenous “awakening”
wer che lasc chree decades. Jennifer Collins's chapter focuses on Ecuador, a
rucial case study of indigenous mobilization, where echnic-based organiza-
ions have become importanc social and political players. Collins argues chat
he indigenous movement has had a positive impact on democratization by
hanneling the demands and participation of a previously excluded seccor of
he population. Amy Lind rounds ouc che discussion by analyzing the changes
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in women’s political practices in cthe contexr of neoliberal economic and social
policies in Ecuador and Bolivia. The rise of new women's organizations such
as communal kitchens in che context of economic and political rescructuring
has brought both fortune and misforcune to women. While they have gained
increased political space both within governmental institutions and in the
nongovernmental arena, women'’s organizations have remained fragmented
and often vulnerable to clientelisc manipulation by political parties or srate
organizations.

Part 2 focuses on explaining the high level of violence, human righes
abuses, and drug trafficking in the region. Fernando Coronil and Julie Skurski
analyze the semantics of political violence in Venezuela. Focusing on violent
confrontations in the late 1980s in a nation chart at the time was held outas a
model democracy, Coronil and Skurski argue chac violence played an impor-
tanc role in defining and reordering politics in che country and relare thac vi-
olence, by no means unique to Venezuela, to new forms of social relations chat
have begun to emerge in the globalized era. Examining the case of Colombia,
Ricardo Vargas emphasizes the importance of regional dynamics in the drug
trade. Arguing thac the link between drugs, violence, and politics begins at
the local level, Vargas reminds the reader that simply destroying coca fields
can often exacerbate political problems and violence. Coletra A. Youngers fo-
cuses specifically on how the U.S.-sponsored “war on drugs” has distorted re-
gional prioricies. Comparing the situations in Colombia, Peru, and Bolivia,
Youngers argues that U.S. involvement in the region has led to unholy al-
liances wich militaries that have deplorable human rights records and are of-
ten involved in che drug trade themselves, with serious negative consequences
for nascent democratic insticucions. Philip Mauceri offers some comparisons
berween violence in Colombia and Peru, arguing that national and local elites
and their relation with the state are significant in explaining how states re-
spond o violence. Mauceri suggests thac Colombia’s historic preference for a
“privatization and abdication” model and Peru’s adoption of an “authoricarian
reengineering” model of counterinsurgency in the 1990s have less to do wich
state weakness and more to do with stace-elite relacions. Finally, Mark Ungar
examines the issue of human rights in che Andes, focusing his attention on
the development of new state institutions, such as ombudsman offices, to de-
fend human rights and hold states accountable. Alchough they are promising,
Ungar finds chac such institutions are often subject to the sort of polirical at-
tacks and bureaucratic inefficiency that undermine many state institucions in
the Andes.

In Part 3, the authors focus on evaluating challenges facing democracy in
the region. In her analysis of Ecuador, Liisa L. North examines the dynamic
berween a dependent economy and rising social demands, arguing chac che
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5.1 Human Development, Demographics, Poverty, and Inequalicy in the Andes

Bolivia Colombia Ecuador Pern Venezaela
development [ndex (HDI)
rank 104 62 84 73 61
xpectancy at birth (years) 62.0 70.9 69.8 68.5 72.%
domestic produce
3DP)/capica (US3) 2,355 5,749 2,994 4,622 6,495
groweh (annual %), year 2000° 3 3 2 4 3
debe/GDP, year 2000° 83 44 105 53 51
phic Trends
ulacton (millions)
975 +.3 25.4 6.9 15.2 128
999 8i 1.4 12.4 2542 233
015 1.2 2.6 15.9 51.9 309
spulation growch rate (%)
1975-99 22 2.0 2.4 2.1 2.6
1999-2015 2.0 1.5 L. L5 1.7
pulacion (%% of total)
975 41.5 607 42.4 61.5 757
999 61.9 73.5 6.3 724 86.6
oL5 70.1 791 75.8 779 90
n under age 15 (%% of coral)
999 39.8 33.1 34.3 33.9 345
o5 55.7 27 27.1 26.7 76
mposicion of populacion (5% of toral)®
‘nous 55 1 25 +5 2
0 30 58 65 37 65
15 20 L5 20
4 3 10
7 7 3¢ 3
1d Income Distribution
illiceracy race (% above age 15) 150 85 9.0 10.4 =7
ition below national poverty line (%)
84-99° n/a 17.7 35.0 49.0 31.3
wcion living on less chan $1 a day (%)
193 US$) 1983-99° 294 11.0 20.2 15.5 18.7
tancy ac bicch (years)
1970-75 46.7 6L.6 58.8 55.4 65.7
1995-2000 614 704 69.5 68.0 72.4
realicy race (per 1,000 live bicchs)
270 144 70 87 115 47
299 64 26 27 42 20
vortalicy race (per 1,000 live birchs)
270 243 13 140 178 61
999 83 31 35 52 2
nortalicy/100,000 live biechs,
90 373 107 150 280 200
nortalicty/100,000 live birchs
30-99° 170 80 160 270 60
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TABLE 0.1 (Continued)

Bolivia Colombia Ecuador Peru Ven

Inequality in Income or Consumption
Survey year 1997 1996 1995 1996 1¢
Share of income or consumption ()

Poorest 109 0.5 1.1 22 16

Poorest 20% 1.9 3.0 5.4 4.4

Richest 2062 61.8 60.9 497 3 lys: 5.

Richese 109 45.7 46.1 33.8 35.4 37
[nequality measures

Richest L0% to poorest 109 91.4 42.7 15.4 223 2-

Richest 20%% co poorest 20% 32.0 20.3 2 1.7 l.

Gini Index! 58.9 57.1 43.7 46.2 4t

sourcE: All daca is from the UNDP 2001 Human Development Report, unless noted.

NOTES: All years other chan 1999 are noted.

1. Daca from World Bank. Available at <heep://www.devdaca. worldbank.org >

b. Data from USAID. Available ar <hrep://qesdb.cdie.org/lac/index.-heml>

¢. Results are averages of che years noted.

d. The Gini Index is a common statistical indicator of inequalicy, with o representing perfect equality and
perfect inequality.

e. Ethnic composicion statiscics for Bolivia, Columbia, Ecuador, and Peru are from The Culumbiz Encyclupedi,
edition. (New York: Columbia Universicy Press, 2003). For Venezuela, The World Factbook. (Washingron, D.C.:
rral Incelligence Agency, 2002).

f. Includes "whice” as category

g. Includes Peruvians of African, Japanese, and Chinese descent.

country's economic model has been catastrophic for both social and political
stabiliry. Engaging in a broad historical analysis, North concludes char Ecua-
dor’s economic elite and its political allies have at critical moments blocked
the possibilicy of significant redistributive reforms or alternarive development
strategies, a strategy chat in turn has provoked financial crises and political in-
stability. In their chapter on Venezuela, Margarita Lépez Maya and Luis E.
Lander evaluace the implications of Hugo Chdvez's rapid rise to power for
Venezuelan democracy. The authors suggest that Venezuela is undergoing a
“recomposicion of hegemony” that is radically cransforming che country and
creating an unprecedented level of indeterminacy in the political syscem. Ex-
amining Colombia’s evolving political system, Francisco Gutiérrez Sanin and
Luisa Ramirez Rueda undertake one of the few analyses thac tie changing elec-
toral and party dynamics to the political violence chac affects the councry. The
authors raise an important quescion: How to characterize a political system
that incorporaces electoral competicion and is relacively open to participation
and ac the same time has low levels of procection for political actors as well as
ordinary citizens? Finally, Jo-Marie Burt examines the process of state break-
down in Peru in the 1980s, arguing that chis is a key variable in understand-
ing the rise of an extremely personalistic and authorirarian regime in the
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1990s. The process of rebuilding srate institutions under the Fujimori regime,
she argues, became inimical to the imperative of building democracy and of-
fers importanc lessons for other countries, such as Colombia, that have simi-
larly experienced significant state breakdown.

In the conclusion, Jo-Marie Burt and Philip Mauceri recurn to these themes
and attempe to place them in the contexr of wider-ranging trends in Latin
America as well as wichin the current scholarly debate regarding democratiza-
tion, economic reform, and social identity. The objective of Politics in the Andes
is co highlight some of the unique concexts and processes occurring in the An-
dean region but also to provoke theoretical and comparative analyses wich
other regions of Latin America and the world thac face some of the same chal-
lenges. We hope this book will provide the necessary concext to understand
the unfolding and often dramatic events in the Andes and allow the inceresced
reader to see beyond the sensational news of che moment and link evencs ro
broader historical, polirical, economic, and social crends.
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Xavier Albé

1 Ethnic Identity and Politics
in the Central Andes

The Cases of Bolivia, Ecuador, and Peru

@~ As part of the Viceroyalty of Peru during Spanish colonial rule, the
chree states of the central Andes—DBolivia, Ecuador, and Peru—shared a rela-
tively similar history. In che pre-Columbian period this area was part of che
Inca Empire, which extended from southern Colombia to northern Chile. It
was in the aftermath of the independence wars of the nineteenth century that
the current separate staces emerged, creating divisions that have led to wars
and lefe behind a legacy of resencments. Wichin these sates there live approx-
imately thirteen million indigenous people belonging to numerous nations,
each with their own particular identity.! The borders of che present states,
which were created without cheir consent, have divided many of chese na-
tions. The largest group—the Quechua or Quichua, with more than ten mil-
lion people and some thirty dialecrs—can be found from southern Colombia
through norchern Argentina. The second-largest group, with approximately
two million people, is the Aymara, who since the War of the Pacific (1879~
80) berween Chile, Peru, and Bolivia have lived divided among chese chree
states. Most of the remaining nations live dispersed in the vast Amazonian
basin, divided into forty ethno-linguistic groups in Peru, over thirty in Bo-
livia, and nine in Ecuador and cotaling over seven hundred thousand people.
How have chese ethnic identicies interacted with national identicies? In order
to answer this question, I will examine cheir development across time, em-
phasizing in particular the organization and identicy found among indige-

nous peoples racher chan government policy toward the indigenous.

History and ldentity

The Inca Empire, known as Tawantisuyu or “the four united districts,” in-
corporated a large cerritory and numerous groups through conquest. How-
ever, its existence was short-lived, lasting barely a cencury. Could Tawan-
tisuyu have created a common identity among the various nations it
encompassed? In the pre-Columbian period, it is difficulc to speak of clear
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Quechua” or “Aymara” identities. The people of che cencral Andes most
kely identified with cheir immediate surroundings, ay//us (kinship-based in-
igenous communities), or a federacion of local #y//us. It is noc known exaccly
‘hat role language and dialecis had in establishing identicy in this period,
nd we cannot say with any certaincy that che linguistic groups in the pre-
olumbian era corresponded to current divisions (Bouysse-Cassagne 1987, 2).
- is more likely chat language divisions corresponded with ecological zones
wcher than political districts. The idencificacion of Quechuas and Aymaras as
omogenous groups, each with its own language, was lacgely che resulc of
nanges thac occurred during the colonial period. These changes included che
slocacion of uy/lus and indigenous communities to newly created rowns, for
urposes of tax collection and religious evangelizacion. This process gradually
:duced che links between ethnic idencity and wy/lus. By che eighteenth cen-
1y, the association of ethnic identity wich .2y//us or local dialectics had been
ansformed into an idencity linked with one of two language groups—
tuechua and Aymara—chat were tied to specific geographic regions.

Ar the end of the eighteench cencury the rebellions of Tupac Amaru (in
uzco, Viceroyalty of Peru) and che Karari brothers (in Charcas, Viceroyalty
" La Plara) occurred. Tupac Amaru’s rebellion cook place largely in Quechua-
seaking zones, while che Katari rebellion occurred in Aymara zones. When
1e leaders of both rebellions met ac che siege of La Paz in 1781, chere was
yme tension due ¢o cthe linguistic and geographic ditferences between them.
lespite these differences, however, there was a surprising degree of unicy be-
veen the two groups. In order to repress these rebellions, forces from outside
1e region were required.” The experience of chese rebellions and cheir sup-
ression suggest chac loyalcies and idencities were not easily shifted, despice
ntinued jurisdictional changes throughouc che colonial period. These
1anges were especially common toward the end of the colonial period. For
ample, in the souch, che adjustment of fronciers between Peru and La Plata
ivided che Aymara population, with largely Aymara-speaking Puno passing
ito Peru’s jurisdiction; in che north, Maynas's jurisdiction shifted from
‘ueva Granada to Peru, dividing the Jibaro (Shuar) population.

ne New Republics

The creation of new scates in the aftermath of independence furcher di-
ded indigenous peoples. Upper and lower Peru became cthe modern states of
olivia (1825) and Peru (1821), effectively dividing the Aymara population.
he Audiencia of Quito, which had been part of Peru and chen Nueva
ranada, inicially became part of the new state of Gran Colombia. Wich che
reakup of this state, the new state of Ecuador was creaced in 1830 from what
ud largely been the old Audiencia. Needless to say, indigenous identities and
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loyalties were not taken into account during the formation of these new
states. The new oligarchic republics controlled by Creole elites intent on imi-
tating European styles viewed the indigenous mostly as cannon fodder during
che wars of independence and later conflicts and as sources of cheap labor and
revenue, collected through special indigenous taxes. When the expansion of
primary-product exports later in the nineteenth century provided new sources
for stace caxes, the tribures of communal lands were no longer needed, and en-
croachment on these lands increased to create new haciendas, especially if
these could provide new export commodities, such as alpaca wool, or provide
access to the new railroads. For the indigenous populations of the central An-
des, “independence” was a cruel misnomer.

Competition for access to raw macerials was behind numerous interstace
conflicts in the region during the nineteenth and twentieth centuries and had
important implications for indigenous peoples. The War of the Pacific
(1879—82) between Peru, Bolivia, and Chile, fought largely over access to
rich nitrace mines, resulted in Chile's conquest of Aymara-speaking parts of
Peru and Bolivia, furcher dividing the Aymaras. Increased demand for qui-
nine and rubber led to the loss of Bolivia's Acre region to Brazil, while the
Chaco War of 1932—35 led to Bolivia's loss of oil-rich lands to Paraguay. Con-
tinued border conflicts between Ecuador and Peru, begun in the War of 1942,
revolved around access to the Amazon River. This lacter conflict appeared to
end only in 1998, with a final agreement between both sides marking che es-
tablished border in the Amazonian region.

These conflicts all occurred in areas where che indigenous population was
numerous. Although not involved in the issues being foughrt over, indigenous
peoples suffered the consequences of these wars, including being targets of at-
tack by che “enemy stace” and displacement and loss of land. During the
Chaco War, the Guarani Chiriguano were considered traitorous by both sides
and were often forcibly removed from their lands. The craditional leader of
this group, the mburuvicha, was shot by Bolivian troops, and the Guaran{
Chiriguano had their lands expropriated by the expanding cactle ranching of
the region. As a result of the Peru-Ecuador conflict, four indigenous groups
were divided and forced to pledge cheir loyalty to one of the states. The Shuar
in Ecuador and the Aguaruna in Peru, along with the Guambisa and Achuar,
who were divided across cthe frontier, were recruited by the rival armies and—
appealing to their warrior tradicions—taught to view their indigenous broch-
ers on the other side of the border as enemies to be fought. Overnight, the in-
digenous were transformed from savages into brave defenders of the
threatened fatherland (Endara 1998, 107-9).

The encroachment of haciendas on ctraditional indigenous communities
during the nineteench and early twentieth centuries continued a process thac
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iad begun during the colonial period. Paradoxically, the liberal rhecoric of
progress” fostered a racist ideology and feudal labor relations such as
wasipungo in Ecuador, yanaconaje in Peru, and pongueaje in Bolivia. The ideol-
gy and practice of the dominant social classes adeptly combined the colonial
ocial caste system wich che ideas of racial superiority found in social Darwin-
sm and che private property rights of economic liberalism. These ideas and
he repression that accompanied them did not go unchallenged. Indigenous
esistance could be found in che hundreds of rebellions chat occurred, many of
vhich ended in bloody massacres. Among che most notable were chose of Fer-
rando Daquilema, known as the “last guaminga,” and the legendary Dolores
Zacuango in Ecuador; Zarate Vilca, Santos Marca Tola, and others of the Caci-
al movemnent in Bolivia; and the mestizo milirary othcer Teodoro Guriérrez
n Peru, who declared himself Rumi Maki and led thousands of followers
gainst cthe Peruvian state.

In the aftermach of che Mexican and Russian Revolutions, indigenous or-
ranizations and rebellions became increasingly linked to policical parties of
he left with a classist discourse and a focus on land reform. As agrarian re-
orms were implemented, they began to weaken the traditional feudal ha-
ienda system that had been in place since colonialism. The first reform, and
he most revolutionary and participatory one, occurred in Bolivia in 1953. In
:cuador and Peru, the reforms were slower in coming and implemented in a
rertical fashion: in 1964 and 1972 in Ecuador and in 1964 and 1969 in Peru.
[he Pecuvian reform, which occurred during the radical military government
f Juan Velasco Alvarado (1968-75), promoted large agrarian cooperatives
sut largely ignored traditional indigenous communities. As the reform
srocess continued, particularly in Peru and Bolivia, the issue of echnicity be-
:ame blurred, as che term “campesino” began to replace “indio” to describe
he indigenous inhabitants of the Andean region. The term “indigena” was
ncreasingly used only to describe the peoples of the Amazonian rain forest.
Chis shift in discourse, which was used both by the political left and right,
\ppeared to put an end to the divide berween ethnic identity and nation-state
dentity. But as we shall see, this sicuation was only a temporary pause in an
)ngoing negotiation berween identities thac is linked to historical context
ind che deliberace strategies of social actors (Baud et al. 1996).

‘rom Campesinos to Ethnic Nations

The campesino identities fostered by nation-states and policical actors and
\dopred by many agrarian interests could not sweep away the rich culture of
‘he indigenous, which was still alive in cthe organizations, celebrations, and
weryday aspects of communal life. The continued defense of communal space
»y indigenous communities during and since the colonial period is an indica-
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cion of cheir ability to preserve their culture and local political practices. As
the Aymara intellectual Vicror Hugo Cérdenas has noted, the indigenous
community in many ways represents a “mini-stace.”

Nonindigenous Politicians and Intellectuals

Anchropological studies and literary and artistic represencacions of indige-
nous communities proliferaced ac the start of che twenciech century. The in-
digenous were a source of inspiration for artists and intellectuals, who also de-
nounced ctheir poor social conditions. By the 1950s many intellectuals had
adopted the idea that emerged from the Mexican Revolution, that nation-
states should define themselves as “mestizo.” As President Lazaro Cdrdenas
noted ac che frst Incec-American Indigenist Congress in Paczacuaro (1940),
“Our ‘indigenismo’ does not Indianize Mexico, but Mexicanizes che Indian.”
This became the approach of the National Revolucionary Movement (MNR)
in Bolivia in che wake of the 1952 revolution. In Ecuador, the National Cul-
ture Law of 1972 noted that “all Ecuadorians are part indigenous,” implying
that those who are completely indigenous cannot be Ecuadorians.* In Peru,
the Velasco government opened up the issue of national identity even further,
making Quechua a recognized narional language (something Bolivia's MNR
never considered), publishing a Quechua-language newspaper—Cronzawan
—and giving Tupac Amaru a new place in the history of che country. All of
the above clearly served the reformist and nationalist goals of the milicary
government (Morin 1983, 212-39).

The main nonindigenous intellectual of cthis period who developed a truly
“Indian" proposal was the Bolivian Fausto Reinaga (1969), who as a result
was marginalized by most of his colleagues. There are no equivalenc incellec-
tuals in Ecuador, although a lively debate between indigenists and classists
took place, mostly on the political left. In Peru che sociologist Anibal Qui-
jano began a discussion not about the “Indian” issue buc on the emergence of
“cholos,” a name chat is given by the nonindigenous to chose Indians who at-
tempt to become mestizos, mostly migraats co the cicies. Significancly, Qui-
jano did not publish his text, written originally in 1964, until 1979, largely
for lack of an adequate conceptual and sociopolitical acmosphere in his coun-
tey. The cerm “cholo” has now gained common currency in Peru and to a
lesser extent in Bolivia.® In contrast, in Ecuador the echnic categories used are
either indigenous or mestizo-white.

The Indigenous Awakening

By che early 1970s, the assimilationisc model began to decline, replaced by
the growth of indigenous organizations and discourses chat emphasized an au-
tonomous indigenous identity. The first expression of chis awakening did not
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occur in the Andean highlands bucr in the Amazonian basin of Ecuador,
specifically among che Shuar. Starting in che early 1960s, Salesian missionar-
tes helped organize the first Shuar Centers ro promote economic and social de-
velopment, which lacer evolved into the Federation of Shuar Centers. This
spurred the formation of other indigenous organizacions in the Amazonian re-
gion, particularly after 1972, when the presence of oil companies dramarically
increased. This organizational process culminared in 1980 with the tormation
of the Confederation of che Indigenous Nacionalities of che Ecuadorian Ama-
zon (CONFENIAE), which was che firse group to use the term “nacionality”
to idencify itself, an elemenc that would become key in all later movements.
In chis way, che indigenous movement helped rescue the concepe of “national-
ity” and separace it from the notion of nation-stace.

In the Peruvian Amazonian region a similar organizacional process started
with the meeting of an Amuesha Congress in 1968, tollowed by the torma-
tion of an Aguaruna and Huambisa (close relacives of the Shuar) Council and
evencually by che creacion of the Shipibo Nacive Community Defense Front.
Berween 1977 and 1980 the chree organizations formed che Incerechnic De-
velopment Associacion of che Peruvian Rainforest (AIDESEP), which has
gradually become che principal voice for Amazonian peoples in Peru. In Bo-
livia, inspired by AIDESEP, indigenous groups in the forest lowlands created
the Confederation of Indigenous Peoples of Lowland Bolivia (CIDOB). Ini-
tially a hierarchical organization, it was gradually joined by other grassroots
organizations such as the Assembly of Guarani Peoples (APG), founded in
1982,

The first organizational efforts among the highland indigenous of che An-
des accurred in Bolivia in the late 1960s with the formartion of che Katarista
Movement, named after Tupaj Katari, an Aymara leader of the 178c-81 re-
bellions. Concentraced among the Aymara of La Paz and Oruro, the move-
ment grew rapidly, by 1971 caking over the principal campesino organiza-
tions, which until then had been associated with the MNR. After General
Hugo Banzer's coup (1971), the group organized clandestinely until 1977,
when it reemerged to again take a leading role in campesino organizacions. In
1979 the Katarista Movemenr joined with other social movements to form
the Confederarion of Peasant Workers Trade Unions of Bolivia (CSUTCB), a
name chat does not reflect the ethnic origins of the Kataristas. At che end of
the 1980s the National Council of Ayllus and Markas of Qullasuyu (CONA-
MAQ) was created, specifically rejecting all references to “peasant syndicares.”
The group has a base of support among intellectuals and urbanized Aymara,
but its relation with peasant communities has been weak, even in those areas
where ayllus remain strong, partly because of CONAMAQ)'s resistance to a
closer association with CSUTCB.
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In che Quichua highlands of Ecuador, efforts similar to those of the
Kacaristas developed in 1972 with the formation of Ecuador Indians Awaken
(ECUARUNARI), building on local groups that had been closely tied to the
Cacholic Chucch. During the 1970s the organization grew rapidly and in
1980 formed a coordinating council with CONFENIAE, an efforc that finally
resulced in che formartion of a unifying federation for all indigenous in
Ecuador in 1986: the Confederation of Indigenous Nations of Ecuador
(CONAIE). The most significant confroncation with Ecuador’s society and
policics occurred wich the massive rebeilion—dubbed the “indigenous earch-
quake”—in 1990 that shook the political establishmenc. This was followed in
1992 by the March of Five Hundred Kilometers, in protest of the celebrations
commemorating the five hundredth anniversary of Columbus’s arrival in the
New World. In 1994, a series of protests and strikes torced the government to
back down from enacting a neoliberal agriculrural law, which would have
opened up communal lands to the agriculrural land marker.® Given che new
profile of che indigenous movement, the older classist organizacions have had
to adapc. The National Ecuadorian Federation of Campesino Organizations
(FENOC) in the 1990s added an “I" co its acronym, standing for indigenous,
and began to work more closely with the CONAIE. The new power of indige-
nous organizations became most obvious in early 2000, when a massive in-
digenous mobilization against the neoliberal policies of Presidenc Jamil
Mahuad sparked actions by other social actors, including the military, ulti-
macely resulting in the overchrow of the presidenc (see chapeers 2 and 9).

The highland area of Peru is the only one that has noc experienced a dra-
matic growth of ethnic consciousness and organization. Despire initial efforts,
parricularly during the Velasco regime, che failure of the military govern-
menc's agrarian reform opened up greater opportunities for the political left
in the countryside. Leftisc parties, wich a traditional class-based discourse,
viewed efforts to organize the indigenous along echnic lines as racist devia-
tions. An addicional factor that scifled indigenous organization in Peru during
the 1980s and 1990s was the presence of Shining Path insurgents, and to a
lesser excent the Tupac Amaru Revolutionary Movement (MRTA), which,
along with che growing presence of the Peruvian military, contribuced to a vi-
cious rwelve-year war in the Peruvian highlands. Existing campesino organi-
zations, such as che Campesino Confederation of Peru (CCP) became the tar-
gets of one or more of the armed groups operating in the highlands. Political
and social organization became a dangerous activity, and as a resulc few new
efforts were undertaken. After che Shining Path leadership was captured and
violence decreased, che only region that witnessed significant growth in in-
digenous organization was the Amazon.

All chis organizacional development has noc been confined to just the terri-
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-ory of each country. As we mentioned earlier, many ethnic groups span na-
zional borders established wichout cheir consent. Moreover, many of che new
srganizations realize thac they have common problems as well as common al-
lies beyond their own borders and have tried to develop links among them-
selves. This dynamic has been stronger among groups from che Amazonian
regions than from the Andean highlands, in part because che larcer groups
nave centuries-long links to che state chat now keep cheir polirical and ideo-
logical focus mainly within chis framework. Two contrasting examples of this
incernational dynamic in che region are the Indian Council of South America
'CISA) and the Indigenous Coordinator of the Amazonian Basin (COICA).

CISA was first organized ar a meeting of indigenous from Peru and Bolivia
1t the Inca ruins of Ollantaytambo (Cuzco), Peru, in 198o. Inicially CISA
reached out to indigenous peoples from northern Colombia and Venezuela to
southern Chile and Argencina. Wichin a short period it became associaced
wich the World Council of Indigenous Peoples and was formally recognized
oy the Uniced Nations in Geneva, where it participated in the effort to pro-
mote a Universal Declaracion on che Rights of Indigenous Peoples. But soon
ifter, at its second congress, held in Tiwanaku, Bolivia, in 1983, leadership
divisions emerged, and the founding group of Peruvian and Bolivian incellec-
:uals gained control. They had urban and even international links but lacked
:lose ties with grassroots communities in their respective councries. CISA es-
:ablished its offices in Lima and began publication of a journal, Pueblo [ndin.
Picking up on the ideas of the Bolivian Fausco Reinaga, CISA emphasized the
:ommon anticolonial political approach of the region’s indigenous peoples
cather chan che culcural pluralism of so many different native peoples. This
pproach and the lack of close ties to indigenous communities, along with
leadership conflicts, led co a rapid decline of CISA's influence by the early
1990s. A group of Aymaras from the Lake Ticticaca region sought to reinvigo-
rate the movement, organizing Aymara parliaments in the border region be-
:ween Chile, Peru, and Bolivia that they refer to as Taypi Qala, che Cencer
Rock. Nonetheless, this initiative remained isolated even from the main
grassroots Aymara organizacions in these three countries.

The CISA experience suggests a problem common among indigenous or-
ganizations, namely their weak representation of indigenous communities.
Many times a new organizacion starts on che basis of che insight and inspira-
tion of a few. Buc if after several years ic fails to penetrate into che grassroots,
something has gone wrong. Almost all of chese organizations have had diffi-
culties integrating cheir leadership with their purported constituents, for a
variety of reasons, including internal leadership conflicts, che lack of sustained
financing, and the difficulty of moving from personal or direct forms of
democracy to a more distant representative democracy. CISA's difficulcies il-
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lustrate these problems inasmuch as the leadership focused on acquiring re-
sources from incernational sources and pursuing an internacional profile in
general but was not as concerned wich developing and deepening ties to in-
digenous communicies chroughour the region. Although CISA had developed
good ideas and projects, wichour a strong connection to indigenous commu-
nities, it increasingly appeared to be made up of a sorc of “Indian jec-set.”

Another regional indigenous organization chat acquired importance in the
lowlands region was COICA, which ook the opposite path from CISA.
COICA was created in 1984 by the principal Amazonian indigenous organi-
zacions of the region: CONFENIAE in Ecuador, AIDESEP in Peru, and
CIDOB in Bolivia. Unlike CISA, che founding organizations played a pri-
mary role in defining che mission of and leading COICA. The leadership of
COICA has rotated among the heads of the constituent organizarions, with a
multinacional coordinating committee chac emphasizes the local identicy of
the member organizations as well as che need to develop cooperative efforts to
solve common problems. One interesting aspect of COICA is chat it was
formed at a moment when the member organizations had scill not consoli-
dated a national profile within cheir respective countries and had just begun
to develop solid ties with indigenous communities. COICA has expanded to
include lowland indigenous from nine countries chroughout South America,
covering the whole Amazonian basin as well as che Orinoco river basin and
the Guyanas. It has played an important role in the demarcation of indige-
nous territories, promoting indigenous participacion in environmental pro-
grams and helping defend indigenous incerests againsc the encroachments of
oil and more recently pharmaceucical companies. With its headquarters in
Quico, Ecuador, COICA has also been ar che forefront of promoting the peace-
ful developmenc of che Peru-Ecuador border, pucting forward proposals to
create a binational park in a region thac is still largely indigenous terricory
(Brysk 2000).

Political Reactions

It is important to emphasize that the growing indigenous movement in
these chree countries did not occur as a result of government acrions, but usu-
ally in spice of government efforts to impede indigenous organization. Given
the growing polirical power of the indigenous and che acceprance of pluralism
at the international level, governments have had to recognize indigenous
tights and identicy as a new facror in the national polity. In Bolivia, govern-
menc atticudes shifted slowly away from open hostility, particularly after the
councry's recurn co democracy in 1982. The firse significant changes occurred
during the government of Jaime Paz Zamora (1989—93), which was one of
the firsc in Latin America to ratify Convention 169 of the Incernational Labor
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Organizacion (ILO) in favor of indigenous peoples (created in 1989), bur odly
after the indigenous marches for “land and dignity” in 1990. The MNR gov-
ernment of President Gonzalo Sinchez de Lozada (1993—97) continued this
trend. Attempting co win votes from rival populist parties, Sinchez de Lozada
made the Aymara Katarista Victor Hugo Cirdenas his vice-president. The
new government also endorsed changes in cthe constictucion that recognized
the “mulciethnic and pluricultural” nature of Bolivia and the righe of indige-
nous peoples to maincain their resources and tradicions, including cheir lan-
guage, organization, and system of justice. Among che results of these
changes have been the promotion of bilingual educacion and the grancing of
land ticles to indigenous communicies chat are now considered inalienable
ind indivisible. Finally, the 1990s saw che election of at least five hundred in-
digenous to municipal councils, while nearly one hundred indigenous have
secome mayors (Albd 1999¢, 2002).

In Ecuador, shifts in governmental acticudes roward che indigenous took
slace largely after the 1990 uprising. The attempc by President Sixto Durdn
Ballén to force through neoliberal agricultural reforms despite widespread
sublic opposition led to the 1994 uprising. Shorcly chereafrer, CONAIE cre-
weed a policical organization called Pachakuric to participate in the 1996 elec-
tons (see chaprer 2). With several members of Pachakutic in the newly
‘lected Constituent Assembly, che 1998 constitution incorporated several
>roposals imporcane to the indigenous. Article 1 of che constitution recog-
rzes che “pluriculeural and multiethnic” characrer of Ecuador, while an en-
ire section is dedicated ro che “collective rights” of indigenous peoples who
define themselves as a nacion.” The constitution also declares the indivisibil-
ty of communal lands, promotes bilingual educacion, and ends wich the Inca
njuncrion char rings wich symbolic weight chroughout che Andes: "Ama
juilla, Ama llulla, Ama shua” (Don't be lazy, don't lie, don’c steal). How
nany could have believed chese changes possible within a mere decade?

Alchough in Peru there was no similar organized pressure from indigenous
rroups, the 1993 conscicution included some significanc changes, including
ecognition of the ethnic and cultural pluralism of the nation and official
ecognition of Quechua, Aymara, and “other aboriginal languages in areas
vhere they are predominanc.” Unlike che consticutions of Ecuador and Bo-
ivia, and even the 1979 Peruvian constitucion, the neoliberal 1993 constitu-
ion does not prohibic communal lands from being bought and sold among
indowners, demonstrating that not all changes chat have occurred are che re-
ule of pressures from below (Aroca 1996). There are clearly international fac-
ors that, while emphasizing the importance of mulciechnicity, also insist on
he need for open markecs. Recognizing the multicultural character of a na-
ton is an important step in che right direction, but unless they are backed up
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by social and economic policies chat improve the conditions of indigenous
peoples, such measures can consticute liccle more than empty rhetorical ges-
cures.

The reticence of governmencs to recognize the legitimacy of echnic identi-
ties is based in part on che suspicion of political parties, both righe and left, of
ethnicity. Even the trade union movements of the region were slow to recog-
nize the imporrance of echnic identity in mobilizing lower-class sectors. Bo-
livia was che first country where political parties began to consider echnic
idenrity important. Wich the recurn ro democracy, 4 number of parties began
paying actention to ethnicicy, although without much direct parcicipation of
the indigenous themselves. [t was the Kacaristas who began an effort to encer
the nacional party scene. Wichin a short time, however, a division occurred
berween those who wanted an exclusive “Indian” identity and others who
wanted to begin a dialogue with parries of the left. Alchough neicher current
had immediare success, the growing indigenous presence in policical life bore
fruit wich che revisions in che consticution discussed earlier and the inclusion
of Katarista Victor Hugo Cdrdenas on the national cickec of the MNR. By the
1990s, the earlier Kacarisca parties had pracrically disappeared. However, the
echnic dimension is now represented within almost all escablished parries.

In Ecuador, policical parties had litcle incerest in ethnic questions until che
1990 uprising. As in Bolivia, after an initial interest in the political arena, an
indigenous party becomes che focus of organizational activities, in chis case
the Pachakuric party. Nonecheless, indigenous groups have allied themselves
with various policicians, such as President Abdald Bucaram, and with mili-
tary rebels, as in che January 2000 coup, who have not advanced che strategic
interests of indigenous peoples within the democratic system. In Peru, agrar-
ian peasanc unions such as the CCP and the CNA systematically blocked the
emergence of echnic dimensions in cheir policical rhetoric and practice. Nei-
ther che Unified Mariateguista Party (PUM), one of che most organized leftist
parties among Andean peasant communities, nor the insurgeat group Shin-
ing Pach could overcome their narrow classist discourse to include an echnic
dimension.

Collective ethnic identities are not fixed in time and space. In che three
countries under review, indigenous peoples and their leaders and incellectuals
appeal to the past to strengthen their identicies and even create uropias. But
this vision of che past is constantly being reconfigured according to che im-
mediate challenges faced by the indigenous. This process can sometimes in-
clude denying historical realicies. For example, che indigenous often appeal to
thar part of the past that most closely corresponds to current realicies: in Bo-
livia, che indigenous and their leaders refer co Collasuyu, which was only the
southern pare of the [nca Empire; Ecuadorian indigenous if anyching refer to
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the Reign of Quito (Kitu), or che northern part of the empire. Only che Peru-
vians refer to Tawantisuyu, whose center was in Cuzco.

Explaining the Indigenous Awakening

Alchough chis analysis is limited to the cencral Andean region, ic is clear
that a dramatic growth in indigenous organization is taking place across Latin
America, from Chiapas, Mexico, to the Mapuche in Chile. This suggests that
there has been a confluence of similar factors, apart from specific local condi-
tions. In boch Bolivia and Ecuador, local conditions combined with excernal
faccors led to indigenous awakenings. Peru, however, has been che exception
to these crends.

Local Conditions

The March toward the Amazon. A significant increase in colonizacion by
peasants, oil exploration, and the lumber, caccle, and agricultural industries
occurred in the late 1940s as a result of rapid population growth and «co-
nomic development. This increased acrivity led the indigenous peoples of the
area to mobilize and cooperate across echaic lines, a situation chat resulced in
the indigenous adapting their traditional forms of organization to new chal-
lenges. These movements, in contrast to highland groups, were able to organ-
ize more etfectively around echnicity racher chan ideological or partisan iden-
tities. Due to their distinct social and culcural context, which includes
hunting and gathering, these groups had a more extensive understanding of
land usage than their highland counterparts, whose inceresc in land co culci-
vate crops created a focus on access to agriculrural land and land-reform ef-
fores. It was cherefore much more difficult co mobilize indigenous peoples of
the Amazonian region around the idencity of “campesinos,” as occurred in the
Andean highlands.

The Failure of Development Models. The scarce benefics in the highlands of
the assimilacionist/integration model imposed on the region by successive
governments created increased disenchantmenc and a search for new models.
The turn roward historic memory often resulcs in a search for a utopian past
that can be the basis for a future sociecy, an alternacive to Western culeure and
society. Criricizing these efforts as an impossible return to the past or for their
lack of historic accuracy misses the point: idealizing the past is a powerful
strategy in che search for alternatives. This can be an important mobilizing
factor in the struggles of indigenous peoples.

Urban Migration. Many indigenous who migrated to cities and were ex-
sosed to che political and social practices of urban society have come to play
.mportant roles as intermediaries, innovators, and “organic incellectuals” of
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che indigenous movement. Among many indigenous, the move o cities leads
to a loss of ethnic identity or the construction of an alternarive identity.
Among an influential minority, however, the migration experience awakens a
greater echnic consciousness. The effect of this process and its contribucion to
the indigenous movement should not be discounted. Those movements that
began in the 1970s would most likely not have been as widespread or as easily
organized without the expansion of migration and the acceleration of educa-
tion and communication chat was a parrt of this development process.

Nonindigenous Allies. Almost all indigenous groups began their organiza-
tional efforts with outside assiscance. Three actors in particular are worth
noting. First, among some in che Cacholic Church, che emergence of Libera-
tion Theology in the afrermath of Vatican II and the Medellin Conference
prompeed an emphasis on the need to liberate the poor. This has had a pro-
found impace, as church leaders such as Bishop Leonidas Proafio of Riobamba,
Ecuador, helped the indigenous organize and insisted on the need ro place in-
digenous issues on the polirical agenda. Also important to the growth of the
indigenous movement are the various nongovernmental organizations (NGOs)
operating in the Andes. A vast gamut of NGOs operate in the region, helping
the indigenous in such diverse areas as human rights, agricultural develop-
ment, and technology. One of the first and most important programs was che
promotion of indigenous-language radio stations. A final key group is che aca-
demic communicy. By studying and promoting indigenous languages and cul-
tures, academics have created increased consciousness among the indigenous.
As consulrants to governments and private foundations or as governmental
functionaries, academics have taken up che cause of promoting indigenous
righes and culcure. -

The impact of che indigenous on these supportive groups has also been
profound, helping them share experiences and overcome legacies of personal-
ism, paternalism, and divisions. The most important cest of cheir change of
acticude comes when indigenous organizations, after a period of time, “cur che
umbsilical cord” tying them co a particular group. The most norable case is
that of the CONALIE in Ecuador, whose members gradually distanced them-
selves from the Cacholic Church while maintaining and making their own the
practices and discourses chat had developed when chey were closely tied to the
church.

External Factors

The penetration of the Amazonian region would most likely not have been
as rapid and incense wichout transnational incerests in the rubber, quinine,
petroleum, and cocaine markers. Likewise, significanc assistance for the in-
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igenous came from beyond the borders of their nation-states, both wichin
d beyond Latin America. Regional and international meetings of indige-
Jus peoples, several of them sponsored by the United Nations or the World
ank in distant nacions such as Canada or Australia, have been critical in pro-
ding information and organizacional experience. As mentioned, the chang-
g role of che Cacholic Church also was an important factor. Finally, the pro-
eration of academics and NGOs is likewise linked to transnational forces,
ven chat many are financed by foreign governments and foundacions. Dur-
g the 1990s, however, there were more specific international changes thar
Iped shift actitudes among parties and governments in the Andes toward
e indigenous, creating a more auspicious climate for the development of in-
zenous idencity and culcure.

The Collapse of Communism. The fall of the Berlin Wall and che end of com-
mnism in Eastern Europe and the former Sovier Union created a crisis
wong much of che traditional left in the Andean region. As che classic Marx-
approach, wich its emphasis on the development of class consciousness and
uggle as fundamental to all social change, became less actractive, che scrug-
s and programs of indigenous peoples gained atcention among those incer-
ed in social change. Moreover, the ethnic conflicts chat emerged in the
»0s in former communist scates appeared to underline che fact thac despite
ades of communist rule, the ethnic and cultural dimensions of society had
been eliminaced. The weakening of che traditional ideology of che left as a
ale of these incernational changes led leftis parties to modify their dis-
rse toward cthe indigenous and to make policical alliances wich the indige-
s more frequenc. Although some cricics continue co argue that a focus on
nicity in che region could lay the basis for a fucure “balkanization” of che
les, the reality of indigenous peoples throughout the region is char che re-
ision of social, cultural, economic, and polirical rights of indigenous peo-
- is more likely to lead to conflicts, as has been the case in the past.

"he Imposition of Neoltberal Economic Models. The 1980s and 19905 saw che
lemencation of austerity packages and neoliberal economic restructuring
he central Andes, usually as a result of “recommendations” from interna-
al financial organizations. This process, which involved mass firings and
introduction of “labor flexibilization,” helped reduce the strategic role of
working class in both che economy and the society. In Bolivia, such pro-
ns were implemented in 1985 and followed by all subsequent govern-
ts, concerned about the need to mainrain investor confidence in the coun-
In Peru, chey were largely implemented after the 1990 elecrion of
ident Alberto Fujimori. In Ecuador, they have been implemenced sporad-
v by diverse governments over che last two decades. As salaried employ-
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ees and workers increasingly became “informal workers,” political parties that
had relied on the working and middle classes were forced to search for a new
social base. In this contexe, the indigenous and their struggles became actrac-
tive to poliricians looking to cobble together a winning electoral coalition.
While the changes wrought by neoliberalism have often been catastrophic for
indigenous peoples, particularly in the opening up of land markets and the
new activities of international corporations in indigenous areas, the social
changes introduced have also opened up opportunities for indigenous politi-
cal organizations to develop new allies.

Democratization, Human Rights, and Concern for the Environment. A very
positive development for indigenous peoples has been the increased concern
for democracy, human rights, and the environmenc in the international arena.
Each of chese concerns has developed a particular “synergy” wich indigenous
movements. Human rights organizations have focused their interest on the
rights of indigenous peoples, given che fact thac chey are among the poorest
and most marginalized and repressed groups in the region. Democratization
throughout Lacin America and a renewed actention on the part of interna-
tional organizations, NGOs, and the industrialized powers toward the pro-
motion and consolidacion of democratic norms and institutions have also ben-
efited the indigenous. On the one hand, governments can no longer repress
indigenous peoples as easily as in cthe past, given this new international
scrutiny. On the other hand, the installation of democracies in the region, as
imperfect as they may be, opens up political spaces within which the indige-
nous can organize and advance their rights in a context thac makes it difficule
for judiciaries and security forces to deny citizens rights guaranteed under
both domestic constitutions and international conventions.

The international ecological movement has found in the indigenous, par-
ticularly in the Amazon basin, a group that shares many of its values concern-
ing the need to respect and live in harmony wich nature. This coincidence of
interests may lead to improved social and economic conditions for indigenous
peoples as efforts to protect the biodiversity of the region and protect the
plant life chat provides much of the world’s oxygen lead to the protection of
these areas or their development in an ecologically friendly manner, such as
the fostering of ecotourism.

Comparing Peru with Bolivia and Ecuador

Despite the common historical trajectories of Bolivia, Ecuador, and Peru,
as well as the similar conditions in which che indigenous peoples of the Andes
and the Amazon subsist, each country has unique characteristics that must be
analyzed. In chis sense, echnic awakening rakes on distinct hues in each coun-
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ty. Peru, in particular, represents a unique trajectory in terms of indigenous
)yrganization.

Ecuador’s ethnic movement shows a higher level of coherence, mobilizing
il ics ethnic groups at once in the Andes and in the Amazonian lowlands.
[his can be explained partly by chat country's higher demographic density, ics
asier geographical linkage, and the smaller number of ethnic groups in-
‘olved. On the ocher hand, the abiding antagonism becween the highlands
Quito) and the coast (Guayaquil) forces Andean Quichua migrants in
suayaquil and other coastal locarions to become culturally “invisible” and to
lisconnece from che movemenc. This trend is even stronger among high-
anders (serranos) in coastal Peru, even though they may maintain regular links
vich cheir highland communicies, and among Andeans who migrate co east-
rn Bolivia. The 1952 Bolivian Revolucion marked che specific characteriscics
f che ethnic awakening in the Andean region of this country and remains
ightly connected with che CSUTCB, whose origins and characteristics are
ooted in the popular mobilizations of the 1950s. This explains why in Bolivia
here is less polarization berween the “peasant/class” and the “indigenous/ech-
ic” approaches. By contrast, in Ecuador, this polarity was found in each An-
ean community, with some people belonging to a “class” organizacion and
thers belonging to an ethnic group (with the latter finally winning ouc).

A comparative analysis of indigenous movements in the central Andean
ouncries would be incomplete withour an explanation of the weakness of
'eru’s indigenous movement. As renewed emphasis on ethnic identity swept
cross the Andes, there were certainly some echoes to be found in Peru, such
s che influence of Bolivian Katarismo among Peru’s Aymara or the experi-
nce of CISA. Nonetheless, these influences were limited, and echnic identity
nd indigenous organizations remained largely restricted to the smaller
roups of the Amazonian region, scarce among the more numerous highland
Juechua and Aymara, whose organizations continued to emphasize their
campesino” identity over ethnicity. As noced earlier, the difficulties in organ-
ring indigenous movemencs in che 1980s were clearly relaced co the policical
iolence that wracked the councryside during che 1980s and early 1990s. Buc
rich the end of conflict, there still had not developed a significant indigenous
ovement in this area, as has occurred from Chiapas, Mexico, to southern
hile. What can explain this situation?

Few Peruvian social scientists have focused on this question, suggesting
1at che issue of indigenous movements is irrelevanc in che Peruvian concext.
ne of the few efforts in Peru to explain this situation was undertaken by
arlos Ivin Degregori (1998), in his comparative analysis of Peru and Bolivia.
lthough there are a number of similarities in the historic development of
oth nations, including the adoption in the 1950s and 1960s of assimilation-
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ist policies, the expansion of internal markets and communications, and the
adoption of capicalist development models, these similaricies did nort lead to
similar outcomes. Degregori suggests two main differences that may help ex-
plain this.

Firsc is the massive migration experienced in Peru, involving the move-
ment of people from the highlands to the capital city of Lima. In 1988, an-
thropologist José Matos Mar (1986) estimated that there were eighteen hun-
dred barriadas (urban squacter sectlemencs) in Lima and other coastal cities in
which some eleven million highland migrants lived—double che number of
people remaining in the 4,885 campesino communities in all che highlands.
For Matos, this migration represented a “popular overflow” thac would change
che face of Peru. Carlos Franco (1991) agrees chat “migration constitutes the
most important common experience of a majority of Peruvians” bur adds chac
its main proragonists are no longer indigenous bue “urban plebeians” who are
shaping a new and ever-changing identity for chemselves. In my opinion this
pactern represents the major scruccural difference becween Peru and its An-
dean neighbors. Although migrations occur in Bolivia and Ecuador, migrants
from the Peruvian highlands entet an urban coastal environment chat is much
more hostile to chem chan that encountered by the Quichuas in Quito or Ay-
maras and Quechuas in La Paz or Cochabamba. Not only is Lima a much
larger metropolis, with some eight million inhabitancs, but it is also a city
wich significant social and culrural mixtures, and in contrast wich the main
highland cities in the other two councries, it is physically distant from che
points of migration. In order to survive in chis new environmene, highland
migranes adope a low-profile strategy, which in the long term erodes previous
identities and subsumes them in a gamuct of new idencicies chat Guillermo
Nugent (1992) has termed “che labyrinth of choledad” to refer to the complex
idencities represented by the category “cholo,” or urbanized Indian. If in Bo-
livia or Ecuador highland migrants had sectled only in Santa Cruz or Guaya-
quil, then a sicuation comparable to the Peruvian one might have developed.
Buc in Bolivia the majority of migrants arrived in the La Paz/El Alto com-
pound, which is not only the administrative center of the councry bur also
Chukiyawu, che nacural center of the Aymara world. Similarly, Quito remains
at the same time the Creole and the indigenous capital of the country, where
many chousands of Quichuas go to work but maincain their households and
social obligations in nearby communities. Alchough the impact of che “cholo”
in Lima has cransformed che once oligarchic capital, the transformartions have
been even more dramatic in Quito and La Paz/Chukiyawu. In che laceer city,
nearly half the populacion speaks either Aymara or Quechua (over 65 percent
do in El Alro), and chere are numerous indigenous institucions, events, and

feasts (Albd 1991a).



wavier Albo

The second factor suggested by Degregori to explain the contrast berween
‘eru and the other countries is more symbolic. As he notes, in Peru che Cre-
les and later the mestizos expropriated from cthe Indians a good part of the
ymbolic capical from which they could construct an Indian “we.” In che firsc
alf of che rwentieth century, in order o comperte with the Creole elice who
srinkled their Hispanic identity with references to che glorious Inca Empire,
1estizo sectors appropriated in a more direct manner the Inca heritage as well
» che indigenous communirarian cradition. This cradicion was highly valued
y early Peruvian indigenism and socialism and became part of the symbolic
iscourse of che scate long before the Velasco era.

This reasoning is certainly actractive. Peruvian histocian Jorge Basadre has
>ted chat “perhaps the most importanc phenomenon in Peruvian culrure
aring the twentieth century has been the increased consciousness regacding
ie Indian on che part of wricers, artists, sciencists, and policicians” (Tamayo
errera 1980, 15). This appropriation of indigenous issues by nonindige-
us, reminiscent of Mexico’s indigenism, led co che inclusion of certain in-
genous elements in the discourse on Peruvian identity adopted by non-
digenous. Tupac Amaru, for example, was cransformed into a hero of che
dependence scruggle, after having been identified as a leader of an indige-
s rebellion against established Creole and Spanish powzr. According o
egregori, chis symbolic appropriation left highland Andean peoples wichouc
eir own culrural referents. Their only remaining identity was campesino.
1e ways in which mestizos and Creoles appropriate Andean culture in Peru
indeed clearly different than in Bolivia or Ecuador. One study examines the
iys in which the urban Cuzco elite reinforced cheir regional idencity vis-i-
s Lima and Arequipa, which had become economically and politicaily im-
reant, by appealing to the “Inca” legacy (de la Cadena 1995). This elite,
her than the rural Quechua, is responsible for mounting the annual Inci
\ymi festival chac celebrates the Sun, sponsoring a Quechua-language acad-
1y, adopting the huipala as the regional Cuzco flag, and filling che screets
d plazas of Cuzco with monuments to Inca rulers. As Jorge Flores Ochoa
tes, this new regional identity is a form of “neo-Incan identicy.”” In che
irds of Cecilia Méndez (1995), it appears to be based on che slogan, “Incas
5, Indians no.”

Alchough this symbolic explanation appears to have some weighe, it does
t sufficiently explain the lack of an identity-based indigenous movement.
ruvian highland communities have kepc alive cheir culcure, celebracions,
1 languages, differenciating themselves from urban mestizo culture, with-
> any need to recur to their glorious past. If they wanted to, it would be
y easy for them to make their current cultural idencity fully explicir, as
1adorian and Bolivian organizations have done. The cultural influence of
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relatives who have migrated to Lima and the coast, and who already feel
ashamed of identifying chemselves as Indians, is great among chose who re-
main in che highlands. But this does noc fully explain why the lacter still re-
sist expressing a cultural identity chat remains profound and alive in che Pe-
ruvian highlands.

Perhaps part of the explanacion for chis situation in the postviolence period
has less to do with hiscorical symbolism than with the politics and soctery of
Peru during che Fujimori administration (1990—2000). Although indigenous
identicy developed during a variery of regimes in Ecuador and Bolivia, its
dramatic growth occurred largely after che transition to a civilian democratic
government. Beyond the rherorical emphasis the new governments in these
rwo countries have placed on indigenous rights, social and inscitutional
changes have fostered the notions of participation, dialogue, and negotiation
among all sectors of society. In contrast, cthe Fujimori regime was characcer-
ized by an authoritarian approach o civil society that manipulated local iden-
ticies (by wearing a poncho and chullo) while building up cliencelistic net-
works in rural areas. Buc Fujimori was not open to ideas regarding culcural
pluralism and free expression. In chis way his approach ro the indigenous of
the Andean highlands was similar to chac of General René Barrientos in Bo-
livia during the late 1960s—namely a mix of clientelist programs, populist
thetoric, and empty symbolic gestures combined wich strice auchoritarian
control by local political and military figures (Albé 1999b, 470). The govern-
ing model adopted by Fujimori was not propitious for che development ofa
pluralist democracy able to take into account the cultural heterogeneity of the
country.

The end of Peru's authoritarian regime thus opened up new opportunicies
for constructing an identicy-based movement among Peru’s indigenous. The
new president, Alejandro Toledo, has created che self-image of a cholo born in
a poor highland community who migraced to a popular barriada on the coast
and chen went on to study in the Uniced Srates, receiving 2 Ph.D. in econom-
ics from Sranford and serving in a variety of international financial inscitu-
tions. After marrying a foreign professional (an anthropologist), he recurned
as a successful cholo, eventually running for president and using excensive ref-
erences o the Inca roots of the country. From offerings to ancestral gods and
references to Pachakutic, to a massive “March of the Four Suyos” against the
Fujimori regime, to his final triumphant presidential inauguration ac che ru-
ins of Machu Picchu dressed in full highland regalia, Toledo has employed a
range of indigenous symbols thac are unmatched in Peru's recent history.
Does this signal that Peru has finally caught up wich ocher countries in che re-
gion? In many ways this is reminiscenc of Anibal Quijano’s (1980) “emer-
gence of che cholos,” buc only of that cholo who has prospered abroad. Signifi-
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wntly, Toledo does not speak Quechua, although his Belgian-born wife does.
lis echnic approach may more closely resemble thac of the Cuzco mestizos:
1ca yes, Indian no. Clearly, che recurn to echnically minded grassroots An-
:an indigenous organizations in contemporary political Peru is scill pending.

rojections for the Future

Comparing what was happening ia the mid—cwentiech cencury with what
occurring today, there is no doubr chart the ethnic factor and echnic con-
iousness have grown subscancially in chese chree countries, Peru included.
“ill chis revival be short-lived, giving way evencually to a new wave of ho-
ogenizacion? Or is ic the beginning of a new understanding and respect for
hnic diversity? Is Peru che lasc runner in chis race to the future, or is ic che
rerunner toward a new future? Any answers to chese questions must cake
to accounc the meaning and dimensions of current globalization processes
d cheir impact on the indigenous movement.
Wherther the forces of globalization will sweep away all efforts to build on
leural pluralism both in Peru and elsewhere in che Andes remains to be
'n. The rise of ethnic consciousness and the rapid growth in indigenous or-
nizacions since the 1970s do not represent a recurn to the past, buc a phe;
menon chat is directly linked to globalizacion, a process that has creaced
v opportunities and induced negative reactions, boch of which have helped
ter che rise of echnic identicy. In an earlier work (Albé 1991b), [ discussed
! "boomerang effect” of 2 homogenizing model of development, which in-
s on neoliberal seructural adjuscments and Western culcural hegemony, in
+ Andean region. By excluding a significanc parc of the population, particu-
.y the indigenous, from the economic groweh chac occurs under neoliberal
nomic policies and increasing the concencration of economic power in the
ds of a few, one would expect a counterreaction to occur. In the case of
tador ac the start of the new millennium, we have already seen che
imerang effect: a mass rebellion led by the indigenous against official eco-
nic policies brought down a government.
Etforts o correct some of the nefarious effects of chese policies have also
n undertaken. Many Bolivians remember the case of Sinchez de Lozada,
> in 1985, along with Jeffrey Sachs of Harvard, was che archicect of neolib-
shock policies that resulted in severe social dislocations. As president
ing 1993—97, however, Sinchez de Lozada, working wich his Aymara vice-
iident Victor Hugo Cdrdenas, introduced corrective measures €0 alleviace
e of the negative pressures and advanced a number of new legal righes for
indigenous. Whether such corrections and adjustments work only co dis-
t the population from the ongoing neoliberal reforms of the economy, or
help alleviate social problems in the long term, remains to be seen.
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The impact of globalization in its broadest sense, beyond the free move-
ment of capital, creates both new opportunicies and dangers for the indige-
nous. The expansion of communications via computers, satellices, and the In-
ternet may help connect previously isolated groups with peoples from around
the globe and preserve rich culcural traditions. On the other hand, if commu-
nication technologies become dominated by a small group of mulrinacional
corporations whose products and services are culturally homogenized for
everyone across the globe, the impact on native cultures could be the gradual
loss of identicy. As in the past, much will depend on how indigenous peoples
adape o and appropriate these changes for their own purposes. Alchough dif-
ficule, chis is possible. And it is certainly needed.
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Linking Movement and Electoral Politics

Ecuador’s Indigenous Movement and the Rise of Pachakutik

¥ On January 21, 2000, a dramartic takeover of Ecuador’s Nacional Con-
ess by chousands of primarily indigenous protesters, joined by a couple
indred disatfected army officers, resulted in cthe ousting of President Jamil
abuad. The protesters and cheir military allies declared che formation of a
ree-member Junta of National Salvation chat included a representative of
e rebellious army colonels, the then-presidenc of the most important na-
nal indigenous organization, and a former Supreme Court judge, represent-
g the coast. The self-declared junta did not succeed in holding oato power
d was disbanded in less than twency-four hours, after it became clear chac
¢ high command of the armed forces was not going to accepr this new gov-
iment. While these procesc actions did not result in a revolucionary change
government or even a reversal of the neoliberal macroeconomic program,
2y did succeed, although chrough unconsticurional means, in sparking che
wafall of a highly unpopular and corruption-tainced president, wichout a
>p of blood shed.
Exactly tour monchs after the controversial January 21 rakeover the indige-
us movement made its mark yet again on Ecuador’s political scage, bur this
ne via elections. On May 21 che independenc political movement Pachaku-
made impressive gains in local elections, emerging as a powerful new elec-
al force in the country’s highland and Amazonian regions.! The Movement
Plurinational Unity—Pachakucik (MUPP)—is che political wing of the
nfederarion of Indigenous Narions of Ecuador (CONAIE), the country’s
st importanc indigenous organization, and che Social Movement Coordina-
(CMS), a national umbrella organization uniting many of Ecuador’s non-
ligenous social movements and unions. The multiechnic Pachakurik, which
: its start in 1996, won five of the nation's twenty-two prefectures, more
o any other single party, and over 12 percent of mayoralties and provincial
incil seats in the 2000 elections. In a highly fragmented party system like
1ador’s, these percentages are significanc and qualified Pachakutik as one
‘he country’s six most important parties in terms of seats won. While in-
‘enous participacion is a central part of chis movement, Pachakurik is noc
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scrictly an indigenous party. MUPP's echnic mix is evident in the candidates
elected in 2000: one of the five Pachakutik prefects was indigenous, as were
eleven of the twenty-seven mayors; the rest were mestizos, most of whom
had been involved in progressive social movements.*

The events of both January 21 and May 21, 2000, attest to the unprece-
denced political’ power that the indigenous movement has builc ac the na-
tional level, as well as to che remarkable changes that have taken place wichin
indigenous communities over the last chircy to forcy years. Ac the same time,
the concrase between the two strategies employed, the first involving an ex-
plicic challenge to and even rejection of conscitutionality and the second con-
sisting of convencional participation wichin the country’s formal potitical in-
sticucions, is scriking. It points to an important tension within the movement
over strategies for pursuing social change.

The Indigenous Movement and the Origins of Pachakutik

Representing somewhere berween 1o and 40 percent of the population,
Ecuador’s indigenous peoples are very culcurally diverse.’ The vast majoriry,
probably about 75 percent live in che highland region, much of which was
conquered first by the Inca Empire and chen, less than fifty years later, by the
Spanish in the early sixteench century. Five hundred years of conquest and
rule by non-natives resulted in an extended process of ethnic blurring, includ-
ing cthe loss of most of these groups’ original languages.'

Ecuador’s tropical lowlands have the second-largest number of indigenous
people, somewhere between eighty and one hundred thousand (CONAIE
1989). By concrast, in this region, excended and intense contact with the out-
side world did not occur until che second half of the twentiech century. As a
result, Amazonian groups there have retained their own distinct culeural
idencities and languages to a far greater extent chan those in the highlands.’
Indigenous peoples make up only 3.4 percent of Ecuador’s rural coastal popu-
lation (SIISE 2000b). These smaller, more isolated groups have not been as
politically active or visible as cheir counterparts in che highland and Amazon-
ian regions.

Historically, indigenous people have been among che most marginalized in
Ecuadorian society. In che highlands a long history of oppressive land-tenure
systems kept many Indians in situations of servicude well into the second halt
of the cwencieth cencury.® According to 1950 census figures, the illiceracy rare
among Quichua speakers, who would have represented the bulk of the indige-
nous population at the time, was 92 percent, compared with 36 percent for
Spanish speakers (Ministerio de Economia 1960, table 27). It is safe to assume
chac chese figures would have changed litcle uncil the 1970s, when access to
education was expanded under a reformisc milicary government. Given chis
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xcremely high illiteracy rate, the literacy restriction on voting, which re-
nained in place until 1984, served as an effective means of disenfranchising
ndigenous people. Racial discrimination further entrenched their unequal
tacus and severely limited their opportunities for social mobility. Conversely,
reographic isolation allowed Amazonian Indians to remain highly au-
onomous and effectively outside the reach of the state until the 1960s, and
onsequently they rook no parc in national policics. It is quite remarkable
hen chac by the close of the twentieth century, indigenous people in Ecuador
iad forged the country’s most powerful social movement and cransformed
hemselves into one of the most important collective actors on the national
tage, becoming a force with which every administracion has had co reckon.

While a social movement cannot bé conflated wich a single organizacion,
he vasc majority of indigenous advocacy and accivism is led and/or coordi-
aced by a single national-level body, CONAIE, or by one of its member or-
anizations.” CONAIE was founded in 1986 and claims to represent 70 per-
ent of the country’s indigenous population. Its organizacional membership
ncludes federations representing all chirteen of the country’s indigenous na-
ionality groups from all three regions (CONAIE 1989, 37).

While che movement carries out many programs autonomously within and
mong indigenous communities, the central rarget of indigenous policical oc-
anizing has been the scate. CONAIE succeeded in getting che state to create

nationwide bilingual education program thac assures that indigenous scu-
ents can study in their native languages as well as in Spanish. Movement
spresentatives participating in the 1997-98 Nartional Constituent Assembly
sere able to make important changes to the 1998 conscitution, including of-
cial recognition of Ecuador as a multiechnic and pluriculcural nation and
rovisions recognizing indigenous collective righes.*

In addition to culcural and identity issues, anocher central concern of
‘ONAIE and its consticuents is land rights and aid to small farmers and
ampesinos. One of the most dramaric victories in this area was achieved in
992 by the Organization of Indigenous Peoples of Pastaza (OPIP), an Ama-
onian member organizacion of CONAIE. After a two-week march from the
vmazon to the nation’s capiral, indigenous leaders negociared the escablish-
1ent by the government of nineteen territorial blocs, encompassing over 2.75
1llion acres, to be given to 138 indigenous communities (Yashar 1999). In
994 a major nationwide indigenous uprising forced the government to back-
:ack on an agrarian law chat had been pushed chrough Congress without in-
uc from small farmers and peasancs, evencually establishing a commission
1at included indigenous organizacions and ocher affected sectors to draft an
lcernacive bill more favorable to campesino incerests.

Until the mid-1990s procesc actions and civil disobedience were che chief
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cactics employed by CONAIE to pressure the state to address its demands. In
the organization’s early years, during the late 1980s, the strategic position
that gradually emerged was one of opposition to the government in power,
autonomy from polirical parties, and nonparticipation in formal politics. This
was based on a radical critique of che Ecuadorian state, which CONAIE’s po-
licical manifesto describes as “exclusionary, hegemonic, antidemocratic and
repressive” (CONAIE 1994, 7). Likewise, prior experiences of indigenous col-
laboration wich mestizo unions, social movements, and parties had often
ended in frustration, as chese organizations were happy to avail chemselves of
indigenous organizational scrength but were unwilling to take on their polit-
ical agenda.

Despite the risk of friction berween an oppositional stance and political
participation, with its corresponding fear of co-optation, support for complete
withdrawal from electoral politics had never been unanimous within che
movemenc.” For those in the movement who argued for the advancages of
electoral participation, winning political office offered the possibility of
greaer access to resources to meet the concrete material needs and demands of
their communities. At CONAIE’s 1993 congress a compromise position was
reached that seemed to resolve the corruption and autonomy problems while
allowing for electoral participation. It was decided that members would be al-
lowed to run in local and provincial elections, buc only once Ecuadorian law
was changed so as to allow participation by independent candidates. Not long
thereafter, voters overwhelmingly approved a public referendum allowing che
participation of independents, opening the door for CONAIE to enter the
electoral fray. In January 1996 CONAIE joined an independent multiechnic
alliance, cthe Movimiento de Unidad Pluri-nacional Pachakutik—Nuevo Pais
(MUPP-NP), which was poised to tun candidates for national as well as local
offices. MUPP-NP ran its own presidential candidate, television journalisc
Freddy Ehlers, and placed CONAIE president Luis Macas in the top spot of
ics congressional ticket. The formation of MUPP-NP represented a signifi-
cant shift in indigenous movement strategy, both because participation was
no longer limited to the local level and because the electoral initiative was un-
dertaken jointly with nonindigenous groups."’

Since 1996, Pachakucik has become the most successful movement-based
party in che Andean region and one of a handful of such parcies that have
sprung up in different parts of Latin America, notable examples being the
Brazilian Worker's Party (PT), che Party of the Democratic Revolution (PRD)
in Mexico, and Frente Pais Solidario (FREPASO) in Argentina. In determin-
ing when social movement parties might emerge and their probabilities for
success in developing countries, there are two sets of factors that must be
taken inco account: those external and chose internal to the social movements
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:hemselves. External factors include che type of political inscitutions in place
.n each country and the political opportunity structure at any given time. In-
:ernal factors include the movement's organizational strength and structure,
15 well as its ideology and outlook. While external factors are imporrant, they
ilone do not determine whether or not a movement party will emerge; per-
nissive external conditions must be coupled with the existence of a scrong,
ndependent social movement.

Ecuador’s tormal policical inscicucions are not markedly more permissive
‘han chose in Peru or Bolivia, and all chree of these countries have experienced
»ngoing polirical crises that have eroded the legicimacy of tradicional politi-
:al elites and chereby opened a space for new competitors. However, no social
»r indigenous movement—related party has emerged in Peru, and in Bolivia,
lespite the fact chac Indians represent a much larger portion of the popula-
‘ion, indigenous parties have not been nearly as successful as Pachakucik.
While making inroads at che local and regional levels, Bolivian social move-
nent parties have seen ctheir nacional-level efforts hindered by internal divi-
iions and intraorganizational competition.

As a general rule, the more proportional che electoral system, the more fa-
rorable ic is to minorities and small parries. It stands co reason that resource-
»oor, nontraditional parcies like Pachakucik would have more advantages in
nore proportional systems. However, of che three cencral Andean nations,
Zcuador’s system is the least proportional. Since 1995, Peru has used a single
rationwide districe to elect all 120 legislators, making it excremely propor-
ional. Bolivian legislators are elected from nine provincial discricts with an
werage district magnitude (DM) of 14.44."" In contrast, Ecuador has a two-
ier system, with 16 percent of its representatives elected from a single na-
ional district and che rest from twency-two provincial districts. [cs average
DM, including boch the national and provincial districts, was about 3.5 until
:998 and 5.5 thereafter, making it the least proportional of che three.

However, other aspects of Ecuador’s electoral system have proved advanta-
reous for the indigenous movement, in particular che way districes are appor-
ioned. Since the provinces serve as congressional districts and have varying-
ize populations, the number of represenratives elected from each discrice is
letermined by a formula based in part on population size. However, because
he variations in population from province to province are so extreme, the for-
nula still tends o overrepresent small, sparsely populated provinces. The vast
najoricy of sparsely populaced provinces are located in the Amazon and the
righlands, where the indigenous movement has ics organized base. Thus the
rrovinces where che indigenous movement is stcrongest have more representa-
ives per capita.

Another factor favoring indigenous electoral participacion in Ecuador is
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the fact that local elections have been parc of the political landscape since
1978. Local sears in areas where the indigenous are in the majoriry or repre-
sent a significant minority are often easier to win than national-level posts,
and these offices provide good opportuniries for political and administrative
training for movemenc leaders. Likewise, local governmenc can offer greater
possibilicies for implementing desired programs and policies than is often
possible in Congress, especially for a minority party. The nature of congres-
sional policy-making in 2 multiparty syscem like Ecuador’s requires a great
deal of negotiation and compromise with other parties.

The ocher relevanc external factor is the overall policical context and the
level of legitimacy of traditional policical parties. The political and economic
crises thac all the Andean and many ocher Latin American countries experi-
enced during che 1980s and 1990s are extremely important in explaining the
tremendous flux thar che region's party systems have experienced since the re-
curn to democracy. As cthese crises undermined the legitimacy of che tradi-
tional political leadership, space opened up for new competitors. However, in
many cases chese spaces were filled by charismacic leaders with liccle or no so-
cial base; it was less common to find social movemencs with the capacicy or
willingness to take advantage of these openings. In Peru, for example, over a
decade of civil war debilirared and inhibited the growth of che country’s social
and indigenous movements. Alberto Fujimori, initially a dark-horse candi-
date wich no social base, stepped into chis void in the 1990s, and of this writ-
ing no movement-relared party has emerged in Peru. Bolivia has also gone
through a long series of crises since the eacly 1980s, and many new parties
have emerged, including some with organic ties to social and indigenous
movemencts. But again, the electoral impact of Bolivia's social and indigenous
movements has remained weak compared to that of Ecuador, due primarily to
debilirating infighting among movement leaders and their organizacions.

Like its neighbors, Ecuador experienced a series of political and economic
crises during the 1980s and 1990s. When Pachakurik was founded in 1990,
the adminiscration was reeling from corruption scandals. Public opinion was
excremely negative not only toward the president buc also toward Congress
and policical parties. Social movements took advantage of the public disgust
with the adminiscracion and craditional policical elites to fight the president’s
proposals for privatization and structural adjustmenc. They argued that priva-
tization was simply a means of siphoning off the state’s wealth to benefic a few
and would harm the country as a whole. The left’s growing popular support
became evident in 1995 when a broad-based campaign led by labor unions
and social movement organizations, including CONAIE, succeeded in defeat-
ing a presidential referendum on a package of neoliberal economic policies.
Despite polling predictions to the contrary, all eleven referendum quescions
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ere decisively defeated. This victory, despite the government's fur superior
:cess to media and advertising, indicated to progressive sectors that chey
sssessed greater porential at che ballot box than they had chought.

In che wake of the success of the "no” vote on Presidenc Sixto Durin Bal-
n's referendum, the mestizo left sought to convince che indigenous move-
ent to move beyond fielding independent candidaces only at che local level
1d instead to assume a leadership role wichin 1 broad anti-neoliberal elec-
iral coalicion fielding candidaces at all levels. The fact chat CONALIE agreed
» participate in such a coalition is significant given its concerns abourt auton-
ny and its reservations about che nonindigenous lett.

What had changed by 1996 and made possible this mulciechnic coalicion?
ecween 1986 and 1996 a notable power shitt had occurred between the in-
genous movement and che ocher labor and social movements: che former
id grown significantly in scature and mobilizing capacity relacive to che
»nindigenous sectors of cthe left. Thus by 1996 indigenous organizacions
uld enter inco alliances with chese other groups from a position of strengch.
tven the indigenous movement's impressive mobilizing capacity. mestizo
fc-wing organizations could no longer ignore or marginalize this move-
ent’s perspectives or risk its wichdrawal from the broader coalition.

Thus, a combination of conditions and changes both external and internal

the indigenous movemenc made possible Pachakucik'’s emergence. Most
wportant was the movement’s own sense of confidence and power, which
me after decades of organizing. The relatively permissive external political
wironment became fertile ground for a powerful indigenous movement to
st the waters of electoral participation.

Just as the strength of che indigenous movemenr was importanc to
ichakutik’s emergence, ic has also been vitally important to ics electoral suc-
ss. If it had not been for the previously consolidated structure of che indige-
wus organizations, Pachakucik might have been just a one-time experiment.

digenous Movement Key Resources

Pachakurik's elecroral success since 1996 has noc been due solely to che in-
genous vorte, and indeed there are questions abour che extenc to which che
ovement has been able to capture as much of thar vote as would be ex-
cted.'” Nevertheless, it is clear char Pachakurik has consistently won an im-
ircant share of che vote, often more chan any ocher party, in many poor rural
digenous communities.”* This is surprising in light of hiscorical pacterns in
e region, as well as social science theory.

Peasancs have never figured as agencs of democratizacion; social science
eory has attribuced chis role alternacively co che middle or the urban work-
g classes. Instead, peasants have been porcrayed as backward and resistant co
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change. In attempring to account for why rural democratization is such a jug-
gernaut, Jonathan Fox points to the continued power and presence in the
councryside of rural elites and archaic political and economic structures that
perpetuate patterns of clientelism. The persistence of these old patterns of so-
cial control, he explains, “limic the extent to which mass-based social and eco-
nomic protests translate into party identifications and issue-based voting be-
havior” (Fox 1990, 7-8). Other impediments he mencions include limited
access to information and flawed eleccoral systems that make it difficule for
change to be achieved through electoral competition.

Pachakutik’s ability co overcome many of these obstacles and achieve a de-
gree of support among rural indigenous vocers is due, [ argue, to its close con-
nection to the indigenous movement. My argument focuses on the impor-
rance of three key resources, which are the result of over forty years of
indigenous organizing: (1) the cultivation of a strong and positive indigenous
idencity; (2) the provision of programs and projects that play a visible role in
local development; and (3) the development of a chick, fundamentally demo-
craric organizational strucrure.

Identity

The developmenc of a positive “indigenous” idenrity that encompasses cul-
turally and hiscorically distinct echaic groups is one of the fruits and, at the
same time, a main resource of che modern indigenous movement in Ecuador.
“Indigenous” identity in today's Ecuador unifies all native peoples without
homogenizing them: the principle of unity in diversity. Quichua speakers in
the highlands and Shuar Indians in the Amazon recognize an affinity as “in-
digenous” even as they assert and reaffirm ctheir own separate and distince ech-
nic identicies vis-a-vis each other and che nonindigenous.

The history of native peoples in Ecuador, and in particular in che high-
lands, illustrates the fAuidicy of the concept of self- or group identity. At the
time of the Spanish Conquest there were numerous ethnic groups in present-
day Ecuador wich distinct languages, cultures, and economic practices. Three
hundred years later, by the time of Ecuador’s independence from Spain in
1830, highland indigenous society had become highly homogenized and in-
ternally leveled. Spanish rule resulted in the emergence of a generic “Indian”
identity thar was largely negative (Zamosc 1994). Colonial policies like repar-
timiento, which encailed the forced reorganization of Indian communiries,
served to undermine Indian social structure and eliminate unique differences
among ethnic groups.'* Evidence of the blurring of ethnic lines is the fact
that the only indigenous language thac survived among highland peoples is
Quichua, the language of che Inca conquerors.

Independence from Spain in 1830 did not bring about an improvement in
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indigenous status; in some ways conditions for Indians accually worsened as
Spanish prortections of indigenous communal lands were eliminated. Accord-
ing to Gerardo Fuentealba (1983), cthese communal lands were spaces of rela-
tive autonomy in which indigenous communities were able to construct and
maintain ctheir own modes of production, forms of organization, and systems
of representation. These autonomous spaces aided in che conservation and re-
production of rundamencal aspects of indigenous identity. The usurpation of
indigenous communal lands acceleraced under the Liberal Regime (1895~
1922), as the government sought to free up land for agro-export production
and to inregrate indigenous peasants into the burgeoning national capicalisc
economy. (Iturrable 1995)

The changes chat began with independence and intensified under the Lib-
eral Regime had a complex impact on the evolution of indigenous identity in
the highlands. On the one hand, che breakup of communal lands had a delece-
rious impact on indigenous peoples’ independent base of subsistence and
threatened the survival of their communircies and culcures. Ac che same cime,
these policies reduced cheir culrural, social, and political isolacion (Iturrable
1995). As Indians were forced off their lands and inco the capiralist labor
tocce, the lines dividing communities became more and more blurred.
Greater mobility, combined with a common experience of racial discrimina-
tion, evencually served to foscer che emergence of a generic “indigenous” iden-
tiey in che highlands.

From the 19305 through the 1960s organizing among highland Indians
was led by non-Indian left-wing organizers and focused on campesino de-
mands for betcer wages and agrarian reform."> An echnic agenda and con-
sciousness began to emerge during cthe late 1970s and were consolidated in
the 1980s. A crucial anrecedent to the emergence of autonomous indigenous
drganizing and eventually to the development of a new ethnic consciousness
was the implementation of agrarian reform in 1964, which succeeded in dis-
mantling che huasipungo system and freeing indigenous people from debt
>ondage. While this transformation in the relations of production in the
sountryside was very significant, the extent of the reform itself was meager in
:erms of the amount of land confiscated and redistribuced.

The history of ethnogenesis and the emergence of an “indigenous” identity
n che Amazon is radically different and much more compressed than in che
ughlands. Previous to che 1960s, contact with the ourside world was very
imited, buc in chat decade the discovery of oil and che beginning of a massive
sovernment-sponsored colonization of the Amazon by landless peasancs from
‘he highlands put an end co che region’s isolation. Because extended contact
vich the West occurred so much later than in the highlands, no comparable
srocess of ethnic blending occurred among these groups, and Amazonian
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groups continue to maintain their distincc tribal idencities and languages.
Traditionally Amazonian tribes did not interact with one another, and when
they did incertribal relations tended to be conflictive and warlike, buc the
common experience of threats to their culcures and their lands by nonindige-
nous oursiders, including the government and Catholic and Protestant mis-
sions, has helped unice chese previously autonomous peoples. Because they
were never conquered by the Spanish che way highland indigenous people
were, Amazonian groups have not had to overcome che psychological baggage
of five hundred years of oppression and subjugation. On the other hand, the
challenge to assimilate and react to che threats facing chem in such a com-
pressed historical period is a cruly formidable one.

The full flowering of a positive indigenous identicy chat is shared among
lowland, highland, and coastal groups began o take shape in the 1980s, crys-
callizing in the dramartic 1990 national indigenous uprising chat paralyzed
che councry for a week as indigenous people engaged in nonviolent protests,
blocking roads and keeping food from getting to market.'* The 1990 upris-
ing is viewed as the watershed moment when indigenous people demanded
their place as an integral and valued part of the Ecuadorian nation. Indige-
nous demands for inclusion are not strictly for integracion, but for recogni-
tion and acceprance as “differenc citizens” (Leén 1994).

While Pachakucik is not an “indigenous” party, it has adopted many of the
principles and symbols of the indigenous movemenc. The party’s main sym-
bol is the rainbow-colored flag, known as the huipala. which is also the move-
ment’s chief emblem. The Quichua commandmencs “Ama quilla, ama Hulla,
ama shua” (Don't be lazy, don'c lie, don't steal) were adopred as the policical
movement's bedrock principles. The practice within che indigenous move-
menc of unity in diversity is being expanded to include noc just indigenous
peoples buc all chose who share the party’'s political vision of a culcurally plu-
ral, more economically just society. While Pachakurcik is a mulricultural or-
ganization, ethnic demands fit into ics broad plural agenda because unlike che
old left, it explicitly recognizes che importance of culture and ethnicicy. It is
also the only party to have indigenous people in positions of power at all orga-
nizacional levels.

Finally, identity has played an importanc role in voter choices, especially
among young, better-educated Indians. In a fascinacing study of indigenous
voting patterns carried out at the time of the 1996 elections, the Centro de
Planificacion y Escudios Sociales (CEPLAES) found chat the most common re-
sponse of those polled to che question of why chey vored for a given candidate
was that the candidate was indigenous. This indicates that indigenous people
are identifying with indigenous candidaces and thac they want to see cheir
own people in positions of power. This is especially significant given chat
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most indigenous candidates do nor have the economic resources chat most
other candidates bring to a campaign.

Indigenous participacion in electoral politics is not only affecting che acti-
tudes and behavior of indigenous people. In those places where indigenous
elected othcials have run efficient and transparent local adminiscracions, and
especially when they have been able to atcract international money to cheir
cities or provinces, the attitudes of mestizos also show signs of change. This
was =vident in indigenous mayor Auki Tituafia’s reelection campaign. Ti-
tuadia s adminiscracion of che Coracachi municipality (1996-2000) was exem-
placy in ics effectiveness and cransparency (Guerrero 1999). As a resulc mes-
tizo support for his 2000 reelection bid and participation in the campaign
were very high. In a canton that is 40 percent indigenous, Ticuafia was re-
elected with an unprecedented 8o percent of the popular vote.

Importanc dents then are being made in the armor of racism chac is still so
prevalent in Ecuador. And Pachakurik’s mulciculcural political platform cele-
bracing ditference while championing broad causes such as transparency and
participation in government both fosters and capicalizes on chese changes in
acticude.

Material Resources

While ic is clear chat fundamental changes have occurred in indigenous
consciousness and pride over the lasc thirty yeacs, the majoricy of the popula-
cion 13 still extremely poor and educacional levels remain low, especially in ru-
ral areas. Poor, uneducated voters are least likely to vore on programmartic
grounds and are also che most susceptible co vote buying and other types of
political manipulation. How is it chen that che resource-poor Pachakucik has
been able to garner an importanc share of the rural indigenous vote? [ will ar-
gue chat there is a macerial componenc to che parcy's success. As a resulc of its
accivism, the indigenous movement has helped to secure resources and pro-
grams from governmental as well as nongovernmental sources at the national
and international levels. To che extent chat Pachakucik is closely tied co chese
indigenous organizations, voters associace the political movement with the
provision of chese resources. In other words, support for Pachakurik, espe-
cially among poor rural vorers, is not based solely on voter athnicy with che
party’s political philosophy but also fundamentally on the belief chat its can-
didares will be effective suppliers of local-level resources. While chis may
sound like a new version of clientelistic politics, there are important differ-
ences.

Traditional pacron-client relationships and the more complex nocion of
“political clientelism” involve relationships of dependency and unequal power.
They are based on reciprocity, but the exchange is unequal and serves co main-
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rain the stacus quo power relationship, in which che client is subordinace to
and dependent upon the patron or political broker. Typically “political clien-
telism” refers to sicuations of vore buying and the delivery of small public-
works projects and/or patronage by the political broker or politician in
exchange for votes. These polirical practices may offer limited help to individ-
uals, but they are often associated with corruption and as such impede the at-
tainment of collective goods. Likéwise, when voting is based upon cthis type of
an exchange, voters have litcle abilicy or incentive to hold che policician ac-
councable for implementing policies that serve cheir collective incerests, be-
cause their vores were cast on the basis of che delivery of some particularistic
good. Finally, che relationship is one of dependency, in which the “clients” or
voters are dependent on the broker as opposed to empowered to develop solu-
tions to their own problems.

Pachakutik politicians and indigenous movemenc organizations have
worked to bring development and education projects to their communities,
but cheir philosophy rejects the cliencelistic model and seeks instead to creare
a political practice that empowers local communicies by involving them in
developing solutions to their own problems. Many Pachakuctik elected mayors
and prefects on taking office have organized assemblies of local residencs for
the purpose of collectively planning the work to be undertaken in the canton
or province. Likewise, Pachakutik elected officials have made an effort to en-
sure a higher degree of outside oversight of their administrations and cheir
leadership. This is not to say chat all MUPP elected officials have successfully
implemented chis philosophy; there certainly are cases of MUPP auchoricies
who have resorted to tactics similar to chose of eraditional policical practices.
Nevertheless, in casés where an MUPP politician has violated these princi-
ples, he or she has been thrown out of che party.

Social movements, especially chose representing the poor, need to secure
material resources for their constituencies. Very often this forces chem into a
compromised position as the state has so often been the primary source of
such resources. The indigenous movemenc in Ecuador has been better able
than most popular movements in che region to avoid co-optation by the gov-
ernmenr for a combination of reasons. In the first place, it faces a weak state
and a divided political and economic elice. Second, the movement emerged
during a period of prolonged economic crisis, which has diminished che
state’s capacity co address social needs. Equally importanc has been the move-
ment's capacity to actract international resources. Not being solely dependent
on the srare has granted che indigenous movement a greater degree of laticude
in its dealings with and stance toward the government. Finally, che move-
ment’s mobilizing capacity and its national reach also concribuce to its power.
Consequenctly, che indigenous movement has been able to extract programs
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rom the state largely on its own terms, thus crearing insticutional structures
hat do not undermine the movement. Historically in Latin America, when a
entral state has funds ac its disposal to undertake significant social welfare
iwograms, they have frequently been used to undermine and divide au-
onomous social movements.

Access to international resources can play an importane role in che ability
f social movements in the Third World co remain autonomous and free of
ependence on the state. Alison Brysk’s (2000) study of indigenous move-
nents around the world suggests that increased internacional interest in in-
igenous peoples and cheir issues during the 1980s and 1990s helps account
r che ability of indigenous groups to advance their cause and win importanc
oncessions from national governments despite their small numbers and lim-
ied access to financial resources.

Finally, with regard to internal cohesion, one factor that distinguishes
cuador’s indigenous movement from chose in other Latin American coun-
‘ies is its national scope. In Bolivia, by contrast, internal divisions kepe ia-
igenous and peasant movements weak and fragmented, allowing successive
overnments co play one group off against another. This is precisely how the
overnment dealt with the major social upheaval in Seprember 2000.
ampesino organizations in the Altiplano and the coca-growing region of the
hapare spearheaded protests that were joined by myriad groups throughout
1e country. Demanding changes in government policy toward coca produc-
on as well as greater access co land and more support for smallholder pro-
icrion, these organizations blocked major highways and paralyzed incer-
rovincial commerce for a whole monch. The government brought an end co
e standoff by acceding to vircually all che Alciplano group’s demands, while
ympletely sidelining groups from the Chapare (Collins 2000a).

Even bilingual education, one of the clearest examples of che indigenous
ovement’s cultural-identity agenda, has an important macerial dimeasion.
he creacion in 1988 of cthe bilingual education program (DINEIB), which is
.0 out of the Ministry of Education, resulted in professional employment for
any indigenous people. Opening up the system to indigenous educators has
ne a long way ro changing the discribution of power within rural commu-
ties. As Melina Selverscon-Scher explains, “The schoolteacher is often one of
e most important influences in an indigenous community, and also one of
e few steady jobs in the councryside.” (1997, 181). This new strucrure effec-
rely removed a powerful tool for policical patronage from the politicians and
e it in the hands of the indigenous organizations, thereby undermining tra-
tional patterns of political clientelism.

An importanc factor in indigenous mayor Auki Ticuadia's highly successful
100 reelection bid in Cortacachi, where he won by more than 8o percent, was
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his ability to secure funding from internacional nongovernmental organiza-
tions (NGOs) for a variety of municipal projects. According to Tituada, che
nongovernmental funds secured during his administration more than doubled
the municipal budget.'” In addition to the benefics of this budget increase,
the presence especially of internacional NGOs, which are known to have rig-
orous oversight practices, helped make credible the municipality’s claims of
transparency.

Thus Pachakucik is not a programmatic party in the mold of Western Eu-
ropean parties; it would not have succeeded electorally if it had concerned ic-
self solely with advancing a national ideological platform. Instead, it had o
address in some way the local material needs of che communities it sought co
represenc. The difference, however, is chac Pachakucik is attempring to do
this in a way that breaks wich old patcerns of policical handouts and clien-
telism; it is deliberately secting our to develop a new style of more participa-
tory and cransparenc politics, especially at the local level. Whecher and co
what extenc chis political movement will ultimacely succeed in replicating
and expanding che models that have been developed in a few of its most ex-
emplary municipalities remains to be seen.'” [n any event, che movement’s
concepes of participation and transparency have already seeped into Ecuador’s
political culcure, with politicians from other parties beginning to appropriace
ics language. This effort to develop new political practices and new types of
relationships between vorers and officeholders is one of the ways Pachakurik is
concribucing to the deepening of democracy in Ecuador.

Leadership and Organization

The level of mobilizational capacity chat the Ecuadorian indigenous move-
ment has sustained since the first national uprising in 1990 is by all measures
extraordinary and helps qualify it as che scrongest indigenous movement in
Latin America. The movement's strengch and unity cannot be understood
without examining the organizational structures thac have developed over the
last chirty years. Also important are the norms chat guide actions and expec-
tations wichin these organizations, which resulc from an even longer history
of grassroots indigenous communicy experience.

Membership in CONALIE is organizational, not individual. The national
organization rests atop a pyramid of organizational layers that begins at che
local level and builds up to che national. At the lowest level there are individ-
ual communities, for the most part rural farming communities, which tend to
make decisions collectively. Some are better organized than ochers, but almost
all rural communities have a president who is selected by the communiry as a
whole.!? Ac che nexc level are che organizaciones de segundo grado (O8Gs), or sec-
ond-tier organizations, which represenc a group of communities in a geo-
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graphical area. These in turn belong to a provincial organization, and the
provincial organization to one of chree regional organizations: CONFENIAE,
representing the Amazon; Ecuador Indians Unice (ECUARUNARI) in che
highlands; and Coordinadora de Organizaciones Indigenas de la Costa Ecua-
toriana (COINCCE) for the coast. Finally, chese three regional organizations
each belong to the CONAIE. Many of the OSGs in the Amazon and high-
tands have roots dacing back to the 196os and early 1970s, with some going
as far back as the 1930s. The fact that CONAIE was constructed upon 2 net-
work of preexisting organizations helps explain its relacively rapid institu-
tional consolidacion after 1986.

Membership in CONAIE and these local and regional organizations is noc
individual, but based on group membership in a territorially defined commu-
nity. Participation is determined by delegation from below. For example, to
accend a CONAIE congress an individual must be delegated from an appro-
priate organization at each different level: first from the local communicy,
then che OSG, the provincial organization, and finally che regional orgvaniza-
tion. This structure creares strong incentives for leaders to maintain close re-
lationships with and ties to cheir communicies. While chis is not a fail-safe
model for preventing corruption, it does prevent the commandeering of an
organization by a leader with no real grassroots base.

Norms such as alternation in leadership play an important role in facilicac-
ing unicy and avoiding splits wichin movemenc organizations. It is frowned
upon for one individual to stay too long in a leadership position; ocher people
should be given the chance to lead. Another mechanism that has served to
maincain unity in CONAIE berween the two major regional groups—the
Amazon and the highlands—has been the informal practice of striking a re-
gional balance in the top leadership of the CONAIE.

The leadership pool of che indigenous movement has grown tremendously
over the past thircy years. Increased access to education, beginning in the
1970s under Guillermo Rodriguez Lara's developmentalist military regime,
was imporcant in this regard, as was che nationwide literacy campaign initi-
ated by the adminiscration of Jaime Roldés (1979—81) and the bilingual edu-
cation movement, which took off in the 1980s. The literacy campaign and
the bilingual education movement were imporeant training grounds for many
of the current crop of movement leaders, providing them wich experience as
educarcors and adminiscrators. The upcoming leadership is even becter pre-
pared, with more and more of them earning graduate degrees in law, educa-
tion, and the social sciences. The movement, in turn, has been successful in
areracting and keeping educated young people in its ranks.

In those areas where there is a sizeable indigenous populacion, Pachakurik
is being built squarely upon this leadership and organizacional foundation. In




Lllll\llls VIV LI 41 LICLIVEAR T VLIS

the May 2000 elections Pachakutik had its best results in provinces like Co-
topaxi, Bolivar, and Imbabura, where indigenous organizacions are strong. In
these provinces the indigenous organizations often served as the backbone of
the Pachakutik campaigns, devoting much of cheir personnel and organiza-
rional resources to the election effort. Not only was their people power impot-
ranc for campaigning, but access to indigenous communities was easier and
more natural for Pachakurik cthan for craditional parties. In most cases, in-
digenous Pachakutik candidates were themselves movement leaders. With an
incipient organizacional structure, few economic resources, and litcle access to
the media, ic would have been difficule if not impossible for a new concender
like Pachakucik to make eleccoral gains in the rural areas wichouc che preex-
isting foundacion of che indigenous organizations.

Pachakurik is developing organizational norms and structures that mirror
or appropriate elements from che indigenous organizations. In most provinces
Pachakutik candidates for the 2000 elections were selecred in large provincial
assemblies to which OSGs and other civic and community organizations sent
delegaces. In many cases, candidates were first nominated by their respective
organizations and then voted upon by the full assembly. This is different from
che practice of most traditional Ecuadorian policical parties, where decisions
about who is going to run on the party ricket are often made by a small group
of party leaders.

In districes with active indigenous organizations several mechanisms have
been developed to keep elected officials accountable to the grassroots organi-
zations. For example, Congressman Gilberro Talahua, an indigenous legisla-
tor from Bolivar, does not unilaterally appoinc his seaff; che provincial indige-
nous organizacion che Federacion de Organizaciones Campesinas de Bolivar
(FECAB-BRUNARI) does so.”’ The organization also has che practice of ro-
tating the scaff every six months, so that various people have the opportunity
and experience of serving in the congressman’s office. In an economy as poor
as Ecuador’s, jobs in Congress are a luxury and a privilege. By removing the
appointment decisions from che individual legislacor, the movement assures
not only Talahua's continued accountability to the organization buc also chac
he does not use his office and the resources chat come with it o build up an
individual power base apart from the organizacion.

Opposition versus Participation

The indigenous movemenc's incursion into formal elecroral politics repre-
sents a new, potentially powerful cool in ics efforts to improve the condicion of
indigenous communities and carve our a place ot dignity and power for in-
digenous peoples within che Ecuadorian nation. However, electoral participa-
tion creates a new set of stracegic dynamics within social movements. Ac
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times, electoral and protest strategies complement one anocher, buc ac ocher
times they lead to contradicrions and tensions.

Scholats studying new left parties in Latin America have observed thac de-
spite shared political and programmacic goals, it has otten proved dithculc if
not impossible for chese parties to cement permanenc aliiances with social
movements. The way Pachakurik and the indigenous movemenc bresk down
on the question of loyalty to a national programmartic agenda versus concern
with obraining particularistic resources is by focusing on local politics in
small rural provinces. The movement organizations themseives must be con-
cerned wich obraining marerial benefics for the grassroors. So che tension be-
tween national and local scrategies can surtace not only at che junccure be-
tween che political and social movements bur also within the indigenous
movemenc itself. This rension has become more pronounced as the indige-
nous movemenc has grown in stature and emerged as one of the main organi-
zational leaders of leftist opposition to neoliberalism.

Yet anocher axis of tension within the indigenous movement and between
it and Pachakutik is that surrounding radical versus reformisc scrategies. As
in any movemenc there are different cendencies within Ecuador’s indigenous
movement. The radical faction asserts chat real political change for indige-
nous people is not possible under current policical condirions and that more
radical change is needed. Those who hold cthis position tend o view electoral
participation more inscrumentally, if chey support it ac all. This cenuous com-
mitmenc to the rules of che political game in Ecuador clearly can lead co ten-
sion between the social movement and its political arm.

Both these poincs of tension (local versus national and radical vecsus re-
formisc) were evident in che moment and aftermach of the January 2200 up-
rising. The call that led up to the events of January 21—rto dismancle all
three branches of government on the grounds thac they were corrupe and noc
serving the interests of the majority poor—was radical, even revolutionary,
and responded to issues of concern to indigenous and nonindigenous alike.
However, in the aftermach of January 21 the movement continued ro scruggle
with this new national leadership role and che need to address specitic sectoral
incerescs. Together with the CMS, CONAIE announced chac it would carry
out a citizen's ballot initiative on a number of demands char had fgured in
the January 21 platform, including ending dollarizacion, unseating the cur-
rent Congress, and removing a U.S. military base in Manca. At che same time,
however, cthe new administration reopened talks with CONAIE. In these ne-
gotiations CONAIE brought co the table the national policy issues men-
tioned above as well as specific sectoral demands. The more particularistic de-
mands included a laundry lisc of such things as che designation of a
governmenc printing press to publish books and ocher materials in nacive lan-
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guages, a rural housing subsidy, and cthe establishment of 2 permanent “in-
digenous fund” to be used for development and cultural projects.*! After sev-
eral months of negotiations, the indigenous movement was set to sign an
agreement that would have commirted the government to making good on
the various sectoral demands wichout addressing any of che broader nacional
economic and political policy demands of the indigenous and social move-
ments. In che end CONAIE did nor sign the agreements, and the talks broke
down, due primarily to government ineptness. However, the fact that
CONAIE was ready to sign these agreements exemplifies the conflicring pres-
sures on che indigenous leadership. They wanc to take advantage of their po-
litical power to make an impact on broad national policy, but they are also
under intense pressure from che grassroots to deliver very concrete and visible
benefics. ’

Negotiating these two sets of goals is also an issue in the new arena of elec-
toral politics. In che first place, the election of indigenous leaders to public of-
fice raises grassroots expectations about their ability to deliver goods and serv-
ices. This is due in large part to the nature of Ecuador’s political system and
political culcure, in which cliencelism and caciguismo tend to dominate and
overshadow programmatic and ideological agendas. In this syscem, voters
cend o judge elected officials more on their ability to deliver concrete goods
and services than on their programmacic or ideological positions. Meeting
voters’ expectations then is somewhat easier for local officeholders, because
their job is to build infrastructure and deliver resources. By contrast, this is
not the prescribed role for national-level politicians, including members of
Congress, someching thar is often not well understood by the grassroots vot-
ers who elected them.?® In addicion, it is difficulc for Pachakucik to have an
impact on national policy when their congressional delegacion is so small. In
coalition with ocher center-left and left-wing parties they have been able to
achieve some of their goals, but the movement's impact on major national
policy issues has been limited. Likewise, congressional politics in mulciparty
systems like Ecuador’s by definition requires a grear deal of negoriation and
compromise. This presents anocher set of tensions and dilemmas for Pachaku-
tik represencatives, as they can either atcempt to maincain an ideologically
pure position, which relegates them to a marginalized position wichin Con-
gress, or engage in brokering to gain some things in exchange for ochers, buc
at che risk of appearing like a traditional political party. While electoral par-
ticipation can achieve some imporrant changes by placing people in local of-
fice, che ability of Pachakutik, at least uncil now, to impact national policy
through elecroral means has been quite limiced because it remains a minority
party.

Pachakurik'’s indigenous legislators are in a difficulc position, as chey have
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few tools o recain and build grassroots support, nor are they in a position to
have a major impact on national policy-making. Likewise, the indigenous
movement's national-level leadership, frustrated with cheir inabilicy ro.im-
plement change through their national elected ofhcials, often return to move-
menc scracegies of protesc. When che level of protest reaches the poinc that
che demands are for radical scructural change, as was the case in January
2000, elected congressional representatives are puc in a difficule and uncom-
fortable posicion. This difficuley was evident in the weeks before the January
21 uprising, as CONAIE insisteatly pressed its demand that all chree
branches of government be dissolved. While agreeing with CONAIE's analy-
sis of che grave crisis facing che councry, several Pachakurcik represencacives
expressed frustration char the movement had lumped chem cogecher wich
other members of Congress into the category of “corrupe policicians.”** The
reluctance of all but one of the Pachakutik delegacion (Congressman Talahua,
from Bolivar) to participate in the marches and streec protests thac led up co
the January 21 takeover or to officially renounce cheir congressional seats was
viewed as opportunistic by CONAIE leadership and bases. Obviously de-
mands for radical change will create problems for Pachakurik’s elected offi-
cials because there is an inherent contradiction between demands for radical
steuccural change through nonconstitucional means—as in the actions of Jan-
uary 21—and elecroral participacion. In che wake of the January 21 events,
right-wing parties in Congress attempted to force Pachakurik legislacors out
of Congress for their association wich the movement.

In conclusion, like ocher lefc parties in Larin America, Pachakutik has ex-
perienced the tension berween delivering immediate concrete benefics to vot-
ers and negotiating national-level policy-making and politics. However,
Pachakutik’s relacionship wich indigenous and social movements is more in-
tegrated and organic than that of most other leftist parties in the region, and
this makes an importanc difference in how chese tensions are resolved. Like-
wise, there is an ongoing tension over strategy, with many in the movement
not completely willing to jettison more radical aspirations for elecroral partic-
ipation. Yet the fact that Pachakurik has had some measurable success in the
electoral arena and has been able to get people elected to local and national of-
fice means thart there is a larger group of people who have a stake in the polit-
ical process, and chis has dampened the power of the more radical sectors. For
democracy to deepen in Ecuador, it will be important that Pachakutik con-
tinue to be able to carve ouc a space for itself wichin the political system and
that political elices not stifle or obstruct the movemenc’s electoral efforts. De-
spite the difficulties, chere is great pocential for Pachakucik co play an impor-
tant role as one facet of indigenous and social movement scrategy in Ecuador.
Clearly much can be achieved at che local level, and an emphasis on this in the
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eleccoral arena combined wich social movement activities ac the national level
has che potential to serve as a constructive conduit co a division of labor be-
tween the electoral and social movements.

While more systemarcic work needs to be done on crends in rural voting,
Pachakutik’s success seems to suggest that alternacive parties can make in-
roads among poor rural populations, thereby furcher eroding cradicional
power structures and clientelistic practices that impede democratizacion.
However, the conditions under which Pachakurik has been able to succeed are
special in many ways and therefore point to the real challenges for achieving
similar ouccomes in other countries where social movements are not as serong
or unified.

Given the tremendous porential for transformacive change ac the local
level, as well as the fact thac revolutionary strategies are no longer viable in
the post—Cold War world, ic is likely chat electoral parricipacion will remain
an important part of the indigenous movement's repertoire of strategies for
social change. In curn, the indigenous movemenc’s parrticipation is vitally im-
portant for che deepening of democracy because it offers hope that new social
actors can make incursions inco cthe political arena through the formal demo-
cratic mechanisms in place. The inclusion of these new social actors is bring-
ing into the political arena new practices chac have the potential to challenge
and invigorate Ecuador’s political culture. What combination of scrategies
Ecuador’s indigenous and social movements choose to employ in the future
and che response from other political players and Ecuadorian society in gen-
eral will have an imporrant impact on the prospeCts for democracy in this
small Andean narion.
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3  Engendering Andean Politics

The Paradoxes of Women’s Movements in
in Neoliberal Ecuador and Bolivia

&9 In the past two decades, women from various social sectors have
emerged as protagonists in social movements and electoral politics in che An-
des. Women from low- and middle-income backgrounds; urban and rural
women; women of indigenous, mestiza, and African origins; household
workers; agriculcural workers; hererosexuals and lesbians—all have played
significant roles in establishing contemporary women's movemencs and in
helping to engender che broader political, cultural, and economic landscape of
the Andes.'! While women initially played roles in male-based human righrs,
antiauchoritarian, university, and ancipoverty scruggles in the late 1970s and
198cs, many women decided to create cheir own organizations as a way to
address cheir specific needs and challenge sexism.” In che 1980s, global ferni-
nism, United Nacions iniciatives, and inequalities “ar home” all concribured
to a much-needed, increasingly vibrant, and pluralistic movement of women
chac has crossed all sectors of society. While in the early 1980s organized
women received significanc funding and ideological support from newly de-
mocratizing governments and che incernacional development community, in
the 1990s the rules of the game changed significancly. Markec-based develop-
ment policies in Ecuador and Bolivia, including economic liberalization, pri-
vacizaction, state retrenchment, and rhe general move toward integrarion into
the global market economy, have contribuced to a new set of relacionships
among civil society, the stace, and the economy in each councry. One result of
this is that poor, urban, and rural communities have become more responsi-
ble for cheir own social welfare. In particular, che burden of privatization
measures has been transferred “invisibly” to che realm of women's work.
Both Bolivia and Ecuador provide important examples of che successes and
failures of neoliberal development. Bolivia’s world-renowned neoliberal ex-
periment, which began in cthe mid-1980s with the introduction of one of the
harshest sets of adjuscment measures ever implemented in the region, has ex-
acted a high social cost and has affected the lives of millions of Bolivians. Un-
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til the mid-1990s, Bolivian governments succeeded in implementing World
Bank and Incernacional Monecary Fund—inspired adjustment measures, often
by effectively quelling opposition from social sectors. Since 1997, however,
Bolivians have wirnessed massive protests against neoliberal reforms and ac-
companying measures such as decentralizacion and educarional reform. In
Ecuador, in concrast, social opposition to neoliberal development measures
has effectively blocked reforms in cercain periods, particularly during che late
1990s. The coalition model of social movements and political parties, which
greatly influenced the new 1998 constitucion, serves as an example of how ne-
oliberalism has caralyzed women and indigenous sectors into action. Yet de-
spice Ecuador’s widespread activism, policies such as dollarizacion have not
been prevented.

In chese national concexts, like elsewnere, international funding prioricies
have shifted from the earlier focus on state planning to a focus on private-
sector planning and public-private partnerships (Segarra 1996). Given al-
ready existing gender biases in economic development policies, in which
women’s work in households and communities has been largely invisible to
macroeconomic planners (Elson 1991, 1998), the neoliberal emphasis on che
privatization of social welfare has helped o exacerbate the amount of work
women perform in their households and communicies. And whereas once
women'’s organizations could rely upon excernal funding for their insticu-
tional accivities and growth, leading to cthe establishment of hundreds of
women's nongovernmental organizations (NGOs) and to what some have
called the “NGOization” of women's scruggles (see Alvarez 1998), in the
1990s funding priorities shifted coward market-oriented development proj-
ects such as women's microentrepreneurship and self-help community devel-
opment initiatives, including food-for-work programs (Ochsendorf 1999);
communal kitchens; and self-help housing-construction projects in Bolivia,
Ecuador, and elsewhere throughour the Andes and Latin America (Barrig
1996). An importanc outcome of this has been that the poorest sectors of
women have been rargered and mobilized as volunceers, racher chan as paid
laborers, in neoliberal-inspired social programs. While chis is not a new phe-
nomenon, the focus on self-help and volunteerism has greatly increased dur-
ing che neoliberal period around the world.

In these ways, the period of neoliberal development planning over the past
rwo decades has concributed boch to women's empowerment and ro cheir dis-
empowerment. While some women have accually gained political visibility
through cheir participacion in the stace, political parties, and/or NGOs, che
majority of women have lost out economically. The historical project of
women’s “integration into development” (Boserup 1970) has always been “un-
even and incomplece” (Vargas 1992), yet che neoliberal period has exacerbared
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‘hese contradictions by creating wider inequalities among rich and poor and
imong women policy makers who work for the state and/or the development
:ommunity and chose women who are targeted as che recipients of neoliberal
fevelopment policies. In addirion, racial and echnic differences among women
1ave been overlooked, boch in theory and practice (Paulson and Calla 2000).
n development studies, “race” is often construed in cerms of “culrure,” cthus
rrasing an imporrant form of inequality (Chua, Bhavani, and Foran 2000). In-
ligenous and women's movements appear separate and fragmented, boch in
icademic research and in political action, despite the rich history of indige-
10us women's orzanizing, particularly in Bolivia, where, for example, che Fed-
:racién de Mujeres Campesinas y Indigenas de Bolivia “Barcolina Sisa™ has ex-
sced since the zarlv 1980s. In Ecuador, in concrase, it has been more recencly
‘hat indigenous women have creaced their own organizations to address cheir
1eeds and to challenge both racism within women’s movements and sexism
vithin indigenous movemencs. The Congreso Nacional de Mujeres Indigenas
¢ Negras (National Congress of Indigenous and Black Women), for example,
vas formed in the late 1990s by a group of indigenous and Afro-Ecuadorian
vomen activists with the purpose of addressing che multiple forms of discrim-
nation chey face in Ecuadorian society.

Women activists have contributed substantially to public debaces on ne-
sliberal reform and relaced issues of nacional identity and citizenship. By "ne-
sliberal reforms™ [ am referring to a set of economic and social measures de-
iigned rto rescructure economic and policical insticutions wich the purporred
soal of improving overall economic growth and output. Most commonly, chis
ncludes economic liberalization, privatization, trade initiacives, and scare re-
rrenchment, typically in the form of structural adjustment policies (SAPs).
Related measures include decencralization policies and educational and
realth reform, which have been implemented with an eye toward, firsc, radi-
:ally reducing the role of che state in the economy and sociecy: second, estab-
ishing public-private parcnerships becween che state and civil society; and fi-
1lly, increasing the participation and responsibilicy of civic actors and
nstitutions in facilicating che national development process (AlbS 1996). In
‘his sense, decencralizarion measures, although noc necessarily “neoliberal”
neasures themselves, have converged well wich neoliberal strategies to re-
itructure state-civil society relacions and have had a tendency to operace more
rom the scandpoinc of private capical rather than public governance. This is
jo despite the obvious reality chat national governments, including stace
vomen’s agencies, still play key roles in any nacional or cransnacional devel-
ypment process (Schild 2000).

In the Ecuadorian case, four scrands of feminist action became visible due-
ng the political crisis of 1997.° These strands of feminist accion serve co illus-
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crate some of the gendered concradictions of .neoliberal reform in the conrext
of nartionalist polirics, contradictions that have only worsened since the finan-
cial crisis and che inception of dollarization in Ecuador in September 2001
(also see chapter 9). In the Bolivian case, women social actors have con-
cributed to challenging the institutionalization of neoliberal state policies in
Bolivia.? Yer while Bolivian and Ecuadorian women have challenged neolib-
eral development, some organized women also have nonetheless participared,
however unwittingly, in the insticutionalization of these very policies and,
more broadly, in the formation of a new kind of “gendered neoliberal citizen-
ship” (Schild 2000).> At the very least, women, like other social actors, define
their political identities and negotiate with socieral institutions in contradic-
tory ways that reveal che broader contradictions of Andean culcural projects of

modernity.

The Gendered Politics of Neoliberal Restructuring

Since cthe early 1980s, numerous sectors of women in both countries have
felt specific, gendered impacts of structural adjustment policies (Moser 1989;
Lilia Rodriguez 1994), including changes in household expenditures and con-
sumption pacterns; changes in family structure; continuing fack of access to
basic resources such as water, electricity, and paved roads; inflationary costs of
food, transportation, and education: and, generally, the increased workload of
women in their homes and communities (Beneria and Feldman 1992; Dwyer
and Bruce 1988). As many scholars have pointed out, local women's organiza-
tions in Ecuador and Bolivia, in both rural and urban areas, have increased in
size and number during the past two decades and have provided important
necworks for channeling resources and confronting the economic crisis on var-
ious levels (Lilia Rodriguez 1994, 1996; Lind 1992; Salinas Mulder 1994;
Zabala 1995). Others have shown that these types of organizarions, most of
which are composed of the popular, working class, rural poor, and/or indige-
nous (Centro Marfa Quilla/CEAAL 1990), have become the new recipients, or
“targets,” of development (Escobar 1995). Historically, such organizations
have formed co respond collectively co the negative effects of economic crisis
and, in some cases, to che incerrelated effects of racism, sexism, and/or ecthno-
centrism, among others. Now that they have endured for several years or
decades, often with economic aid from che state, NGOs, and/or incernational
development organizations, they are assumed o be highly capable of distrib-
uring resources to local communicies, particularly at times when che stace can
no longer provide chis type of service delivery. In this way, cheir struggles for
survival have become insticucionalized (Lind 2003a) and, through male biases
in developmenc theory and policy design (Elson 1991), incorporared into the
logic of most development policies. One result of this is thac women partici-
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pants have become “burnt out” (Moser 1989), underpaid, and/or poorer than
they were previously, despite the development assiscance.

Each councry has undergone a similar set of adjuscment measuces since the
early 1980s: while in Ecuador the restructuring process initially was less
harsh, the lacter period of che 1990s proved extremely difficult for che finan-
cial sector and for the majoricy of Ecuadorians alike. Bolivia, in contrase, be-
gan ics restructuring process with a “bang” in 1985, only to experience en-
luring poverty throughout the late 1990s. Interestingly, during this same
oeriod Bolivia has undergone a highly innovative decentralization process as
well, wich local democrarization as its goal. [n similar alchough less dramacic
‘ashion, Ecuador also has implemented decencralization measures. These two
arocesses, neoliberal restructuring and decencralization, have boch con-
ributed to the paradoxes that women's movements face in the currenc period.

Since the early 1980s, Ecuadorian governments have negociaced dozens of
oans and generally adhered to International Monerary Fund (IMF) and World
3ank-inspired structural adjustment measures. These measures have in-
‘luded state downsizing; the privatization of state industries; crade liberaliza-
1on; political decentralization; and, generally speaking, the move to insert
icuador into the global economy by letting the “free market” work on ics
wn. The government of President Sixto Durdn Ballén (1992—96) accelerated
he process of rescructuring through its “modernization plan,” which in-
luded the reducrion of trade barriers, the promotion of export-led develop-
nent, and the privatization of key national industries. During thar period,
he administration restructured and downsized social and economic min-
stries, laid off more than twenty chousand state employees, and implemenced

World Bank/IMF~-designed Emergency Social Investment Fund to address
he “social costs” of struccural adjustment (Segarra 1996).

When President Abdald Bucaram (Seprember 1996—February 1997) an-
ounced his economic policy in December 1996, Ecuador's national foreign
ebt reached over twelve billion dollars, and the government's budget deficic
zached over one billion dollars (World Bank 1999). While President Bu-
aram and his brother and then—social welfare miniscer, Adolfo, handed ouc
10ney to impoverished supporters throughout che country, Bucaram simulta-
eously asked citizens to accept neoliberal reforms as a “sacrifice” for che na-
on chat was necessary to pay the twelve-billion-dollar national debt. Many
iewed this as deceicful since just months earlier Bucaram had promised a
ghrer adjustment. His proposals during chis period caused the prices of elec-
‘icity, fuel, and celephone service to increase as much as 300 percent. High
rices fueled protest by consumers as well as labor unions of many kinds: caxi
rivers, street vendors, truck drivers, and small and large businesses, among
:hers. While Bucaram's serategies pushed some sectors inco furcher isolation,
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they caralyzed others into immediate action—a common contradictory effect
of neoliberal reform (Beneria 1992; Lind 1997). As a result of his policies,
coupled with charges of corruption and growing miscrust of his governmenr,
Bucaram faced opposition by people of all social classes and geographic ori-
gins. Ulcimately, in February 1997, Bucaram was forced to resign following
an unprecedenced, spontaneous mobilization of over two million Ecuadorians
and a congressional vote to remove him on charges of “mencal incapacity.”®

Various sectors of women, along wich indigenous activists and workers,
participated actively during this period to bring political and economic sta-
bilicy back to the country. While organized women foughe for change, the
majority of women and men continued to face extreme economic hardship,
which only worsened in the afcermath of the political cransition. In August
1998, Jamil Mahuad (August 1998-January 2000) was sworn in as president.
Like his predecessors, Mahuad sought to continue che neoliberal reforms,
which led (among other things) to inflationary price rises in fuel, transporta-
tion, and other basic expenses. In addition. several major banks were forced to
close cheir doors to cheir savings holders and file for bankruptcy. Met wich
great opposition by several political sectors, Presidenc Mahuad stepped down
in January 2000. The current vice-president, Gustavo Noboa (February
2000—present), took over the presidency and, despice popular opposition to
neoliberalism, proceeded to implemenc a broad neoliberal program chat in-
cluded dollarizacion of che economy. In cthe meantime, the majority of
Ecuadorians have experienced significant financial setbacks from their lost
savings and social security and from the cransition to dollarization.

The Bolivian state, in contrast, arguably has undergone cthe most intense
process of restructuring throughour the region. Beginning wich Decree
21060, designed by neoclassical economist Jeffrey Sachs and iniciated in 1985
by President Paz Estenssoro, Bolivia has undergone a series of measures in-
cluding the privatizacion of state-owned enterprises (e.g., mining companies)
and economic liberalization. These measures, now widely perceived by sup-
porters as an example of che success of scructural adjustment and by cricics as
an example of its failure, contribured to the layoff of over rwenty-five thou-
sand tin miners and co their (and their families’) displacement to urban areas
such as El Alro, Cochabamba, and Sanca Cruz, as well as to che Bolivian Ama-
zon region (McFarren 1992). In 1993, the administracion of Presidenc Gon-
zalo Sanchez de Lozada (1993-97) initiated some additional reforms to com-
plement the harsh struccural adjuscment policies. Although he continued
most of Estenssoro’s economic reforms, he also introduced chree important so-
cial and political reforms: educacion, decencralizacion, and the laws of popular

participation.
Sinchez de Lozada's decencralization measures catalyzed an intense shift
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from centralized state power to decentralized power in local municipalities
and provinces and resulted in the establishmenc of over three hundred new
municipalities (Albé 1996). His popular participation measures were de-
signed to democratize policical participation by (1) creacing new political
scructures, (2) seeking a wider representacion of people and interescs wichin
the new political structures, and (3) providing more democratic checks and
balances among state and civil society organizacions to avoid polirical corrup-
cion and opportunism. At the local level, new groups were formed, including
wganizaciones territoriales de base (OTBs, or territorial base organizations) and
omites de vigilancia (oversight commitcees). creating a triangular scructure
imong these new groups and the municipalities. [n theory, these measures
nave been designed to incorporate previously marginalized voices and to
strengcthen democratic participation by cwvil society acrors, beginning with
ocal levels of participation. In practice, particularly in terms of gender, race,
ind class, these measures have had contradicrory results, since indigenous and
>oor women tend to be among those who suffer che mosc.

Decentralization has also been an imporrant policy scrategy in Ecuador,
sarticularly since the late 1990s. Inicial scudies have documented women’s
ormal and nformal participation in the newly decentralized political struc-
ures, emphasizing how women tend to become politically active inicially
hrough “informal” activities such as communicy organizations and networks
[ULA/CELCADEL/US AID 1992, 1997: Arboleda 1994). On one hand, to
he extent chat women have been targeced as new parricipants in the local po-
teical struccures, they have perhaps gained some addicional policical visibilicy
nd power. Yet ac the same time, neolibecal policies have contributed to or-
ranized women’s increased workloads and, as a result, co cheir economic dis-
mpowerment (Benerfa and Feldman 1992; Lind 1997). Thus the reforms
ave had concradiccory effects on different sectors of women and have led co a
ange of political responses by women's organizacions.

Vomen'’s Political Responses to Neoliberal Restructuring

Two general cthemes emerge in studies of Andean and Lacin American
romen’s movements in the 1990s and early 2000s. Firsc is che “crisis of iden-
icy” that women activists and institutions are faced with as chey negociate
ne terms of neoliberal restructuring. Here [ am referring primarily to che
rifting relacionships among state agencies, NGOs, and community organi-
icions; between national and rmunicipal or provincial governments; and
mong the women themselves who work in these inscitucions. This includes,
r example, che way state women'’s agencies delegate responsibilities to pri-
ate women’s NGOs and co local municipalities, a direct resulc of decentral-
ation and adjustment measures. This is also linked to the changing funding
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priorities for community-based women's organizations, leading to the so-
called privatization of women's struggles for survival (Beneria 1992; Lind
2003b). The second key theme is che shifts in power chat occur within
women's movemencs as a result of cheir internal restructuring, another conse-
quence of the broader restructuring process (Schild 1998; Rios 1998). Given
these contexts, in which women activists have been faced wich incensive and
enduring adjustment measures, coupled with economic and fnancial crisis
and rapid polirical change, how have contemporary women'’s movemencs ad-
dressed neoliberalism? How have chey addressed the perceived changing
role(s) of che state and the new public-private partnerships? How have they
grappled with their own roles in the process and wich cthe restructuring thae
has occurred within women's movements chemselves?

Feminists Working within the State

Since the 1970s and 1980s, scate women's agencies in boch countries have
played important roles in promoting gender issues from within che state—as
well as in defining their primary recipients: sectors of poor women, including
local women'’s organizations. Boch che Ecuadorian scate women's agency, the
Nacional Women's Council (CONAMU), and the Bolivian state women's
agency, the General Office for Gender Issues (DGAG), have accomplished
significant gender-based policy and legal reforms over the years. While ear-
lier boch agencies operated primarily as managers and facilitacors of commu-
nity-based projects, the neoliberal shift coward privatization and decentral-
ization has meant thact CONAMU and DGAG too began o delegate project
management and implementation to municipalities or to civil society—based
women'’s organizations. As a resulc, chey are no longer necessarily directly re-
sponsible for chese aspects of the process; rather, private and/or local entities
are responsible. Yet despire the transfer of responsibility from che state co the
local arena, a shift chat is often perceived as “democracizing,” they concinue
to define che parameters of state development policies chat are implemented
in and/or by local women's organizations and communities. In this sense,
state women's agencies act as state interlocutors vis-3-vis their recipients,
“poor women” (and sometimes “poor men"), and vis-a-vis che loosely defined
women’s movement, in order to complete their specific mandace co “inctegrate
women inco development.” In an important sense, CONAMU and DGAG,
like other state women's agencies chroughout che region, continue to main-
tain institutional and incerpretive power (Jean Franco 1989) despite their
shift coward a decencralized model of stace policy implementation. And as
CONAMU and DGAG continue to be the primary insticucions chac define
how women are to be “incegrated inco development” in each councry, chey
maintain interpretive and insticucional power in the gender and development



Amy Lind

field as well. For example, community women's organizations tend to be
asked to participate in projects (with no or litcle pay for cheir labor) thac are
facilitated by middle-class professional women's NGOs and ultimately over-
seen by the state women's agency. Thus a hierarchy exists among national and
local insticurions, and class and educacional inequalities tend.to exist among
the women who work in each of chese institutions. An additional example
concerns how poor women are brought into chese projects and the conse-
quences of cheir (ofcen unpaid or underpaid) participation for their work-
loads. An unfortunate consequence of gender and development models has
often been that poor women lose out economically, even if chey gain some
kind of political visibilicy and/or personal empowerment. Thus stace
women's agencies’ relationships with local women's organizations—and with
various seccors of women in general—are fraughc with concradicrions.’

The employees of state women'’s agencies, commonly feminists and/or po-
licical appointees, experience these contradictions as well. CONAMU's his-
tory, for example, is in many ways similar to that of other women's state agen-
cies in Lacin America (Placencia and Caro 1998; Alvarez 1998; Valenzuela
1998). Historically, some CONAMU directors have been self-defined femi-
nist leaders from the NGO sector, yet most have been from tradicional, non-
feminist political sectors.* CONAMU has undergone several name changes,
which reflects its growing status wichin the state. In late 1997, the then—Na-
tional Women's Office (DINAMU) was given higher insticucional stacus and
renamed CONAMU. Its primary objective, until the present, is “to serve as
the interlocutor of gender and development projects on a national level.” Its
main focus is to design policy frameworks and to delegate project manage-
ment and implementation to local women'’s organizations, local municipali-
ties, and ochers who bid on che projects. Funding for projects is received from
the Incer-American Development Bank (IDB), che United Nacions Interna-
cional Children’s Emergency Fund (UNICEF), the United Nations Develop-
ment Fund for Women (UNIFEM), and other internacional organizations and
is complemented by a minimal amount of scate funding. The primary empha-
sis is on project design, racher than service delivery. Like ocher hegemonic
state practices, CONAMU, as interlocutor of gender and development policy,
serves to normalize a certain set of ideas about women's roles in development,
while rendering ochers invisible or less important.' In particular, Western
gender and development approaches have tended to view women's economic
roles in isolacion from cheir echnic, racial, and culcural identities, chus over-
looking the complexity of women's responses to societal change.

While CONAMU has power in defining who gets funding and why, it is
also restricted by the condirions of development funders. It designs gender
and development stace policies and cherefore concributes to defining the dis-
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cursive and institutional boundaries wichin which knowledge is produced
about women and development in Ecuador, yet it must frame its agenda
within a context thart is acceptable to international funding institutions. Edu-
cacional programs on gender and development typically have been funded by
foreign governments or through United Nations agencies such as UNIFEM
and UNICEF. Other projects on gender and property (see Deere and Ledn de
Leal 2000) and women's participation in rural developmenct initiatives have
received funding from che IDB, the World Bank, or foreign development
agencies. CONAMU and DGAG rely on this funding in order to acquire ad-
ditional negotiating power wich che state, since the state cypically provides
macching funds to the women's agency. The agenda of the funding agencies,
then, largely shapes and sometimes limics che agenda of the state women'’s
agencies. It is not surprising, then, that recencly chere has been an emphasis
on property and women'’s integration inco “free market” iniciatives. In chese
ways, CONAMU icself designs its policy agenda within the complex web of
state power relations (since CONAMU icself is a marginalized stace agency),
with the internacional developmence field, and with civic organizations and in-
dividual women in Ecuador.

As in Ecuador, the Bolivian state women's agency has played a significant
role in facilitating “women’s integration into development” in che conrext of
neoliberal reform (even prior to 1985). The DGAG, part of the Vice-Miniscry
of Gender, Generational, and Family Affairs, located in the Ministry of Sus-
rainable Development and Planning, has grown in institutional importance
since its inception in the 1970s. During che government of President Gon-
zalo Sénchez de Lozada (1994-97), gender concerns were housed with indige-
nous and elderly concerns in the Vice-Ministry of Gender, Ethaic, and Gener-
ational Affairs, based in cthe Ministry of Social Welfare. When President
Hugo Banzer entered office in 1997, he restructured chese units: now chere is
a Vice-Ministry of Ethnic Affairs and a Vice-Ministry of Gender, Genera-
tional, and Family Affairs. This insticutional restructuring split “rarget
groups” according to ethnicity/race and gender (i.e., gender concerns are now
housed in one insticutional location, and race/echnicity concerns are housed in
another; see Paulson and Calla 2000). It also represented an ideological shift
from a state focus on “gender” to one on “family.” Now gender concerns are
linked institutionally wich (and are thus inseparable from) family concerns.
As in other countries such as Chile, where there have been political battles
about che usage of the term “gender” in the constitution and in the educa-
tional system (Jean Franco 1996), the Banzer adminiscration’s decision to
combine gender and family concerns and to separate them from echnic con-
cerns reflects an ideological backlash against feminism in Bolivia.

Bolivian women's NGOs often propose agendas that cthe women's state
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agency adopes and/or rearticulates as a state policy or plan. Thus there is a
Huid relacionship berween state feminists and activists working at NGOs or
ocher women's organizations. Some proposals have come from NGOs such as
the Cencer for Informacion and Development of Women (CIDEM), che Gre-
goria Apaza Center for Women's Promocion, the Women's Coordinating
Commirtee, the San Gabriel Foundartion, and the Women'’s Legal Office (Mon-
tafio 1996). Feminisc policy analysc Sonia Montado, a former director of che
state women's agency (then called cthe Sub-Secretary of Geader Affairs), was
also a founder of CIDEM in the early 1980s. She, in her capacity as a consult-
anr, produced reports on gender and public policy and local governance (Mon-
rafio 19906, 1997) thac the stace women's agency adopeed as best practics over
cime.

After che incepcion of the Banzer administration in 1997, Banzer ap-
pointed as director ot che Vice-Ministry of Gender, Generational, and Family
Affairs Carolina Toledo, a woman wich a political-pacty background racher
than an NGO background. Likewise, the director of DGAG, Maria Eugenia
Diaz, is also from a policical party. As leaders of the Bolivian state women’s
agency, their emphasis is on screngthening che state racher chan strengthen-
ing a movemenct of women's organizations. They emphasize women'’s parrici-
pation in state decencralization iniciatives and in parey reform buc are not
necessarily invested in screngchening che NGO-based women's movemence ex-
cept as a base for insticucions thac can carry out state plans. They cherefore
help to position women’s NGOs as “clients” of che state in the new public-
private partnership (wich litele recognicion of the hiscorical struggles of
women's NGOs, now professionalized feminist organizacions; see Barrig
19938).

Engendering Male-Based Institutions

Non-state-based women's organizations have also worked to engender and
influence che agendas of male-based institutions. By making gender visible in
state miniscries, nacional and municipal development plans, policies, and po-
litical-party structures, women activists have transformed inscitutions and, in
che process, challenged the neoliberal rescructuring process. These organiza-
tions too fall wichin the necwork of women activists who have sought to work
both within and againsc the neoliberal state. The Political Coordinator of
Ecuadorian Women, for example, was established in 1996 to address state
reform and che growing political crisis surrounding the Bucaram adminis-
tracion. The Coordinating Commitcee comprises feminists from the NGO
seccor, political parties, and the popular women's movement, most wich expe-
rience in the stace and/or private sector, some with previous experience in
feminist organizations. A primary goal of the committee is to engender the




r_llgcllucl llls MNITUNGCAIl T VIO

state and political system. At the state level, this includes engendering all
state ministries—in terms of personnel, policy frameworks, and project im-
plemencation. While CONAMU has worked to add a chaprer on gender and
development to each governmenct's National Development Plan, the commic-
tee argues that this is not enough; rather, every section of each plan should in-
clude a gender dimension. From cheir perspective, CONAMU's effores chus
far have remained largely ghecroized within the larger state; the committee
seeks to overcome chis ghetroizacion by making gender an important aspect
of the entire stare.

To achieve chis goal, the commictee has sec up vertical relarions among ex-
pert commitcees and ministries with che aim of providing expertise on gender
issues to policy makers wichin each miniscry. For example, the committee on
women and housing has escablished a relation with che Ministry of Housing,
wich the hope of adding a gender component to all housing policy produced
in che miniscry. Likewise, commitcees have also been set up with che Min-
iscries of Social Welfare, Labor, Finance, and Educacion, as well as with other
stace agencies such as CONADE {Consejo Nacional del Desarollo).

To engender the political system, che committee’s goal is to promote the
election of feminist (and in general female) politicians and to give political-
parcy status o the women's movement. In relation to this, the committee is
pushing for an established quora system of female politicians (Vega 1998; Za-
bala 1999). This scrategy—rto engender che political and state system at
large—is partly a response to some feminists’ frustration with CONAMU's
perceived power in and over cthe broader women’s movemenc as well as wich
CONAMU's perceived lack of power within the broader state. This concradic-
tion is expressed explicitly boch by CONAMU employees and by CONAMU
critics, including members of the commirtee. Indeed, it is this perceived con-
cradiction—that CONAMU simulcaneously has too much power (vis-a-vis
the women'’s movement) and noc enough power (vis-a-vis the state}—that has
contributed to disagreement among feminists regarding how to proceed with
feminist accion within che state, alongside neoliberal state reform. Of course,
this cvpe of disagreemenc also stems from personal divisions and depends to
some degree upon who builds alliances wich whom. In this sense, policical al-
liances are conscructed, maincained, dismantled, and/or transformed over
time based not solely on ideological alliances but on personal alliances as well.
Just as cliencelism and coalition-building were evident in the Bucaram ad-
miniscracion at large, divergent perspectives on feminist action reflect both
ideological differences and personal disagreements.

Bolivian policy makers, politicians, and NGO acciviscs also have fought for
a female quota in the political party and electoral system, wich che primary
goal of integrating more women into the formal political process. This move,
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which has followed a trend in Latin America and throughour che world to es-
tablish gender-based quotas (Jaquette 2001), was viewed optimistically by
many feminists and women activists who hoped for higher female political
visibility in Bolivian national politics. During chis same period, Bolivia's rad-
ical decentralization policies were viewed by supporters as a related crend chat
could help to integrate women and ocher minorities (especially indigenous
communities) into formal and informal polirics.

Yet despite chis radical movement co decentralize and escablish a female
quota system, preliminary studies have shown chart fewer women, rather than
more, are participating in the new political scructures and craditional polici-
cal parties.'"' Furthermore, in both countries, while che new political scruc-
tures may have incorporated some women and indigenous people into their
leadership, many others have actually lost power in this reshuffling. While
some rescructuring of power always occurs following a national policy change,
clearly a decrease in women's polirical participation was not an intended con-
sequence. This reveals one important paradox of women's movemencs in chis
context: should women fight to be integrated into the national political sys-
tem, one chat is based on an exclusionary model of citizenship (Vargas 1992;
Olea 1995), or should women work outside thar system in order to affect
change?

The commitcee’s serategy to engender the encire scace reflects growing dis-
content among Latin American feminists wich the effecciveness of stace
women'’s agencies in promoting gender-sensitive policies, laws, and practices.
Yet at che same time, its emphasis on engendering male-based institutions
during the neoliberal rescructuring process raises new questions abour the ef-
fectiveness of working within a seemingly culcure- and gender-neutral global
sconomic model (Jackson and Pearson 1998). The strategy to establish a fe-
male quota system is also a particularly coneroversial issue during the neolib-
2ral period, when aside from the concrete economic changes women and men
ire experiencing in cheir daily lives, culcures of individualism and of the mar-
<et are further promoted through the globalization process (Sassen 1998).
Through this process, many women activists have questioned whether or not
‘hey would work with(in) the srtate, racher than in cheir own organizations.
And even those who work in NGOs continue to be faced with issues of auton-
ymy vis-a-vis the development field.

\ New Public-Private Partnership?

Historically in Ecuador and Bolivia, fluid relationships have existed among
vomen's NGOs and the state women’s agency. In addicion, a variety of rela-
ionships exist among community women's organizations and (what tend co
»e) middle-class NGOs and state employees. Yet during che neoliberal period
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these relacionships have become more complicated, since the stakes for fund-
ing and support are higher and since there is no consensus over whether to
work within the new public-private arrangements or outside them. Some um-
brella organizations have attempted to negotiate these institutional arrange-
ments by bringing women togecher from diverse political sectors. The La Paz,
Bolivia—based Women's Coordinating Committee, for example, is an NGO
that has focused on coalicion-building among NGOs and on integrating
women inco national development in Bolivia since the 1980s. Most recently,
the commictee has focused on building a national network of local female
politicians, particularly women from rural municipalicies, OTBs, and over-
sight committees. National conferences have been held to crain and build net-
works among elected women, with che assistance of che commitcee, DGAG,
and several other NGOs. The commirtee's founder, Diana Urioste. contends
that her project “helps to bring visibility to women’s issues and to empower
women at the local level,” yec she is cautious in claiming that chis is a solu-
tion in itself, given chat the broader political and economic process continues
to erode women'’s and men’s livelihoods and forms of sustainabilicy.'? In addi-
tion to this project, the Women's Coordinating Committee represents over
fifty women's NGOs and community organizations chroughour che country.
Urioste has participated in numerous national, regional, and international
conferences over the years, and her political strategies have also changed to re-
flect che current political context in Bolivia.

The Quito, Ecuador—based Permanent Women's Forum serves as another
example of an umbrella women'’s organization thac has worked to negotiate
and build coalitions among public and private political sectors. Established in
1994 during the regional preparatory meetings for the United Nations con-
ference in Beijing, China (held in 1995), the forum represents organizations
from a wide range of political sectors and includes women of middle-class,
professional, and/or NGO sectors, among ochers. The forum was iniciated by
Guadalupe Leén, then director of an NGO chat focused on issues of domestic
violence and abuse. The forum originally relied upon insticucional support
from the NGO, although it was designed as an umbrella organization of
women's NGOs and local organizations committed to incorporating women
into community-based and other development iniciatives, as well as into in-
formal policical nerworks. In general, che forum does not advocate women's
parricipation in the formal political process. Rather, it operates more from
within a development framework and advocares the incorporation of women
into public decision-making and planning.

During che Bucaram period, the forum advocated a civil society approach
to politics, in which civil society institutions, racher than the stace or policical
parties, would be engendered. This “engendering” would occur both through
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women'’s actual participation in community-based and national initiatives
and through promoting awareness of the gender dimensions of organizational
structures, policies, project design and implementation, and so on, in local or-
ganizacions. Incerestingly enough, its original advocate, Guadalupe Ledn, was
also the labor minister during a short period of Bucaram's administration in
1596. Thus while the forum focused on strengchening civil society institu-
tions, ics leader took a place in the state.

Nor oaly did Leén work within the scace, bur she did so during a period of
heightened anger and fruscration among feminists surrounding Bucaram'’s
policies, which were laden with gendered concradictions. Perhaps the most
rundamental issue for ocher feminist strands was chat Leén chose to work wich
an unpredicrable government labeled for misogynist acts, including alleged
sexual harassment ameng high-ranking, male governmenc officials, and for ics
gendered ancics, including cthe honoring of Lorena Bobbitrt as a nacional hero,
which had already alienated several political sectors.!” Furthermore, Ledn's
appointment further fragmented feminist politics in che scate: berween
CONAMU, the Women's Coordinating Committee, and Ledn'’s position as la-
bor miniscer, feminist interests were dispersed throughouc the state. How-
ever, racher than creating a stronger feminist network within the state, this
led to further divisions among feminists, thus contribucing to che different
strands’ distinct approaches to addressing change. The forum, later led by
other feminists, also sent members to participate officially in the redrafting of
the 1998 Ecuadorian consticution, a highly significant event for women ac-
tivises. Following Ecuador's new laws requiring that social movements be
“party-ized,” both the women's movement and che indigenous movemenc
were given official seats, along with the National Senate, in the coastitutional
redrafting meecings.™

Boch the La Paz—based Women's Coordinating Committee and the Quito-
based Permanent Women's Forum have chosen to work within the new pub-
lic-private partnerships by creating cheir own coalitions, specifically through
coalition-building and working with other political sectors to address broad
nacional issues. Currently in Bolivia, feminist policy makers have also organ-
ized to address how they can participate in the amendment of Bolivia's consti-
tution and, more generally, in the tradicionally male-based realm of public
policy."?

The fact chac policical institutions have been restructured as part of the
broader process of economic restructuring has indeed concributed to schisms
among the differenct political approaches women have taken in this contexc.
State feminists, women working to engender male-based institutions, and
women working within the new public-private partnerships may emphasize
different aspects of change, bur all tend to agree that they cannot avoid the re-
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scructuring process, which, most concur, is here co stay and must be ad-
dressed. Nevertheless, many women activists remain adamantly opposed co
working for change at chis level, preferring to work ourside chese institutions
in opposition to neoliberalism. This has led many to observe the fragmenta-
cion of Andean women's movements, rather than their cohesion under ex-
treme duress.

Yec despite the perceived fragmentation of the Bolivian and Ecuadorian
women's movements, neoliberal policies have also catalyzed women ro partici-
pate in broader unified froncs ac unprecedented levels. For example, Ecuado-
rian women's organizacions, alchough chey consticuce divecse scrands of action,
have all worked roward strengthening democracy and citizen practices—and
reshaping biased economic policies. Bolivian women'’s organizations, from che
Bartolina Sisas ro middle-class policy organizations such as the Women's Co-
ordinaring Commictee and the Cochabamba-based Women's Legal Office, ad-
dress a range of issues related ro the currenc neoliberal economic measures, the
politics of decencralization, and addirional issues such as cthe “war on drugs”
and increased levels of homelessness in Bolivia's ciries. Thus even as neoliberal
policies have exacerbaced class divisions among women and contribured to che
fragmenration of the women's movement, women's organizations have creared
coalitions and informal nerworks and, often with other social groups, engaged
in sustained protest against neoliberalism.

Neoliberalism, in fact, has become the polirical rubric under which many
women's organizations have banded together to address their common con-
cerns as women, despite longstanding hisrorical, culrural, class, geographic,
and political differences. As elsewhere in Lacin America, neoliberalism has
served an imporeant political purpose for women's movements: chis is so de-
spite the multiple ways in which women and men define and understand the
meaning of economic policy in their daily lives.'"® It is nor a coincidence, for
example, that on Incernacional Women's Day (March 8) in recent years, An-
dean women's organizations have organized around the theme of neoliberal-
ism, making connections between cheir roles as women and neoliberal devel-
opment policies, globalizarion. and international development.

Autonomous Feminism

The perceived fragmentarion of women's movemeats in the neoliberal pe-
riod has been best addressed by the new “auronomous feminist” movement,
which challenges the foundacions of “second-wave” feminism as well as issues
of power, autonomy, and identity among organized women. Now a widely
known regional (even global) movement, autonomous feminism has signifi-
cant roots in Bolivia, Irs first expression was evidenc in the formacion in the
late 1980s of Creative Women, founded by the only two out lesbians in Bo-
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livia, both of whom are feminiscs wich leftist backgrounds. Creative Women
is arguably the most well-known feminist organization in Bolivia coday be-
cause its founders, along with a handful of members, intervene in the public
sphere through the use of graffiti, public performances, television incerviews,
and wricten publications and ar their self-managed café, where chey produce
music and poecry. Their graffiti is widely known in che La Paz area, as well as
in other cities and in some rural areas. Their graifiti invites people to rechink
their own positions of power and complacency in Bolivian society, much as
third-wave feminist graffici and other forms of modern are did ia the Uniced
States and elsewhere, by focusing on women'’s and men’s identifcations with
the Bolivian scate, privarizacion, che development field, und sexism. They
quescion people’s ways of idencifying themselves through the dominaac lens
of society and also provide a strong critique of what they reter to as “inscicu-
tionalized feminists"—NGO-based and/or protessional feminists—for their
perceived complacency in che “gender technocracy.” Deveiopmenr aid has in-
sticutionalized a “gender technocracy,” they argue, which has become a bu-
reaucratized form of feminist knowledge that represents Western/northern in-
terests more so than the incerescs of women in local Bolivian communicies—a
process they believe has been exacerbated by neoliberal reforms.

Creative Women organized che firsc regionul conterence on autonomous
teminism in 1998. While its members make valid points, they often do not
acknowledge ctheir own forms of dependency upon international funding and
ideologies. Considering that chey too have received development funding for
1¢ least one of their written publications, and thac the founders were exiled in
lcaly during che 1970s, they too are influenced by “northern” agendas. Yet
vhat makes them interesting is cheir ability co be self-critical of feminism ic-
ielf, as ic has historically developed, and che ways in which they challenge
‘onstructions of identity among members of the NGO-based women's move-
nent and women in general.

Ecuadorian feminists have also creaced an autonomous feminisc group,
‘eminists for Autonomy. Frustrated wich che limications of working within
he state and/or under the guidelines of internacional development organiza-
tons, disillusioned with party and ocher ideological and personal divisions
mong CONAMU, forum, and committee feminiscs, and desiring a new form
f politics, a small group of feminiscs organized an informal group co discuss
nd reflect upon the political crisis stemming from the Bucaram administra-
ion. Self-defined as autonomous feminises, they maincain a scrong critique of
1e bureaucratized scruccures wichin which chey must often work if they wish
y earn an income and/or receive inscitucional funding. Comprising feminists
'ho have worked in NGOs or in che state and are now disillusioned wich the
zender technocracy,” Feminists for Autonomy is small and grassroots in na-
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ture, yet it has made its presence known through public, performative acts of
protest in Quito.

One such symbolic protest that received nacional attention occurred on In-
ternacional Women's Day, 1998. The autonomous feminists dressed up as
Manuela Sdenz, Simén Bolivar’s liberator, and rode on horses to Independence
Plaza in the central historic district of Quiro. While this protest was rela-
tively small, the symbolic move to reappropriate Sdenz's image was signifi-
cant on more than one level. Known as “la libertadora del libertador” (che lib-
erator of the liberaror) for having once saved Bolivar from being caprured by
the Spaniards, Sdenz has recently been revived in Ecuadorian licerature and
popular culture as a heroine in her own right—and not just as an appendage
to Bol{var. Her image has been revived in the imaginations of many Ecuadori-
ans at a cime of heightened public debate and sometimes outright conflicc
over national identicy. By reappropriating Sdenz as a2 modern national hero,
autonomous feminists helped to remake che nation by tapping into Ecuadori-
ans’ collective memory of resistance to Spanish conquest and rule and by en-
gendering that collective memory.

This protest is also significant because feminists invoked a collective, his-
torical notion of nacional identicy yer also critiqued the boundaries within
which nation-building and development have occurred wichin Ecuador. As
they performed che nacionalist image of Manuela Sdenz, chey reclaimed che
very project of nacion building wich which Sdenz is associared. In chis sense,
chey drew from her historical representation to engender, and critique, the
modern practice of nation building. They criciqued, for example, polirical
corruption and the nation’s debc burden and advocated economic rediscribu-
tion and democratization of che political syscem. Inherent to their march was
the idea that women are affected in gender-specific ways by the currenc eco-
nomic and political reforms. Their public performance of Sdenz, an histori-
cally “invisible” heroine of the colonial independence movement, thus be-
came a modern icon of feminists remaking the narion in the context of

neoliberalism.

The Paradoxes of Women’s Movements

The different strands of women's political action have simulcaneously
struggled for institutional spaces within the state while also questioning che
premises wichin which the state and other male-based institurions or
processes are constructed (e.g., the party system, male-based NGOs, constitu-
tional reengineering, national developmenc plans). One importanc conse-
quence of che restructuring process is thac increased class divisions have
occurred among middle-class and poor and working-class women, and specif-
ically among middle-class feminist policy makers and NGO activists and
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women “targeted” by neoliberal policies. While many organized women, re-
gardless of their class background, claim co be tired of working for licle or no
pay, poor women tend to be the most “burnc out” (Moser 1989; Lind 2001).
In addirtion, the neoliberal developmenr model (including gender and devel-
opment policies) creates distance berween “experts” and “clients,” becween
the professional women who design and oversee projeces and che project re-
cipiencs, poor women. This places organized middle-class women in che con-
tradictory position of working for social change, often with a cricical vision,
yet also finding themselves implicated in che web of power relations that the
rescructuring process has helped to institutionalize. And for working-class,
poor, and/or rural women chis translaces inco increased work in che face of di-
minishing resources, particularly given the state’s inability co provide social
welfare. This paradox of class inequality chat resules from a free marker model
of development is one thac women activists have yet to address adequately. At
the heart of this, organized women need to rethink noc only che “stces and as-
sumptions” of their policical organizing (Brodie 1994) but also how cthey can
more etfectively challenge national and global economic models, which ap-
pear gender-neutral yec carry heavy male and Eurocentric biases (Elson 1991;
Chua, Bhavani, and Foran 2000).

It remains to be seen what will occur wichin the Bolivian and Ecuadorian
women’s movements. In both countries, communicy-based women's organiza-
tions have received minimal support from state and internacional develop-
ment aid since the initial period of struccural adjuscmentc in che early 1980s.
[nitially chey organized out of economic necessity; now chey may be “burnt
out” and underpaid, yet chey are viewed as an exemplary model of resource
distribution.'” Decencralization and popular participation measuces—which
exist to varying degrees in both countries (see Arboleda 199.4)—have con-
tributed o institucionalizing this process, by which women are incorporated
into the new political struccures. While this process has had posicive effects
on specific sectors of women who gain policical visibility or economic inde-
pendence, it nonecheless contributes to the “privatization of women's strug-
gles” (Beneria 1992). Some organizations gain while others lose; some, while
they may have economic support, are managed on che assumption chat
women have endless amounts of time to parcicipate on a volunceer basis
and/or for low wages. In addition, cucs in state spending translate into che in-
tensification of domestic work, as women become responsible for acrivicies
such as childcare and food distribucion that were once funded excernally (Ben-
xria 1992). This is one way in which the burden of privatizacion measures and
state budger cuts is transferred “invisibly” to the realm of women's work—in
his case, to community women's organizations. This observation resonates
wvith research conducted on women's organizations in Bolivia and Peru and
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with other regional studies (Benetfa and Feldman 1992; Barrig 1996; Lind
2002).

An additional paradox concerns how women's movements position them-
selves within the new public-private arrangements. This paradox, faced by
state women's agencies, NGOs, umbrella organizations, and community
groups alike, includes, first, the concrete ways in which Ecuadorian and Boli-
vian women have negotiated their “place at the rable” in national discussions.
For example, the formation of the Congreso Nacional de Mujeres Indigenas
del Ecuador (CONMIE) in Ecuador has creaced an entirely new polirical space
from which black and indigenous women can create a unirted fronc and address
issues of racism in relation to other issues of class and gender inequalicies. As
such, CONMIE is one of the first groups to address the interseccion of these
complex systems of oppression as they help to shape the Ecuadorian national
community. Likewise, women’s groups of all classes and backgrounds face the
dilemma of how to develop ctheir own strategies and not chose suggested or
implied by funding agencies. Once women begin to implement scrategies chat
emerge from the neoliberal model, rather than alternatives to it, they are
caught in che broader paradox of the power of development discourse in defin-
ing contemporary political and economic agendas. This is an issue thac all
people face, nort just organized women in Ecuador and Bolivia.

Auconomous feminists have addressed this political paradox most explic-
icly, although arguably not most effectively. They too musc work from within
the insticucional arrangements of neoliberalism (some out of necessity, some
our of choice). They have participated in important protests, such as the Cre-
ative Women boycoct of a gender and development master’s program ar a re-
search institure affiliated wich the public university in La Paz. They claimed
thar because che program received foreign funding, and given its emphasis on
development studies, it was simply another part of che “gender technocracy.”
Many “insticutionalized feminists” would not disagree. However, the diver-
gent viewpoints lie both in their understanding of social change and in their
relationship to modernity: some choose to work within it; others choose to de-
construct it and imagine a “post-development” alternative (Simmons 1997).

Clearly, all strands of women's political action have contributed in impor-
tanc ways to transforming nacional politics in neoliberal Bolivia and Ecuador.
As visible acrors in the anti-Bucaram procests and in drafting the new consti-
tution, they have undoubcedly played crucial roles in transforming the politi-
cal process. Although many sectors of organized women have had co deal wich
the consequences of dollarization and the ongoing financial crisis for cheir
own households—including che loss of savings, being forced to give up their
automobiles, having to care for needier family members, and so on—chey
have begun to address the complexity of chis sicuation through their ancicor-
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ruption protests. In Bolivia, women activists continue to critique Presidenc
Jorge Quiroga for maintaining the neoliberal model, as well as for his govern-
ment’s crackdown on indigenous, labor, and coca-producer organizations. An
important area of research that needs to be addressed is how women policy
makers can “talk to the boys” about economic growth, structural adjusement,
and che models of cicizenship that underlie current decentralization measures.
As elsewhere, Bolivian and Ecuadorian women have yet to bridge this gap—
which indeed will not disappear wichout the will of male-based policical sec-
tors. Whether feminist demands will cranslate inco policy, law, andior cul-
tural practice remains to be seen.

In a neoliberal context a state’s plan to privatize social welfare relies (how-
ever implicitly) upon a gendered social order in which women'’s idencities and
roles are defined in cerms of the marker. Organized women in cthis concext
gain some bur lose out on their overall project of rethinking the global eco-
nomic model of neoliberalism. The difficulty ahead lies in determining how
women activists can work within che insticutional arrangements of neoliberal
development while also addressing how neoliberal policies themselves nega-
tively affect poor women'’s and men's lives in Andean culcures and societies.
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4 Dismembering and Remembering the Nation

The Semantics of Political Violence in Venezuela

And the death of the people was as it has always been:
as if no one, nothing had died,

as if they were stones falling

on the ground, or water on the water.

—Pablo Neruda, Canto General

Violence and History

&3 Alchough policical violence has played a cencral part in the formartion
of narions, ics historical constitution and role in national imaginaries have re-
ceived scant acrention.! All too frequently violence is not so much explained
as its causes idencified, its form accounted for by ics function, and its function
inscrumentalized. Violence is chus reduced to a pracrical tool used by oppos-
ing social accors in pursuit of conflicting ends. Whether creaced as a cause,
function, or inscrument, violence is generally assumed racher than examined
in its concreteness. Lictle actencion is paid to ics specific manifestarions, to the
way its effects are inseparably related to che means through which ic is ex-
erted, and to che meanings that inform its deployment and interprecation.

Moments of political violence appear shatteringly similac in cheir grim
outcome and in che sheer physicality of che destruction chey inflict. Yet chese
moments, even those regarded as spontaneous outbursts, are shaped by each
society’s particular history and myths of collective identity and are energized
by sedimenced memories of threats co the collectivity. In a critique of whac he
called the “spasmodic view of popular history,” E. P. Thompson (1971)
warned against viewing popular protest as a simple reaction to increasing
prices. Just as riocs are not a direcc response to hunger, state repression is not
simply a means to concrol popular unrest. Seemingly spontaneous popular ac-
tion develops through the enactmenc of shared understandings and che enun-
ciation of novel statements in a familiar idiom, while che state’s use of force as
a means to concrol unrest draws upon a vision of the nacural ordering of soci-
ety that is based on quotidian relations of domination. The immediacy and
apparent naturalness of moments of collective violence may conceal their in-
tentionalicy and socially conscructed significance.
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Violence is wielded and resisted in the idiom of a society’s distinctive his-
tory. When it becomes a force in contending efforts to affirm or rescructure a
given vision of order, it simulcaneously disorders and reorders established un-
derstandings and arrangements. Aggression becomes inseparable from crans-
gression, the rupture of conceptual and physical boundaries indivisible from
the conscruction of new orders of significance. Violence pushes the limics of
the permissible, opening up spaces where customary and unexpected mean-
ings and practices are brought rogether in unprecedenced ways, illuminacing
hidden historical landscapes in a fash, and leaving behind the opaque mem-
ory of ungraspable territories. In the crisis of meaning that violence conceives,
the territoriality of nations and the corporealicy of people become privileged
mediums for reorganizing the body politic and forcibly conctrolling the move-
menc of persons and ideas wichin the nation's material and culcural space.

In Venezuela, two conflicts between the srate and the popular sectors in the
late 1980s became landmarks in that nation's history. Both were responses
‘o political changes and sociceconomic cransformations that, since che late
1970s, have disrupred the bases of Venezuela's populist political system,
>ased on petroleum-rent distribution, and have challenged the assumptions
‘hat long sustained it. These conflicts became nodal points in che redefinition
of the discourse of democracy, as dominant and opposition forces clashed over
he interpreration of events and their implications. And in the broadest con-
ext, they were conditioned at once by a colonial legacy and by a reordering of
vorldwide capitalist relacions. As che hidden hand of finance capital and the
risible hand of culcural fashion ecch the indeterminate boundaries of the post-
nodern map of the world, the contours of this landscape reveal the hold of
ransformed colonial relations in the age of posccolonial empires.?

{istory and the Massacres

Toward the end of the 1988 presidential campaign, an event occurred thar,
Ithough it appeared far removed from che fanfare and display of politics, was
lirected to a nacional polirical audience. Fourteen villagers from the border
own of Amparo on the cactle plains (//anos) on the Arauca River, dividing
outhwest Venezuela from Colombia, were killed on October 29, 1988, by a
overnment counterinsurgency brigade claiming chey were guerrillas. Four
1onchs later, from February 27 to March 3, 1989, there took place a massive
nplanned urban uprising involving widespread looting, against which the
overnmenc used extensive force: by official count, 276 people died; a human
ghts organization identified 399 bodies. It was detonaced by the unrealized
«pectations of policical and economic renewal raised by the electoral cam-
aign and anger at che abrupc adoprion by President Carlos Andrés Pérez of a
ringent International Monerary Fund (IMF) auscerity program.
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These unusual incidents of repression, protest, and revolt shook the as-
sumptions about civilization and barbarism, leader and pueblo, and state and
citizen chat had ordered populist discourse.” To understand them, we must
consider che concext in which they occurred, including especially the domi-
nant representations of the nation’s history and promised fucure. The concept
of democracy, which is the central term of Venezuela’s dominant political dis-
course, draws on hiscorical memories of autocratic rule and economic stagna-
tion to validate che party-led system of capicalist promotion. This discourse
holds democracy to be the nacion’s greatest achievement and the necessary
condition for its progress. It closely links democracy to development, artribut-
ing Venezuela's rapid growth and prestige concerning political freedom and
human righes to its multiparty system and construing the democracic regime
as the nation’s guardian, entrusted with directing the flow of oil income to
benefic both pueblo and nation. This conception of democracy builds implic-
itly on the memory of the nation’s strife-filled history of caudillo rule and mil-
itary strongmen, which lasted with brief interruptions until 1958. It rests as
well on cthe memory of armed leftist opposition to the young democracy dur-
ing the early 1960s. Populist discourse has linked internal threacs to democ-
racy from right and left to the presence of foreign threats to national sover-
eignty. In an effort to butcress its legitimacy and strengthen its control over
dissent, the democratic regime has kepr alive che image of threars concealed
wichin the polity and lurking at its borders, seeking the chance to recuen.’

In the late 1970s, the Venezuelan economy began a decline into what
would become a crisis by the mid-1980s. It had experienced a short-lived eu-
phoric oil boom, brought on by skyrocketing world oil prices, during Carlos
Andrés Pérez’s first term of office (1974—79). His government launched an ex-
traordinarily ambicious program to industrialize che economy, wich the stated
goal of freeing the nation from its dependence on oil exports.’ The promise of
rapid development, coupled with a protected economy in which scacte oil-rent
discribution generously supported pacronage-based political parties, raised
expectacions and defused opposition. Bur the program heighcened tendencies
wichin the rent-based system: a level of consumption chat far outran produc-
tion, concentration of power within the state and irs allied economic groups,
and corruption ac the highest levels of the political and economic ruling elice.
Moreover, the oil boom added a factor virtually absent from the Venezuelan
economy since 1930, a large foreign debr.

The unanticipated drop in world oil prices in the 1980s, the likelihood of
which the country’s leaders had ignored when they contracted the debt, pro-
pelled a downward economic slide.® In 1986, under President Jaime Lusinchi
(1984-80), Venezuela signed a costly debt renegotiation agreement wich che
incernarional banks. Debt repayment, rather than social and development
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programs, thus became the polirical priority. The financial sector and large
economic groups with assecs abroad and diversified investmencs ac home prof-
iced; capital flight accelerated, as the wealthy deposiced in foreign banks an
estimated sixty billion dollars (twice the national debt), while domestic real
income fell by 50 percent over this period. The debc service paid during Lus-
inchi’s administration came to chirey billion dollars and consumed 55 percenc
of the nation’s foreign exchange. Alchough chese changes undermined che ba-
sis of the protectionist model and powerful business organizations made gains
in cheir promotion of free market polices. the political elice maincained che
rhecoric of populist nationalism. As che expecracions this rhetoric fueled
clashed wich deteriorating conditions, political protesc and disaffection wich
the nation’s policical leadership increased.

The renrier state’s economic independence from a taxpayer base has per-
mitted the Venezuelan political syscem, like those of ocher nations chiedy de-
pendent on exporting oil or other primary products, to become highly state
cencered and unresponsive to public demands, chus discouraging the develop-
ment of independent incerests and organizations wichin civil sociecy. Mecha-
nisms of political reciprocity and accountability have remained rescricced,
elecred officials obrain cheir position chrough cheir place in cheir party's hier-
archy, and the expression of local demands is channeled chrough highly politi-
cized structures. Presidential campaigns, chen, are the occasion for che image
of a dialogue berween politicians and elecrorace momentarily co be con-
structed and consumed. Costly and lengchy, chese campaigns orchescrate a na-
tional cheater of democracy in which candidaces seek to display mass support
and their followers seek o position chemselves favorably wichin the changing
configuration of cliencelistic cies.

The 1988 election brought two unprecedented resulcs: for the firse cime in
Venezuelan history a former president was reelected, and vorer abstencion,
previously below 1o percent, now reached 20 percent. In addition, che left in-
creased its represencacion in Congress, and Pérez's leading opponent made in-
roads in areas of Accién Demécrarica (AD) allegiance. In comparison to
Pérez’s first victory (1973), which broughe forth criumphanc celebrations in
the streets, chis one was edged wich skepticism and critique. Many wary voc-
ers had decided that Pérez mighe dare to bring about dramaric change, buc
they had weak allegiance to his party. [t was widely believed that Pérez would
bring an improvement in economic conditions. A leader of major initiatives
during the oil boom of 197.4~78, he had maintained his image as a decisive
man of action who could defy domestic and internarional powers in defense of
the nation and the pueblo. Yer unknown to the general public, Pérez was
sending a quiet message to the banks at the negotiating table, where he of-
fered co fulfill scringent conditions.
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Within days of his inauguracion, Pérez gravely announced the content of
his inaugural promise to sincerar (make sincere or cruchful) the economy. The
free market would cleanse it of monopolies and artificial practices, allowing it
to become productive. The means consisted of a strict austerity program, ad-
ministered rapidly and in a large dose, like a scrong medicine. He informed
che public, which was largely unfamiliar wich the consequences of such poli-
cies. chat subsidies for basic goods would be eliminaced, price controls ended,
exchange races unified and the currency allowed to Huctuace, tariffs lowered,
interest races freed, and che price of government services increased.

The Bolivarian Ideal

Venezuelan nacionalist discourse conceives of history as che uncerrain ad-
vance of civilization over barbarism; the nation's progress is repeatedly under-
mined by outside enemies and by the savagery of the land and people. This
view of history as conquest of backwardness has been officialized in the epic
cale of the national hero Simén Bolivar and his struggle to achieve national
independence, republican rule, and social justice. The mythic accouat of his
bactle against external and internal forces and his defense of che people has
been made a model for projects of national progress.

Yer nacionalist discourse has suppressed from official history che elite’s
long resistance to che abolition of slavery and social reform during che nine-
ceentch cencury, marked by caudillo revoles, rural uprisings, and its failure af-
ter the war to command broad allegiance from the population. The /anerss.
mestizo plainsmen who had foughr for Bolivar, now provided troops for the
ongoing civil unrest in which rebel forces would roucinely loot (saquear) the
property of che elite. As Bolivar's ideal of republican order receded, sagreo was
also used to describe the ruler’s treacment of the state as a source of enrich-
ment.

Only when foreign capital developed che petroleum industry in the 1920s
did che economic elice offer a model of the national community that com-
manded broad allegiance. Popular and elite nacionalism found a common
ground in the projecc to democratize oil wealth and modernize Venezuela
through scate proteccionism (Coronil 1997). The Bolivarian ideal of the na-
tional community was institutionalized within populist discourse and che
democraric regime, offering to link che past to the hoped-for furure.

The Amparo Massacre

October 29, 1988, Saturday morning: A canoe traveled up the Arauca
River. Sixteen men entered a densely wooded criburary, the Cafio Colorado.
Peasancs far from the site heard massive oucbursts of gunfire, followed by
shooting from military helicopters. Wichin hours reporters were flown to the
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scene by the milicary. General Camejo Arias, regional commander of the bor-
der counterinsurgency brigade, CEJAP, announced a successful encounter
wich fifty heavily armed members of Colombia’s National Liberation Army
(ELN), a guerrilla organization rhar had planned to saborage oil pipelines and
kidnap ranchers.” He reported sixteen guerrillas killed, although che rwenty-
member security brigade reported no injuries. Photos of bodies on the shore
with ELN insignia lying nexc to guns quickly appeared in che press. Presi-
dent Lusinchi congrarulated che general for concrolling chreats to Venezuela’s
dorders and its democracy.

Two days later, the outraged townspeople of Amparo, located across the
siver trom Colombia. spoke our, and cheir claims were reported in che press
ind taken up by various sectors. The dead men were nor Colombians buc
Venezuelans; they were not guerrillas but unarmed fishermen and workers,
amily men on a fishing expedition; chey were preparing not che saborage of
il pipelines bur the weekend pastime of fishing and sharing a port of soup
sancocho) and rum by the banks of the river. Above all, chere were nor sixceen
lead men but fourteen. Two had escaped by swimming through che swampy
tream as helicopeers searched for them overhead. With the aid of a neighbor-
ng rancher and the local police chief, they had recurned home in terror che
texc day co tell cheir story. Fearing reprisal, chey took refuge in che police sta-
ion. The survivors were released into Congressman Walter Mirquez's cus-
ody, and he began what was to become a long campaign in cheir defense.

[nvestigation of the case began on two fronts: President Lusinchi assigned
: to a military court, and a multiparty congressional commission began its
wn investigation shortly thereafter. By placing the cause uader milicary ju-
isdiction, the government shrouded it in che military’s rules of secrecy and
tielded it from che pressures of policicians and the press. Milirary judges,
loreover, were likely to be personally and insticutionally disposed in favor of
EJAP. In effect, Judge Ricardo Pérez Guriérrez, a close ally of the military,
bstructed che investigation and maincained a hostile scance toward che suc-
ivors. Congress named a multiparty commission on November 9, headed by
congressional ally of Carlos Andrés Pérez, to take testimony from officials
1d draw up an independent report.

In all likelihood, the massacre would have earned liccle national actention
» polirical concern had it not occurred at che end of an electoral campaign.
he president’s actempe to cast the deaths in terms of che defense of democ-
cy from external threac associated che concept of democracy with che narcow
anipulation of power; appearances contrasted sharply wich his campaign’s
forc to represent democracy in its most inclusive and popular terms. Lus-
chi’s stance brought to the fore the nineceench-cencury image of arbicrary

le established through coercion.
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Cracks immediately appeared in the official story, revealing a carelessly de-
vised simulacrum. Government officials could not produce police records for
the victims, and neither Venezuelan nor Colombian milicary intelligence
agencies corroborated the claims of their records as subversives. Reporters and
members of Congress visiting the site of the atrack wich che survivors filmed
them reenacting their escape (they swam skillfully chrough the waters, dis-
proving cheir accusers’ contentions) and found ac the scene discarded cans of
acid and clothes that had been taken off the fishermen. The only shell casings
they found were from M-19 rifles, the national investigacive police’s (DISIP's)
weapon of choice (E/ Diario de Caracas, November 15, 1988, 8).

One monch after the actack, che congressional commission obtained an or-
der for the bodies to be exhumed and an autopsy performed. In the open field,
with members of Congress, journalists, and family members looking on,
forensic doctors found evidence chat the men had been shot point-blank from
behind, some cortured and mutilaced, cheir bones crushed, cheir tattoos and
faces burned.? Evidence accumulated that CEJAP's leaders had organized the
ambush wich the military’s knowledge and were aware of the Saturday fishing
ouring. They had dressed several of the dead men in ELN uniforms (which
lacked bullet holes) and placed a few guns next to them. This simulacrum of
subversion was constructed for national, not local, consumption, for it was
clear chat the tcownspeople of Amparo would recognize the victims. The as-
sumption was that chey would be too powerless—and terrified—rto counter
the government’s claims. Made more potent by the extremiry and starkness of
ics elements, Amparo became a symbol of che ways power and identity were
constructed wichin everyday life.

Once Pérez was elected president, the case appeared to reverse course.
Pérez promised to change its terms, and he sought to have Amparo removed
as a point of political pressure by the time of his inauguration in February. An
arrest order was issued for the CEJAP members on December 30 on charges of
falsifying a crime, illicic use of arms, and homicide. Afcer Presidenc-elect
Pérez assured them of safe treatmenc, the survivors returned to Venezuela
from exile in Mexico and turned themselves in. With their assailancs now de-
tained they returned to Amparo amid celebrations, accompanied by represen-
tacives of a newly formed network of human righcs activists, clergy, and polic-
ical leaders. Critics noted, however, cthat the massacre’s planners remained in
power, and the pressures to obstruct the case were enormous.

During the transition period, che congressional commission forged the
emerging dominanc version of events. Its report ro Congress of January 18,
1989, concluded that an armed confroncation had noc occurred and recom-
mended chat this “different event” be investigaced judicially. It questioned
the contencion that che victims were guerrillas and detailed the false and con-
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radictory testimony given by che atrack’s planners and participants. Ap-
rroved by the major parties, this report was portrayed as a validarion of
renezuela’s democratic processes. Acclaiming this achievement, Pérez prom-
sed to reorganize these security agencies and achieve justice for che victims.

\Iternative Representations

How did the opposition depict the massacre? In chis seemingly open polic-
zal system, issues of presidential and milirary credibility are hedged by un-
sricten rules bound by the mandarce not to question the incegrity of govern-
1enc institutions. Only after President Pérez was in office did opposition
=aders offer fuller ouclines of an alternacive explanacion, for they felc che
nreac of recaliation had lessened. The opposition version of evencs suggested
nat the Amparo massacre was carried ou to furcher the incerests of a highly
laced set of intelligence, milicary, and business figures having strong eco-
omic interests in the border region. Backed by his documentation of this
nd previous cases of CEJAP violence obtained through confidential concacts,
ongressman Mdrquez argued that powerful regional incerests backed the
uncerinsurgency brigade’s ascent as a “subversive manufacturing machine.”
le scressed char DISIP, whose commanders controlied CEJAP, had become a
slicically privileged paramilicary organizacion involved in illicit activicies in
1e western border area, through which it expanded its power and buttressed
e of its landowner and business allies. Ideologically fueled by excreme anri-
ymmunism, rhe foreign-trained commandos repuredly charged ranchers for
‘otection from subversives; at the same time, in alliance wich ranchers,
ISIP cerrorized peasancs and Indians so chey would not defend cheir lands
om encroachmenct by powerful landowners, many of whom were retired mil-
1ry men.

The Amparo attack, the opposition version claimed, had a history that in-
uded several prior DISIP and CEJAP massacres of alleged subversives. The
srder brigade had manufactured subversives—generally undocumenced
>lombian workers who were lured into ambushes and brutally killed, cheir
dies then displayed as those of guerrillas. These supposed subversives were
ed to justify continuing government and rancher support for DISIP and ics
tonomy in the region.” The previous massacres had not created a public
fery, in part because they involved Colombians or (in earlier years)
:nezuelan leftiscs and because they did not take place during an elecroral pe-
d. Each confrontarion further juscified DISIP’s power and augmented the
esident’s image as che defender of a threatened democracy, while spreading
ir among differenc sectors of the populacion.

President Lusinchi’s long-time miscress, Blanca Ibanez, had made DISIP
r special province, influencing the appoincment of its directors and main-
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taining close links to its commander of operacions, Lpez Sisco, and his ally,
General Camejo Arias. Critics maincained chat through a combination of pa-
tronage and surveillance she had constructed a fiefdom of power whose ties
extended into the upper levels of economic and polirical activity, playing a
role in Lusinchi’s abiliry to silence dissent and sustain cthe appearance of con-
sent to his policies.

The opposition's accusations about the Amparo massacre made unspoken
reference to chis realicy. Their sustained criticism, seemingly focused on che
abuses of an unconcrolled incelligence uait, implicated specific forms through
which power was exerted during the Lusinchi administration. Within the op-
position, opinions differed as to whether cthese forms were limited to this ad-
miniscracion or whether power relations were ac stake that ouclasted any one

presidency.

The Credibility of Power

Occurring at a time of political transition, the Amparo massacre jolted in-
terpretive schemes, provoking a sense of indignarion among sectors of che ur-
ban populace ordinarily uninterested in che face of the rural people and in-
clined to believe accusations of cheir criminality. In November, student-led
demanscrations against the government’s cover-up occurred in Caracas and
other major cities, many of which ended in property descruction and police
violence. In the emerging counterinterpretation, the government was the op-
pressor and the pueblo the innocent victim. A crescendo of protests, in which
grassroots Christian groups and activist clergy were vocal, created images of
the Amparo fishermen as symbols of a martyred pueblo. They arriculated a
widely circulacing opposition view: The Amparo victims stand for all of us.
They are desamparados—forsaken, wichout legal protection, rights, or even
identity. They are ordinary people, pawns in a system of inverted values. They
are victims of government manipulation—deceived, used, and discarded.

The Amparo massacre resonated in che public imagination with founda-
tional tales of civilization and barbarism on the Llanos: the Arauca River in
the state of Apure, the lawless frontier ruled by force, outbursts of savagery,
and the helplessness of the pueblo in the face of personalized power. Many
people were quick to relate the evenc to che classic novel Dofiz Bdrbara. =

Counterinterpretations of the massacre challenged noc only the official ver-
sion of events but the government’s capacity to construct its own image. The
Lusinchi adminiscracion had relied on obscuring reality to maintain its public
support. While it confronted the debr crisis by denying that a crisis existed, it
financed state expendicures wich Venezuela’s incernational reserves, consum-
ing them entirely by the end of the administration. Through propaganda fo-
cused on the president’s affable personality, the administration reassured che
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public that the state’s paternalistic role would remain unaltered. Bur a report
by Amnesty International delivered to cthe government in July 1988—prtior
to the Amparo massacre—documented the administration’s escalating sup-
pression of political protesc and its constane police and military violence
againsc the poor.'! The state reproduced ever more overtly its official image as
the protector of an anarchic pueblo, while silencing its cricics as “subver-
sives.”

The Venezuelan state asserted its auchoricy in a cheacrical mode, conscruct-
ing a drama whose plot reenacted the civilizing myth of the stace as a
scriprwriter. This simulacrum—che representation of the :llusion of repre-
senting che real—rescs on the controlled tension between face and appearance,
berween attention to evidence and disregard for conflicting informarion, and
thus on the willingness to allow cracks in che performance to reveal che arbi-
trariness of authority. Fear grows out of cthese cracks. As in deteccive stories,
in which cerrain clues are left behind in order to induce a misreading, che vis-
ible marks of artifice in che misrepresentations of politics are not necessarily
to be treated as faults, buc as signs to be deciphered.

El Masacrén

With Pérez's election, many, including opposition leaders, believed he
would restore the tutelary bond becween leader and pueblo and hale che na-
zion’s shrinkage and backward slide. His first cerm of office in che 19795 saw
srovidential wealth raise living standards and establish Venezuela as a leader
>f Latin American economic incegration. Thus, despite Pérez’s links to cor-
cuprion and che debt, he repressated for many the promise, which hearkens
sack to Simén Bolivar, that the state would battle for social justice and eco-
romic independence. The electoral campaign had raised the hope that his
aresidency would signal an end to regression, a reopening of the nation to
orogress.

On February 27, however, masses of people took over the streets of most of
‘he nation’s major cities, particularly in the capical region, procesting increas-
ng prices and looting stores.'* Once cthe government recovered from its para-
yzing shock, it responded with che suspension of constitutional guarancees
ind a storm of bullets. Thousands were wounded and arrested, and the official
leath roll reached 277. At the time, unofficial estimaces char circulated confi-
lencially puc the facalicies at well over 1,000."

No comparable social upheaval, in cerms of extenc of looting or ferocity of
epression, had caken place in contemporary Latin America in response to an
:conomic austericy plan. The toral reported killed in ffcy different procesc
svencs occurring between 1976 and 1986 in thirteen councries was under two
wndred; the most violent single incident had been the 1984 riocs in che Do-
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minican Republic, which claimed sixty lives (Walton 1989, 188). While so-
called IMF riots were frequent during this span, according to John Walton
they generally grew out of organized protest, such as strikes and demonstra-
tions, and chey tended to select certain targets, both political and business.
The Venezuelan riots, however, did not emerge from organized efforts, al-
though chey were preceded by years of sporadic conflicts in cerrtain cities, and
che looting was aimed at a broad range of businesses, encompassing street
vendors and modern supermarkets, workshops and factories.

The evencs chac shook state auchority and fragmented che social terricory
also disrupted established interpretive schemes, resisting the efforts of official
and opposition forces to fix them with a name. Official discourse neutrally la-
beled che conflict “27-F" and “the events” (/os sucesos). The terms “che distur-
bances” or “the big jolt” (¢/ sacudsn), which suggest a passing disruption of
the normal order, became widely accepted in the media. Opposition discourse
introduced the terms “social explosion,” “popular uprising” (poblada). and
“the big massacre” (e/ masacrén). The stark label “the war” was common
among professionals, expressing the social fracture that the middle class had
experienced. It recalled as well the feared return of che civil wars that marked
the nineteenth cencury—memories thac had been kepr ever-present by gov-
ernment leaders. This shifting vocabulary reflects the uncertain attempes to
control the historical construction of events that overflowed traditional chan-
nels of contestation and categories of collective agency.

What had happened berween February 2, when Pérez's specracular inaugu-
ration took place, and February 272 On assuming the presidency, pressured
by an acute shocrage of funds, Pérez took up the internacionalist strand of
Venezuela's Bolivarian nationalist ideology in an effort to refocus che scate’s
civilizing mission. He defined Venezuela as a leader of the debror nations’
battle against domination by international banks, a promoter of Lacin Amer-
ica’s unity against threars to its independence. This image built on the anti-
colonial componenc of national discourse that equates national independence
from foreign domination with a moral struggle. By evoking these shared as-
sumptions, with their resonances of social justice, Pérez sought a legitimizing
link with official history for the government’s policies.

The crucial task in the new economic strategy, and a condicion the banks
made for obtaining the new loans, was to open the protective shell chac had
insulated che nation against international competition throughout most of
the century. Ideologically constructed as a momencous historical change, this
decision redefined Venezuela’s place in history and the world. From cthis per-
spective, the protecred and subsidized market had foscered parasicical capiral-
ists, inefficient industries, and corrupe politicians. But lacking the oxygen of
abundanc perrodollars, protectionism was asphyxiating the nation. Insulacion
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from international competition had meant isolation from economic compe-
tence. Opening the nation to the world meaat building bridges o capitalism,
allowing its rationality to flow inco the nation. This policy, which meant the
decline of many small businesses, was suddenly presented as common sense. It
received the strongest endorsement from wealthy businessmen and politicians
able to rerain power chrough the transicion. This manner of pursuing moder-
nity also made the nation vulnerable to world-marker relations. The scate had
created an exceptionally sheltered domestic space—a ferrile ground for culci-
vating hierarchical alliances and weaving illusions of social harmony. Open-
ing this shell also meant tearing down chis web of relations and shared under-
standings.

Wich the acceptance of the curative rationality of the free marker, a change
dccurred in the discourse of nationalist modernization. The achievement of a
nealchy economy became valorized as cthe nation’s primary goal-—above thart
>f forming a developed pueblo. Although these goals had coexisted in parallel
ashion in the discourse of protectionist modernization, argumencs now
»penly privileged the economy’s demands, subordinacing those of the pueblo.
The civilizing relationship thac weds state and pueblo and engenders national
>rogress no longer appeared as a protective bond. And the dismembering of
his bond was dramatically prefigured by the Amparo massacre. The border
laneros became the emblems of the pueblo, but they were transformed inco a
ubversive threac to be silenced and written upon, evoking collective memo-
tes of the conquest and rebellion.

Wich the ascent of a populist variant of free marker discourse under Pérez,
he pueblo was presenced as the undisciplined and lazy product of an unpro-
luctive economy, a symptom of the sickness caused by easy money obtained
luring years of abundanc oil rents. The official effore to explain the crisis
vithout seriously implicating the nation’s ruling elite presented Venezuelans
s wanton consumers. The assumption was that if che state’s protectionist
tructures were dismantled, people would turn to productive work, for they
eeded che discipline and instruction that cthe market could provide. The new
dministration incroduced ics adjustment program using a moral language of
:form. Although it spoke of the need to reform individual behavior, it did
ot address social reform, which had long been cencral to protectionist dis-
ourse. The latter had promised to correct social inequicies by intecvening in
1e organization of che market. Instead, free market discourse promised co
drrect economic distortions by reorienting individual behavior and percep-
ons.

In an oft-repeared lament, Pérez claimed that Venezuelans had been living
1a world of illusion and false expectations. They must now face realicy. On
sbruary 16 he announced “el gran viraje” (the great turn): the move from ar-
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tificial to real capiralism. The governmenc would soon cuc rtariffs, remove
price controls and subsidies, and unify the exchange rate at market levels,
thus eliminating che preferential rares that had continued to subsidize im-
ports subsequent to official devaluations. While these measures would ctake
time to design and implement, the expectation of their advent, together with
a shortage of foreign exchange, prompted a series of escalating processes.

The reality consumers faced diverged wildly from market rationaliry. Con-
fronted wich che imminent dismancling of protectionism and the rising costs
of imports, manufacturers cuc back production and businesses hoarded prod-
ucts. Several weeks before Pérez's inauguration, in an effort to drive prices up,
businesses withheld government-regulated food and consumer icems. Angry
confroncarions in markets and grocery stores becween sellers and consumers
escalated as consumers found chat basic goods were being rationed, and chey
accused sellers of hoarding and favoring preferred customers. These con-
frontacions occurred above all in stores where the middle class and poor
shopped, often owned by Portuguese, Chinese, and Lebanese immigrants
thought by many to be avaricious and unscrupulous.

Commercial hoarding was met by consumer hoarding. Shortages and an-
ticipated price hikes provoked consumer runs, a snowballing desire co stock
up in preparation for che disruption of production or some unknown eventu-
ality. In uncertain times, hoarding provided a vague sense of procection, but
only those with means could afford to hoard to any degree. Soon, for the ur-
ban poor, their inability to purchase basic foodstuffs with their money at the
store, cheir being rold at cheir neighborhood grocery “no hay” (chere is none),
and their having to search anxiously across che city for stores rumored to have
needed products fed a2 mounting anger. Their sense of affronc ac a deceprive
political system reflected in the tyranny of proficeering businesses grew as
supplies diminished.

In chis environment, the government announced a doubling of gasoline
prices to take effect on February 26 as a first step toward reaching world
prices. The state oil company’s income would be increased by eliminating
gasoline subsidies. In this oil-exporting nation, a hike in gas prices was not a
simple mercantile decision. It implicaced che bond that uniced the national
community: an imagined shared ownership of cthe nation’s petroleum re-
sources based on its founding legal code. The state’s legitimacy was inti-
marely tied to its ability to concrol the nation's formerly foreign-owned oil in-
dustry in the name of the pueblo."* To equare oil with other commodities on
the international market, and to demand chat people pay dearly for what was
considered to be their nacional birthright, was to rupture a moral bond.

This rupture was exacerbated when the collective transportation associa-
tion, arguing char fares had to reflect che increased costs of vehicles and parts,
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decided to raise bus and van fares by over 100 percent on February 27, in de-
fiance of the governmenc’s 30 percent ceiling. Already resented by working-
class commuters and students for poor service, the privaely owned transport
companies’ aggressive jtance now provoked outrage. Passengers had no alcer-
native transportation o the city and were down to their lasc change before re-
ceiving their end-of-month paychecks. The abrupt doubling of bus fares crys-
tallized che sense thar people were being deceived and abused by boch
government and business, and it brought chem togecher in the street, where
both protest and the inversion of auchority could occur.

Popular Expansion

Popular procest began at dawn on February 27 in che working-class town
of Guarenas outside Caracas, as well as in the Caracas bus terminal, where
workers and scudents congregated ac an early hour. Protescers, some led by
students chanting ancigovernment slogans, inicially blocked collective trans-
pore vehicles. Soon people turned againsc grocery stores and food markets.
Leaders emerged, young men who tore locks wich crowbars and smashed win-
dows, urging people to take what was cheirs. The people surging into che
scores found to their outrage that subsidized staples that had disappeared
from the market were stored away, waiting o be sold ac marked-up prices.
Some policemen, chemselves poorly paid, helped looting take place in an or-
derly tashion or took parr in it as well. A collective decision to occupy the
screecs and invade scores, suspending the rules regulating public movemenc
and commerce, tnok shape. The street became the sice for che contestation of
marker and political concrols widely regarded as immoral and oppressive.

Diffuse and decentered, the protest multiplied in commercial areas near
working-class neighborhoods, following che city's principal streets. These av-
:nues and freeways, the channels along which news was quickly communi-
;ated to the major commercial centers by the city’s numerous motorcycle
nessengers, were also vulnerable arteries thac protesters blocked off with bar-
‘ters, bringing craffic to a halt. Most public transporeation ceased. Trapped
lelivery trucks were besieged, their goods carried off and discributed. By che
nd of the workday in Caracas, astonished downtown employees left cheir jobs
o find the streees filled with people shopping for free, calmly carting off food
.nd even large appliances.

In chis saqueo popular (popular looting), people came down from the hills
nd up from the ravines, streaming toward local stores in che screets ringing
he city. The term saqueo popular has a double meaning. The Venezuelan polit-
cal and economic elite was widely accused of looting the national treasury, for
t had engaged in notorious corruption and had taken rwice the amount of the
ational debr out of the country in massive capiral flighc. Now it was every-
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one else’s turn to acquire without working. Middle-class families in neighbor-
hoods traversed by deep ravines, where looting had been initiated by slum
dwellers, participated in the saqueo, filling their cars with goods. At this early
stage, when popular action had not encountered government repression, ob-
servers related wich empathy o che call for sagueo popular.

Looting momentarily dissolved money’s abilicy co regulate ‘collective life.
The invasion of business establishments rendered meaningless the barriers
thac money normally imposes becween commodirties and consumers, berween
public and private. Amid an uncerrain and dangerous situation there were
overtones of a village fiesta—a sudden abundance of liquor and grilled mear
shared ac impromptu gatherings in the poor neighborhoods on the hills cir-
cling Caracas. Boctles of champagne and brandy made a surprise appearance
at parties now enlivened by dance music broadcast throughout the hills from
newly acquired audio equipment. The smoke of barbecues mixed with cthat of
burning stores. Against the “etiquerce of equality” chat ruled streer behavior
in this self-defined egalitarian society, che poor sought to assert, even if mo-
mentarily, their image of real relations of equality.

During chis inicial period, when rules were transgressed and categories
confused, exhilaration and fear competed for concrol of the sicuation. Exhila-
ration followed from the collecrive assertion of popular understandings over
official explanacion. Through councless acts of defiance, which included burn-
ing some police stations and local AD offices, people spoke about their rejec-
tion of not oaly their immiseration but che deceptive reasons routinely put
forth to explain it and the institutions supporting it. On February 27 several
hundred morcorcycle delivery men, motorizados, surrounded the Federation of
Chambers of Industry and Commerce (FEDECAMARAS) building, the head-
quarters of the nation's largest business association and a symbol of the busi-
ness class that had benefited from government policies. Business leaders
briefly caught inside spread rumors of alarm concerning actacks on the prop-
ercied. Some took their families out of the country, and many privately called
on the president to act.

“El pueblo tiene hambre” (che people are hungry), the slogan widely
painted on walls, was the explanation most frequently offered by participants
for the uprising. It conjured an image of shared experiences uniting strangers
who were anonymously joined in the simultaneous looting briefly celevised to
the country and che world. Hunger was regarded as a national cause for revolc,
bur it was a shorthand expression referring, through che image of food, to
whart was regarded as unnecessary deprivation and insult in a country that had
both wealch and democracy. Witch their revole, people bluntly shactered che
officially constructed illusion thac the populace would acquiesce to economic
adjustmenc. Reflecting wich surprise on their collective action, many ob-
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served, “We are no longer a passive pueblo.” They expressed a sense of moral
affronc at the manipulacion and silencing of popular demands chat was che cu-
mulative experience of this oil- and rent-based democracy. If, as Pérez de-
manded, it was time to face reality, this was whae it looked like from che pop-
ular perspective.

The link berween hunger and revole connected notions about political ac-
tion and rights, leaders and people, cthat were given blurred expression during
the disturbances. {a a striking gescure chac appropriated the most hallowed
otficial signs of nationhood, protesters in many instances sang, s thev broke
open stores, the opening line of the nacional anchem, "Gloria al bravo pueblo
que el yugo lanzd” (Glory to che angry people who threw off their voke). They
sang it both when they waved che national flag and whea chey racad che at-
tack of che military in lines drawn in the streers berween an unarmed people
and occupying troops. This hymn to popular revole linked anger to courage,
policical freedom to social justice. Invoked in official contexcs, such as che
state ceremnonial occasion and the school saluce to che flag, the hymn em-
balmed the braro pueblo in che discanc past: to sing it spontaneously in a popu-
lar assaulc on che screec was to resuscitate it as a living critique, not a ratifica-
cion of auchority.

“El pueblo estd bravo” (che people are angry), painted on walls and re-
peated by protesters, rebucced the official glorification of a silenc pueblo. -Pop-
ular anger was inseparable from indignation ac being deceived. "Se han
burtado de nosotros” (they have mocked us), and “basta del engafio” (an end
to deceprion), declared looters and sympachetic observers (many from che
middle class) at che oucbreak of the disturbances. When in che polyphony of
this mass upheaval, people asserced thac “el pueblo habld” (che people have
spoken), cheir actions indicated their refusal to remain passive.

A mulcilayered fear sec in, driving people to atfix blame for the worsening
course of events. Two currents converged: fear of uncontrolled popular crimi-
nality and fear of official repression. Both scace action and state absence were
zause for terror, compounded by uncertainey as to whether the present gov-
arnment would be able o survive at all. In chis seemingly solid democracy, no
local system of political groupings was found to help reescablish order in the
sarrios, and no words of explanation were offered by the political leadership.
Among the elite and the middle class, the fear char che discurbances were a
‘hreac to all private property and social order took hold. Some of the very
vealthy left the country in cheir private jets. The middle class sought to band
:ogether to protect their property, often organizing armed defense groups
umong neighbors.

Gaps in the stace’s leadership and the coordination of ics agencies became
sisible. Alchough che governmenct's civilian leadership was hesitanc, the mili-
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tary was suddenly decisive in the streers. On the morning of the second day,
the military began to occupy the cities, ordering businesses to close. By the
end of the day, as assaults on businesses grew bolder and extended to small
factories, troops cleared che streets by opening fire on crowds of looters. Peo-
ple turned to the television for word from the governmenc and found images
of looting.

The president evencually spoke. He defined the disturbances as a protest of
the poor chat reflected longstanding social injuscices (E/ Nucional, March 1,
1989). Wich this statement he placed responsibility on past policies and dis-
ranced himself from those (like some members of Pérez's cabinet) who blamed
the upheaval on subversives, criminals, or illegal immigrants. Wich grim
business leaders at his side, he declared a general wage raise and a four-month
freeze on firings—both measures that business had until then opposed. How-
ever, Pérez offered no purpose around which to unite as a naction, no promise
for the fucure; racher, he underlined, as on many occasions, the exceptional
ties he had builc in the international arena. The audience to which he was pri-
marily speaking, in effect well outside the borders of che country, sat in the
governmenc and bank offices of Venezuela’s credicors; he sought to communi-
cate that Venezuela required concessions on its debt in order to avoid future
upheavals but that he was well in control of the present situation."” To his do-
mestic audience he issued a demand for acquiescence. Pérez tersely announced
that constitutional guarantees, including freedom of the press, were sus-
pended and that a curfew would be in effect from 6 p.m. uncil 6 A.M. until
further notice. His role as an international leader remained, but now he was a
leader withour a pueblo.

The suspension of guarancees led to a sharp escalation of state violence
against the poor. When Minister of the Interior Alejandro Izaguirre, a sea-
soned AD leader, appeared on television on March 1 to announce government
measures, he was rendered speechless on camera, unable to use the traditional
language of populism in this conjuncrure. Disney cartoons replaced him
withour explanation. The eruption of the pueblo into public view deeply
troubled the Venezuelan policical leadership. On March 1, at the heighrt of
government violence, AD’s president and founder, Gonzalo Barrios, lamencted
that the incernational media had televised abroad “the horror, the primitive-
ness, the uncontrollabilicy, from a civilized point of view, of the looting chat
took place in Caracas” (Tarre Murzi 1989, 143). He regretted chat the events
had shown “the encire world che ocher face of Venezuela, the face of the slums,
of the hungry masses, of marginal people” (E/ Nacional, March 4, 1989). This
was the face chac the government violencly sought to conceal.
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State Repression

The stace’s actions slowly took form, as it atctempted to control, define, and
conceal the events under way. Ten thousand troops were airlifted into Caracas,
which, because of its valley location, had been cut off by road from the rest of
the country, interrupting its food supply. Wich a naturalness chac scunned che
barrio population, the military and police forces undertook to drive people
out of the screets and mark cerritorial boundaries chat the poor must not
cross. Scenes of soldiers and police firing on looters in barrios were not rele-
vised nacionally buc were broadcast on U.S. and European news, bringing an
unwelcome shock of recognition to Venezuelans wich satellice dishes, who
discovered a disturbing new image of che nation through che eyes of the incer-
national media.

The militarization of the conflict under the suspension of most constitu-
tional guarantees meant that “order” was reestablished in the barrios by
means of massive violence, boch indiscriminate and directed, even though, as
critics later argued, the constitucional guarancee of the righe to life had not
been suspended. The military displayed its presence, stacioning tanks to pro-
tect government and corporare offices, major shopping centers, and che bot-
ders of wealthy neighborhoods. Burt outside of a few shopping centers, chese
had not been targecs of che looters. Rather, these outposts signaled che bound-
aries to be defended againsc the “marginals” (barrio residencs).

Government repression brought to an end cthe discurbances’ expansive
phase, marked by popular occupation of the street. Pockets of guntire directed
ac government forces by “antisocials” in cerrain barrios and housing projects
became the focus of government actencion. They were presenced as revealing
the true face of the disturbances: the anarchic and criminal effort co subvert
democracy through violence. In the context of deep collective fear, the idea
hardened that despice broad social participation in the looting, che distur-
bances emanated from the feared cerros (hillside barrios) ringing Caracas.

According to dominant notions, the very poor and the criminal, living in
subhuman conditions in the shanties and housing projects, lead a basically
lawless existence. The cerros are regarded as the haven for various categories of
antisociales: malandyos (thugs), drug dealers, dack-skinned foreigmers, and ur-
ban guerrillas. The disturbances were soon constructed as the unleashing of
this marginal, primitive mass upon the city center. At this moment of crisis,
ocherness was projected onto the city's barrios, as if the residents of chese so-
cially diverse areas in their encirety consticuted a threat to the civilized order.
As General Camejo Arias had said of che border region where the Amparo
massacre had occurred, “everyone there is a criminal.”

Collective fears fragmented the urban population along che lines they
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traced. Many barrio residencs feared that marauding savagery might emerge
within their midst. Neighboring barrios, often situated higher up the hill
and populated by recent immigrants, might atcack their homes and property.
The army and police, attempting to divide the poor through che spread of
panic, planted rumors that mobs of impoverished foreigners and criminals
were leading night assaules on houses.'® Alcthough the rumored assaults never
materialized, barrio residents stood guard on their rooftops and in che streets,
drawing gunfire from the troops. Alchough people in che barrios sought to
defend themselves from cheir neighbors, people in wealchy districts armed
themselves against the barrios. Residencs of luxury apartments bordering the
barrios formed armed brigades with police approval, and Rambo-style groups
of wealchy youths brandished sophisticated automaric weapons thac the up-
per middle class had been bringing into the country for some time.

The government’s armed agencies deployed violence in mulciple forms,
communicating in practice to the poor the distinct forms of ocherness by
which they could be encompassed. The military faced the barrio population as
a military enemy, the police confronted it as a criminal gang, and che intelli-
gence police treated it as a subversive agent. Their cross-cutting arracks cre-
ated confusion and panic, fragmenting che poor yet more. After the initial ex-
hilaration of defiance, most of the population hoped for che reestablishment of
order and an end to uncertaincy and descruction; they often welcomed che
young soldiers of rural origin who were posted in their neighborhoods. Buc
military officers responded to subversion by defining the barrios as its source.
Their population became the enemy to be controlled, driven back, broken.
The death of an army officer leading a seacch for snipers was made the symbol
of democracy under siege, one thac political and entertainment figures elabo-
rated upon in televised statements and during the broadcast of his military fu-
neral.

Police and security forces used the period of suspended legality to round
up criminals, setcle personal accounts, raid houses, and terrorize certain bar-
rios. Policemen who knew che criminals and illegal aliens in a neighborhood
soughe them out in cheir houses and the streets, in some cases shooting them
down or taking them away to unknown sites. For these operations some
agents did not use their official weapon but an uaregistered personal gun
called a cochina (dirty one; literally, female pig).!”

Security forces also used a tactic developed in demonstrations and on the
university campus to provoke incidents and turn public opinion: masked
gunmen known as encapuchados (hooded ones) in civilian clothes shoc at peo-
ple, often from motoccycles, creacing panic. It was impossible to determine
whether they were police, criminals, or subversives. Terror became faceless.

The morgue was the site for the encounter becween the poor and their own
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invisibility, as people sought in vain to recover the bodies of relacives and
friends. Some knew that a person’s body had been sent chere after witnessing
cheir deach. Others arrived after fruicless quescs ac overflowing jails and hos-
pitals. Unclaimed decomposing bodies were stacked in morgue hallways
where, detying rules and che stench, relatives searched. The city ran out of
cotfins. Eventually indifferent morgue wotkers cold family members co end
their vigil. Loads of cadavers, they said, had been taken en masse to an un-
marked mass grave in che Caracas public cemeterv—in garbage bags.

Images of bodies tossed into trucks, dumped in garbage bags, and buried in
unknown sites by ctractors took hold in the collective imagination. Repeated
and magnified in che barrios, they objectified for che peor their own erasure,
the futility of attempting to establish their individual claims. Just as bodies
were erased, so were che casualty figurges. After inicial estimaces of several hun-
dred dead in Caracas, the media quickly stopped giving numbers. The govern-
ment, denying unofficial estimates of over 1,000 dead and hundreds wounded
and maimed, maintained the 276 figure.'® Because conditions were chaortic
and people alarmed, the tendency was o hold exaggerated notions of the
deachs involved, which rumors placed in the thousands. However, the govern-
menc never released che names of the dead and resisced legal effocts by newly
formed groups of victims’ families, such as che Committee against Forgeeting
and the Committee of Relarives of the Innocent Viceims of February-March
(COFAVIC), to exhume bodies from the mass graves. Soon after the massacre,
COFAVIC fully identified 396 bodies. The government, however, refused to
acknowledge this information and did not alcer the official figure even after
COFAVIC later identified three of the 68 bodies exhumed from La Nueva
Peste, expanding ics own list to 399.

The Nation’s Primitivity

The startling suddenness of the popular protest brought candid commen-
tary, yet its complexity and newness defied description. Uncertain on a chang-
ing ground, commentators sought che scable footing of established founda-
tions. One such premise, concealed in normal cimes, concerned the country’s
intrinsic backwardness. It was as if by overflowing the riverbed, che masses
had uncovered the hidden buc familiar bedrock of a primitive national iden-
ticy. Evaluating the nature, source, and significance of this backwardness be-
came the obscure object of literary and polirical atrention, distinguishing oli-
garchic and populist views of che nation. For the elite, the upheaval brought
repressed understandings of chis croublesome issue to che surface. At che
heighe of the crisis, when people gained control of the streets, submerged
populist assumptions converged with the oligarchic conception of the pueblo
as a backward mass. Alchough under ordinary conditions populist rhetoric
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depicts the pueblo in positive terms as virtuous, albeit ignorant and in need
of guidance, during this crisis the element of ignorance was brought to the
fore in order to present the pueblo as savage: prone to lose control if not ade-
quately harnessed and ready to plunge the nation into chaos if not swiftly re-
pressed. It is not surprising, therefore, that journalists could employ the im-
age of the pueblo as an uncontrolled river without qualms.

Ambivalence toward the pueblo did not disappear but was displaced. Ac-
cording to journalist Alfredo Pefia, popular protest had been justified. The
problem arose because the masses, wichout adequate political or trade union
organizations, had no adequate means of expressing themselves. Although
Venezuela's economic crisis was less serious than Argentina’s or Uruguay's,
the masses in chose countries remained controlled because chey had represen-
tative parries and trade unions: “Wichout leadership they [the masses} be-
come anarchic or overcome their leadership, overflow che riverbed—and che
unruly come to lead che movement” (E/ Nacional, March 4, 1989). The
masses were right in being upset, Pefia reasoned, but wrong in their form of
protest.

In che congressional debate of March 6, che leader of the moderate left
party Movement toward Socialism (MAS), Teodoro Petkoff, suggested cthat
the protesters were not organized workers but people pushed to the edges of
sociecy—to prostitution, drugs, and alcoholism. Peckoff argued cthat the
Venezuela chat had “erupted like a volcano” on February 27 was not “che
Venezuela of workers organized in trade unions or associations. No, it was an-
ocher Venezuela, it was the unorganized Venezuela, the Venezuela chat has
been piling up in a huge bag of wrerched poverty.” According to him, the
Venezuela that “came down from the hills or up from the ravines” was “a
Venezuela of hungry people, of people who are not part of che conventional
organization of society.” This Venezuela had produced “the roar of a wounded
animal.” He blamed the politicians of the ruling parties for having created
this ocher Venezuela, labeling them Doctor Frankensteins: “They created a
monscer, and chis monster came ouc to complain, came out to demand its
share of the immense petroleumn booty of all chese years.”

As hidden assumptions surfaced during the riots, they took on novel
meanings and were recast by changing conditions. The opposition berween
civilization and barbarism now equated rationality with cthe free market, the
domain of the modernizing elice, and backwardness with srate protecrion, the
province of the needy masses, corrupe politicians, and inefficient business-
men. This division was concrerized in the layour of che cities, as borders be-
tween rich and poor neighborhoods became milicary and moral batcle-
grounds, fronciers separacing different kinds of people. In ever more binding
ways, the ruling elice established its fraternicy across internacional lines, for
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its overriding concern was wich international financial flows rather chan, wich
the organization of the domestic market. It interpreced popular protest as a
reaction against capiralist rationality, denying the mulcilayered critique of in-
justice it contained—a protest at once against new free market measures and
against a politically constructed economy characterized by corruption, infla-
tion, scarcity, and the hoarding of basic goods.

Bodily Inscriptions and the Body Politic

Having represented che pueblo as a barbarous mass blind to che force of
reason, the governing elice found jusrification for using blinding force against
it. The ferocious deployment of state power ac che center stage of national
politics blocked from view the significance of populac protest as a cricique of
the social order. Through the display of force, the government represented che
protesting pueblo as a hydra-headed chreat that included subversives, foreign-
ers, drug dealers, Cuban agents, guerrillas, and common criminals—all dan-
gerously invisible.'” Mass killings were thus a way of conscructing che pueblo
as irrational and the government as the sole defender of reason. Through che
massacre the logic of che Spanish Conquest was reinscribed on new bodies.
The nation was split in two.

The elice confronred the fractured body poliric by enunciacing its own con-
tradictory relationship to the pueblo, deepening nacional divisions white call-
ing for unity. The defense minister directed the removal of alien elements ac
the same time chac policicians called for renewed communication wich che
pueblo. Employing the paternalistic terms of elite discourse, ex-president
Rafael Caldera reprimanded cthe national political leadership for having dis-
tanced icself “from the pueblo who feel, who live, who somerimes express
themselves in an improper fashion, and sometimes look for forms of expres-
sion that border on barbarism, but that must be understood. We have to
reestablish communication wich them” (Tarre Murzi 1989, 138).

As violence provoked a crescendo of fear, Minister of Defense Italo Alliegro
became the public hero in che reestablishment of order. By the time troops
had been withdrawn and the media had redefined che riocs as vandalism and
resistance as subversion, Alliegro's smiling face had appeared on magazine
covers and his name was topping popularity polls. At the moment officially
construed as a historical crossroads in the nation’s ascent toward modernicy,
the death of the pueblo was made to appear inconsequentcial, inscribed in the
collective imagination through images of the poor as an anonymous mass of
savages, as refuse to be discarded in garbage bags, as if the poor, in deach as in
life, were one mass.




The Barbarism of Civilization

Corporeality has served as a privileged medium for the political imagina-
cion in Latin America, as states that have buc partial control over their popula-
tions and rterricories have inscribed on their subjects’ bodies assertions of
power directed to collective audiences. These inscriptions encode not only the
reasons of state but the unquestioned foundations of these reasons, the bedrock
of common sense that renders nacural the social landscape. Physical violence,
like printing, is a vehicle for making and encoding a history whose specific
form and significance cannot be understood oucside that history. Crises reveal
that chese assumptions are not reproduced unchanged buc reinterpreted and
transformed through che present. In making history, people remake cheir his-
tory, recasting the past through a contemporary optic. The waking terrors of
the living are the nightmare through which che past is imagined.

A colonial history that engraved upon bodies the denunciation of che vic-
tim’s crimes informed the Amparo massacre. Similarly, a tradicion of conquest
weighed upon the state’s creatment of the masacrin victims as an anonymous
mass. But boch instances reconfigured the present in the past’s terms and vice
versa, making salient suppressed conceptions of the poor as disposable savages.
In accord wich shifcs in domestic and international conditions, the terms of
nationalist discourse acquired new accents: "I would have killed all those sav-
ages, as [ am sure chey would have killed us if chey had a chance. They hate
us.” So said Sofia, a wealthy lawyer and Harvard-trained businesswoman, as
she shaped her arm into a machine gun and poinced her finger toward the
slums chat surround her office in a skyscraper overlooking che hills from
which looters had descended.

For the last half-century, stace affluence held social conflict in check. Bur as
the ascent of free market ideology displaced the moral economy of protection-
ism wich the morality of capital, a rupture of customary bonds uniting leaders
and masses, state and people, pushed the poor to the border of the body
politic. In this new configuration, boundaries have become fronciers separat-
ing the civilized from the barbarous. Without state protection, people are free
to choose progress. Hand in hand, che logics of conquest and the free market
converge to impress upon people the changing meaning of their social
anonymicy.

The characteristic exercise of state power in Venezuela proceeds dramatur-
gically, by means of performances designed to establish an account of reality
through the persuasiveness of power; chey incend less to convince than to pro-
duce acquiescence (Coronil 1997). When the reproduction of state authority
is so deeply intertwined with che construction of its representation, politics
cencers on the artifice of its making. The makeshift or contrived character of
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certain polirtical representations, visible in che theatrical display of stare vio-
lence during both massacres, may acrually express a form of constructing
power rather chan a deficiency in its organization.™ .

In each massacre che srate accempreed ot simply to represent reality buc to
show chat it had the power to write the plot, co decide who belongs at cencer
stage, who is at the margins, who is in the audience, and who is shur out.
When people dared to act, che scace countered by turning chem into actors in
different dramas. By cransforming peasancs into guerrillas and protesters inco
savages, the state soughe simultaneously to concrol their actions and to rede-
fine che pueblo as che chorus in che wings of the cheacer of populism. At the
margins of chis official drama. however, people spoke lines of cheir own mak-
ing, challenging che ploc of a modernizing project dependent upon their si-
lence. Less chan four weeks after Pérez’s second inaugurartion, in response to
the stace’s acrempe to make commodities reflect che unmediated rationality of
che free markert, people responded wich fury by “spontaneously” freeing com-
modities from the market. This spontaneity at once revealed che hidden activ-
ity of sedimenced memories and experiences and made explicit a popular cri-
tique of relations or rule embedded in quotidian life. Through their actions,
people pried open a space through which to glimpse a different social imagi-
nary by ignoring cthe state’s drama (which they called the “farce”) and acrack-
ing for a moment che theater icself.

[t will be as dithcult to remember as it is hard o forget just how order was
reimposed. While people inscribed wich cheir bodies their presence upon che
stace, the srate inscribed its power upon their bodies. To achieve the reestab-
lishment of stability. che state can no longer assume char chere are compliant
actors or a passive audience; it must modulate its actions in accord witch its
memory and its alcered perception of what che pueblo might do. As che state
presents the drama of modernization on stage, people murmur in the aisles,
walk out, and ralk outside. We may be able co hear chese voices questioning
the assumprion that che deach of the pueblo may take place “as if no one,
noching had died, as if chey were scones falling on the ground, or water on the
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Violence and Modernity

Are these, then, just further exoric cales about the violent character of dis-
tant ochers, a confirmarcion of the premodern character of contemporary Latin
America? A myth central to modernity, whose course passes from Kant to
Hegel and Foucault (1979), contends that as heirs to the Enlighcenment,
modern states establish cheir auchority by embodying not divine will or force
buc reason. The modern state, Foucaulc asserts, having domesticated che
bloody theacer of violence of the ancien régime, replaces publicly inflicted
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physical punishmenc with a2 myriad of disciplinary procedures that permeate
the body politic and engender che modern soul. From this perspective, vio-
lence as a reason of state marks che premodern domain, in which the state
writes its cexts on che bodies of its citizens, presumably because premodern
souls grasp its reasons concretely. -

These evencs demand the reconsideration of a viewpoint that divides his-
coty into ascending stages and is blind to the violence through which modern
states secure their hegemony. The forms of state violence may indeed vary in
different societies, in part reflecting how cheir mechanisms of social control—
what Gramsci called cheir “crench syscems”—protect scates from policical and
economic threats. State violence is thus inseparable from other forms of social
violence, the exceptional deployment of state force from che quotidian prac-
tice of social domination. But whenever states violently reproduce the condi-
tions of their existence by imposing the standards of cheir rule through force,
we may glimpse how myths of auchority are grounded on the rerrain of his-
tory and how, as Benjamin suggests, documents of civilizarion are at the same
time documents of barbarism (1969, 256).

Political violence thus can be understood as an opaque historical arriface, a
set of praccices and cultural forms whose meanings can only be deciphered by
understanding the historical memory and social relations of the society within
which ic arises, takes form, and achieves effects. As violence becomes embod-
ied in practices and objectified in insticutions, rechnologies, and icons, it be-
comes modular; commoditized and caught in mulciple forms, it circulates in
markers chac cross boundaries.”

Listening to violence entails exploring a terrain in which the construction
of meaning is contested through the deployment of competing modes of
meaning-making. If, wich de Certeau, we view society as constituced by “het-
erogeneous places” in which a “forest of narrativicies” engenders mulciple
conceptions of reality (1984, 183, 201), we may hear a mulcitude of sub-
merged voices speaking through a variety of semantic fields. Narrativicies of
violence form a dense forest wich deceptively homogenous contours. While
Foucaulr posits the existence of a clear correlation berween types of society
and forms of scace violence, our analysis suggests chac chese typological corre-
spondences may be partial and shifting, for the surface similaricy of the ele-
menrs composing the forest of violence obscures how che power of these forms
derives from their complex coarticulacion with each other on heterogeneous
social terrains.

In the Amparo and February massacres state violence took place ac once as
a spectacular theacrical performance and as a hidden technical operation.
Postcolonial societies, by making particularly visible the ongoing imbrication
of heterogeneous historical forms of subjection, illuminate the emerging im-
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perial landscape of the contemporary world. At a moment in history when che
globalizacion of space is being achieved through simultaneous incegrarion and
fracture, inclusion and exclusion. transmuced colonial relations remain dy-
namic rorces wichin processes of global change. The events analyzed here ace
moments in this worldwide reordering of body politics. Through chem we
may glimpse the movement from a world organized by what Tom Nairn calls
the uniformed imperialism of direce policical control and cerritorially fixed
markets (1977, 356) to one shaped by whar may be called the multiform im-
perial concrols of Auid finance capiral, a world of increasingly decerritorialized
markers and shifting political, economic, and cultural boundaries. The
Venezuelan riots and massacres, as people who lived chrough cthem know, are
inseparable from che hidden violence of postmodern empires.




Ricardo Vargas

5  State, Esprit Mafioso,
and Armed Conflict in Colombia

Mafias, Politics, and the Esprit Mafioso

&3 M. A. Macard-Bonucci offers a conceprualization of mafia useful for an
analysis of Colombian politics: the mafa is not a formal organization, burt a
form of behavior and 2 mode of power.! There are four key hiscorical condi-
tions chat help explain the growth and consolidation of models of mafia power
and behaviors. First is a sicuation in which che nation-state has not established
a firm presence in certain regions and local forces contest an exclusionary cen-
tral power. The classic example of chis dynamic is Sicily, with insularity ap-
pearing to be an important sociocultural element explaining the emergence of
the mafia. Insularity should not be understood as isolation, bur as a relation-
ship wich a centralized political power chat helps to define social and polirical
idencicies. Cliencelism is a cricical aspect of chis relationship, wich che “clien-
cele” as an early form of mafia. Groups of “cliencs” have a “proteccor” in the re-
gion, defend his person and patrimony, are the docile inscruments of his
caprices and ambitions, and at the same time carry out crimes in his name, al-
most certainly enjoying the immunicy that comes with his protection.”

A second factor is the existence of a personalized mediation wich cencral-
ized policical powers, which provide mafas with a “social function.” In the
case of southern Italy, the exclusion of a poverty-ridden region led to the cre-
ation of a relation wich the center chat was controlled by a local elice, which
assumed represencation of che region and used private violence to maintain its
predominance. A third factor is that dependency is mediated cthrough che use
of economic resousces and political power. Mafias represent boch new and old
forms of relacionships, that is, precapitalist and feudal relations in a modern
context.’ Mafias are thus the result of modernization processes wichin precari-
ous situations of modernicy.

Finally, private violence is used as a mechanism of social concrol and the
exercise of power. In che case of Sicily, social power emerged from sources be-
yond those found wichin the formal legal system. Real power in the social and
political life of Sicily was found in the use of force and violence to control eco-
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nomic resources and remained apare from institutional schemes.’ A long his-
tory, during which power and material force were the exclusive preserve of lo-
cal barons and violence was exercised on their behalf, contribured to the de-
velopment of “mafia senciments,” which, more than an organization, were an
ample and common part of the social psychology of Sicily during cencuries.’

The "espric mafioso” emerged out of the ancienc cuscoms of powerful no-
blemen, the aristocracs who dominated che island of Sieily during cenruries
and were accustomed to using power and violence to prorect their own self-
interest. This conscituted, not only in Sicily, a privileged position of immu-
nity before the laws of the country chat, uncil the eighteench ceacury, in-
cluded trials before cheir own cribunals, distince from those of lower social
classes. The mafia is a medieval sentiment cha arises from a belief that an in-
dividual can be assured the protection and integricy of their person and prop-
erty chrough their own worth and influence, independent of the accions of the
authorities or the law.® The esprit mafioso took roor in Sicily, and despite so-
cial progress and political democracy, it has been difficule to eliminate among
the majority of the population. It suggests cthat to achieve success in life, one
musc have the valor to oppose auchority and if necessary the law, or at least
support those who can do so and not suffer formal legal consequences.

An additional factor chac historically helped legitimate the esprit mafioso
in Sicily was a revolutionary peasant movement, long excluded from che so-
cial and political life of the nation. In the wake of che political scruggles of
the mid-nineteenth century, “peasants did not cease in thinking of how to
arm chemselves or preserve cheir arms in the hopes of the ‘grear day,” while
the bourgeoisie only thoughr of defending itself wich private and public
guardians.” The espric mafioso was noc mechanically derived from models of
arganization and rebellion among Sicily’s popular masses. Racher, its develop-
menc was che result of che circumstances of cheir exclusion and che ways by
which this exclusion was transferred from the level of general social and polic-
«cal scruggles to the individual and group. The essence of thar cransference
was the sense that one musc oppose the violence and injustices cthac are en-
‘ouncered in daily life, even if char means recurring to violence and force to
>reserve personal prestige.

Finally it is important to note the relationship berween the mafa and che
rconomy of chose areas where such relacions developed. In southern Italy, the
icrus boom played an important role in che diffusion of the mafia in the
ountryside. The introduction of the gubels, a form of extorcion imposed on
he cicrus industry, contributed enormously to che strengchening of the mafia.
The blurring of legal and illegal capiral in che economy is a constanc in the
ocial and economic history of the mafia and one of its greatesc eciumphs.®

Ualike che Italian case, mafia power in Colombia expanded as a resulc of
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the illegal drug economy in a regional environment withouc the need of a
center. That is to say, it did not require a mediating role wich the state; on cthe
concrary, it screngchened its territorial control based on an illegal and global-
ized market. Thac is why drug crafficking has deepened the fragmentation of
centralized power in Colombia, combining forms of “para-inscitutionalicy” in
the exercise of both force and justice while intervening in the electoral arena.
In che contex of the internal conflice, it is also creating a new stracegic situa-
cion for itself in the name of defeating the guerrillas. In this way, drug craf-
ficking is sicuating itself so as to capirtalize on an eventual reordering of power
by the state. At the same cime, traffickers continue to seek to legitimize their
social power, just as they do wich the capital obrained from ceafficking, which
is usually laundered chrough legitimate businesses in che rural sector. Private
power is thus being used to create a new public order.

Two Scenarios of Esprit Mafioso, Armed Conflict,
and Social Control

The premodern structure of Colombia’s state is found in its weak capacicy
to concrol territory and exercise a monopoly of force in both the cicy and the
countryside. During much of che nineteenth and rwentieth cencuries, Colom-
bia's regions developed polirically and economically with litcle national ince-
gration. First, geography conspired to inhibic incegration by making rrans-
porracion between regions—particulacly between the capital, located on the
isolated high plateau of the cencral cordillera, and other departments—ex-
cremely difficule. Each region developed its own economic base and crading
links wich the external world. Second, continual civil wars among civilian
elites mobilized local private armies. Alchough many of the wars, such as the
War of One Thousand Days (1899-1903), involved struggles among nacional
elites, they also provided opportunities for local conflicts to manifesc them-
selves. In chis context, national institutions such as the military and che judi-
cial system failed to develop a strong local presence and were more often than
not swept up into these conflicts.

The current conflict needs to be understood in this historic context. As the
insurgency involving the Revolutionary Armed Forces of Colombia (FARC)
and che National Liberacion Army (ELN) developed from the 1960s onward,
local dynamics came to the fore. Each guerrilla force filled vacuums in parts of
che country where scate institucions were weakest and developed cies to boch
the local society and the economy. Local landowners and party bosses eicher
made deals wich chese forces or organized che fight againsc them. The relative
isolation of the insurgents allowed the state and national elices to downplay
their importance. Only in the 198os, with cthe growth of new social move-
meats, the growing economic power of drug trafficking, and a growing guer-
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rilla presence in the cities (particularly in the now-defunct April 19 Move-
ment, or M-19), did the state appear increasingly under siege. After a failed
hard-line response during the administration of President Julio César Turbay
Ayala (1978-82), Presidenc Belisario Betancur (1982-86) initiated a peace
process and political reforms aimed at opening up the democraric system,
While leading co0 a new conscitution in 1991 and rthe incorporation of various
guerrilla groups into the polirical system, most notably the M-19, these ef-
forts were quickly overwhelmed by the local dynamics influencing the guer-
rillas, the intensificacion of the drug wars, and the growing organizacion and
national coordination of paramilitary forces under cthe umbrella of the para-
military Unicted Self-Defense Forces of Colombia (AUQ), led by Carlos Cas-
tafio. Despite renewed effores to revive che peace process during che Pastrana
administration (1998-2002), the entrenched incerests and local dynamics
that had developed by che late 199¢s made it very difficulc for all armed ac-
tors to agree on a path to peace.

A weak state has been a key factor in explaining the two types of coloniza-
cion of the countryside chat have predominated historically. The ficst parcern
of colonization is based on che large ranches and /larifundio (large feudal-like
landholdings) that are suscained by patrimonial social relations. This phe-
nomenon has been developing more recently into enclave economies thac de-
pend on commercial agriculture, similar to che situacion that existed in areas
dependent on banana exports at the start of che cwenciech century. Politically,
in chese zones dominarion is based on cliencelistic relations chac functionally
mirror the relacions found on latifundio, Regional political control in these ar-
=as revolves around families whose origins can be historically traced to contra-
dand and illegal economic activities in the seventeench cencury thar allowed
:hem to create a monopoly of political concrol. Colombia’s Atlancic coastal re-
zion provides an example of this historic dynamic. A second partern of colo-
lization emerged ouc of che large population char was displaced due to che
»olitical violence or economic expropriations carried out in che mid—twenci-
th cencury. This popularion occupied areas with low agriculeural productiv-
ty. By the late 1970s, they had increasingly found in che coca economy a
ource of income thar allowed them to accumulate capital and migrace co
cher, more productive zones.

In che diversity of chese regional scenarios there emerged distinct forms of
reiculation wich narco-trafficking. In areas based on che frsc pattern, a
rocess of symbiosis developed becween export capital derived from drug traf-
cking and money laundering carried ouc through the purchase of agricul-
1ral lands. This process noc only led co a further concentration of land own-
ship bur also created political consequences, including an increase in armed

»nflices. It is especially in chese areas char chere is the scrongesc development
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of private armed groups that act parallel to those of the state and have become
key actors in Colombia’s violence. These private armies first emerged to de-
fend privace property from common delinquents and threats from the guerril-
las and over time developed into organizations with a separate and semiau-
tonomous idencicy. In areas following the second pattern, relations developed
berween peasants and che early phases of the drug trade, chac is, the growing
and. processing of coca. In cthis contexr, the growing policical and military
power of insurgents introduces a new dynamic, with the latcer increasingly
taking on an intermediary role wich drug crafficking. These regional dynam-
ics, and their economic, social, and political consequences, can best be ob-
served by examining two of Colombia's regions: the departments of Mag-
dulena and Putumayo.

Magdalena

The deparcment of Magdalena, on Colombia’s Aclantic coast, has three im-
portant geographical feacures chat are linked to different economic activities:
the Sierra Nevada of Santa Marta, a marijuana-producing zone since the
1970s; the Magdalena River valley, historically a center of cattle ranching,
with small cowns chac depend on this activity; and the central plains along
the Ariguani River, a largely agrarian area dedicared to such producs as rice
and bananas. These physical zones create diverse ecosystems and an ecological
equilibrium in che water, plant, and animal resources of the area. The Mag-
dalena River delra includes, for example, streams, canals, swamps, and
fooded plains, all fed by the Magdalena River, all contributing to a rich
ecosystem. Needless to say, these resources have been transtormed due to the
pacterns of colonization and the economic and social relations chat have re-
sulted from chem.’

The Magdalena River has historically been an important transporc system,
linking the interior wich the Aclancic. The extensive delra system at che
mouth of che river has been ideal as an entrance point for contraband and ille-
gal arms since the colonial period. The abandonmenc of this zone by the state,
the exclusionary nature of large landholding patcerns in che region, che devel-
opment of a subculture chat privatizes the use of public resources, and che
lack of consciousness regarding exploitacion of economic resources in an eco-
logically fragile region have all contributed to a dynamic of conflice and
methods of social concrol peculiar co this region. Around the delra icself, there
can be found large cactle ranches and /atifundio that commercialize bananas,
rice, and African palm. For the most part, these land-tenure patterns create
labor practices based on premodern forms of social control, including personal
dependence on the part of workers and small landholders on large landhold-
ing pacrons. The use of force and political manipulation extends even to elec-
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toral processes, which are used to legitimate the power of local elites. The re-
sult has been a true “geography of power,” in which che interrelation of rerti-
tory, resources, and social control becomes che basis of political power.'

Hiscorically, low population densities, the weak scace presence, rebellious
indigenous populations, and the isolation of towns in the area have, since
colonial times, made the area vulnerable to excernal actack. These same factors
have been important in fomenting illegal activities in che region, which had
become a major source of income by the end of the colonial period.'! Berween
1850 and 1950, the economy of the Caribbean coasc developed according o
global crade economic cycles. At the same rime, che geographic and demo-
graphic factors mentioned earlier undermined che possibilicies of economic
developmenc and social cohesion.

In che nineteench century, much of Magdalena developed us a froarier re-
gion, with most towns emerging along the crade routes of che Magdalena
River, which remained che primary mode of transportacion and communica-
‘ion in the region. Cattle ranching developed largely as a resule of the lack of
1 significant labor force and a social structure seill based on patcimonial dom-
nation. Only after 1905, with the dramatic increase in banana exports, did
Mlagdalena witness an increase in commerce. Nonetheless, che enclave nacure
of the banana industry did not resulr in an equal development of che area.
Inly in those areas where banana plantacions were formed—Ciénaga, Fun-
lacién, and Aracataca—did significanc export-oriented commerce develop.
Sy the middle of che twentieth cencury, the pore of Sanca Marea had still noc
reen fully integrated inco che narional economy, largely due to a lack of effec-
ive cransporeation. Because of che lack of 4 railroad connection (controlled oy
he United Fruit Company), and cthe growth of che rival ports of Cartagena
nd Barranquilla, Santa Marta remained largely an exporr enclave for ba-
anas.'” :

Today, the Caribbean coasc has the highest races of poverty in Colombia,
ad its per capita gross national product (GNP) is below the national average.
1 1996, half the population lived in poverty." Sociceconomic statistics
emonstrate the extreme underdevelopment of che region. While che illicer-
2y rate in Colombia is 11.2 percent, in the Caribbean states it reaches a dra-
1atic 21.4 percent, with several states, including Magdalena, having illicer-
y rates of over 48 percent. Moreover, only 19 percent of the populacion in
Mis region has access to health care." Poverty is clearly linked to land-ten-
1cy patcerns. Over 78 percent of che land is owned by large landowners, who
present only 26 percent of all landholders in Magdalena. " Alchough most
“the land of the northern coast is arable and capable of producing a wide
nge of agriculcural products, ic has largely been dedicated to cactle ranch-
8, an activity chac is not highly productive, uses litcle labor, and thus has a




limited impact on economic developmenc in che region. Moreover, overgraz-
ing, deforestation, and a growing population have contributed to soil erosion
and threatened the ecological balance of the region. Faced with this environ-
mencal chreat, the Colombian stace has failed to offer solutions, preferring to
rely on private actors and voluntary agreements.

Drug Trafficking

Bv che end of the 1960s the Sierra Nevada of Santa Marta had become the
epicencer of a marijuana boom. The isolation and poverty of the rural econ-
omy were important elements in che development of this boom, as were the
weakness of che state and a complex geography favoring contraband. The ex-
pansion of this boom broughe with it a new wave of migrants from other de-
partments, particularly Sancander and Tolima. The rapid changes brought
abour by this economy, including access to new wealch, created new conflicts
chac led to violence. The lack of legitimace institucions to resolve conflicts
and che fact chac many of those involved in the drug crade came from lower-
class sectors previously denied access to the region’s sources of wealch led tc
an unprecedented wave of violence. In addirion, the participation of the re-
gion’s prominent families in the marijuana crade opened the way for this il-
licic economy to have a growing influence in the political arena. The buying
of voces, made possible by the large sums of money controlled by drug traf-
fickers, allowed those involved in the marijuana trade to acquire political
power, including election co local councils or Congress.'® Inevitably, security
forces, including the police, were corrupted by this trade. As che power o
marijuana craffickecs expanded, cheir private power, based on mafia codes o
conduct, was used to dominate the public sphere.

A typical example of this dynamic involves che drug trafficker José Cuesta
who came from the coffee-growing area of Caldas and was very influentia
among migraats from the departments of Santander and Tolima."” Cuest:
made 2 name for himself as someone willing to resolve disputes, filling the
void left by an absenc state. He managed to survive the violence in the zon
and by the 1980s had gained control of the coca trade in the Sierra Nevad:
area. Faced with the growing presence of guerrillas (ELN and FARCQ) in chest
areas, he emerged as a sponsor of paramilitary self-defense forces (autodefensas)
gaining legitimacy as someone able and willing to concrol insurgent chreats
Using his economic power to concrol votes, he developed close relationship:
wich political elites, including a senacor, and expanded his activities into lega
economic enterprises, by the late 1990s effectively gaining control over muct
of che private transport industry in the region, developing an “ecotourism’
business, and managing much of the infrastructure in the Santa Marta area.'
Finally, he was designated a “justice of the peace,” increasing his respectabil
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ity as an uprighe citizen of the area. In many ways, the history of José Cuesra
:vokes the corrupe practices of the ruling elite of the province of Sanra Marta
n the colonial era, when those involved in contraband were admicted as re-
spectable members of local society. Now as then, the isolation of the acea,
>overty and inequalicy, and a lack of resources conspire to blur che line be-
ween what is legal and respeccable, and whac is illicic and forbidden.

The privace power of drug traffickers is also inserted into the public sphere
hrough the purchase of lands and the provision of security. This process is
»est seen in the souchern part of Magdalena, an area dominaced by extensive
acele ranches. The area is today controlled by paramilicary forces, and in par-
iculic by Antonio Corrales, who made his reputation engaging in “social
leansing” /limpieza social), chat is, physically eliminating common delin-
luents, cactle rusclers, and other social undesirables. His organizacion gradu-
lly “evolved” into a self-defense force, finally associacing itself with che para-
nilicary forces of the AUC. In the area of Santa Marta, paramilitary forces are
ommanded by Pepe Torres, who has had difficult relations with José Cuestas.
inally, in the wescern part of Magdalena, near the town of Remolino, para-
ailitary forces are concrolled by the drug trafficker “El Ciempiés,” whose in-
uence in drug tratficking and recruitment extends into che marginal neigh-
orhoods of Barranquilla. This complex panorama suggests the confluence of
ersons involved in drug-crafficking activities, the paramilitary forces of Car-
»s Castafio, and catele ranchers.'” In economically depressed towns and rural
reas, the AUC has found ferrile ground to recruic members, extending its
rivate and mafioso model of social concrol.

As illicit activicies have increased in the region, ranchers from craditional
ligarchic families, such as Juancho Noguera from Aracaraca, have been assas-
nated, even though many of them initially sponsored the self-defense forces
1 the region. The arbitrary and criminal activicies of these groups have in-
uded the violent displacement of tradirional families, as drug-crafficking
roups look to take over their lands. While these actions have creaced uncer-
inty, they appear to follow a logic that, within the concext of regional vio-
ace, is rational and thar aims to creace a new security situation.

lsurgency 5

Insurgents mainrain an importanc presence in areas around the Sierra
evada de Sanca Marta, which is the only mountainous zone of the area and
ws provides a higher level of protection for guerrillas. The Nineteench Fronc
rente José Prudencio Padilla) of the FARC and the Frente Francisco Javier
wstafio of cthe ELN operate in the region, with che laccer acting mostly in che
uchern area of Sanra Marta. After 1997, the ELN increased its presence in
e lake regions of the area. The apparent objective of the ELN was to insert
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TABLE 5.1 Violence against the Civilian Population in the Cienaga Grande of Santa M

Area, 2000

Dare

Site

Evenss

January

February 7

February 13

Lace February

November 22

Lower Magdalena river cowns
of Sanca Rita, Tenerite, Remolino,
El Banco, Guachada

Remolino

Buena Visca, Nueva Venecia,
Remolino

Trojas de Cataca

Nueva Venecia, Pueblo Viejo

Selective assassinacions chac prove
the displacement of 500 people

Assassination of 3 people and
destruction of houses

Deach chreacs and displacement ¢
1,100 peasancs. Disappearance of
peasancs in Remolino and the
displacemenc of 3,000 peasants

Massacre of 7 persons

Thirty-six people identified as

assassinated, wich up to 30 peop
unidentified

SOURCE: Repore of the Comisidn de Organismos de Derecho Humanos sobre las Masacres en la Ciénaga (
de Santa Macea ( Jaouary 19, 2001), Bogotd.

irself into an area that has high indices of poverty and unresolved conflict over
the management of fishing resources; that is an imporrant corridor between
che Caribbean and other areas under the ELN's control; and finally that has a
difficule geography that makes ic ideal as a refuge as well as a place o hold
hostages kidnapped from nearby cities. The arrival of the ELN was made pal-
pable with an ultimatum co fishermen of the region who engaged in che
boliche method, that is, large-scale and indiscriminace fishing of waters chat
dramatically reduces fish populations and thus negarively effects small fishing
communicies. The ELN's warning of reprisals against chose who engaged in
this mechod not only announced their presence buc also highlighted the in-
ability of scate institutions to resolve a conflict that had long been a sore point
among the population.” The incapacity of local institutions to manage the
take environment was most notable in 1995, when, during the construction
of the road berween Ciénaga and Barranquilla, salt and fresh water were
mixed, causing a drastic fall in che fish population.

The lack of legitimate inscitutions clearly helps the guerrillas establish a
relarive level of acceprance based on norms and rules enforced through the use
of military power. The entrance of che guerrillas in the zone has led to a series
of massacres and confronrations involving the paramilicary (see table 5.1).

It is clear chat boch the guerrillas and che paramilirary forces respond to a
specific regional dynamic. As table 5.2 notes, guerrilla and paramilitary ac-
cions focused on three conflices chac were sharpest in che Ciénaga. As armed
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5.2 Conflicts and Violent Actions in the Delra Area of Magdalena

Guarrilla Acions Paramilitary Actions
ource usage by lacge Atracks in Trojas and Aracataca Massacres and displacemencs
'rs and contamination
itecra Nevada
12nd Fundacign)
iche fishing Threacs issued against 4oficke Massacre of Nueva Venecia
fishermen
ver the management Incerventions in the control Selective assassinations
of canals and displacements in Santa Rita

Fleld incerviews.

sroups accempted to consolidate their power, they manipulaced and endan-
sered the lives of civilians to assure their concrol over the population.

The strategic advance of paramilitary forces in che region responds to two
pecific goals: consolidacing themselves in an area where chey exercise impor-
ant political influence; and creating a strong position from which chey can
dvance a military solution to local conflicts, a strategy thac has significant
upport from important sectors of local society and the state. The milicary of-
:nsive launched by the AUC at che end of 2000 against ELN positions near
he Sierra Nevada of Santa Marta was an accempt to dislodge the guerrillas
rom their positions and achieve a toral victory. The offensive was accompa-
ied by the massacre of El Morro and attacks along the ELN's corridor linking
he Sierra wich ocher regions, resulting in the displacement of some seven
undred families.

By 2001, the paramilitaries had made important political and milicary ad-
ances in Magdalena. Politically, the AUC had learned co use ics force to con-
ition the electoral process, forcing candidates out of races to create a single
ption in elections for mayor, town council, and other posicions, as well as
ressuring voters on election day to vote for candidaces approved by cthe para-
iilitaries. As a resulc of chis strategy, the AUC effectively controls a third of
'e municipalities in the department. Simultaneously, as it gains economic
ntrol over che district of Santa Marra, a new strategy of social control is be-
1g implemented.

The paramilitary is not merely a reaction to the presence of guerrillas; it
‘presents an independent political and milicary project of social control that
ctends the economic scructures linked to cactle ranching latifundio and an
sroindustrial sector that receives capical directly from drug crafficking. Al-
wough the relation between these agricultural sectors and drug crafficking
is often been noted, the case of Magdalena suggests some inceresting peculi-
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arities. First, important sectors of the craditional political class are directly in-
volved in the management of drug-trafficking activities, a situation reminis-
cent of the colonial era. Second, the move on the part of the paramilitary
forces in the region toward acquiring political power through electoral pres-
sures involves them directly in the management of a series of local and re-
gional resources. Third, this unprecedented circumsrance allows the AUC to
use the cover of legitimace institutions to strengchen its private control of all
aspects of citizens’ lives, including che use of public spaces to protect, man-
age, and strengchen the privare interests of drug craffickers. Fourth, these cir-
cumstances deepen the trend toward the privatization of dispute resolution,
impeding che possibilicy that communicy demands can be publicly aired, de-
bated, and resolved in public institucions. In effect, this deepens the tradi-
tional exclusion of the poor from the political arena and makes it even more
improbable thac public policies can be adopted to improve the social and eco-
nomic conditions of the poor in the region. Finally, all of the above trends cre-
ate a situation in Colombia controlled by actors whose strategic goal is an au-
choricarian transformacion of che Colombian state, a situation that favors
drug-trafficking incerests searching to legitimate their activities through
their leadership of a privare strategy of counterinsurgency.

Putumayo

Putumayo is an Amazonian deparcment near che Colombian border with
Ecuador.?' The central and lower regions of the department are marked by a
dynamic of colonization resulting from violence in other parts of the country,
a crisis in the agrarian sector of the economy, and a flight of peasants from re-
gions that have undergone aerial fumigations of poppy (the key ingredient for
the production of heroin) and coca crops. As a resulc of this accelerated
process of colonization, the area has seen a rapid and indiscriminate destruc-
tion of its dense tropical forests. Between 1983 and 1996, Putumayo lost
355,832 hecrares of forest, or 17.07 percent of its forest area. Among the areas
worst affected are the lower Putumayo, including the Valle del Guamuez,
which in chis period lost 70 percent of its forest, and San Miguel, which losc
44 percent of its forest area.

The lower Putumayo has seen the most dramatic levels of conflict, which
revolve around two dynamics. First, che fumigation of illicit crops has dra-
matically acceleraced. Between December 22, 2000, and che first week of Feb-
ruary 2001, 29,000 hectares in Putumayo were fumigated, an equivalent of
67 percenc of all lands fumigated in 1999. Second, there has been an intensi-
fication of the fighting between paramilitary forces and guerrillas dispuring
concrol of the region. The AUC entered Puerto Asis at the end of 1997, moti-
vated in part by the peasant marches carried out during 1996, which it per-
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:eived as an indicator of social support for the guerrillas. During the inicial
itage of the paramilitaries’ presence, there was a wave of selective assassina-
‘ions of community leaders, church accivises, and in general anyone thought
0 have links wicth the guerrillas. Ac the same cime, the paramilitaries at-
empted to systematically displace the guerrillas’ concrol of che commerce in
‘oca paste and threatened shop owners in urban areas who refused to pay for
he “protection” offered by the paramilitary forces. Peasant leaders who had
ed the 1996 marches were also threatened, and many were forced to leave the
eglon.

By the end of 1998, the AUC entered the area of La Hormiga, Valle de
Juamuez. Apparently, paramilitary forces had carried our incelligence opera-
ions prior to their entrance to the zone in order to detect possible supporters
f the guerrillas and evaluare the terrain. The attempt to dislodge guerrillas
rom the area began with an effort to remove municipal auchorities in a bid at
raining concrol of coca-paste commerce and developing links between local
:ommercial activities and the economic interescs of the paramilicary groups.
lo this end, these forces engaged in a high level of violence in an atcempt to
ignal a change in che control of the region. The massacres thus have a sym-
»olic function, announcing the power and presence of the paramilitaries. Si-
nultaneously, the guerrillas of the FARC reacted with selective assassinations
ind massacres of their own in an atcempr to neutralize che entrance of che
AUC or regain control of areas lost.

The process of reverting guerrilla control in che lower Putumayo began
vich intelligence operations that focused on identifying che urban milicia
tructure of the FARC, supporters of the guerrillas, and the places chat were
mportant in the commercialization of coca paste. At the same time, the AUC
vas interested in identifying the taxes and fees that the service and commer-
:al sector paid, with the purpose of gaining control of these structures of pay-
neats, in the best tradition of che classic gabele. Once this information had
seen ascertained, those involved in the local economy were notified of che
‘hange in the scructure of power in che region and their new obligations. In
he process of controlling the coca-paste economy, guerrillas had opred to
liminate che intermediaries in its commercialization. Behind the eliminarion
f these intermediaries was an atcempe to gain control of their profirs, al-
hough the public argument of the guerrillas was their lack of confidence in
his sector and its possible links with paramilicary groups.

The structure of “services” provided by the urban milicias of the guerrillas
1as been a focal point of counterinsurgency strategy. Some estimates put the
wmber of militia members at four co five times the number of combatants.
\s one union leader noted, “What are the militias of the FARC and ELN?
Chey are instruments that allow them to place bombs, kidnap, and assaulc in
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the cities.”?* Generally the militias are directed by former guerrilla combat-
ants who have developed physical problems as a resulc of combat with che
armed forces. These milicias are considered the principal obstacles in develop-
ing counterinsurgent actions, making ic difficule for che armed forces to disar-
ticulate cthe activities of guerrillas. In this sense, paramilitary actions have a
specific logic within the context of the war: to undermine the militia struc-
cure of guerrillasv and thus weaken their capacity to wage war.

An additional function of the militias is to exercise social concrol over the
population. Gathering informacion and warching the movement of people
wichin che cown are some of their key occupations. In some areas, the militias
faciliate che commercialization of coca paste by peasants. As the militias have
been drawn inco this activity, developing economic incerests of their own,
they have increasingly helped delegitimize the guerrillas, as arbicrary and
desporic behavior undermines the ideals of guerrilla scruggles. As middlemen
in the commercialization of coca paste, the militias of some zones have be-
come key actors linking insurgent groups with che drug economy, taking the
place of a multiplicicy of intermediaries that channeled part of che capital de-
rived from che local commercialization process into such diverse economic ac-
tivities as bars, prostitution, and arms crafficking. Traditional intermediaries
(chichipatos) are usually the first co suffer economically when groups linked to
the insurgencs decide to encer che crade themselves. These intermediaries in
curn become available as a social base to paramilitary groups, who usually al-
low them to continue in their role as long as they pay a tax to the local AUC.
The relation berween the intermediaries and paramilitary groups is clearly
one thac emerges only as a resulc of guerrilla actions.”

The illegal economy and the war also intersect in the area of prices. Nor-
mally, guerrilla intermediaries offer lower purchase prices for coca paste in or-
der to increase their own profic margins. Many producers risk their lives,
given that guerrillas impose a “death penalcy,” by selling their coca to non-
guerrilla incermediaries who promise marker value for their product. Here
again, the expansion of paramilitary forces in the Amazonian region is linked
to the illegal economy. While guerrillas manipulate markec prices to their
own advancage, the AUC is much more flexible, allowing demand and supply
to fix the price of coca paste without intervention, as long as intermediaries
are willing to pay their cribure.

Another problem that peasants face comes from the fact chac guerrilla in-
termediaries often do noc pay promptly for their products, undermining the
legitimacy of the guerrillas and reminding many peasants of state agencies
thac did not pay for legal crops, a situation thac initially led many peasants
into che coca economy. In many cases guerrillas will pay peasants in “certifi-
cates” that can be used in small stores to buy necessities. Merchants are then
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forced to wair for payment from the guerrillas for the certificates, usually hav-
ing to accept less than face value. A difference thus emerges between che role
that guerrillas used to play as defenders of peasanc interests and providers of
securicy for recent colonizers of the zone, and cheir more recenc role as armed
middlemen in the drug trade, who underpay for products, are late wich pay-
ments, and use strong-arm tactics to quiet complaints.

Alchough the encrance of che guerrillas into drug activicies was a pragmatic
reaction to the coca economy, it opened the way to an increasing delegicimiza-
tion of insurgent groups and new opportunities for the encry of paramilitary
groups into the area. The guerrillas have reacted to these challenges by 1mpos-
ing new rules of behavior backed by armed threats and attempting to demon-
strate their continued military and political power, as with che “armed strike”
that was declared by che FARC in Putumayo from late September to Novem-
ber 28, 2000. The strike was a policical disaster for the FARC for a number of
reasons. First, chere were no clear objecrives offered to the population, beyond
a rejection of the paramilitary presence. Second, despite an atcempt to send a
message regarding the implementacion of Plan Colombia, the strike proved
exhausting for both the FARC and the population. By weakening both
groups, che strike lessened the possibility of effective resiscance to antidrug ef-
fores. This created ideal conditions for the government's plan to initiace an
aerial fumigacion program, which effeccively started in the area in December
2000. Third, the strike resulted in che destruction of property such as cars and
an oil pipeline (causing serious environmental damage) and a prohibition on
transportation that created food shortages, hicting poor peasants hardest. The
resule thus appeared self-defeating for che population of Putumayo. Finally,
the strike was lifted unilaterally by the FARC wichout having gained any sig-
nificanc benefic for the people of the region but having generated serious re-
sencment due to the high costs suffered by che population. The strike demon-
strated the profound political crisis of a guerrilla group that substicures
unclear demonstrations of force for specific political objectives. Moreover, che
absence of a political project and concrete proposals for regional developmenc
has led to a growing preference for che use of force and an auchoritarian and ar-
rogant approach toward the civilian populacion.

Comparing the Two Scenarios of Conflict

Both Magdalena and Putumayo evidence a strong absence of a legitimate
itate presence. However, the ways in which this absence is manifested are dis-
‘inct in the two regions. In the Atlantic coast region, the exercise of power is
»ased on premodern relacions articulaced with stace acrors through che clien-
elism of the two traditional parties. This pactern tradicionally allowed che
tate a minimal level of insticutional control. With the growth of drug craf-
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ficking, illegal private actors have increasingly displaced che state in the area
of social control. The exercise of power by these new actors has been carried
ouc through the use of violence, the creacion of personal ties of loyalcy, and
the payment of various forms of gabela, in a pattern that cuts across che entire
region. The internal war affecting Colombia has, moreover, dramarically re-
duced che institucional capacity of the state to carry out even its minimal
functions, while ac the same cime the premodern and privatized social rela-
tions chat characrerize illegal actors involved in the violence have become
their strongest weapon.

Colombia’s armed conflict is not one involving a struggle between a mod-
ern state accempring to impose its legitimacy through the use of force and an
insurgent group. The support, boch implicic and explicit, by sectors of the
state for private groups engaged in violence and acrocities evidences a pattern
of social concrol reminiscent of the premodern era. At the same time, this rela-
tionship crystallizes the prevalence of an esprit mafioso in a context of mod-
ernization without modernity. By substituting for the legitimare exercise
of state power the atrocities and cruelcies carried out by private actors, a sub-
culure is emerging chat is based on values of order enforced through premod-
ern private powers. This subculture, wich deep roots in drug crafficking, is
increasingly demanding its acceptance in society as legitimate. Its primary
function is to castigate and warn its enemies or their potential friends. In chis
sense, it embodies practices characteristic of medieval warriors, wicth ven-
geance as a necessary value in cthe code of honor. This code, typifying what
Lawrence Scone has termed the medieval “society of hacendados,” has an in-
creasingly high level of acceprance among the diverse sectors of political and
economic power in Colombia.**

“Security for investment” is one of the pragmatic slogans formulated by
these sectors. Racher chan a formula for che development of a modern stare, it
posits an auchoritarian model of development using premodern methods to
guarantee security. As their legal councerparts do, these illegal investors as-
pire to insert themselves into the global marketplace and acerace foreign in-
vestors. In the areas of both security and investment, they obrain the support
of a variety of organizations thar see in their private mechanisms a betrer like-
lihood of security being provided than the state can offer. This situartion leads
to an important question: what is che state in Colombia ac the start of che
twenty-first century if not the very predominance of these privare interests,
which have proved incapable of creating symbols of a unifying national iden-
tity and culture and which are now affected by these same mechanisms of pri-
vate power char they tolerated for so long? The Colombian conflict is nothing
more than che result of a long history during which mulciple forms of privace
power were created and armed.” In this context, the esprit mafioso has be-
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come a symbiosis becween cthe historic legacy of drug trafficking’s atcempe to
legalize and legitimize itself through land ownership and che implementation
of a successful counterinsurgency strategy based on che privacization of power.
For significant sectors of the councry’s policical elire, the espric mafioso is be-
corning the primary echic in che exercise of public power. It is worth remem-
bering that in the Sicilian concexc the mafia, wich its use of violence as a
mechanism of economic control and strengch, permicced the creation of an or-
der whose rules, though unstable, helped define a struccure of power.

What might be the final resulc of this dynamic in Colombia? The growing
ragmencacion of national political power and the selt-sufficiency of regional
ower groups thac challenge che nacional scace are a kev pare of chis sicuation.
3ehind chis self-surficiency lies che power and resources provided by drug
rratficking, which accommodates icself to chis fragmentation and, as we have
een, gains screngeh in diverse regions. An increased level of cencralization
vould thus appear to be, at least in the long term, a possible response on the
nare of all armed groups as well as the stace to the ungovernability that frag-
nenced power presencs. While che guerrillas are supposedly fighting to cap-
ure centralized state power, the response of the paramilitary forces is more
omplicaced. These forces developed with the direct and indirect support of
tate power and chus have up to now not attempred to attack che cenrral stace.
Aoreover, it is clear that a significant sector of the state still is convinced of
he milicary usefulness of paramilitary forces in diminishing che insurgenc
hallenge, believing in their instrumencalicy. Nonecheless, chis new actor has
egun co acquire a level of power that has led to a growing demand for polit-
7al recognition. How the cencral state will respond to this challenge remains
2 be seen, alchough an accommodacion thac requires an auchoritarian recom-
osition of the state is a possibilicy. It is quite likely chat paramilicary forces
rill accempr o occupy any new policical spaces created by a cencralized rede-
nicion of state power.

The espric mafioso in Colombia is also to be found among the country’s
uerrillas. Insurgents have increasingly become less inceresced in convoking
tverse sectors of society and articulating a common vision based on partici-
ation and auronomy. Instead, guerrillas have focused on using social groups
1 an inscrumental way, co merely advance their own particular interests.
loreover, chere is an increasing use of violence to advance che nonpolitical in-
rests of insurgents. These include resolving personal dispures or obtaining
secial benefits from individuals, taking over the role of intermediary in the
ymmercialization of coca paste, promoting marches and mobilizations ad-
\nced by the guerrillas, and finally ensuring chac che sale of coca paste occurs
- only those places authorized by the guerrillas.

The growing personalization of military power ascribed to guerrilla com-
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manders throughout the country has also contributed to an esprit mafioso, in-
sofar as this personalization has been accompanied by the predominance of
clientelistic relationships with the local population and a tendency to resort
to force when problems or resistance emerge. Alchough these characteristics
bring the guerrillas closer to mafia models of violent behavior, it should also
be remembered that they still maintain policical and milicary practices and a
public discourse that emphasizes their role as an insurgent force atcempring
to combat the formal structures of the scare.

Violence and Social Control

The esprit mafioso is growing and is permeating Colombian society as a
whole. Values such as vengeance and the violent settling of scores are an in-
creasing part of everyday life. These values often produce schizophrenic re-
sules: most Colombians condemn drug trafficking; however, when a trafficker
accempts to “legalize” his situation by buying land and acquire legitimacy by
supporting those who promorte “order” in the communicy, he is accepted or at
least not openly questioned. The large profits generated by the global trade in
drugs have clearly contributed to a new regional economic dynamic, creating
employment and income withourt che need for government-directed develop-
ment. This new source of income has also modified expectations in chese re-
gions, which cradirionally focused on demands for stare support of infrastruc-
ture or assistance in creating sustainable development. The drug economy
created huge profits for individuals, but with a loss of social order and per-
sonal risk. In the past, community organization was by necessity a vehicle of
survival for those setcling areas of colonization, helping colonizers confront a
range of difficulcies. Today, the drug trade has created perceptions of immedi-
ate profits in che present, undermining the idea of an uncertain fucure chat re-
quires organization, social protests, and pressures on the state to provide eco-
nomic and social benefics.

Economic globalization and che discourse of free trade have helped demon-
strate to many the goods available from a highly profitable activity, creating
new consumer expectations among a population that could previously not
imagine such bounty. Local economies that were economically backward and
isolated, never imagining direct market access to consumer goods without the
intermediacion of state agents, have now been dollarized and inserted into
consumer markets. These changes did not come without a significant cost.
The absent state cannot provide security or collect taxes. Its premodern con-
dicion does not allow it to construct affirmative cultural referents, which in
turn makes the use of force the primary mechanism to resolve conflicts and
regulate behavior. Even wich its use of force, the state does noc act to realize
and consolidate a strategic monopoly. Rather, it acquiesces in and toleraces
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private violence to resolve conflicts, which may be effective in the short term
but over time tends to contribute to the state’s delegitimizacion. As a result,
state policies have weakened the echical mechanisms and symbols that could
strengthen ics actions against those chat violate the law or corrupt public
policies, with Colombian society paying a high cosc.

Amid che violence, drug trafficking is perceived in two ways: eicher as a
mechanism of support for the guerritlas, which thus requires a strong re-
sponse (the posicion of those who support Plan Colombia), or as a source of fi-
nancing for the creation of a new structure of power, based on the intermedia-
tion of capital from drug crafficking. Colombia’s war is thus not just one
involving economic and milicary disputes. The demands of war are forcing
the differenc armed actors involved to construct cheir own structures of secu-
ricy and concrol in local environmenes, in most cases sacrificing che interests
of local communities. Armed conflict is thus becoming an end in itself, sub-
stituring trusc in milicary leaders who are intoleranc of civil society and
merely interested in gaining control over noncombarancs for the possibilicy of
constructing democraric spaces and participation.

The Changing Map of Colombia’s War

The map of war in Colombia is rapidly changing. The souch is undergoing
strategic changes, wich the insurgency gaining influence over an ample area of
the Amazonian region and attempting to gain control over the frontiers chat
border Venezuela, Brazil, Ecuador, and Peru. The strategy increases the guer-
rillas’ mobility and helps defend their financial base. While Plan Colombia
envisions government forces gaining control of a territory che size of Putu-
mayo (24,885 kilometers) over a two-year petiod, the insurgency has ex-
panded its “theacer of operacions” to include over 400,000 kilometers in che
Amazonian region. A third of the nation’s territory is thus experiencing a
struccure of power based on a war economy and authoritarian mechods of ¢con-
trol, wich draconian regulations governing all aspects of daily life.

A variecy of factors has seriously weakened the peace process, including. the
consolidation of paramilitary forces, which enjoy ample support from impor-
tant sectors and which successive governments have been unable to confront
in an effective manner; the perception that the United Scaces prefers policies
that emphasize military solutions ro Colombia’s problems—a perception that
only deepened in the aftermach of che September 11 atracks in the Uniced
States and its subsequent emphasis on antiterrorism as an incegral part of na-
cional security; and finally a hardening of positions in both the stace and soci-
ety, as confidence in peace talks was shaken by an increase in kidnappings, ex-
tortion, and atctacks against civilian targers. As confidence in che peace process
waned during 2001, important sectors of Colombian sociecy pressured Presi-




Ty N L e

dent Andrés Pastrana to take a harder line with the guerrillas. Increasing at-
tacks on the populacion and a general acceleration of violence significantly
raised the costs of negotiating in the midst of the conflict, ultimately leading
to a breakdown of negotiations in early 2002. Moreover, pressure from Wash-
ington to intensify the milicary aspects of Plan Colombia and combar interna-
tional terrorism created a dynamic thac made the peace process increasingly
unsustainable. This dynamic also led insurgents to question the usefulness of
the peace process as a mechanism to end che conflict, based on the belief thac
the Colombian governmenc is not represencacive of society and lacks che abil-
ity to move the process forward.

Insurgents, in the meantime, attempted to increase their area of opera-
tions, their financial screngeh, and their military readiness in order o improve
their bargaining position. Authoritarian methods of social control, attacks
against civilian racgets, and che lack of serious proposals concerning the coun-
try's problems created a legitimacy problem for the guerrillas and also came at
a high political cost, as in Purumayo. On the ocher hand, the unfolding of che
war, wich its scrong paramilicary component, reduced the government’s nego-
tiating leverage and had a negative impact on the peace process, reducing
confidence among all actors. The growing U.S. intervention in the name of
fighting drug trafficking, the economic crisis that took hold in che 1990s, and
the weakness of che craditional parties have all contributed to a regime crisis
thac insurgents have learned to use to their own advantage. At the same ctime,
civil society remains weak, unable to coordinate a response to violence, and
lacking conditions for fuller development.

The sicuation in Colombia has begun to approach that of the worst period
of the “Violencia” (1948—55), when the polarization of the countryside was
such thac civilian populations were ascribed to one side or the other and thus
considered legitimate targets. With the state absent from this growing polar-
ization, it has become just another armed faction in the war, losing its role as
mediator and organizer of public over privace interests. The peace process ef-
fectively obscured the complexity of the drug economy, treating it as a largely
marginal issue, even as its role in che dynamic of war has been increasing.
While drug crafficking is an excremely difficule problem ro address, given its
internacional dimension, external pressure from the United States has focused
attencion on coca eradication, which as a policy has failed, only contriburting
to an intensification of conflicc. With hard-line policies being adopted by
Presidenc Alvaro Uribe Vélez, elected in 2002, it is worth remembering that
a purely milirary approach thac does not recognize the complex intersection of
interests and local conditions behind armed conflict, evident in places such as
Magdalena an Pucumayo, is unlikely to succeed.
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6  Collateral Damage

The UL.S. “War on Drugs” and Its Impact on
Democracy in the Andes

&9 The dramatic increase in drug crafficking poses real dangers to eoun-
cries chroughour the Western Hemisphere. Drug crafficking in the Andes
breeds criminality, exacerbates political violence, and hence greatly increases
problems of citizen security. It has corrupted and further weakened local gov-
ernments, judiciaries, and police forces and rends che social fabric, particu-
lacly in poor urban areas where both drug abuse and drug-related violence are
rampant. Illicit drug abuse—a minor problem in Lacin America a decade
ago—has reached epidemic proportions in cities such as Caracas, Medellin,
and Lima. The physical and moral damage co individuals, commuaities, and
societies of the illicic drug trade is creating new challenges for Andean soci-
eties, already scruggling to overcome endemic povercy und injustice.

As the world's largest consumer of illicit drugs, the United States also con-
tronts a myriad of problems stemming from illicic drug abuse and drug-
related violence. The policy response developed in Washington, however, is
largely driven by domestic policical considerations and a desire to be “tough”
in combating the illegal drug trade—hence, the drug war thetoric that, pre-
vails today. Through its diplomatic and economic leverage, the United Srates
has to a large extenc dictated che policies adopted by the Andean govern-
ments, often over the objections of boch local governments and importanc
segments of civil society, ac times draining scarce resources from ocher na-
tional priorities. Apart from breeding resentment and tensions in bilaceral re-
lacions, the U.S. approach to incernational drug control has also left a path of
“collateral damage” in its wake.

This chaprer explores such collateral damage in chree Andean countries—
Peru, Bolivia, and Colombia—and in two principal areas: first, the influence
and role of security forces and their relationship to civilian-elected govern-
ments in che postauchoritarian regime period; second, the way in which che
drug war exacerbates existing problems of political violence and foscers hu-
man righes violations. The U.S. governmenc’s war on drugs clearly hinders ef-
forts to put civilian-military relations on a new fooring and as such consricutes
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an obstacle to the strengthening and deepening of democratic governance in
the Andes. U.S. drug policy is detrimencal to efforts to reduce military roles
and missions, to eliminate che military’s role in maintaining internal public
order, to enhance civilian control over military forces, and to increase boch the
transparency and the accountabilicy. of military forces. Moreover, the coun-
ternarcotics mission provides the military wich a task that is likely to lead to
human rights abuses, and the “confidential” nature of counterdrug programs
further exacerbares patterns of impunity.

Wich the cransicion to civilian-elected governments in Souch America have
come widespread efforts to reduce the power of local security forces, limiting
their authority to the control of national borders, and to enhance the control
of civilian-elected governments over local militaries and intelligence services.
Washington, ics claims to the concrary nocwithstanding, erodes these efforts
by relying on che Latin American military and police forces to play che lead
role in combacing che illicit drug trade, providing che resources, training, and
doctrinal justification for militaries to play a significant role in domestic
counternarcotics operations, a law-enforcement function reserved in most
democracies for civilian police. The dominant role assigned to local security
forces in cthe drug war is detrimental to che region’s fragile transicion toward
more democratic societies following.decades of often brutal military rule. In
following this policy, che U.S. government legitimares Latin American secu-
rity forces in a fundamencal internal securicy role, now directed at “new ene-
mies,” and confirms chem as actors in domestic politics. More often than nor,
U.S. support is provided prior to any meaningful insticucional reforms that
would ensure greater civilian control or respect for human rights.

U.S. officials often justify che embrace of local militaries as necessary to
confront the firepower of drug traffickers and che rampant corruption among
police forces. Yet the long-term consequences of this approach may be even
more decrimental than drug trafficking itself to prospects for democratic con-
solidation and regional stabilicy. Nor is ic clear chac bringing in the military
will allow local governments to circumvent the very real problem of corrup-
tion. As former Bolivian president Gonzalo Sdnchez de Lozado once said:
“When you have a corrupe chief of police, you fire him. When you have a cor-
rupe chief of che army, he fires you."' The lack of accountability and crans-
parency of cthe region's armed forces makes rooting out the inevitable corrup-
tion chat accompanies anridrug efforts even more difficult and controlling
potential human rights abuses next to impossible.

Through its drug policy, che Uniced Scates has forged unholy alliances with
milicaries that have deplorable human righes records. In Bolivia, U.S. drug
policy pits coca farmers against cthe Bolivian police and army, generating con-
fice, violence, and human righes abuses. In Peru, che U.S. government pro-
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vided counterdrug aid to the Peruvian National Intelligence Service (SIN), re-
sponsible for death-squad activity and significant setbacks to democracy in
that country berween the April 1992 awtogolpe, or presidential self-coup, and
Fujimori's dramatcic fall from power nine years later. Perhaps most dis-
turbingly, in the name of fighting drugs, the U.S. government has become di-
rectly involved in Colombia's brural counterinsurgency campaiga and is pro-
viding millions of dollars in economic assistance and craining to Colombian
military forces, some of whom are allied with the right-wing paramilitary
groups responsible for the majoricy of human rights abuses being committed
in char country today. Washington has slid down the slippery slope of increas-
ing involvement in yet another counterinsurgency quagmire in Lacin America.

The illicit Drug Trade

The Andean region is the soutce of che bulk of illicit drugs that ulcimacely
wind up on U.S. city streets. Cocaine, derived from the leaf of the coca plant,
is produced primarily in the Andean countries of Colombia, Bolivia, and
Peru. The coca leaves are mixed with easily obcainable chemicals and other
products to make coca paste, which is then cransported to laboratories and
processed into powdered cocaine. Colombia has also become the principal
supplier of heroin to the eastern United Staces. A broad network of dealers
and transportation rouces is in place to export chese illicit drugs to the United
States and other areas of the world.

The areas under coca cultivation, drug-crafficking cactels, and crathcking
routes have proliferated since the drug war was launched. Coca production
can be compared to a balloon: squeezing it in one area merely causes it to pop
up somewhere else. In Peru, for example, coca production used to be confined
to the Upper Huallaga Valley. Coca-eradication efforts and the mysterious
spread of a fungus in coca-growing regions led to new production areas in che
lower and middle Huallaga, the Apurimac river valley, and elsewhere. Juse as
the Peruvian Air Force and the U.S. Southern Command (SouthCom) began
intercepting airplanes flying with coca paste from Peru to Colombia for re-
finement into cocaine, coca production in Colombia exploded.

A similar trend has occurred wich cocaine production and trafficking. Fol-
lowing the crackdown on Colombia's Medellin cartel, the Cali cartel quickly
replaced ic. Once most of the Cali carcel leadership was behind bars, a “de-
mocratizacion” of the drug trade in Colombia took place, as smaller, region-
ally oriented necworks of drug craffickers—much more difficult co infilerace
and dismantle—took root around the cpuntry. Drug mafias have since pro-
liferated in Mexico, Bolivia, Peru, Venezuela, and Brazil. Traffickers have
adapred quickly to drug control strategies, developing new methods and
routes to circumvent detection.
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Fortune magazine once described the cocaine trade as “probably the fastest
growing and unquestionably the most profitable” industry in the world.’ In
fact, the illicic drug trade has become an escape valve for Andean economies,
which have fared poorly over the last two decades. Particularly in the boom
years of the mid- to late 1980s, when the cocaine trade took off, coca and co-
caine dollars helped alleviate Peru’s and Bolivia's severe balance-of-payments
problems and at least partially compensated for the lack of new loans and in-
vestments. [n recent years, as coca-eradication efforts have succeeded in reduc-
ing overall coca cultivation in Bolivia, the local economy in the Cochabamba
area has bortomed our and malnutrition and relaced diseases have skyrocketed
in the Chapare coca-growing region—clear indicators of the dependence on
che revenues derived from che coca trade. Even in Colombia, with the largest
economy of the three, the drug trade has helped lubricace the economy and
provides substancial, though risky, employment opportunities.

As che gap between the rich and poor has widened following a decade of
free market reforms, for many of the region’s poor coca production has be-
come a means of survival. In Bolivia, following neoliberal reforms thar devas-
rated che tin industry and led to widespread factory shutdowns, people
flocked to the Chapare region. In Colombia, peasants forced off their land as a
cesulc of political violence and poor urban dwellers with no prospect of legal
employment make their way to cthe southern coca-growing regions, either to
plant coca or work as raspachines, or harvesters of coca leaves. There are simply
too many poor people, and too much land suitable for coca production, to puc
a lid on illicit coca production. Likewise, rampant unemployment and under-
employment in urban areas ensure a steady supply of recruits for other stages
of the drug indusery, from those who transport coca paste to others higher up
in the drug-crafficking ranks.

u.S. International Drug Control Policy

As a result of these conditions, the Andean region is the froncline in che
U.S. war on drugs. Successive U.S. presidents have soughr to targer the
“source” of production: the coca leaf, a tradicional crop among Andean peas-
ant communities. While the roots of the drug war go back to che Nixon ad-
miniscracion, the launching of the “Andean Initiative” by President George
H. W. Bush in 1989 focused actention on source-country efforts. The staced
objectives of the five-year strategy were to strengthen the political will and
insticucional capabilities of the Andean governments to combat drugs, in-
crease che effectiveness of local law enforcement and military ancidrug activi-
ties, and work with these countries to disrupe and dismantle drug-trafficking
organizations. The thrust of the source-country approach is o make che illicic
drug crade more dangerous and coscly, thereby driving down production and
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availabilicy, driving up prices, and ulcimately discouraging U.S. cicizens from
buying and using illicit drugs.

A final objective of the Andean strategy was to screngthen and diversify
the legitimate economies of the Andean councries so that chey could over-
come the destabilizing effect of eliminating coca and cocaine as a major source
of income. However, economic assistance was originally to be provided only
after success was obrained in significantly disrupting the coca and cocaine
trades. Security assistance, on the other hand, was fronc-loaded in che five-
vear plan. The Andean Iniciative was centered on a dramatic escalacion of sup-
port for military and police forces in the region, promotion of a direct hands-
on role for both local and U.S. milicary forces in combating drug crafficking
and production, and an enhanced role for some local intelligence services in
domestic incelligence-gachering operartions.

At che outser of his adminiscration, President Bill Clincon promised a dif-
ferent approach to the drug war by proposing treatment on demand for drug
users and education at home. Administration officials largely dropped cthe use
of war metaphors and paid greater lip service to promoting democraric insti-
cutions and economic development in drug-producing councries. But the ad-
ministration soon reversed course, following the pach laid our by Bush's An-
dean Iniciative. Approximately 65 percent of the federal drug concrol budget
continued to be allocated annually for supply-side efforts ac home and abepad,
and the Andes remained che centerpiece of U.S. internacional drug control
policy.

By the mid-1990s, the Clinton administration—backed by the Republi-
can-concrolled Congress—had dramarically increased funding for interna-
tional counternarcotics assistance. As the 2000 presidential and congressional
elections approached, Congress approved anocher major infusion of aid for in-
cernational drug control efforts. In addition to nearly $300 million approved
through the normal appropriations procedure, an emergency supplemental
aid package for “Plan Colombia” was legislated, amounting to $1.3 billion
over a two-year period, making Colombia che third-largest recipienc of U.S.
military assistance in the world. Nearly $1 billion was allocated for the
Colombian armed forces—almost $2 million a day. (A small portion of that
package was provided for counternarcotics efforcs in Bolivia and Peru and for
“forward operating locations,” or FOLs, military bases used to refuel sophisti-
cated U.S. aircraft involved in aerial surveillance of the Andean region to
garher counternarcorics intelligence.)

Wich the advent of che George W. Bush administration, U.S. drug policy
has come full circle. In the spring of 2001, the new administration presenced
its “Andean Regional Initiacive,” another nearly $1 billion aid package for fis-
cal year (FY) 2002 that is remarkably similar co che former President Bush's
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“Andean Iniciative.”> While still rargeting Colombia, the latest program is
designed to address the spillover effects of the U.S. drug war in Colombia by
providing increased assistance to its neighbors, including Peru, Bolivia,
Ecuador, Brazil, Venezuela, and Panama. The U.S. Congress approved $625
million for the Andean Regional Initiative for FY2002 and shortly thereafter
began considering a request for FY2003 of over $600 million.

In short, several billion dollars have been allocated to Andean counterdrug
efforts in recent years. Yet chere is hardly a dent in overall coca production,
and cocaine and heroin are just as cheap and readily available on US. city
streets as chey were when the Andean Iniciative was first launched. Washing-
ton is losing its self-proclaimed war on drugs in the Andean region. Yet wich
no “enemy” o declare formal victory, the war continues unabated at a high
cost to U.S. taxpayers and, most significantly, to the people of the Andean re-

glon.

The Pentagon’s Role

Security assistance—aid to local military and police forces—is one of che
principal tools for U.S. agencies waging the drug war abroad. While the
Drug Enforcement Administracion (DEA) is the primary agency engaged in
on-the-ground ancinarcotics activities overseas, in 1989 the U.S. Congress
designated che Deparrment of Defense (DOD) as the “single lead agency” for
the detection and monitoring of illicic drug shipments into the United Scates
and expanded its funding for training and equipping local securicy forces. In
addition to the provision of military hardware, the U.S. military runs an array
of counternarcotics-related craining programs. U.S. training programs take
on many different forms, and training-teams can be as small as a single officer
or as large as an entire platoon. In FY1998, for example, SouthCom carried
out at least 2,265 “Deployments for Training” in Latin America and the
Caribbean involving over forty-eight thousand U.S. personnel (Isacson and
Olson 1999). In addition, U.S. Special Forces also carry ouc their own ctrain-
ing deployments, often numbering in the hundreds per year. In-country
training is supplemented by instruction ac U.S. military facilities. Among the
U.S.-based facilities used for counternarcotics inscruction is the former School
of the Americas ac Fort Benning, Georgia.* It offers officers an eleven-week
course thac provides instruction in planning, leading, and executing drug-in-
terdiccion operations, including infiltration and surveillance techniques, pa-
trolling, and demolition and close-quarters combat (Zirnite 1997). In 1999,
the last year for which figures are available, che United States trained a cotal
of about thirteen thousand Latin American military and police, either in the
region or on U.S. bases.’

A vital part of their instruccion, U.S. officials stress, is human rights train-



Lolcid A, 1oungerns

ing. However, training is provided regardless of che human rights record and
political will for human rights—relaced reforms exhibited by recipient forces.
Human cights groups point to ocher inherent problems wich U.S. military
counternarcotics training programs. The jungle warfare—type training chat
DOD provides to Latin American securicy forces is not well suited for drug
concrol efforts, which should be orienced roward sound investigations and
criminal prosecurions. Inadequace or iliegally obrained evidence continues to
be a major obscacle to successful prosccucions, while che killings that occur
during violent drug raids often provoke controversy when potencially inno-
cenc individuals are involved, such as in che shooting of a civilian aircrafe in
Peruin April 2201 in which a U.S. Bapcist missionary and her infant daugh-
cer were killed.

Despite the wide array of DOD councernarcotics programs in place coday,
the U.S. milicary's role in counternarcortics efforts was met wich some resist-
ance in the Pentagon. Many DOD officials were concerned about becoming
involved in a mission thac was seen as deviating from the U.S. military’s cra-
dicional role and that could potentially be detcimental to milicary readiness in
other areas of the world. U.S. military officials were, in short, reluctant re-
cruits to the war on drugs.

However, SouthCom embraced the drug mission enthusiascically. In che
wake of the Cold War, the drug war provided the rationale for maintaining
SouthCom's budger and troop levels as other areas of che world rose in impor-
tance on the Pencagon’s agenda. SouthCom officials also viewed the drug war
as converging with its previous roles and mission; the low-incensity conflict
scrutegies honed durinyg che years of conflice in Cencral America were quickly
adapted co carry out che new mandate. Perhaps most importantly, che drug
war provided SouthCom wich a means of nor only maincaining but expanding
military-co-milicary refacions chroughout cthe hemisphere.

Expanding Military Missions

Counternarcotics training, whether conducted in-country or ac U.S. facili-
ties, is viewed by many Pentagon officials as an important opportunity to fos-
ter closer ties with Sourh America’'s armed forces, one of the key goals .of
DOD’s post—Cold War strategy for the hemisphere. In a series of interviews
conducted by the Washington Office on Lacin America (WOLA) in 1990 and
1991, U.S. milicary officials wich responsibility for U.S. securicy policy co-
ward Latin America underscored cthe need to not only maincain but expand
relations with militaries across the hemisphere—a strategy cthey have pursued
ever since. They also scressed che need to enhance military capabilities, even
as civilian-elected governments took hold: “Currencly, in SouthCom’s view,
the U.S. military’s part in promoting democracy . . . is neicher to work for a
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reduction in Lacin American military forces nor to attempr to delimir the role
of armed forces in Latin American sociecies. Rather, the U.S. military role is
to continue to strengthen military capabilicies on the assumption chac demo-
cratic values will be teansmitced. Enhancing host nation capabilicies appears
repeatedly throughout SouthCom documents as a goal for counterinsurgency,
anti-narcorics, and narion-building activities” (Call 1991, 41). In following
this policy, the Pentagon is seeking to strengthen the very forces thar many
local governments are trying to keep back in the barracks after decades of mil-
itary rule and chat remain one of the principal obstacles to establishing effec-
tive civilian rule in the Andean region.

Some local analysts point out that by circumvencing civilian insticutrons,
the U.S. government may be undermining people’s faich in those institutions
at a time when democracic developments remain delicate and when curbing
milicary autonomy remains critical to future democratizacion. In some An-
dean countries, the civilian government's concrol of military forces is tenuous
at best, and local militaries are increasingly flexing cheir muscle. For example,
in Colombia—which does noc have a history of military rule—che milicary’s
powers have sceadily expanded as insurgency movements have growa. In Au-
gust 2001, for example, a law was passed and signed by President Andrés
Pastrana thar, according to one journalist, “allows the milicary to supercede
civilian rule in areas declared by che president o be ‘theacers of operation’ and
reduces the chance chat army croops could be subjected to thorough human
rights investigations by civilian government agencies.”®

Since the Andean Initiative was first launched, military power and influ-
ence have grown in differenc ways chroughour che Andean region. In Ecuador,
a popular uprising and military coup in January 2000 led to the ouster of che
sitting presidenc. In Bolivia and Venezuela, military officials have entered
power through elections. When former dictator General Hugo Banzer was
elected president, he announced his intention to elevate the Bolivian mili-
tary’s role in che country, paving che way for greacer military involvement in
counternarcotics operations. Hugo Chdvez, one-time coup plocter and now
president of Venezuela, has “militarized society to a level noc seen since
democracy was restored in 1958,” according o one international observer.” A
faction of the military allied with disgruncled civilian sectors nearly ousted
Chévez in a failed coup attempe in April 2002. All of chese examples provide
a pocent reminder of che extent to which milicary forces across che Andean re-
gion continue to see themselves as the arbirers of political power.

In Peru, President Alberto Fujimori relied on the active support of che Pe-
ruvian armed forces and the SIN to consolidate his auchoritarian rule. The
power and policical influence of che Peruvian military expanded significancly
following the 1992 autogolpe, as was evident in its increasing role in che judi-
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cial realm, the impunity with which it operated, and its role in helping Pres-
ident Fujimori secure reelection in 1995 and again, via widespread fraud, in
2000. Until it was dismantled in 2001, the SIN functioned as the regime’s
political police. It was responsible for the systematic harassment, intimida-
tion, and blackmail of its perceived political opponents; carried out wide-
spread illegal wiretapping and other surveillance; and was the principal
agency involved in manipulating che courts, Congress, and che electoral appa-
ratus to favor executive-branch policies (Youngers 2000). Yet both the Peru-
vian military and che SIN were courted by U.S. officials as importanc allies in
the drug war and received significanc U.S. economic support toward chat end.

In short, che allies chosen by Washingron as it wages its drug war in the
Andes represent some of the most dangerous elements of cheir societies. In
this context, the drug war’s collateral damage is quite clear: an enhanced role
for local military and intelligence forces in domestic operations that lack suf-
ficient mechanisms for civilian control and accountabilicy. These forces are
beefed up at the expense of civilian institutions upon which the fucure of
democracy in these countries depends.

Overcoming Local Opposition

The Andean Initiacive’s pocencial dangers to the consolidation of civilian
rule initially generared opposition among many Latin American govern-
ments. However, the U.S. Congress put its full weight behind ensuring the
use of U.S. diplomacic and economic leverage to coerce cooperation from re-
luctanc drug war partners. In 1986 it enacted a “certification” requirement for
drug-producing and -transport countries. By March 1 of each year, che ad-
ministration must “certify” to che U.S. Congress chat chose deemed to be
drug-producing or -transport countries are cooperating with U.S. efforts to
concrol drug production, trafficking, and use. Countries chat are not certified
face a full range of sanctions, including the suspension of all U.S. foreign as-
sistance not directly related to antidrug programs, U.S. opposition to loans by
mulcilaceral development banks, and possible trade sanctions. While numer-
ous countries have been granted a “national security waiver,” only Colombia
has faced the full weight of U.S. sanctions as a result of “decertification.”

Andean countries initially balked at Washington's demand that local mili-
raries play a prominent role in councernarcotics operations and at U.S. insis-
tence that the war on drugs be made a top priority, even in the face of che se-
vere economic crisis that engulfed the Andean region atr the time. Andean
leaders not only had scarce resources but also feared chat some of the policical
and economic challenges they faced could be deepened by a large-scale crack-
down on the coca and cocaine trade.®

Even some local militaries objected to chis new role. Both Peruvian and
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Colombian milicary officials, for example, repeatedly claimed that counterin-
surgency objectives took precedence over counternarcotics objectives and saw
the two as conflicting, racher than complementary. In the Peruvian Huallaga,
the military had adopred a strategy of trying to win “the hearts and minds”
of che local population in order to erode any support the Shining Path had
among cthe local population. Eliminating their economic livelihood only
risked pushing them into the hands of the guerillas. As one former Peruvian
military commander said, “There are 150,000 peasants growing coca in che
zone. Each of them is a potencial subversive. Eradicare his field and the next
day he will become one."?

Despire local resiscance, the U.S. governmenc used the threac of decectifi-
cation and the significant disruptions in both aid and trade with che Uniced
Staces thar such an action would cause to bring local governments on board.
The Andean milicaries in Colombia, Bolivia, and Peru were eventually en-
ticed with the economic and political backing offered by Washington and,
like SouthCom, found in the drug war a convenient raison d'étre for main-
taining croop levels, budgets, and political influence. For the Colombian mil-
icary, the benefics of adapting to the drug war rhetoric are more than obvious
from che U.S. aid now fowing into their coffers. More than ten years after the
Andean Initiative was first taunched, all of che Andean milicaries are now ac-
tively engaged in che U.S. war on drugs.

Human Rights and the “Narco-Guerrilla” Theory

Among those miliraries are chose responsible for some of the worsc human
rights violations in the hemisphere today. As a result, anocher unintended
consequence of che U.S. war on drugs is thac Washingron is at least indirectly
fueling human rights violations and, in Colombia, contributing to the re-
gion's most brutal counterinsurgency campaign. U.S. support for abusive
forces is taking place even as overall tevels of human rights violations have de-
clined markedly across the region and most councries have significantly im-
proved human rights records.

International antinarcotics accords include provisions relating to che pro-
tection of human rights. The 1990 Declaracion of Cartegena, for example, re-
quires chat “the parties act within the framework for human rights” and states
that “nothing would do more to undermine che wac on drugs than disregard
for human righes.” Bilateral agreements becween the U.S. and Latin Ameri-
can governments often include clauses on human righes, and administration
documents, such as the annual Internacional Narcotics Control Strategy Re-
port, stress the compatibility between ancinarcotics programs and respect for
human righcs. Nonetheless, both che Bush and Clinton administrations have,
at different points in time, downplayed che gravity of the human righcs situa-
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tion in countries such as Peru and Colombia in order to obtain congressional
support for counternarcotics assistance.

The “narco-guerrilla” theory, which first gained prominence in the early
1980s, has allowed the counternarcotics and counterinsurgency missions to
blur, creating greater risks chac local forces thac receive U.S. counterdrug as-
sistance become involved in human rights abuses. At a 1984 Senate hearing,
tederal officials warned that internactional terrorists were turning to drug craf-
ficking to finance their operations.* The alleged link berween drug craffickers
and insurgents became an implicit component of che first Andean Iniciacive,
as adminiscration officials depicted drug craffickers as irrevocably tied co left-
ist subversives. By che mid-1990s, U.S. officials pointed to Colombia as che
center of narco-guerrilla activity. In an April 2, 1998, statement, Representa-
tive Benjamin Gilman boldly exclaimed, “The frightening possibilities of a
‘narco-state’ just three hours by plane from Miami can no longer be dis-
missed.” In the wake of the September 11, 2001, artacks, the term now used
most frequently is “narco-terrorist.”

While links between drug craffickers and guerrillas clearly exist, che real-
ity on the ground is more complex. No one disputes that che Revolutionary
Armed Forces of Colombia (FARC) gains significant resources from che illicic
drug trade. It has virtual territorial control of vast areas where coca planta-
tions chrive, providing it wich a very important and sceady source of income
that allows it to advance milicarily and mainrain a steady flow of recruits.
However, the guerrillas are one of many actors—including elements of che
armed forces and right-wing paramilitary groups—involved in the lucrative
drug trade. In fact, drug mahas are most closely associated with right-wing
paramilitary groups, with whom they have hiscoric ties. These in curn often
have close ties to members of the Colombian security forces. The implications
for U.S. policy are formidable.

Supporting Peru’s Intelligence Service

Abusive army units are noc the only ones who have benefited from U.S.
largesse; local intelligence services have also. During the years that military
dicracorships prevailed across the Lacin American region, incelligence services
were often the source of the worst manifestations of stace terror, and since the
return to civilian rule those agencies have largely evaded reform by civilian-
elected governments. The character of incelligence and the uses to which it is
put depend on whether those in command answer to democratic civilian au-
thority. Yet Andean intelligence services continue to operate with significant
autonomy, are not accountable to the public, and often operate with a Cold
War mencality chac fails to distinguish legal policical activity from insurgent
or criminal activity.
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Perhaps the most blatant case is that of Peru, where the U.S. government
provided political and economic support to Peru’s intelligence service, the
SIN, despite its involvement in death-squad activity and che antidemocraric
activities previously described. U.S. officials claimed chroughouc the course of
the 199os that the SIN played an important coordinating role in counternar-
cotics efforts, leaving Washingron wich lictle choice but to suppore it. U.S.
officials even claimed chac the SIN was effective in ics efforts, meeting pub-
licly wich SIN officials, praising their work in the press (and lending political
support even as the SIN's involvement in sinister activities was growing), and
providing economic support via the State Departmenc and the Central Incelli-
gence Agency (CIA). The de facto head of the SIN and President Fujimori’s
top security adviser, Vladimiro Montesinos, was long rumored to be on the
CIA payroll.

This relationship appears to go back to the 1970s, when Montesinos was
thrown ourt of the Peruvian army and spenct one year in jail after an unaucho-
rized visic to Washington, where he was suspected of selling information to
USS. agents. He then launched a lucracive law pracrice defending accused
drug craffickers. In 1978, he defended Colombian drug kingpin Evaristo Por-
tas Ardila, a former member of the Medellin cartel. The following year he de-
fended Jaime Tamayo, another Colombian crafficker. During the crial it was
revealed cthat Montesinos had served as guarantor for rental concracts on two
houses ucilized by Tamayo as cocaine laboratories. Later, Montesinos defended
one of Peru's most notorious drug traffickers, Reynaldo Rodriguez Lopez,
known as El Padrino."!

In 1990, Montesinos was introduced to Fujimori by his campaign chief,
Francisco Loayza. After helping Fujimori avoid a judicial trial for tax evasion,
Montesinos quickly became his cop security advisor.’> Wichin a short period
of time he had taken over control of the SIN and was being portrayed as the
architect of che Peruvian government's war against terrorism and drug traf-
ficking. Alchough he held no formal cicle wichin the government, by the
mid-1990s U.S. officials would refer to Montesinos as Peru’s “drug czar.” Al-
though in other countries Washington was quick to dictate who should con-
trol narcotics policies, in the case of Peru, U.S. officials publicly lamented
that chey had no choice buc to work with Montesinos. Privately, they pointed
out that he indeed gort things done—he was viewed as “M. Fixic.”"

Throughout this period, credible allegations repeatedly surfaced linking
Moncesinos to unconstitutional acts, human rights violations, and drug traf-
ficking—related cocruption. Montesinos is considered to be the mastermind
behind the April 1992 autogolpe, when Fujimori shuc down the Peruvian Con-
gress and judiciary, suspended the country's constitution, and subsequently
adopted draconian antiterrorisc legislation. He is also considered to be che key
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organizer of a death squad (known as Grupo Colina) responsible for some of
the worst human righes atrocities thac took place during the Fujimori govern-
ment. In addition, numerous individuals claimed under oath that Montresinos
demanded bribes in order for drug-trafficking operations to go forward unim-
peded by authoricies.

Periodically reporcs surfaced regarding che wealch char Moatesinos has ac-
cumulated. For example, in December 1999, local journalists discovered thac
Montesinos's bank account in Lima concained 275 times the annual income of
a high-level governmenc adviser. Yec every time chese allegations arose, U.S.
officials publicly stated cheir confidence in the integrity of Peruvian govern-
menc officials and refused to back calls for investigations. The unwillingness
of U.S. officials o support investigacions inco allegations of wrongdoing by
Montesinos provided him with crucial policical support when he was most
vulnerable to cricicism.

Shorely afrer Montesinos emerged as Fujimori's right-hand man, Peruvian
journalist Gustavo Gorriti reported that the CIA was providing counternac-
cotics aid to an SIN ancinarcotics unit involved in death-squad activity. In-
quiries by members of the U.S. Congress revealed chat the U.S. Scace Depart-
ment had provided small but steady amouncs of assistance to che ancidrug
unic of che SIN uncil che late 19y9os. The CIA was also believed to have chan-
neled aid co the SIN, although ic refuses to deny or confirm such reports.
Most disturbingly, credible reports say chat che CIA paid Moncesinos ac leasc
one million dollars a year in cash for a cen-year period, allegedly for coun-
ternarcotics programs—and that such money flowed right up uncil Seprem-
ber 2000, when Fujimori was forced to announce new elections in which he
would not run, along wich the dismancling of che SIN.'" According to che
U.S. ambassador to Peru, John Hamilcon, it was not until Fujimori’s surprise
announcement thac all communicacion with Moncesinos allegedly ceased and
the SIN was informed thac all programs wich che United States would be dis-
continued. He also acknowledged that the CIA had an “official liaison rela-
tionship” with Montesinos.'*

In shorr, Washington maintained ties to Montesinos and to the SIN long
after serious and credible allegations of his link co che drug crade and co hu-
man rights violations had been put forward and months after his role in sreal-
ing the 2000 presidential elections had become evident. Wich che fall of che
Fujimori government, the prosecution of dozens of officials implicated in cor-
ruption and other scandals, and the subsequent capeure of Vladimiro Mon-
‘esinos, more and more information is being revealed as to che corrupc prac-
‘ices of the Peruvian “drug czar,” who amassed a known fortune of nearly
‘hree million dollars.

Over the course of the Fujimori administration, U.S. officials consiscencly




spoke out in defense of human righes and democracy; yet it is now clear that
through the drug war, che United States was supporting the very forces that
were undermining democratic instizutions. U.S. drug policy exacerbated
trends toward increased concentration of power in the hands of the president;
suppression of legal political dissent and independent reporting; and the
steady elimination of mechanisms of transparency and accountabilicy wichin
government, which allowed for massive official corruption to go on for years
unnoticed. In shorr, as a result of drug war politics, the U.S. government be-
came an accomplice, albeit indirectly, of auchoritarian rule.

Fueling Violence in Bolivia

Perhaps nowhere is che direct collateral damage of che U.S. war on drugs
more evidenr than in Bolivia. With no guerrilla groups operating in the
country, no murky line becween counterinsurgency and counternarcotics ef-
fores blurs the picture as in Colombia. In ocher words, human rights viola-
tions thac result from antinarcotics operations are just that. While current
abuses pale in comparison to the killings and disappearances that occurred
under some of Bolivia's military dictators, a disturbing paccern of detentions,
mistreatment, and abuse of the local population prevails in Bolivia’s primary
coca-growing region, the Chapare. Moreover, the primary victims are not
drug craffickers but poor farmers who eke out a subsiscence-level income
through coca production. The antinarcotics effores that have led to such
abuses are rooted in Law 1008, adopted by the Bolivian Congress on July 19,
1989. Passed under U.S. pressure, Law 1008 gives the government sweeping
powers to control coca production and drug trafficking. Social unrest, con-
flict, and violence in the Chapare have clearly increased as a resulc of U.S.
pressure on che Bolivian government to comply with Law 1008 and to meet
annual coca-eradication targets.

The Bolivian antinarcotics police, the Mobile Rural Patrol Units
(UMOPAR), are trained and funded by che U.S. government, which provides
everything from uniforms to che cost of feeding UMOPAR derainees in some
police prisons. The UMOPAR commir a litany of abuses: arbicrary searches
and arrescs, chefc, and miscreatmenc of detainees during interrogacions. A
study conducted by the Andean Information Necwork (AIN), a nongovern-
menral organization based in Cochabamba, Bolivia, revealed startling scatis-
tics: 6o percent of chose detained stated chac chey had been threatened by che
police during their acrest, and 44 percenc affirmed that they had been tor-
tured and/or beacen.'® Bolivian officials implicated in abuses are rarely, if ever,
sanctioned.

Massive sweeps, where hundreds may be detained ac one time, often lead o
arbitrary detencions. Detainees are typically held for several days and then re-
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leased without being charged or presented before judicial auchorities. Often,
they are not allowed to notify family members of their detention. Other de-
tentions are not indiscriminate but rarger those actively opposing coca-eradi-
cation activities. Following two investigative missions to Bolivia, Human
Rights Watch concluded that antinarcorics pelice carry out arrests “intended
to suppress peaceful and lawful protest activity” and detain coca-grower fed-
eration leaders in order “to secure advantage in negotiations wich them over
government policy.”"" In lace 2cor and early 2002, the Bolivian government
detained almost all of the coca growers federation’s top leadership, charging
them wich crimes chac would have kepc them behind bars for life. In che face
of escalating violence and decreasing public support, the government finally
released chem.

In 1998, then-president Hugo Banzer launched a plan to eliminace all il-
licic coca within his five-year term in office and brought che army into on-che-
ground operations to carry out his mandare alongside local police forces. The
“zero coca” policy served to intensify the cyclical patterns of violence chac
plague che Chapare. In May 1998, Banzer announced che cransfer of the
Armed Forces High Command to Cochabamba, the city closest to che Cha-
pare. Approximately five chousand army croops moved into the area, mostly
young conscripts who had no experience in diffusing face-to-face conflicts or
social procests and who were unprepared for the severe living conditions of
the tropics. The soldiers’ presence led to greacly increased tension and a sharp
increase in violent confrontations. With U.S. financial support, the Bolivian
military is reinforcing its existing infrastrucrure in che Chapare region to
house and train its troops, ensuring milicary control of che region for che fore-
seeable furure.

As che Bolivian government pursued ics “zero coca” policy, the sicuation in
the Chapare continued to deteriorate, culminacing in a massive procest in
Seprember and October of 2000. Coca growers blocked che main roads in and
out of che region for nearly one month. Food supplies rotced on trucks, and all
other commerce ceased. The military responded with its scrongest use of force
yet, firing indiscriminacely inco the crowds of protesters. Two civilians were
killed, seventy-eight wounded, forty-eight illegally detained, and sixceen tor-
tured. Five members of the securicy forces and one soldier’s wife were also
found dead in the rain forest. No serious official investigations of abuses by
state forces have gone forward, though coca farmers are on crial for the other
killings.'®

The cycle continued the following year, with steadily escalating procests
and violent repression beginning in September 2001 and continuing chrough
February 2002. Over that period, ten coca growers were killed as a resulc of
excessive use of force by security forces. Four members of those forces were
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killed, apparently by angry coca growers. Over 350 protesters were injured or
detained."”

Although the Bolivian government has declared victory in its “zero coca”
strategy, forced eradication efforts continue. To avoid eradication, in recent
years coca growers have planted more coca in with other plancs aid under
trees, where it cannot be detected via aerial surveillance. While accurate sta-
tistics are not available on coca production in the Chapare, it is clear thar coca
is being replanted at a rapid rate. The lack of effective alternative develop-
ment efforcs and pervasive poverty not just in cthe Chapare buc throughour che
country ensure chat coca will continue to be grown despite che military pres-
ence.

Although Bolivia has witnessed 182 coups since it gained independence in
1825, the U.S. governmenc has expressed no reservations about bringing the
military inco domestic operations that previously pertained co the police. The
most significant collateral damage of the drug war in Bolivia, however, is vio-
lent social conflict and a range of human rights abuses. Despite millions of
dollars and years of coca-eradication programs, the drug trade concinues to
flourish and coca production continues, while drug war—related abuses
abound. The cyclical patterns of violence that have developed in the Chapare
as a resulc of the U.S. war on drugs will no doubt continue well into the fu-

cure.

LL.S. Involvement in Colombia

Although the Bolivian government in recent years has consiscencly met
U S. coca-eradicacion targecs and other counternarcotics objectives, it has
faced cucs in U.S. assistance as funds are diverted to Colombia. In Colombia,
the U.S. drug war is inexcricably intertwined wich che military’s councerin-
surgency campaign. The number of victims of political violence killed on any
given day in Colombia has almosc doubled in recent years, to twenty per
day.®® Over 70 percent of chese killings are attributed to right-wing paramili-
tary groups, often allied with the councry’s security forces; the resc are aterib-
uted directly to the Colombian security forces and to the insurgencs. The tac-
tics of the FARC in particular have become increasingly brural, and chis
organization is responsible for widespread killings and kidnappings. In addi-
tion, policical violence has forced more than one million Colombians from
their homes—over three hundred thousand in 2000—mostly fleeing paramil-
itary rampages.”' Paramilitary groups are responsible for hundreds of mas-
sacres of civilians a year.

The ties berween paramilitary and state security forces are well docu-
mented. Human Rights Watch reporcts “compelling evidence thac cerrain
Colombian army brigades and police detachments continue to promore, work
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with, support, profit from, and rolerate paramilicary groups, treating them as
1 force allied ro and compatible wich their own.”** Despite periodic pledges
>n the pare of the Colombian government to combat paramilitary acriviry, the
Colombian armed forces have failed ro take adequare steps roward reining in
‘he paramilitaries. Aparc from a handful of high-profile cases where signifi-
:anc internacional pressure was broughe to bear, the Colombian milicary has
ailed o prosecute and punish members of its ranks implicated in paramili-
:ary activicy and other human rights acrocities. Moreover, the military high
:ommand has punished chose who have spoken our against cotlaboration with
saramilizary groups and has promored those who have fostered paramilitary
ey

U.S. policy toward Culombia underwene important changes beginning in
nid-1997. The Clinton adminiscracion began to move beyond a narrow focus
m drug crathcking in Colombia to take into greater account che devastacing
mpace of political violence. Growing U.S. recognition of che insurgent chreat
urned Colombia inco a top nacional securicy prioricy, and, over che course of
1993 and 1999, political support among U.S. policy makers for a more direct
J.S. role in the Colombian counterinsurgency effort grew considerably.

The U.S. milicary steadily increased ics support to its Colombian councer-
Yares, Carcving ouc a range of craining and assiscance programs that appear to
0 well bevond counternurcotics suppore, including craining, manning radar
ices, and intelligence garhering. According to a 1998 New Yord Times investi-
racion: "The separaczon Washingcon has tried to make berween those two
ampaigns—one agaiast drug trafficking, cthe other againsc cthe guerrillas—is
seeaking down. Officrals say more United Scates craining and equipmenc are
roing o shore up basic denciencies in che raccics, mobilicy and firepower of
he Colombian militiry, rather than for operations directed ac the drug
crade.”™*

In late 1998, U.S. Secretary of Defense William Cohen and Colombian
finiscer of Detense Rodrigo Lloreda announced stepped-up military collabo-
ation and the formarion of a bilateral working group, intended co facilicate
ncreased U.S. craining, sharing of aerial and sacellite intelligence date, and
J.S. support for the restructuring and modernizacion of the Colombian
rmed forces. According co press reports ac the time, then~SouchCom com-
nander General Charles Wilhelm stated thar che agreemenc highlights che
lose relarions between the two militaries, thac U.S. assistance is nort re-
tricted in any way, and chac it could be used to combat both drug trafficking
nd guerrillas.** General Wilhelm himself claimed thac he had become a
crucial adviser” to the Colombian high command and was assisting with an
mbitious reorganization of the Colombian armed forces.”

In mid-2000, the U.S. Congress approved the $1.3 billion emergency aid
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package for Plan Colombia described previously, the bulk of which was
geared toward shoring up the Colombian armed forces in their war against
the FARC in the southern coca-growing region of che councry. It included
equipping and training three army counternarcotics battalions and the provi-
sion of sixty sophisticaced helicopters to allow ground support for aerial her-
bicide campaigns.

The emergency aid package, however, coincided with a serious effort on
the part of the Colombian governmenc to restart peace talks wich insurgent
groups. Washingron adopted a two-pronged strategy, publicly expressing
support for che Pastrana governmenc’s efforcs, while privately urging for more
milicary action. Few in Washington believe that the war can be won militar-
ily. Many argue, however, that an El Salvador—type strategy must be pursued,
whereby che U.S. military provides the assiscance, training, and incelligence
necessary for Colombian ctroops to bolster significancly their ability to con-
fronc che guerrillas. Thac, in turn, is intended to change che correlation of
forces, increasing the political clout of the milirary and eventually forcing the
guerrillas to negotiate from a position of weakness.

The Seprember 11, 2001, attacks, followed by the collapse of che faltering
peace process in February 2002, bolstered the position of those arguing fora
military approach and a direct U.S. counterinsurgency role in Colombia. The
FY2003 aid package announced by the administracion includes nearly one
hundred million dollars to equip additional army batralions to protect oil
pipelines in che norcheastern part of the country. The administration has also
requested congressional approval for eliminating restrictions on providing
U S. assistante and incelligence for counterinsurgency purposes, erasing the
previously murky line becween U.S. counternarcotics and counterinsurgency
support. :

Some of Colombia's neighbors have become alarmed at che escalating U.S.
involvement in Colombia and che potential “spillover effeccs” of U.S. military
aid. Ecuador in particular has raised two issues: the potential environmental
impact of dumping large quanticies of herbicides into the fragile Amazonian
ecosystem and the pocencial flood of refugees fleeing political violence and hu-
man rights violations as the conflict intensifies.?® The aerial eradication pro-
gram funded by the U.S. government has also generated significanc contro-
versy within Colombia because of the potentially devastating health and
environmencal consequences of spraying toxic herbicides on a massive scale
and because of the governmenc's failure to provide adequate economic alterna-
tives for chose growing coca. The governors in the areas most affected by the
aerial spraying have actively campaigned—in Colombia and Washington—
against che program.

The eradicacion program tends to carget small coca farmers, while ras-



Loletta A. Youngers

pachines, or coca-leaf harvesters, are some of che primary victims of drug
sweeps on the ground. Coca-growing regions have become a melting pot of

people from all over Colombia: those fleeing right-wing paramilitary or leftisc

guerrilla violence, peasants forced off their land, and young men with no
prospects for employment in urban shancytowns. With no other economic al-
ternacive, chey are willing to face the jungle region’s harsh living conditions in
order to eke out a subsistence-level wage through che region’s main economic
activity: coca. Coca, in other words, is an economic necessity for many. As
bluntly stated by one local bishop, Belarmino Corea, “The people fear chat if
they stop growing coca, they will die of hunger.”

When cheir coca crops are eradicated, as in che case of the small farmers, ot
they are forced off coca fields, as in the case of the raspachines. there are chree
oprions: go deeper into che jungle to grow more coca, become farmhands of
drug traffickers who manage large coca plancations in more remote areas, or
join the ranks of the FARC. In shorr, U.S. coca-eradication efforts in Colom-
bia are counterproductive. Colombia is the only country in the Andean region
thac has accepred the use of chemical herbicides o eradicate coca; yet since
the program got underway in 1995, coca production in Colombia has in-
creased by more than 150 percent.™

In contrast to the other Andean countries, the collateral damage of U.S.
policy in Colombia stems from a very real war wich high costs tor the civilian
population. U.S. officials claim thar che sicuation would likely be even worse
without U.S. assistance. Yet each day chat the war is prolonged, another
twency people lose cheir lives—more than seven chousand people a year. An-
other several hundred thousand are forced to tiee their homes. The main con-
tact that many Colombians have wich the state in che worst areas of violence
is with the forces of repression that have refused to sever cheir ties to brutal
paramilitary groups. U.S. support provided to the Colombian military comes
at the expense of aid to civilian insticutions and development programs,
which remain woefully underfunded but which ultimarely are the only viable
means of creating a truly democraric, and peaceful, councry.

In the post—September 11, 2001, foreign policy-making environment, the
U.S. war on drugs is increasingly being folded into the broader war against
terrorism. Casting it as a war against “narco-terrorism,” however, exacerbates
the worst elements of che U.S. war on drugs and hence poses even grearer
tisks to democratic consolidation in che Andean region.

In making local military forces scrategic partners in the so-called war on
irugs, Washington is expanding their role and mission precisely when it
should be seeking to reduce ctheir power and influence, particularly in main-
;aining internal public order, a task chat should correspond to che police.
Through the provision of training, incelligence-gathering capabilities, and
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military hardware, the U.S. government emboldens local militaries and some-
times reduces the ability of civilian governments to exert control and effeccive
oversight over those forces. Assignirig them a task that is inherently "conh-
dential” in nature also hinders civilian oversight, transparency, and accounca-
bility. The Colombian military provides a case in poinc. Since it began receiv-
ing significanc U.S. assistance, its powers have expanded and the ability of
civilian courts to oversee its conduct has declined markedly.

In Colombia, billions of dollars in U.S. counterdrug assistance are fueling
the region’s only significant counterinsurgency war, hence exacerbating the
most serious human righes crisis in cthe hemisphere. In Bolivia, the human
cights crisis in che Chapare coca-growing region is a direct result of U.S. drug
policy. And in Peru, through its counternarcotics program, Washington sup-
ported the most sinister element of che auchoritarian Fujimori regime: the
SIN, or che national intelligence service. The “collateral damage” of cthe U.S.
war on drugs is not evidenc on U.S. city streets—where illicit drugs remain as
cheap and readily available as ever—but is far too evident to the people of
Colombia, Bolivia, and Peru.
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7  State, Elites, and the Response to Insurgency

Some Preliminary Comparisons between Colombia and Peru

=2 Ac first glance a comparison of insurgent violence in Colombia and
Peru would appear to yield few elements for a useful comparison. Despite the
fact chac both countries are in the Andean region, there are significanc difter-
ences in the historical sources and trajectory of violence in boch cases. Insur-
gency in Colombia has a much longer history than in Peru; the ideology, tac-
tics, and strategy of che groups involved are different, as is che political,
economic, and social context of conflict. However, on one of the key variables
involved in understanding political violence, namely state power and capaci-
ties, chere is a significanc poinc of comparison that can provide important in-
sights into the choices and strategies of policical actors. In a lacgely hiscorical-
scruceural analysis, I focus here on che different responses of one key actor,
namely socioeconomic elites, to a similar problem, expanding insurgencies in
the context of weak stares, and suggest chat a complete understanding of how
states respond to violence requires a fuller appreciation of the scructure of

2lices and their relacion co the state.

State Power

Beginning in the late 1970s, political analysts refocused accention on the
state as both a political actor and an arena of political conflict.' Much of the
liceracure that has emerged since this period focuses on two questions: whart
zriteria can we use to measure the strengch of the state, and what is the rela-
tion berween che stace as a political actor and economic elites? Alchough this
is not the place to review this extensive licerature, it is important to note that
oy the late 1990s there were primarily three schools of thought on this issue:
those emphasizing the state as a cultural construct (Geerrz), as structure
‘Skocpol 1979), and as a rational actor (Bates). If any consensus has been
reached it is that an undersranding of che state and state power must be mul-
ridimensional, encompassing the varied arenas and ways in which state power
is expressed.? While there needs to be a recognicion of che dimensions of stace
sower, clearly which approach is favored should also depend on the quescions




asked. In examining scate power in the conrext of political violence, key ele-
ments to consider are the resources and capacities of state institurions. In this
regard, the scructural framework adopted by Theda Skocpol’s analysis of
states and social revolucions may be most useful. Skocpol’s framework sug-
gests three policy arenas char are especially useful in considering scate power
in cthe contexr of internal conflict.

The firsc arena to consider might be termed the organizational-bureau-
cratic arena. How efficiently does the state plan and implement ics public
policies? Are state institutions organized according to professional criteria?
Does the stace bureaucracy have an effective presence throughouc the national
territory? A second arena involves state-society relacions. To what exrent is
state auchority viewed as legitimate, resulting in voluntary adherence to scate
laws and regulations? Do state insticucions penetrare society? Thac is, are pol-
icy goals realized on the terrain of sociecy? Do social actors participate and as-
sist in che realization of chese goals, or is societal resistance and/or co-optation
of state policies the norm? A final arena co consider concerns international re-
lacions, insofar as states interact with ocher states and the results of chose in-
teractions affect their resources and capacities. Does the stace’s position in the
international policical economy pur it at a disadvantage in trade pacterns
and/or make it vulnerable to financial shocks that in turn weaken che re-
source-extractive capacity of the stace? Is the state subject to hegemonic dom-
inacion due co its political, economic, or military position? Are there historic
contlicts wich neighboring scates that have led to wars? Have pacterns of al-
liances improved or worsened the state’s international posicion?

While each of chese arenas involves a different set of issues, it is also clear
chat chey overlap, insofar as weakness/scrength in one arena is likely to have a
spillover effect in other arenas. It should also be clear that state power is not
fixed bur relative and ever changing depending on the different mix and con-
junction of factors at any given momenc. The framework of state power out-
lined above requires a derailed historical-structural analysis across time to
evaluace qualiracively che scrength or weakness of the state. What follows is a
very summary and preliminary evaluation of state power in Peru and Colom-
bia during insurgency. In the case of Peru, the emphasis is on 198093, that
is, che period during which the Shiaing Pach (SL) and che Tupac Amaru Rev-
olutionary Movement (MRTA) were active. For Colombia, the period consid-
ered is 1990—2000, when there were two large insurgencies, the Army of Na-
tional Liberation (ELN) and the Revolutionary Armed Forces of Colombia
(FARC), with che lacter rapidly expanding its accions across the country. In
both cases, I suggest chat che stace ranks low on the criteria of state power
outlined above.
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The Organizational-Bureaucratic Arena

The hiscory of state development in Colombia and Peru has nort favored
strong organizational-bureaucratic capacities. In boch cases, cencralized state
systems relied on local brokers to implement state power. Power in che Peru-
vian highlands revolved around gamonales, mestizos or whites who dominated
the indigenous population usually in concert with local milicary caudillos.?
The stace had a low extractive capacity, wich private firms collecting taxes un-
til the mid-1960s. An enclave mining economy in che highlands and a plan-
tacion system on the coast, both dominarted by foreign capital, produced lim-
teed revenue for che stace (Dobyns and Doughey 1975, 219). The coup led by
General Juan Velasco Alvarado in 1968, which inaugurated che Revolurion-
ary Government of the Armed Forces, signaled an importane change. The
milicary insticuted sweeping changes, including nationalizations in che min-
ing secror and che most radical agrarian reform in the hemisphere after Cuba.
The reforms reshaped the organizational-bureaucratic arena of che Peruvian
state by simulraneously expanding the public sector and, through cthe agrar-
ian reform, eliminating the system of local power brokers. Nonetheless, che
reforms fell far short of creacing a modern state structure. While eliminacing
the power of traditional landowning oligarchs and foreign mining companies,
the milicary was not successful in creating new mechanisms of policical inter-
mediation between scate and society. The resule was a policical vacuum thac
was quickly filled by extremist groups, particulacly SL. Similarly, a large pub-
lic sector became a source of state weakness racher than a sign of state strength
as inefficiency, corruption, cronyism, and a growing public debe in che 1980s
contribured to a deepening economic crisis that ended in che worst recession
since the 1930s. Under these circumstances, the ability of che state to plan
and implement public policies was limited.

The size of the stace sector is clearly not an indicacor of state screngeh. Al-
though the policies of the military increased the size of the starte, it did not
put into place policies char increased stace capacities. The state was larger by
che time of cthe Garcia administration (1985-90) than it had been in the past,
bur its vulnerabilities had reached a critical stage, as hospitals lacked medi-
cines, teachers wenr unpaid, and military equipment was unusable due to a
lack of spare parcs. Along with economic vulnerabilities, the accions of insur-
gencies in this period also had a nefarious effect on the organizational capaci-
ties of che state.” Actacks against infrastructure, privace companies, mayors,
and government officials chroughout the country made the implemencation of
development programs vircually impossible.

Colombia also began from a poinc of scrong local power brokers, alchough
its pattern is quite differenc from Peru’s. The hiscoric dominance of the coun-




try's two traditional political parties, Liberals and Conservatives, was based or
a network of cliencelist relations that provided privileges and services in re-
turn for loyalty. Under chis arrangement, the state became superfluous.® Ever
the provision of security, as we shall see, was partisan, something char limitec
che incrusion of che armed forces into the political life of the country, while
ocher Latin American nations underwent cycles of military intervention. The
pattern of economic developmenc by the end of che nineteenth cencury dic
not favor a strong state eicher. The coffee economy developed around smal
and medium-sized peasant landholders and commercial entrepreneurs wh
had liccle use for the state and saw in the central government a potentia
threac racher than a partner in development.’

Like Peru, Colombia did not experience the “national-populist” phase tha
most of the region underwent in the 193060 period, and thar was cricical ir
the rise of the developmentalist state. In Peru, oligarchic forces with ch
backing of the military prevented the American Popular Revolutionary Al
liance (APRA) from coming to power. In Colombia, the assassination of Jorg
Eliécer Gaitdn and the persecucion of leftisc-populist groups effectivel;
blocked the possibility of a national-popular project. While in Peru a secto
of the military intervened to impose a developmentalist state, with only lim
iced success, Colombia’s political and economic elite used che accords of ch
National Front to maintain a monopoly on political power, thus limiting
state development. Alchough the 1970s witnessed a gradual expansion of ch
public seccor in Colombia, the country largely avoided che “developmental
ist” phase of scate formation, with its dirigusze assumpeion of stace-directed de
velopment and redistribution.” As a result, Colombia maintained macroeco
nomic stability at the cost of both the state development and the naciona
integration that populism achieved elsewhere.

The State-Society Arena

Boch Colombia and Peru have a complex and diverse geography with sharj
regional and echnic divisions that have made the formation of a common na
cional identity difficult. A long history of regionally based rebellions an¢
movements and a “complex web of social relations” are also characreristics o
chese sociecies, although the latcer should not be confused with strong civi
societies, which both nations have traditionally lacked.” Together these fac
tors have hindered the ability of che state to establish legitimacy, penecrac
society, and ensure voluntary adherence to laws and regulations. Durin,
much of Colombia’s history, the state was viewed in instrumental terms b
che two dominant parties in a zero-sum game thac usually ended in civil wal
Through the National Front these societal organizations agreed to mucuall
co-opt the state, sharing resources and dividing spoils berween chem. The ex
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clusionary nature of chis societal co-optation of the state left a number of so-
cial groups out of che scheme, from leftist parcies and supporters of the former
diccator General Gustavo Rojas Pinilla to peasants and labor organizations.*
The success of the puos civivos, or civic strikes, and che rapid rise of the M-19
ac the end of the 1970s and in the early 198cs were obvious symproms of this
dynamic. The end of che Nacional Fronc and the constitucion of 1991 were
clear accempts to rebuild state legitimacy, alchough che persistence of clien-
telism, corruption, and dominance of the two parties continued co hamper
this efforc."!

The capacity of che Colombian state to penetrace society and ensure adher-
ence to state lass and policies has been limited by illegal groups that com-
mand significant resources and, through both social support and violent in-
timidation, violate and impede the implementation of such laws and policies.
A long history of organized crime and mafia groups exists in Colombia, and
since the 1970s, largely due to the growth in narco-crafficking, these groups
have grown dramatically, gaining control of terricory, wielding political influ-
ence, and commanding significant economic resources (see chaprer 5). This
was coupled with the rapid expansion of insurgencs in chis same period, who
by 2000 were estimarted to control up to 40 percent of che nation’s cerritory.
The abilicy of these groups to corrupe state othcials and challenge the scate’s
monopoly on violence has not only effectively restricted the reach of scate
power in Colombian society but in many ways co-opred the scace icself. Eicher
through support, bribery, or intimidation, violent groups have gained influ-
ence over mayors, judges, bureaucrats, and ocher scate officials, chus reducing
and restricting che policy autonomy of stace institucions,'?

In che Peruvian case, tradicional landowning elites had long used che state
ipparatus to protect and advance their interests uncil the military intervened
in 1968 to carry out its radical project of reform. Since che colonial era, che
riollo elites of the coast had had lictle interest in penetracing che Andean
sierra with its large indigenous majority, preferring to rely on hacendados
ind, when necessary, local military caudillos to maincain control. The state in
sarly Republican Peru was in many ways a Lima stace. In che wake of che War
f the Pacific (1870) and the Chilean invasion, the power of local elites and
nilitary caudillos increased, a situation thar the cencral stae did not accempt
‘0 reverse until the 1920s. Moreover, for much of Peru’s history, the state had
ictle need to intervene in economic affairs, given the open-market nature of
‘he economy."?

Parc of che Velasco-era reforms was an ambitious effort to refound stace-
ociety relations, establishing new corporatist structures and relationships.
Che effort foundered as social organizations that had emerged among popular
ectors, with che approval of the milirary, co-opted the corporatist scheme. By
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the mid-1970s the labor, peasant, student, and neighborhood organizations
created by the state had been co-opted, largely by leftist parties and organiza-
tions."* The legacy of this social co-opration was a powerful popular move-
ment during the 1980s that through strikes, protests, and elections exercised
unprecedenced influence over state policy-making. Out of this same tumult
emerged a small Maoist party in the poorest department of Peru, Ayacucho,
that chroughouc che decade carried out its war “from the countryside to the
cities.” SLs strategy was aimed at generating power vacuums (tac/os del poder)
across the national territory by direccly attacking the state’s presence. Ac the
end of the decade, most analysts were increasingly concluding that SL had
achieved ics objective, as vast swachs of the nacional tecritory lacked represen-
catives of the state, from mayors and policemen to development planners (see

chapreer 12).

The International Arena

Colombia and Peru are developing nations in the sphere of influence of the
world's only remaining superpower. This situation puts both states in a vul-
nerable position in the international arena, although chey have managed this
situation in very different ways. Since independence, Colombia has never had
a significant war with a neighbor or been invaded, even though ic did lose
pare of its territory (Panama). War and conflict can be a double-edged sword
when it comes to state power. In the European experience, war was an impo-
tanc elemenc in the formacion of nation-states, strengthening national iden-
tity and tying nation to state through the creation of symbols, heroes, and
common experience. External wars also force che marshalling and centraliza-
tion of resources, leaving behind af important legacy for state power."” On
the other hand, a loss in war, especially if accompanied by a loss of territory,
can weaken the authority and legitimacy of the state and might even resulc in
the disappearance of che state. Colombia's lack of 2 significant war experience
has meane that it has not received the benefits of war for state formacion, but
neither has it suffered che consequences of a military defeat. Peru, on the
ocher hand, has experienced boch defeat and conquest (che War of che Pacific
[1870)) and victory (the War with Ecuador {1942} and subsequent border
conflicts). While Peru’s defeat had a significant impact in che late nineteenth
century on state formation, boch wars produced a pancheon of military heroes
and symbols char have been important in strengthening national identicy.
Above all, war and the tensions wich neighbors that were the legacies of those
wars elevaced the position of the armed forces in national life by reaffirming
the milicary’s self-identity as a “rucelary inscicution.”

Both Colombia and Peru have been vulnerable to pressures from the
United Staces, which has significantly curcailed che policy auconomy of these
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tates. The most obvious policy area where this has occurred involves drug
rafficking. The imposition of a supply-side antidrug policy, beginning in the
v8cs, was carried out chrough the process of certification and conditionality
hac che Unired States imposed on both councries. U.S. policy favored a mili-
arv approach to che problem; along with a new role for its own milicary,
ands, craining, and other programs were directed to the militaries of both
‘olombia and Peru. The introduction of Plan Colombia, later expanded to
'lan Andino, was another indication of this approach.'® The hegemonic dom-
naace of the United States in the hemisphere and che high level of impor-
ance actached to the drug issue not only made it impossible for either state to
onsider alcernative policies but made it excremely difficule for eicher state to
votd cooperating in the programs designed by Washingron.

[c is 1n the economic area where boch states have suffered their greatesc
ulnerabilicies. Trade patcerns, the role of foreign investors, and excernal debt
ave often been sources of weakness in che international arena of state power
>t developing states. For much of cheir history, Colombia and Peru have had
slacively open markets based on primary-product exports, an economic
10del chac accentuates cheir vulnerability co trade pacterns, including che
rice of and demand for cheir exports.!” Moreover, open-market development
1wreased che domestic influence of a powerful external actor, mulcinational
orporacions (MNCs), in che internal dynamic of both Peru and Colombia. In
'eru, the mining sector has historically been the area wich che greacesc for-
ign presence, in Colombia the petroleum and banana sectors. The intluence
t MNCs on their “home governments” and cheir control of importanc sec-
ses of cheir “host” countries’ economies can give them significanc leverage
ver scates.

Since the 1970s, international financial insticucions have increasingly
ome co exercise extraordinary influence over the domescic policy-making
rocess of developing countries. This influence emerged as a result of the fi-
ancial crises chat had affected much of cthe Third World by the end of the
970s. The oil-price shocks of 1973 and 1979, the exhauscion of import-sub-
sicution induscrializacion, and an oversized and inefficient public sector were
mong che factors that broughc on chis crisis in Latin America. Peru was one
f cthe first countries to experience chis financial crisis in Latin America. In
977, a serious balance of payments deficit and an inabilicy to meet debt pay-
1ents led to the arrival of an International Monetary Fund (IMF) “team” in
ima, which designed one of the regions firsc austerity packages, including a
:ries of monetary and fiscal goals to be overseen by the IME Through che
irly 1980s, Peru's debe payments reached 70 percent of its export income as
neoliberal program was instituted during the adminiscracion of Fernando
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Beladnde (1980-85). With the election of Alan Garcia in 198s, Peru’s posi-
tion roward international financial organizations shifted. Unilaterally limit-
ing debt paymencs to only 10 percent of export income, the Garcia adminis-
cration soon found itself cut off from new credits, a sicuation worsened by a
dramaric decline in foreign private investmenc and capital flighe. The Garcfa
adminiscracion’s effort to defy internacional financial insticutions proved dis-
astrous for the state, as revenue declined and the worst economic Crisis since
the 1930s ook hold.

Until recently, Colombia had generally managed to avoid che financial vul-
nerabilities char have afflicred other states in che region. While most of Latin
America underwent a debe crisis, Colombia combined macroeconomic stabil-
ity with sceady growth and low debe. A tradicionally conservative fiscal and
monetary policy, policy continuity, and & gradual diversification of exports
helped Colombia avoid the dramatic swings in economic performance of Peru
and other Larin American councries. Nonetheless, by the r99os Colombia had
begun to experience some of the same vulnerabilicies as other states in the re-
gion. The accelerated opening of the Colombian economy during che Barco
adminiscracion (1986—90), and continuing through che 1990s, broke with the
craditional gradualism of Colombian economic policy. The impact has been
dramacic. Privacizations, declines in che prices of key exports, especially coffee,
growing external competition, and the deteriorating security sicuation created
a crisis in both the agriculcural and manufacturing sectors. By 1999, Colom-
bia suffered the highest unemployment rate in Latin America, a negative
growth rate of 5 percent, and sharp cutbacks in public spending. That same
year, Colombia signed ics first accord wich the IME, which set specific macro-
economic targers and reorganized the country's growing debr." Colombia's
state thus began to experience the weakness that comes with declining eco-
nomic resources and capacities, as well as the loss of policy autonomy to exter-

nal acrors. ’ .

State Weakness and the Response to Insurgency

As Joel Migdal has norted, to a large extent state weakness is merely a man-
ifestation of underdevelopment; it cherefore should not be surprising chac, al-
though cheir specific historical crajectories are different, both Peru and
Colombia as underdeveloped countries share chis common characteristic. For
a comparativist, the most inceresting and useful comparisons do not simply
involve contrasting similarities or differences but noting how similarities and
differences interact. Of special usefulness are contrasts between policy choices
where scructural or insticutional condicions are similar. A comparison of Peru
and Colombia’s counterinsurgency policies thus offers a rich opportunicy for
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leveloping a number of useful comparisons. While boch situacions involve
‘weak” states facing insurgent challenges, the policies adopted to deal with
‘his challenge were ultimately quice different.

In both Colombia and Peru, the armed forces faced significant limications
:hat not only impeded a military victory over the guerrillas but led to che
-apid groweh of insurgency, in terms of both number of combarants and cerri-
:orial presence. Peru confronted a very struccured, ideological Maoisc insuc-
zency with strong millenarian characeeristics. Wichin a tew years of iniciating
ts armed scruggle in 1980, SL quickly expanded beyond its initial area of op-
:rations in Ayacucho. By 1988, it had developed armed “columns” in every
lepartment of the country, including urban cells in the shantyrowas of Lima.
The number of actions, primarily assassinations, destruction of infrascrucrure
electric towers, bridges, etc.), and bombings, rose over tenfold in chis pe-
siod." Colombia’s guerrillas, tracing cheir roots to the 1950s “La Violencia”
seriod, have been largely peasant based and have tradicionally controlled large
swachs of rural and sparsely populated zones in the souchern and western parts
>f the country. The growth of insurgency here was even more dramaric than
.n Peru, expanding significantly beyond ctraditional areas of operation. By
2000, the government estimated chat the FARC had over sixteen chousand
:ombatants, double the number of fighcers estimated in the mid-1990s; the
ELN was estimated to have forty-five hundred combacants, slighcly over one
-housand fighters more than in the mid-1990s.”” Guerrilla actions, ranging
‘rom kidnappings and destruction of infrascructure to assassinations and
1ssaulcs on police and military barracks, also dramatically increased. While
the growth of insurgency in both Peru and Colombia resulced from a variety
5f factors, in boch instances che armed torces were incapable of detaining
ics rapid expansion. Lack of equipment, particularly helicopters and light
weapons; inadequate counterinsurgency training; unclear goals; contradic-
rory incerpretations of che nature of insurgency; a largely defensive milicary
strategy; and tense and often conflictive relations wich local populacions, in-
:luding human righcs abuses, were among che problems both militaries faced
in confroncing insurgent challenges. Nonetheless, che staces’ responses to this
zhallenge varied considerably. :

The Societal-Centered Approach

The stace response to insurgent violence in Colombia can best be character-
ized as “abdicarion and privatization,” a process in which state actors provide
the legal framework, legicimacy, logistical support, and on occasion arma-
ments to private societal actors in order to combac insurgents. Beginning in
the 196o0s, pressures from regional elices confronted by guerrilla atracks led
the stace to adope the first in a long series of laws and regulations permitting




and encouraging the formation of self-defense organizations. Colombia has a
long history of armed civilian groups, and clearly the prior normative frame-
work is important in understanding the ease with which the state ceded secu-
rity auchority to private actors. While che precise relation between state secu-
rity forces and paramilitary organizations varies across time and regions, for
the most part che relation is decentralized and involves mostly midranking
officers.?' One of the first laws auchorizing the formation of self-defense
groups was expedited in 1968 (Law 48), calling for their organization and su-
pervision under the armed forces.”* By the late 1970s, self-defense groups ex-
panded rapidly and took on a more offensive and “preventive” approach to in-
surgency that included assassinacion of lefrisc polirical activiscs, union and
peasant leaders, and journalists. The more aggressive strategy coincided wich
the implementation of the National Security Stature (Decreto 1723) by the
Turbay Ayala administration (1978-82), which inaugurated the most repres-
sive period in recent Colombian history. Forced disappearances, torture, and
massacres occurred throughout the councry, carried out by boch regular mili-
tary forces and self-defense groups. The Magdalena Medio became a special
target of the new paramilitary offensive. A tradicional stronghold of che Com-
munist Party, with a significant FARC presence, the Puerto Boyacd area in
particular witnessed a long and vicious war chat resulted in the expulsion of
all leftist presence in the region.”

The emergence of drug trafficking in che 1980s had a dramatic impact on
the development of paramilitary forces. The formation of che Muerte a Se-
cuestradores (MAS) in 1981 by members of the Medellin carcel to procect che
narco-elite and their growing landholdings from both peasant resistance and
guerrilla attacks changed the nature of the paramilitary phenomenon in
Colombia. Along with the new resources these actors injected into paramili-
tary groups, they also helped create new regional alliances, linking sectors of
the security forces, traditional party cadres, drug traffickers, and local elices
behind privace violence. This growing connection with drug craffickers, as
well as the audacity and cruelty of paramilitary massacres, such as che war of
extermination waged against che Unién Pacriotica and a series of massacres in
Urabé and Cérdoba in the late 1980s, created the first attempts to begin to
delegitimize paramilitary forces. President Virgilio Barco publicly called such
groups “criminal bands,” and the Supreme Court later overturned the 1968
law and ocher regulations that auchorized paramilicary groups.**

Despite these efforts, paramilitary organizations continued to occupy a
cencral role in che state’s cesponse to violence. In the early 1990s the organiza-
tion Perseguidos por Pablo Escobar (PEPEs) emerged, with the specific pur-
pose of tracking down Escobar and his associates, just at the moment when
the Colombian state had declared chem a major chreat to national security.
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Carlos Castafio, who would later become leader of the paramilicary forces, was
a key figure in this group. Rumors have long linked the PEPEs with boch
Colombian securicy forces and the U.S. Special Forces and incelligence agen-
cies artempting to capture Escobar.”” Throughout the 1990s paramilirary
groups grew dramatically, and the Colombian scate, including the armed
forces, demonstrated at best ambivalence coward chese groups. The Gaviria
adminiscration in 1993-94 auchorized (Law G2, Decree 356) the creation of
securicy cooperatives known as “Convivir,” which once again legicimized che
privatization of security. Alchough cthe administration argued ic was merely
responding to the security needs of citizens and not endorsing paramilitary
organizations, it was clear that wichin the context of Colombia's recenc his-
tory of violence, the state was openly abdicating its claim on a monopoly of
legicimate force. The 1990s witnessed the most rapid growth in paramilitary
groups yet, with 2 tenfold increase registered by the end of the decade.?
Moreover, the creation of United Self-Defense Forces of Colombia (AUC) in
1997, under the leadership of Carlos Castafio, has allowed them to develop a
national discourse and present what appears to be not only a military scrategy
but also political, economic, and even social strategies. As the FARC in par-
ticular made significant military advances in the 1990s and che armed forces
appeared unable to defeat the insurgency, the AUC entered the bactlefield and-
made significanc inroads. However, the primary stracegy of paramilicary
forces, both in the late 1990s and in eaclier periods, was to attack che civilian
population that chey believed either were or could potentially become sup-
porters of the guerrillas. Not surprisingly, paramilicary forces had become the
major violacors of human rights in Colombia by 2000,

The State-Centered Approach

The “abdicarion and privatization” model of counterinsurgency adopted in
Colombia contrasts sharply wich the approach followed in Peru. Faced wich
the rapid growth of insurgency and an ineffective military response, Peru
moved in the opposite direction of Colombia. Racher than cede and abdicace
state authority, the Fujimori administration (1990-2000) attempred o re-
construct state power through a process of “auchoritarian reengineering,” pro-
viding state institutions wich the capacities and resources sufficient to imple-
ment a highly repressive counterinsurgency stracegy direcced by che stare.
The scrategy was predicated on the support of key national and internacional
elites, che civilian government, and the armed forces, as well as a milirary thac
had long intervened in the political arena, creating a civil-military alliance
that sustained the regime for a decade. There were three elements to this
strategy: new institutional powers and resources for the security apparatus of
the scate that effectively increased ics presence in civil sociecy; explicic and
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implicit restrictions on democratic insticutions and norms; and finally a series
of economic and social policies that actempted co increase the stace’s penetra-
tion of civil sociery.

The budgets of state security agencies dramatically increased in the 1990s:
the budget of the National Intelligence Service (SIN) was reportedly fifty
times greater in 2000 than it was in 1990, and the toral budget of the armed
forces by 2000 represented 32 percent of all state spending (contrasted with
only 13 percent spent on education).”” Along wich increascd budgets came
new powers and missions. The SIN expanded its “psycho-social” campaigns
through the media, increased wiretapping and surveillance of opposition fig-
ures, and created a special paramilitary group (Grupo Colina) charged with
eliminating suspected Shining Pach sympathizers. Death-squad activities in
Peru were carried out directly by active-duty members of the SIN or the mil-
irary who responded to orders received directly from the chain of command,
including the de facto head of the SIN and presidential advisor Vladimiro
Montesinos.”® In che armed forces, the structure of promotions and budgets
was centralized in che hands of the presidency. In addition, a series of “special
powers” was provided to the military, the most notable of which was the ex-
pansion of the jurisdiction of milicary tribunals co try civilians accused of ter-
rorism. The armed forces were also granted power to “intervene” on univer-
sity campuses (violating their autonomy); to set up zoras de rastreo, areas in
which che milicary would carry out house-to-house searches while blocking
off an area; and finally to assist rondas campesinas, peasant patrols of localities,
in coordination with che military, in detecting guerrilla activicies.”” Admit-
tedly, the widespread rejection of Shining Path’s ideology and methods
among the vast majority of Peruvians created an acceptance of the stare’s ap-
proach wichin civil society. Moreover, many nonrepressive elements, includ-
ing amnesty programs for surrendering fighters and improved police ractics,
also contributed to the state’s effective response.”® The resulc of chis scrategy
was not only a security apparatus with more power but also a large and exten-
sive presence in civil society.

In order to carry ouc its strategy, the Fujimori regime early on had identi-
fied democraric norms and insticutions as impediments to its plans. The 1992
self-coup (autogolpe), or the suspension of che constitution and che closing of
Congress by the president, was in part an attempt to undermine what was
perceived as an obstacle to the effective implementation of counterinsurgency
plans. A series of democratic rights, including habeas corpus, was restricted
or eliminated by regime decree. The 1993 constitucion also weakened institu-
tional checks on executive power, reducing the oversight capacity of Con-
gress, restricting judicial autonomy, and ending the process of decentraliza-
tion begun in the 1980s. Moreover, the press was eicher co-opted through
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bribes and exrortion or repressed. Journalists, human rights workers, and op-
position figures were the target of threars, illegal decentions, and occasionally
physical violence.’' The absolute personalization of power within the regime
and repression of the opposition thus ensured limited criticism and che unob-
structed implemencation of counterinsurgency measures.

A final element in che Fujimori strategy was the implementation of a series
of social and economic policies meant to increase the state's penecration of
civil society and aiso reduce the possibility of autonomous societal organiza-
tions. These measures were aimed at ensuring an increased state presence on
rhe terrain of society, demobilizing possible challenges to state authority, and
.ncreasing the policy-implementation capacity of che stace. [n addition to the
policies noted earlier, che regime sec up an elaborace clientelist system <o pro-
vide social services thar was directly linked to the Miniscey of che Presidency.
Preexisting social programs, which had long been concrolled by parcies of che
left, were co-opted by the ministry, reducing autonomous political spaces.
Neoliberal economic restructuring, which included extensive privatization
and a reducrion in both state subsidies and che public sector, played an im-
portanc role not only in demobilizing civil society buc in increasing che effi-
ciency of the stace as well as che economy. A “small and scrong state” was che
slogan of neoliberal reformers, who argued chac a large and “bloated” scate
would necessarily be a weak state, thus linking economic reforms wich the se-
curity sicuacion.

Elite-State Configurations

How can we explain the ditferent counterinsurgency models adopred in
Peru and Colombia, particularly given thar in both cases che state has tradi-
tionally had limired capacities and resources? The hypochesis I suggest here is
that the crucial variable in explaining this diffecence is the nature of che elites
in the two countries, particularly their relations with boch che state and che
political regime. The society-centered “privatization” model of counterinsur-
gency long favored in Colombia reflects che fragmencation of the elice and its
weak links with che scate in general and che armed forces in particular. By
concrast, the state-centered “authoritarian” model adopted in Peru in che
1990s was the result of a civil-milicary alliance forged by elices and the secu-
rity apparacus; it indicates how Peruvian elites have craditionally viewed che
state as the focal point of power politics in the country. Clearly, many factors
contribute to the structure of socioeconomic elites and cheir relation to the
state, and only a brief synopsis of the two cases can be offered here. Geogra-
phy, resoutce endowments, and ethnic/racial cleavages, to cite just chree fac-
tors, have played importanc roles in both cases. The scructure of elites is also
likely o be notable in political society, insofar as party systems reflect social
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structures and cleavages. Finally, both the membership and, more broadly, che
struccure of elites are likely to change over time as changes in che economy
and society take hold.

There are four key elements to the structure of elites in Colombia that have
favored a society-centered approach to counterinsurgency. First, Colombia’s
elite has tradirionally had a hererogeneous economic base, a reflection of che
economic diversificacion the councry experienced in the twentieth cencury.
Coffee, induscry, mining, cactle ranching, and petroleum are among the dom-
inanc economic accivicies in Colombia (one can clearly include the “narco-
elice” here as well), and while there are important connecrions among the
elites involved in cthese activities, each sector has ics own elite structure and
gremin (sectoral organization).’”® While conflices among gremios have existed,
they have generally not been open. Second, elices in Colombia have a deeply
regional character and identicy, linked co the specific economic activity of
each zone, for example, cartle ranching in the coastal departments. The social
scructure and particular vision of socioeconomic elices, in terms of their per-
ception of society, politics, and economics, thus vary considerably depending
on local or regional condicions.

The heterogeneous economic base and regional diversity of the Colombian
elite have historically made ic difficult for chem to forge a common political
project and impeded the development of a hegemonic class with a vision of
national identity and a program of state modernizacion.” Intraelice conflicts
wich a strong regional, economic, and ideological content plagued Colombian
politics throughout che nineteench cencury. Boch chese conflicts and che polit-
ical pacts chat often put an end to them, especially in the cwencieth century,
were carried out on the terrain of sociery, involving private partisan armies
and genclemen’s agreements to divide power, wich litcle interest in using the
state for anything beyond sectoral or private goals. The state was largely a
source of funding for private initiatives or for cliencelist/patronage politics
and, as mencioned earlier, not the source of the significant “developmentalist”
economic or social policies found elsewhere in Latin America. Moreover, there
appears to be ac least some evidence chac elites were aware of the dangers of
the scate as an instrument of political power or social change. The swiftness
wich which General Rojas Pinillas was removed as he began to develop and
use the scate to build a political project suggescs che wariness wich which tra-
dicrional elites viewed this possibilicy. Wich the end of the National Front in
1974, partisan conflict not only failed to reemerge as in the past, but the two
traditional parties continued che policy consensus of the National Front. The
growing unity and consensus among the nacional political elice had an impor-
tant impact in a variecy of policy areas, most notably making it possible to
launch a peace process in the early 1980s. Nonetheless, the consensus among
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the national policical elice (see chaprer 11) has also been accompanied by a
fragmentation of the parcy structures chemselves, as local party bosses have
gained growing power, and a distancing berween nacional political elites and
traditional socioeconomic elices.

Finally, an important link in understanding the elite preference for, che
“privatization” model lies in their historically strong antimilicary sencimencs.
From che independence period onward, Colombian elites have had a profound
discruse of the armed forces. The two-party syscem and the lack of military
regimes clearly concribuced to this arricude, as Francisco Leal Buitrago
notes.” The social distance between elites and the military further deepened
chis discruse. A milicary career was never seen as a mark of social discinction
oy elites. and conscription was generally rescricted to che lower and middle
classes. The Colombian armed forces, absent from direct participation in poli-
tics for most of the nineceench and rwenciech centuries, never developed an
tnsticurional identity revolving around nation building, limiting che possi-
bility of developing an autonomous political project. The professionalization
process came relarively lace to the Colombian military (1907), in part because
of the long history of the elites’ reliance on private partisan armies and their
disincerest in, and distrust of, a strong military establishment.?> Alchough
since che end of Narional Front the military has increasingly developed au-
tonomy in a number of areas, chis has resulced in challenges to presidential
policies and noc elite interescs.*

While Colombian elites, faced wich a weak state and insurgenc challenges,
opted for a society-cencered counterinsurgency strategy, in Peru elices tacing
these same circumstances opted for a scate-centered councerinsurg=ncy pro-
gram. A number of factors cended to favor chis developmenc. Firse, che scate
in Peru has been at che center of vigorous contestation among different seccors
>t society wich alcernarive political projects. A significant populist challenge
ifter 1930 from che APRA party, and from the 196os through che 1980s a
>owertul leftist political option, threatened to use the state apparatus o im-
>lement decidedly anti-elite programs. During the Velasco milictary regime,
he state noc only acted as an agent of change bur also undermined che politi-
al and economic power of Peru's economic elite, sweeping away che agrarian
ligarchy, carrying out nationalizations, and heavily regulating economic ac-
ivities. As a result, che state has been che primary arena of policical conflict in
he cwentieth century as differenc policical projects (populise, socialist, ne-
sliberal, radical milicary) competed to capeure state power to implemenc cheir
rrograms. The weakness in chis approach to polirics has been thar wich rare
xcepeions, societal organization has been neglected, resulting in the collapse
f chese projects once state power is achieved, due to the lack of sustainable
ocial support.
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Second, Peru’s socioeconomic elite is largely a Lima elite. In parr this is a
legacy of the colonial period, when Lima was a viceroyal capital concentrating
not only adminiscrative power buc also ecclesiastical, economic, and social
power. The Spanish and later cheir ¢rio/lo descendants preferred to settle on
che coast racher than in the largely indigenous and mestizo highlands, and
they remain chere today. The socioeconomic and demographic shifts of the
twentiech century have only accentuated this concencracion. Most of che
country's industrial and financial activity takes place in Lima, which also con-
cencrates close to a third of che national population. With the socioeconomic
elite escablished in Lima, the stage was also set for a highly mercantilist rela-
tion to develop, one in which elites used cheir influence and concaces in che
craditionally cencralized state structure to excract privileges, grants, and mo-
nopolies from governing officials. The resulc has been a dynamic, prevalent
during and since che colonial era, in which the administracive structure of cthe
state is an important arena in which che elite can establish and maintain con-
tacts and relationships, lest they lose their privileges to compering individu-
als or groups.

Finally, with the exception of che Velasco period, the armed forces in Peru
have a long and close relationship with the country's elites, having blunted
populisc and socialist challenges to the socioeconomic and political order of
the country since the early twentieth century. Moreover, the armed forces
have played a crucial role, as noted earlier, in che construction of national
identity and have defined for cthemselves the role of “tutelary institutions,”
that is, insticutions chat represent che historical continuity of the nation and
are above the “polirics” of civilian groups or parties. The longest period of un-
interrupted democratic civilian rule in twencieth-century Peru was cwelve
years (1980-92). This long history of military incerventions and regimes in
Peru has led to che vision, shared by both members of the armed forces and
civilian sectors, of the military not only “embodying” the nation but also act-
ing as the ultimate arbicer of political disputes.

These factors are crucial to understanding the preference for the “authori-
carian reengineering” approach adopted in the 1990s. Elites played a crucial
role in fostering the Fujimori regime's authoritarian project, backing the
regime’s effort to impose “order” chrough authoritarian stace policies. The fi-
nancial secror and civilian technocrats helped the regime establish contacts
with international financial organizations that provided needed credits and
investmenc and assisted in the planning and implementation required o re-
structure the state along neoliberal lines. Each of the ministers of the econ-
omy during the Fujimori period came from the business sector, and each
played a crucial role in reforming the stace structure. The reforms introduced
in the labor sector, reducing che power of unions, and in the agrarian sector,
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essentially fostering a reconcentration of land ownership, were viewed as nec-
essary not only to atcract needed investment but also to weaken areas where
the lefc was craditionally scrong. The business sector fully supported the 1992
autogolpe. and the main gremios remained fervent supporters of the regime
throughout che Fujimori decade, contributing heavily to the Fujimori reelec-
tion efforts in 19935 and 2c00.

In a comparative analysis of counrterinsurgency approaches, it is important
to look beyond merely the scrength or weakness of stare scrucrures. Boch
Colombia and Peru confronted growing insurgencies under conditions of
state weakness, a sicuation common to underdevelopmenc. Nonetheless, each
developed a very different way of combacing insurgency. The key explanacory
variable behind cheir divergence is che configuration of the elite structure, in-
cluding ics relacion wich the stace and political regime and its ability to forge
and carry out a common political (or hegemonic) project. In essence, the his-
torical experiences of these two ditferent elites shaped their relations with che
scate and other political acrors, which in curn created and/or limited their
ability to construct the alliances and adopr the visions needed to deal with in-
surgent challenges.

An important lesson to bear in mind when comparing these two models is
that alchough in one country (Peru) a model contribuced to the defeat of in-
surgency, in boch cases the methods employed signified hocrendous coscs for
the civilian population and democracic insticucions. The human rights sicua-
tions in Colombia and Peru were cthe worst in the Western Hemisphere dur-
ing the periods considered here. Massacres, torture, acbitrary detencions, and
forced disappearances were parr of che daily reality tha citizens in both coun-
cries faced. In Peru, abuses were carried out largely by che armed forces and,
by cthe 1990s, the intelligence services as well. In Colombia, the situartion is
more mixed, with cthe armed forces and paramilitary forces implicated and, by
the mid-1990s, the latter group actually responsible for the largest share of
abuses. Clearly neicher model of counterinsurgency provides a guarantee for
respecting human rights, and both weaken democracic norms and procedures.
In Peru, democratic institutions were directly undermined by the self-coup
carried out in 1992, and che regime’s later development accelerared the crend
roward authoritarianism, creating one of the most corrupe regimes in recent
Latin American history. Alchough Colombia managed to preserve its demo-
cratic institutions more successfully chan Peru, che inability of those insticu-
tions co extend meaningful guarancees of security to cheir participants had the
effect of restricting their relevance to an increasingly reduced number of citi-
zens.

In a similar vein, it is also imporcant to underline the fact chac both ap-
proaches responded to che historical condicions of individual countries, that
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is, che particular relation between states and elites, as well as the nature of in-
surgency; it would thus be erroneous to conclude that one response to insur-
gency could emerge or be applied in anocher case with a similar outcome.
This is especially relevant for the lessons drawn out of the Peruvian experi-
ence. The relative “success” of Peru's response might seem to offer a model of
effeccive counterinsurgency. However, in addicion to this approach’s very high
cost, it would be difficult co apply in a situation wich a different historical
configuration, such as in Colombia. Peru’s success required stace capacities,
and state-elite and stace-society relacions, that are noc found in Colombia.
The broader lesson here is that effective responses to insurgency, in addition
to respecting democratic norms, must take into account the specific condi-
tions and causes char lie behind each internal war.

In considering the impact of counterinsurgency on democratic procedures
and norms, much of che traditional focus, particularly by che human rights
community, has been on che role of the state and its security forces. While this
has a long-standing basis in internacional law and che policies of both interna-
rional governmental and nongovernmental organizations, one of che implica-
tions of che argument presented here is that analysts need to look beyond state
actors in assessing responsibilicy for human righes violations. If we consider
states as autonomous institurions operating in political vacuums, chen an ex-
clusive focus on security forces might be analytically justifiable. However,
staces are in fact scructures embedded in their societies, the result of social
configurations involving societal relations across time and space. Clearly, de-
grees of responsibility vary. From a policy perspective, a focus on che matrix of
resources and logistics that allows human rights violations to continue,
whether che military-paramilitary connection or che operations of the military
iself, is likely to lead o the points most vulnerable to change in the short
term in response to political pressures ac the national or international level.
However, those political and social actors chat actively support and encourage
policies, institutions, and practices chat violate internationally accepred demo-
cratic norms also bear some responsibility. Dealing wich this dimension of
democratic accountabilicy is far more difficult, given cthar social actors and
scructures are removed from daily and . routine violations of human righes.
Nonetheless, there needs to be greater accountability. How that mighe be ac-
complished remains an ongoing challenge for the incernational community.
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8 Human Rights in the Andes
The Defensoria del Pueblo

&~ Keeping track of human rights in the Andes means keeping track of
che scate and sociery. While the region’s states are being weakened by increas-
ing economic and political pressures, their societies are becoming more aware
of conscicutional rights and the growing chreats to them. Throughout the
Andes, mediating becween the state and society on human rights is the De-
fensoria del Pueblo, an independent national ombudsman mandated to inves-
tigate righcs abuses, receive complaines from cicizens, iniciate legal recourses,
and formulate policy. Alcthough one of the region’s newest instituctions, cthe de-
fensorda has been cthrusc to che forefrone of human rights as che principal gauge
of scace abuses and citizen demands.'

The defensoria is a clear breakchrough for human rights because it will help
make state agencies moce etficient, accountable, and responsive to both spe-
cific cases and general popular concerns. The region's governments may be
gambling that che agency will relieve policical pressure and improve state
functioning withour chreatening real interests. Buc the momentum behind
defensorias may become more powertul than expected as cthey grow adepe at us-
ing power, publicizing issues, and developing societal alliances. The defensoria
already enjoys high levels of public popularity and credibility as a new and
politically uncainred insticution, and its abilicy ro link once-separate issues
has put it in a highly visible and vocal advocacy posicion.

Despite such hopeful assessments, however, the defensoris may founder on
policical interescs and popular expectations. Firsc of all, che practices and
powers of state insticucions and officials readily sabotage the defensoria. Even
many hard-won successes in resolving cases and enacting laws are more than
councered by government decrees and ongoing state pracrices. In particular,
the abusiveness of security forces and che inefficiency of che judicial system
negate such efforts. Second, as the defensoriz becomes a voice for sociery it may
be silenced by the same deeply rooted structural problems thac muzzle sociey
in the firsc place. In advancing the rights of women, pensioners, and indige-
nous people, for example, the defensoriz will ultimacely have to address why
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such groups face persistent, systemic discrimination—a task well beyond ics
political and institutional means.

The firsc years of the Andes’ five defensorias have brought our both cheir
power and cheir pitfalls. When the agency focuses on specific cases or uncon-
croversial issues, such as public education programs in Bolivia and consumer
righes in Ecuador, it easily meets ics goals. Bur when taking on a politically
charged issue, it often falters. Peru's former defensor Jorge Santiscevan de Nor-
iega was thus artacked when he waded into electoral politics, as was Colom-
bia's when he became too involved in the civil war. But while caking on big-
ger issues is riskier in che short cerm, it may actually screngehen the defensoria
in the long term by enabling it to stake out real auchority with a wide reach.
Those agencies that limic themselves to safer issues may ultimately be con-
demning chemselves to being just another reform serving more to validace
than to challenge che system. As the “the magistrace of persuasion,” che defen-
sorfa has to harness its main power—as the arbiter berween state and society
on human righes—into concrete change. No other approach is likely to suc-
ceed in democracies far betcer at adopting human rights laws and insticutions
than making che changes in practice chat matter. So while the defensorias in
Peru and Colombia have taken more risks, chey will probably end up stronger
chan chose of Ecuador, Bolivia, and- Venezuela.

Increasingly, scudies of democratization and human rights in Latin Amer-
ica are turning cheir accention o the issues addressed by insticucions like che
defensoria, Some analyses focus on che continuing impact of authoritarianism
(Loveman 1998), while others point out che state’s inefficient, limited, or bi-
ased functioning (Przeworski 1991; Stotzky 1993; O'Donnell 1993; Migdal,
Kohli, and Shue 1994). Addressing the complaint that “justice, law, and cici-
zenship in che real lives of citizens” (Holston and Caldeira 1998) are being ig-
nored, though, others have begun to connect state inscitucions wich the ever-
changing daily dynamics of democratic societies. As polirical and socieral
conditions become even more unpredictable, in particular, change itself needs
to be more cencral in assessing human rights condicions. The agencies, laws,
and organizations formed to protect rights must constancly adapr; even che
mosc carefully wricten provision has liccle effecc if ic loses applicability to
scate practices and societal needs. At the nexus becween che state and society,
the defensoria caprures chis sense of change and so deepens underscanding of
the politics and pressures of human rights in contemporary Larin America.
This is particularly crue in the Andes, atflicced by more sociecal divisions, ia-
equalicy, economic frailcy, and policical instabilicy chan most of the region.
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Formation of the Defensoria

An independent office often with constitutional ranking, the defensoria has
a defined sec of official powers buc a wide range of informal ones. It is not a
judge or a prosecutor and cannot detain individuals, pass rulings, or impose
punishments. But it can formulate legislative bills and adminiscrative re-
forms, develop strategies for rights protection, mediace conflicts, and promote
adhesion to internacional rights law. Eicher on its own accord or on behalf of
an aggrieved party, the defensoria also investigates abuses by che police, in the
prisons, and throughout the judiciary. When denouncing specific violations
and pushing the government to prosecute violators, it has at its disposal a
range of legal mechanisms: ampars. which is the general legal complaint
against a state action; habeas corpus, which is a perition against illegal deten-
tion; and, in some circumscances, challenges to laws’ constitutionality or en-
forcement procedures.

Wich chese powers, che defensoria is in a scracegic position within both che
state and society. In the state, it is authorized to expose and promoce resolu-
tions to problems in the public administration and with public services such
as warer, eleccricity, and transportation. All state agencies are obligated to co-
operate wich the defensoria and implement agreed-upon changes. If che re-
sponsible officials do not cooperate—or do nor implement the changes in
good faith—the defensoria usually has che auchority to go to the head of the
agency or to Congress, request the dismissal of the obscructionists, and some-
times emict public censure. Most of these offenses find their way into newspa-
per articles, special studies, and cthe efensora’s annual and very derailed re-
ports to Congress. In some cases, the agency will muscer up affected sectors of
society to puc pressure on the state. Within society, che defensoriz also moni-
tors social, political, economic, and institutional conditions chat may be gen-
erating systematic violations. To resolve them, the agency may act as 2 medi-
acor or conciliator between groups or berween che state and che complainant.
In mediation procedures, it controls the process without applying pressure or
making recommendations, while in conciliation it does formulate recom-
mended solutions.

In each Andean councry, the defensoria grew out of a combination of inter-
national pressures, the state's limirations, and broad popular movements to
strengthen human righes. The idea was not to replace but to support other
state agencies, increasing access to them while taking on issues chey could not
absorb. Most specifically, che defensoria is intended to relieve the tension aris-
ing from the concradictory obligations of the Ministerio Pablico (MP; atror-
ney general), which is in charge of both prosecuting crimes and procecting
derainee rights. An auconomous agency, it has auchority to impede arbitrary




detentions; recommend whether a case pro-
ceeds co crial; and investigate the rights obli-
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TABLE 8.1 Defensorias del Puebls

in the Andes Region

gations of the judiciary, the police, and che  Coumry Year Legitlated ~ Year In

public adminiscration. But despite different

reforms intended to improve and streamline i 1994 =

: . prove ang > Colombia 1991 19¢

its functioning, the MP remained internally  Ecyador 1996 19¢

incongruous because of its simulraneous re- Peru 1993 19¢
Venezuela 1999 19

sponsibility of prosecuting defendancs and

protecting their due process rights.
In December 1992, Colombia became the

first councry in the region to formally establish a defensoria, following its in-
croduction in the 1991 constitution. Peru adopted a defensoria in its 1993
consticucion, building on the prototype defensoria created wichin che Minisce-
rio Ptiblico in 1979, which was turned in 1989 into the more official Fiscalia
Especial (special prosecutor) for human rights. It did not pass che necessary
establishing (organic) law until 1995, however, and did not appoinc its fiest
defensor uncil che following year. Similacly, Bolivia created a defensoria in its
1994 reform of che constitucion but creaced an organic law in 1997 and ap-
pointed its first defensor in 1998. Ecuador originally placed defensoria functions
wichin che Constitutional Court but then established a defensoria in its 1996
consticutional reforms, enacting an organic law and appointing a defensor in
1997. The agency was part of a larger righes framework that included the
1999 Nacional Plan for Human Righcs, which screngthened protections for
minoricies and tightened restrictions on the police, and che 1998 constitutrion
(adopted in August 1999), which contains new human rights provisions such
as a prohibition of amnesty for those guilcy of egregious abuses.

TABLE 8.2 Role of Defensorias del Pueblo

Authorities Obstacles

Investigate abuses in che judiciary, police, Civil scrife
)

public administracion, prisons, public and

private services

Collect informarion, issue reports Police and extrajudicial violence

Formulace policy and legislarion Sociecal divisions and expecrations
Popular legal norms

Initiace legal recourses: amparo, Policical uncertaincy
habeas corpus, unconstitucionality

Speak for citizens, work wich Executive manipulacion
nongovernmental organizations (NGOs), Bureaucracy, lack of cooperacion
mediare, acbicrate conflicts Judicial inefficiency
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In Venezuela, finally, a defensoria was firse proposed in 1991 by the consti-
tutional reform commission headed by former president and sicting senator
Rafael Caldera. Part of the bill, significantly, would have allowed states to es-
tablish their own defensorias, while parallel proposals would have created the
position of defensor vecinal at the municipal level. Political turmoil and resist-
ance held back chese effores until 1999, when a defensoria was included as part
of the new “citizen” branch of governmenc creaced in a consticution engi-
neered by newly elecced president Hugo Chdvez. Rescructuring the scace and
adding new rights guarancees—such as che exclusion of rights cases from tlie
military court system—che constitution was in parc a response to previous

Structure of the Defensoria

Since the #efensoria muse be independent, che appointment of its head, che
defensor, 15 critical. In most countries, that appointment is made by Congress,
usually with a two-thirds vote. Most serve a period of five years, wich che pos-
sibility of a single additional term, and may be involuntarily removed only
for “serious” intractions, also through a two-thirds vote. Otherwise, che defern-
sor is accountabie to officials only on designared macrers.

To maximize impact and minimize bureaucracy, most defensorias gear cheir
scructure coward deconcentration, coordinarion, and specializacion. Based in
the cencral office wich che defersor and usually a primer defensor adjunto (Rrst
adjunct defender) is a set of specialized commictees responsible for functions
like public education and complaint processing—often prioricizing cases
chrough the use of parallel “urgent” and “ordinary” procedures. Defensoria
branches around the country usually replicate this structure, with some de-
ploying mobile units to more isolated areas. Buc while decentralizacion
brings services to as much of a country as possible, ic also risks getting che de-
fensoria caughe up in local politics. So regional offices must follow cencral-
office directives, staying centered on uniform standards.

Also located at both the central and regional offices are adjunct defensores
specializing in particular populations, such as children and the elderly, or par-
ticular issues, such as healch. Adjunct defensores on women are the most com-
mon, with the same auchorities and limitations as che agency at large. Even
when their intervention is limited to assiscance and advice, for example, these
defensores have expanded their work to range from common societal abuses,
such as sexual assaulr, to “abuses of omission,” such as faulty implemencation
of protective laws.

Political Interests and State Power

While the defensorias were created as part of democratic reform, their actual
unctioning has been shaped more by che politics of specific governments and
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the use of state power. Like candidates outside traditional parties, much of the
defensoria’s popularity rests on its lack of affiliations. Buc this also means that
it is less skilled at che politics needed to get things done, with dependence on
state funds, overlaps with other agencies, and lack of pacronage networks forc-
ing the defensoria to navigate among officials operating on cheir own turf. In
some cases, such as Bolivia and Colombia, governments eager for a fresh ap-
proach to chronic problems have given the defensoria some leeway. But when
the agency chen takes cthose same governments to cask, che usual response is
negligence, stalling, or acrack.

Polirical pressure is the most transparent mechod of such responses. When
weak parties, legislarures, and other democratic institutions are changing or
confronting a strong execucive dominating the political agenda, the resulting
imbalance can severely weaken the defensorda’s functioning. Under Peru's Al-
berto Fujimori administration (1990-2000), for example, the defensor was
sharply rebuked by the supreme military council when he asserced in Decem-
ber 1996 that the arrest of General Rodolfo Robles, charged after criticizing
the governmenc's human righes record, was illegal. Fujimori did concede chat
the arrest may have been “an ecror,” burc he nevertheless took no action to stop

Robles’s crial.

The less obvious buc more pernicious threats to a defensoria’s work are the
entrenched powers and practices of scate agencies. Governments are now
elected, bur many powerful state agencies, like the police and the courrs, still
evade accountability or exact a price for it. Democracies’ incternal securicy
forces can be just as violent as ruling militaries, particularly when dealing
with problems like drug erafficking. Latin America’s authoricarian regimes
were more repressive, but blame was more easily affixed on its leaders; under
many current democracies, the laws are becter, bur responsibility and redress
are more diffuse and stace agencies are more skillful at eluding oversight.
Even the newly overhauled state of Hugo Chévez’s Venezuela continues to run
on pacronage and intimidacion.

Together, policics and state power may constrain the defensoria to a role of
public advocacy and information collection thac only marginally affects insti-
rutions and practices. Such a prognosis seems to be confirmed by che fact
thac, so far, defensorias do far betrer when dealing wich specific maccers and
ocher independent agencies. Only a few cases of torture plucked out of larger
patterns of police violence tend to be resolved, for example, while deferring
to congressional commiccees or concentrating on nonchreatening forms of
popular education have had more resonance chan criticisms against powerful

miniscries.
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Pressures and Obstacles from Governments

While governments may see the defensoria as a boost for their government'’s
popularity, they are more likely to see it as a threac ur a convenient object of
blame. Such reactions could be foreseen in executive resistance to such agen-
cies’ very formation. Ecuador's president first rejected the defensoria and ocher
ceforms for noc being in accordance with “the purpose of the Execurive Func-
tion.”? In Peru, che agency was first introduced in 1994 and approved by
Congress in May 1995, soon after Fujimori had been reelected to a second
term. The government's support of the bill was due in parr co its election-year
efforts to councerace criticism of its liquidation of democracy in ics April
1992 “self-coup.” Soor after the bill's approval, in fact, it was recracted. Dur-
ing the ensuing debace, the agency was castigated as a “superpower” and a
“grand inquisitor” that would make Peru ungovernable by spawning an 2nor-
mous bureaucracy that would overpower all stace agencies cthrough its power
to monitor them and oblige ctheir cooperation.* A revised bill thar reduced the
defensoria was then passed in August. Subsequently, the agency was subject o
constant attack, reaching its heights wich the defensor's involvement in the
highly controversial 2000 election. When he called for an inquiry into the
president’s regiscsacion drive afcer receiving hundreds of complaints of false
voter signatures, for example, che president’s congressional allies recorted char
the defensor himself should be investigated for partisanship and accused his of-
fice of being a ceater of radicalism.

A less brazen form of governmenr pressure is exercised through funding.
Because of this, many countries specifically give control of the defensoria’s
budger to Congress or the courts—often with explicit rules chac che defensoriz
should not make decisions based on financial reasons. But such regulations
have not always worked as incended. Soon afrer appoincing the councry's firse
defensor. the Ecuadorian government instigated his resignation by denying
him an adequate budget and reducing his term in office.” Such manipulation
also occurs with special programs. When Peru's defensoria began a campaign
to promote the rights of the handicapped in early 1999, it did noc gec any
funds from the Ministry of Finance and Economy.

Learning from chese experiences, as well as chose of other agencies, the de-
fensoria rarely relies completely on formal procedures. The defensoria writes an-
nual reports to Congress, for example, bur, as many Miniscerio Piblicos have
discovered, such reports do not necessarily generate change. Since some mem-
bers of Congress see themselves as the overseers of the MP—Bolivia's general
prosecutor complains that “the constitucion is misinterpreced to make Con-
gress appear to be the head of the MP"—they often balk at implementing di-
rectives on rights concerns.” One way to get around such blocks is to appeal to
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domestic and international opinion. Citing cases before the Inter-American
Human Rights Commission and a U.S. congressional report on the lack of ju-
dicial independence in Peru, for example, the country’s defensor pushed for ac-
tion on these issues in order to avoid further reprobation.

[nstitutional Practices and Repression

Far bigger obstacles chan political interests are the practices of stare insti-
cutions. Because its own powers are limited, a defensoria depends on ics abilicy
to cajole che machinery chat administers justice. Since no defensoria can moni-
tor all daily acrivicies in che screet, prisons, police stations, and courts, it
needs the cooperation of those who do. Bur throughouc the region, a range of
responsible officials carries out or allows syscemaric abuse of all basic rights.
The courts are slow and inefficient; public defenders are overwhelmed and in-
effective; che police are repressive and powerful; and prisons are mired in in-
humanicy and violence.

The most unwieldy block of these institucions are those comprising the
criminal justice system, which picks up where the defensoria leaves off. The
majority of complaints to the defensoria regard che judicial process, in fact,
which a defensoria can and does use to publicly pressure judicial officials. Buc
it still sceers che vast majority of its cases, either direcely or through the MP,
into the appropriate legal channels. It chen has to rely on these channels o
procect the rights, make the rulings, and impose the remedies needed for a
satisfactory resolution. As in all of Latin America, however, the judiciaries of
the Andean countries are slow, corrupe, discriminatory, and insufficiently in-
dependent (see Méndez, O'Donnell, and Pinheiro 1999). Untrained personnel
do much of che judges’ work; files and information are haphazardly collected;
and trials, not surprisingly, take years to begin and complete. Such chaos has
pushed emergency recourses such as amparo into regular use. In Venezuela,
where the average criminal crial lasts over four years, che provision chat
judges musc decide amparo petitions wichin forty-eight hours has caused an
“amparicicis” by lawyers eager to avoid che usual delays. This has overloaded
the courts and spurred the outright dismissal of nearly 9o percent of amparos,
sometimes years after the filing. In Ecuador, the defensoria has warned abouc
severe boctlenecks of unresolved amparos in areas such as the city of Guayaquil
buc has been able to do lictle more than urge area judges to quickly resolve
them.®

Courts also have to contend with threats, bribery, political attacks, and dis-
solution of independent support agencies such as the judicial council. This
council (che Consejo de la Judicatura or Magistratura) was created to shake up
the judicial process through its authority to selece, moniror, and discipline
judges, as well as to formulate budgets. While only a few countries had coun-
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cils ar che beginning of the 198os, twelve had them at che end of the 19905,
including all of the Andean countries. But even with their wide-ranging
powers, like the defemsoria they have been forced to wichstand executive at-
tacks, judicia! ineffectiveness, institutional rivalries, and counteraccusations
from officials being investigated. In Bolivia, Congress severely currtailed che
council when it became too inquisitive of corruption in the courts. In
Venezuela, the constituent assembly that wroce che 1999 consticucion dis-
missed over 120 judges, overhauled the Supreme Court, and eliminaced che
judicial council. In a bad omen for Venezuelan democracy, the two latter
measures were taken affer the popular referendum endorsing the consticution.
In Peru, the entire judicial council resigned in 1998 in protest of a law re-
stricting its auchority to investigate judges and dismiss those found guilty,
which came on che heels of previous restricrions like a March 1998 law that
dissolved its power to appoinc prosecurors.

The experience of the Ministerio Piiblico, the overworked prosecutor that
the defensoria was created to support, also provides a preview of how a legal
body can ger tangled up in political and stare practices. Despite its powers,
most MPs have been hindered by a shortage of funds, poor cooperation, and
the historical manipulation of past presidents. Constancly juggling their
many tasks, in many councries the MP has abandoned some of them, such as
criminal investigation, to the police. Weak MPs then allow rights abuses to
multiply. In Venezuela, one MP official said cthat alcthough fiscales (public
prosecutors, who make up the MP) must be present at each derainee’s stace-
ment to the police, they are in one pact of the police station while confessions
are being extracted under torcure in secret basements.” The Venezuelan MP's
power to open a nudo hechn. the pretrial investigatory process against a stace
official accused of a crime, has also been sidelined. Though designed to be
completed in under a monch, the procedure is conducted in secret and is often
delayed for up to six years “by uncooperative police [or] indifferent or recalci-
trant judges, . . . and neicher the [MP] nor che vicrim has the legal means™ to
move it forward.® Such delays often resule in acquitrals of guiley officials,
since it is highly difficule co produce witnesses and evidence for crial afcer
such a long period of time, or in their permanenc immunity when the statuce
of limitations runs out before the nuds hecho ends. Venezuela's MP cried differ-
ent ways to speed the procedure, but his efforcs were blocked—often by the
same officials who steadfastly dismissed the idea of a defensorsa as just “more
bureaucracy.™

Such practices exist throughout the region, generaring systematic abuse of
due process rights. Most vulnerable are criminal defendants, of course, the
vast majority of whom rely on public defenders. With the sole exception of
Costa Rica, no Latin American councry has an adequate number of public de-
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fenders. In Venezuela, each one had an average of under sixty-nine cases in
1979; by 1995, that average had shot up to well over three hundred.'® De-
spite legal requirements of scheduled visits, two-thirds of chose awaiting trial
report never even having met wich their defenders.'' The first meeting be-
tween them is often at the detainee’s investigative declaration, at which point
options such as challenging che detention order are no longer available. Bur
reforms intended to ameliorace chis situacion have had limiced impact.

Such patterns are common throughout the region, and in no country do
the numerous government and private legal-aid centers begin to make up for
them. In Peru, defendants’ rights were severely eroded by antiterrorism laws,
which dominated che first years of a defensoria concerned abouc the thousands
of unfounded arrests and unfair crials under such laws. Soon after presenting
Fujimori with a list of chose convicted of cecrorism or treason without suffi-
cienc proof in March 1999, the defensor, Jorge Santistevan, was named to a spe-
cial presidential commission that reviewed hundreds of cases of chose pre-
sumed innocent of chese charges and later sponsored legislative bills to allow
those who repent terrorism to appeal to the judiciary to lift mandates of de-
cencion and interrogation. Combined with international pressure, this work
led to the release of about five hundred prisoners. Conscious of provoking a
counceracrack, though, Sancistevan was careful not to overplay his hand. To
avoid cornering the military into admitting error, for example, he did not di-
reccly challenge the arrangement by which those deemed innocent would be
exonerated rather than pardoned. Peru’s experience with terrorism and an-
titerrorism laws galvanized these efforts. But in countries struggling wich the
more pervasive problem of common crime, progress is slower. Alchough most
countries are beginning to hire more public defenders, improve their working
conditions, and rescructure their operations, they still fall short of demand.

Moreover, sharp increases in arrests for common crime, coupled wich che
slowness of the judicial process, have made the region's prisons among the
most crowded and violent in Latin America. Despite penal-code reforms and
new rights guarantees, penitentiary rights abuse remains endemic. In Peru,
where over 70 percent of inmares at any given time have not been cried, over-
crowding and rioting have become the norm. Colombia’s 168 prisons pack
over forty-three chousand inmaces—nearly half of whom have noc been sen-
tenced—inco spaces allotted for fewer than chirey thousand.'* In Venezuela,
among a population of about twenty-five thousand housed in faciliries de-
signed for jusc over fifteen chousand, the annual number of killings nearly
doubled in the 1990s. In every country, the defensoria has been ac the forefront
of pressing for action.

An increase in riocs and escapes, along with mounting internacional criti-
cism, finally pushed governmencs to take more than ad hoc measures. A 1997
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law passed by Colombia’s legislacure required freeing inmates who had served
6o percent of their prison terms unless they were charged with serious crimes
such as terrorism or drug trathcking. Ecuador adopred a similar plan, allow-
ing the freeing of 40 percent of inmares charged with use or possession of
small amounts of drugs. A provision in che country’s new constitution also al-
ows judges to order the immediate release of unconvicred prisoners who have
>een in jail for more than a year. By the end of 1999, this law had led to the
elease of abour six hundred of the twenty-one hundred enricled inmaces. In
Jolivia, a former justice minister introduced new bail laws, hired more public
lefenders, and released thousands of debrors from prison. While such changes
vere positive, the abilicy of a miniscer to bring chem about only underscored
he defensoria’s limications. That minister is gone, bur the defensoriz is respon-
ible for seeing chose changes through.

In comparison, though, the region's courts and prisons are far more
menable to reform than are its police forces, whose persistent violations of
onstiturional guarancees have made them a central concern of each Andean
¢fensoria. While more studies expose law-enforcement abuses (Chevigny
995; Pinheiro 1996), chey are ourpaced by the changing pacrerns and causes
f abuses. During both authoritarian and democraric eras, firse of all, che
umber of police forces in each country—judicial, incelligence, milirary, spe-
lalized, provincial, and municipal—has grown rapidly. Aided by the avail-
dtlity of auchoritarian-era laws, governments continue to step up police
ower to control crime, armed insurgencies, and volatile societies. Even when
ich threats diminish, police continue to expand their official and unofficial
owers and use them in ways chat often neucralize constitucional guarancees.

In Bolivia, the police were reorganized into more clearly defined limits af-
't the 1982 transition to democracy. But the reemergence of their historical
le in suppressing demonstrations and strikes, as seen in recent protests over
overnment policies, has strecched those limits. The huge ancinarcotics oper-
ions of the 198os also rekindled the police’s military training and milira-
zed approach to internal order. The defensoriz has not shied away from these
actices, even implicating Policia Técnica Judicial (PTJ) officials in the beat-
gs and torcure of decainees. But, as wich nongovernmental rights organiza-
ons, such action has fueled its public image as less a check on police power
an a “protector” of criminals at che cost of public safery. Recalling her trip

an otherwise roucine neighborhood meeting, the country's defensora, Ana
aria Romero de Campero, remembered being surrounded by a crowd who
Acously chanted "Defensorfa of Delinquencs!"!?

The Nacional Police of Colombia (PN), involved in serious righes abuses
ch as organizing paramilicary groups and killing suspected guerrilla sympa-
izers, also has a history of repression. Repeacedly militarized since its found-
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ing in the 1890s, the PN has been notorious for its weak coordination and ac-
countability. During the 1948-53 civil war, for example, it dereriorated into
small unics controlled by local powers—a practice reemerging as violence and
corruption again fragments the country. Impunity is also che norm, as seen in
the 1994 military court acquictal of Naval Inrelligence Nerwork officials
charged with dozens of extrajudicial killings, despite strong evidence against
chem. Sometimes security and police forces have even refused to carry our ar-
rest warrants, such as when the atcorney general had to use its own Technical
Investigation Unit to caprure a major ally of the powerful paramilicary
Uaniced Self-Defense Forces of Colombia (AUC).

After Venezuela's cransition to democracy in 1958, a government besieged
by both conservative opposition and a left-wing rebellion puc pressure on
judges to jail guerrilla suspects, repeatedly suspended constiturtional righrs,
and strengthened che police chrough decrees and laws. In particular, the pow-
erful PTJ was granted extensive investigatory powers and placed in the execu-
tive branch’s Justice Ministry—an affiliation unusual among democracies,
which usually pur judicial police in nonexecutive agencies with investigative
authority, such as che MP. Even after che guerrillas were defeated, police agen-
cies concinued to emphasize preventative detention and forced confession.
Their rights abuses continued to rise, particularly during the six suspensions
of basic constitutional rights—including the right of assembly and the right
to the inviolability of the home—during che 1990s.

In Ecuador, most complaints to the defensoria have been against the police
and armed forces, charging them with torture, beatings, arbitrary detencion,
and disrespect of consticutional tribunal rulings.'? Despite government ad-
mission of responsibility in several decainee deaths, reports continue of tor-
ture, mistreatment, and disappearances, particularly by the National Police.
Of the nine hundred complaints received berween October 1998 and March
1999, over 50 percent were regarded as illegal preventative and arbitrary de-
tentions.'’ Also continuing to rise are che deach tolls from the police’s ques-
tionable firearm use and the extrajudicial killings of crime suspects.

The police violate consticucional rights in the judiciary as well as on the
screec. Officially subordinate to judges, judicial police oversee most criminal
investigations and carry out routine procedures like inspecting crime scenes,
retaining evidence, and questioning witnesses. But chey often ignore che rule
that they can take only an “informative stacement” from a detainee and admic
chat many cases hinge on little more than confessions—many of which are co-
erced. Many officers destroy evidence, defy court orders, protect indicted col-
leagues, harass political activists, accuse public defenders of advising their
clients to wichhold incriminacing information, “use false witnesses, invent
facts . . . bring false charges against innocent persons,” and shake down sus-
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pects “to not bring charges.”' In Venezuela, officials concede that “in the pre-
trial activities of the police, chere are no judicial controls except for the pres-
snce of the prosecucor in the declarations to the police”—a requiremenc rarely
met.'” With inadequate resources and overloaded dockers, judges cthemselves
‘tend to base {their} decisions on police actions wichout an invescigation of
‘hem and without a deep conviction regacding cthe veracity or falsehood of che
acts,” while police officials ofren ignore rulings againsc them.'®

Rising levels of crime aggravate such practices. In the early 1990s, Lacin
America’s homicide rate was 22.9 for every one hundred thousand inhabi-
ancs, while after 1995 the regional rate jumped to nearly 29."” Buc the reac-
ion from Latin America’s anxious leaders has largely been a combinacion of
d hoc policies and new public-order laws thar do not generally address
rime’s socioeconomic causes. Downplaying abusive policing and the criminal
ystem's chaos as unavoidable by-products of che crime surge—rather chan as
arts of che larger problem—Andean governments firse turn to harsh meas-
res and “extraordinary” police operations such as mass detentions.

In Ecuador, “states of emergency” are che favored crime-fi gheing response.
Juring the one extended over Guayas province for most of 1999, the police
etained hundreds of people and held many for over two days without charge.
1 Venezuela, massive police sweeps of poor urban barrios began in the 1970s,
icreasing in the 1990s as the national homicide rate rose by 73 percent
early fivefold in Caracas).?® In Peru, increases in urban gang violence, organ-
ed crime, and attacks in wealthy areas have also prompted tough anticrime
ieasures. Equarting narional security with crime prevention, in 1998 the gov-
nment adopred ten decrees, many based on antiguerrilla measures linked co
ghes abuses. But while crime rose from 55,000 reported crimes in 1990 to
height of 289,000 in 1994, it declined to 192,000 reports by 1998—sug-
ssting chae politics and police power morivated the anticrime laws as much

crime icself.’' These laws weakened basic rights and accountability by
insferring many enforcement powers from civilian to military courts and
e notoriously abusive National Intelligence Service (SIN), forming a new
N body to coordinate police intelligence, and prohibiting courts from sub-
enaing incerrogating police officers in many cases. These decrees also in-
:ased arbicrary and biased prosecutions, as Decree 895 did by crearing the
me of “aggravated terrorism” and giving the police power to detain sus-
cts for up to fifteen days and allowing milirary tribunals to try accused
‘ilians. Decree 900, which transfers comperence o hear habeas corpus peti-
0s in many cases from che dozens of Lima-area criminal judges to one spe-
lized judge, stifles use of this recourse.

Seeing che popularity of these policies, governments tend o ignore the re-
ting increases in extrajudicial killings; torcure; raids; illegal curfews;
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threars; extortion by both individual officers and “mafias”; and extensive net-
works in the trafficking, discribucion, and sale of arms and narcotics. Anemic
internal police discipline, broad legal impunicy, and the concentration of
such abuses in poor urban areas only fuel them furcher. And with judiciaries,
legislatures, and other institutions unable or unwilling to check such prob-
lems, the defensoria finds itself limited. Even as Peru turned its atcention to-
ward regular street crime at che same time the defensoria began functioning,
for example, police tactics consistently outmaneuvered the agency. According
to national law, police officers may only arcest people with a judge’s order or
in the case of a crime being commirtted en flagrance delicto. Yer chey regu-
larly conduct massive sweeps, such as one in a poor neighborhood in June
2001 that nected chree hundred people in a search for a single suspect. Wich
the legal maximum of twenty-four hours that a suspect can be held before be-
ing put at the disposition of a judge, such large numbers of arrescs invariably
cause the police o violare this rule as well. Supported by political and public
opinion, though, they argue that it is more effective to detain and then inves-
tigate, rather chan che other way around. To avoid judicial approbation, they
describe such action not as “detencion” but as “intervention.” Enjoying both
political and legal cover, asserts defensor adjunto Samuel Abad Yupanqui, these
practices become an “engrained part . . . and accepted notion of policing.”*
The adoption of progressive new penal process codes chroughout the Andes
underscores the need to stem such practices. While penal codes specify crimes,
penal process codes lay out the procedures under which they are investigated
and prosecuted. Given the police’s power and the judiciary’s disarray, such
cades are an essential part of civil rights protection. Bolivia's and Venezuela’s
new codes have important changes, such as emphasizing the presumption of
innocence, changing trials from bureaucratic wricten procedures to open oral
ones, strengthening the MP and judges, clarifying che police’s role in criminal
investigation, having verdicts made not just by judges bur by panels of judges
and cicizens, and providing language assistance.” Peru added prohibitions of
disappearance and torture to its penal code, and Colombia’s code was supple-
mented with proscriptions of disappearance and massacre. In Venezuela, che
benefics of the new code are seen in the dramatic drop of nearly 40 percent in
the prison population. While able to help promore those codes’ positive provi-
sions, however, che defensoria is unlikely o have much impact on their nega-
tive ones. Bolivia's defensora has criticized the allowance of clandestine agents
(agentes encubiertos) in the new code, for example, stating that cheir use in drug
operations and phone tapping violates basic rights such as equality before the
law and che right to be tried by a competent authoricy. Even more damaging
are policical attacks on che codes for “coddling” criminals, which have led to a
sometimes violent popular backlash in councries such as Venezuela.
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New process codes are sapped not just by state practices but by ocher laws.
Drug laws have proved particularly immune to legal checks and institurional
oversight. Venezuela’s 1984 Organic Law of Substances, Narcotics, and Psy-
chotropic Drugs widened police discretion in conducting searches and gener-
ated an increase in raids of private homes without court orders.?* Police agen-
cies derived judicial powers from the law's vague definition of investigatory
authoricies and che courts’ failure o clarify chem. Bail laws often exclude
drug defendancs, while bureaucratic incompetence often keeps many de-
tainees incarcerated beyond cheir sentence time. Bolivia’s 1988 anci-craffick-
ing law, Law 1008, for example, violates due process by prohibiting pretrial
celease and has foscered discrimination against indigenous people and male
campesinos.” In countering chese trends, che defensoria has to carefully bal-
ance peasant communities and law-enforcement agencies, boch of which are
suspicious of it. Defensoria officials in Bolivia's coca-producing region of Cha-
pare, for instance, faced recaliation after accusing police of illegal shooting,
beatings, and collusion with ctraffickers.

Drug laws and other special public-order measures furcher threaten human
tights when the military is involved. In Bolivia, the armed forces control
many coca-producing zones and have been accused of beatings, illegal confis-
;ation, and violent raids. In Peruvian areas under emergency law, the rights of
>ersonal liberry, inviolability of the home, and freedom of movement are re-
itricced. The government resisced international and nacional pressure to ame-
torate the 1995 amnesty designed to deflect prosecution of milirary and po-
ice otficials accused of rights violations.” As in other countries, impunity
ind acquiteals characterize many of che cases against officials chat have been
>rought to crial. As with some other issues, though, the defensorias have suc-
essfully challenged military abuses by taking on specific problems and indi-
idual cases. Estimating chat 80 percent of recruits were forcibly conscripeed,
Yeru’s defensor worked with the human righcs groups Legal Defense Inscicuce
[DL) and Asociacién Pro-Derechos Humanos (APRODEH) to help elimi-
iate compulsory military service.

‘he Defensoria as Societal Voice

With such inefficiency and abuse causing widespread disillusion and dis-
cust in state insticutions, the defensoria has been given che role of citizen voice
s well as that of institutional wacchdog. No matter how alienated they be-
ome from the state, citizens still need it to protect their consticutional
ghes. The defensoria expresses chose needs by speaking to and for marginal-
ed groups, resolving specific cases, gathering information, gauging public
pinion, mediating conflicts, and expanding into new issue areas. Applying
tese authorities o che range of human rights, it can also make politically po-
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tenc links becween problems that officials prefer to approach separately, such
as when the defensoréas of Colombia and Peru blame political conflict for the
economic suffering of women and indigenous people. [n the process, a skillful
defensorfa acquires legitimacy, influence, and trust. In Bolivia and Peru, polls
consiscently give the agency, along with the church and the press, the highest
levels of public confidence. Over five hundred people lined up outside the
cencral office of the defensoria in Peru on ics first day of operation, with similar
responses greeting each regional office opening. In ics first year, Colombia’s
defensoria received 10,000 complaints; in its second year ic got 16,417, and in
its chird 25,409.”

The defensoria builds such trusc by becoming a voice for marginalized
populacions. Special seminars on the elderly and youth have helped these
populacions organize and express their concerns, such as through the con-
sumer defense organizations that Ecuador’s defensoria helped form in twenty
provinces. Responding to pleas from an indigenous community, Peru's defen-
soréa pushed the Agriculeure Miniscry co fulfill ics obligations, even accusing
che National Agrarian Office of violating the Law of Communities. Colom-
bia's dfensoria has brought attencion to the overlooked problem of child
abuse. Estimating chat neacly eighe million children suffer from some form of
abuse—with sexual exploitation alone rising 6oo percent between 1996 and
1998—a 1999 defensoria report singled our a lack of stace funds and increases
in poverty for blame. A 1999 agreement berween che defensores of Bolivia and
Argentina even focused atcention on the nearly abseat rights protections of
Bolivian immigrants in Argentina.

In particular, the special offices and adjunct defensores on women's rights
have highlighted social and economic abuses against women. Publicizing the
high rates of violence and poverty that women suffer, Colombia’s defensoria has
urged the president to empower the Women' Equality Office to develop and
implement policy. The women's defensor has also pushed the governmenc to
give priority in housing to female-headed households and carried our studies
on the safecy and health of women in prison.” Supported by several non-
governmental organizations (NGOs), Peru's defensoria worked against a gov-
ernmenc sterilization program targeting poor women, during which medical
officials reported that chey were given bonuses for sterilization quotas. Its ef-
forts led to enforcement of a seventy-two-hour waiting period for sterilization
operations and a dramatic drop in their number.*”? The defensoria has also been
at che forefront of antirape campaigns, estimating over six thousand cases of
rape annually in Lima alone (although some rights groups asserc this to be che
monchly figure). Linking women's rights and police abuse, the difensoria has
also acted on the hundreds of complaincs it receives by women charging po-
lice agencies wich illegal and inadequate responses to domestic violence, such
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as dismissing accusations because of a lack of visible wounds.* These and
other effective, well-targeced efforts stem from defensores’ meticulous informa-
tion gachering, careful confidence building within che social group, and
knowledge of how policy decisions are made.

[n addition to group advocacy, defensorsa officials have found success in
broadening their mandate inco less tradicional rights issues, such as the envi-
ronment. Backed by the defensoria, for example, a major Bolivian environmen-
cal rights group based in Cochabamba denounced the local goverament's de-
velopment projects as a violation of the national Environment Law by citing
thetr adverse impaces. In an era of decencralizacion and privatizatien, the
runcrioning of public utilities is anocher noncradicional bur particulacly re-
warding righes issue for defensorias. Wich nearly chree-quarters of ail com-
plaines o Bolivia's defimsoria abour the public administracion, in face, the
agency has made state services a principal focus. Often prompred by individ-
ual complaines, Peru's defensoria has documented and charged public ucilicies
ind energy companies with price-fixing, overcharging, and violating cerrain
‘aws. Colombia’s defensor also has charged ucilicies with violacions, such as il-
egally alrering che terms of paymencs of users. On these and ocher 1ssues, new
‘oncerns and still-unformed laws allow the defensoriz co not only gain public
support bur seize new authoricies wichin che stare. '

Wich boch traditional and noncraditional rights issues, informacion and
:ducation are particularly important to che defensorias because chey allow che
ompatison of conditions in differenc areas. Among che Bolivian defensoria’s
nggest concributions are ics popular Educacién Radiofénica de Bolivia radio
rograms; ics informacion gachering through ics six regional offices; and spe-
ial provincial seminars chat expose discriminacion, judicial inefficiency, and
roblems in schools and public services—all cricical for a poor, geographically
lispersed, and linguistically fragmented populacion. Such effores provide a
asis for effeccive policy by revealing imbalances that uleimately direct re-
ources to needier regions. With cheir limited budgers to carry our all chis
cork, every Andean defensoria depends on the growing numbers of NGOs in
ne region—which also helps forge cheir alliances wich society. Many of cthe
1ses broughe by the defensorias throughour che region, in fact, have relied on
{GO material. With evidence gachered by the Comisién por la Vida y por la
az Social, for instance, Ecuador's defensoria complained to che Defense Min-

try about military operations in cercain regions, linked to abuses such as che
998 murder of a union accivisc.

Despite such progress, however, this public advocacy role can turn the de-
noria into a viceim of its own success. As with any official, of course, per-
mal biases and views can cloud the agency’s work—which is particularly
‘oblemaric for an agency based on neutrality. Bolivia's defensora, for example,
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highlights her commitment and work on behalf of the Church, while catego-
rizing as “aggressive” the rights efforts of groups such as homosexuals.’!
While such favoritism may be politically astute, taken too far ic will under-
mine the agency. Beyond individual beliefs, though, the defensoria’s public
role is harmed by problems ouc of its conerol. In particular, progress on ques-
tions of inequality and discrimination is stymied by cheir scructural causes.
Some types of rights protection illicic hostility from che public; some indige-
nous and community legal practices encouraged by defensorias are at odds with
national laws they are supposed to uphold; and societal problems themselves
may simply overwhelm the agency.

Most seriously, the defensoria is easily pulled into structural problems whose
solurions are neither easy nor necessarily popular. This has been clearest
around the public panic over crime, which turned many sectors of society—
such as shantyrown dwellers, the unemployed, immigrants, and youth—into
automatic suspects. Rising up to “control” these groups, a job that the stace is
seen as forfeiring, is vigilante justice meted out by gangs or spontaneous gach-
erings, usually in poor neighborhoods and sometimes led by off-dury police
officers. Most victims are individuals accused of specific crimes, ranging from
robbery to murder, but in some areas self-appointed death squads cargec entire
groups. In 1996, the regional defensor in Colombia’s Caldas deparcmenc pub-
licly called on the police to investigace up to eighty deachs in a spasm of such
“social cleansing.” But while ic is a serious threat to human rights and chus a
legitimate concern for defensorias, vigilantism is also something that grows ouc
of popular fruscrations and attraction to draconian law-and-order measures.
The defensoria, therefore, risks being cast on the wrong side of an issue that
even governments will exploit for their own political ends.

Another oucgrowth of the crime rares, and of low confidence in stace agen-
cies, is an astronomical increase in private security forces, which probably
outnumber governmenct police in many cities. Their poorly trained and paid
employees, many with shady pascs, frequencly commit abuses. And the in-
creasing tendency for municipal forces in cities like Lima to employ chese
agencies on contract further complicates che situartion. After it hired a secu-
rity firm chac was implicated in massacres and other abuses, for example, the
Colombian government responded by prohibiting these businesses from hav-
ing powers such as collecting evidence and receiving military weapoary. But
with army officers still continuing to support these organizations, such a
strategy only drives illegal action underground—making it more difficult for
the defensoriz to counter it.

Freedom of expression, another of the region’s beleaguered human rights,
can also pull a defensoria in over its head. Throughouc the Andes, the media
has been under accack by laws, threats, and other intimidation and censorship
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efforts. During the Fujimori period in Peru, journalists who exposed rights
violations or were critical of the government received death threats and faced
legal reprisals, including arrest on trumped-up charges of contempt and ob-
scruction of justice. The Peruvian defensoriz worked with teporters in rural ar-
eas arrested for “apology” for terrorism and pushed a reluctant Fujimori to
meet with the Inter-American Press Society. Reflecting the effectiveness of
promoting individual cases, Colombia’s defensoria took up che case of a jour-
nalisc beaten by che police in February 1999 while atcempting to report on
che eviction of screec vendors.

Because of cheir human rights mandare, defensorias’ uneven protection of
humaa rights activists displays their limics most prominencly. Members of
Bolivia's Permanent Assembly of Human Righes (APDH) have been threat-
ened, arrested, and rortured by police officials; associates of Peruvian organi-
zations like che Lima Bar Association and che National Coordinating Com-
mittee of Human Rights have been regularly harassed; and Venezuela's
president has accacked rights groups ever since one of them documented
1buses by che military in its December 1998 flood-recovery efforts. In most of
‘hese cases, the defensorsa is unable to atrain enough information or coopera-
ion to even initiate legal action. Colombia's defensor. for example, has assidu-
>usly investigaced dozens of assassinarions of righes activists, policical figures,
ind government investigacors. Blame is usually placed on the military or
>aramilicary groups, but the military often shrugs it off by blaming rights or-
janizations themselves. After the May 1958 killing of a top state offcial, mil-
tary officials gave false information to the accorney general implicating the
‘ustice and Peace righrs group, subsequently raiding ics office and chreacen-
ng its employees. The government responded wich measures like installing
sulletproof glass and security cameras in some rights organizations’ offices
out has only slowly carried out its promise co cleanse government files of false
ccusations against chose same groups.

As with crime, indigenous rights is another issue that presents defensorias
vich a conflict between legal standards and policical demands. During the
990s, Bolivia, Colombia, Ecuador, and Peru enacted consticutional provi-
ions recognizing indigenous legal practices. Allowing those communities to
dminister justice in cheir regions has brought benefics like adoption of har-
nonious racher than adversarial proceedings. Bur indigenous law frequently
lashes wich national law, such as when it lacks predetermined punishments
>r specific crimes, allows crials for witchcraft, and passes down sentences of
»rced labor or collective punishment.’ Such conflice pucs righes agencies in
olicical as well as legal binds. In Ecuador, internationally supported indige-
ous communities scored big vicrories against oil companies operating in the
umazonian region. But when the leader of the Confederation of Indigenous
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Narions of Ecuador (CONAIE), instrumental in this work, joined in che un-
constitutional January 2000 revolt against the government, a warrant went
out for his arrest. The MP and other agencies would nort carry our the arrest,
however, knowing that it could trigger potentially violent acts such as high-
way blockades. Again, legal standards and the public will may squeeze a de-
fensoria trying to balance chem.

A defensoria, finally, may simply be overwhelmed by any one of chese prob-
lems—particularly when taking it on in a highly public and political manner.
Reporting thac about 1.2 million people have been displaced from their land
by the country’s incernal violence, Colombia's defensoria condemned che gov-
ernment for having “no policy to put a stop to this atrocity” and bluncly as-
serted that the very “recuperation of the Scate’s credibilicy” rides on its ability
to come up with a working solution.”® Buc the state’s response has largely
been one of poor coordination, low funding, and even harmful actions such as
compelling displaced persons to return home without providing for their
safecy.

Such tactics, of course, are especially risky when defensorias cannot make up
for the state’s inadequacy. This has happened on a number of issues, such as
when Colombia’s agency took on the task of providing public defense and
when Peru's decided it would document and register criminal and terrorist
derainees. Somertimes a defensoria can ease out of such responsibilities, but do-
ing so on issues that have become integral to the agency may smack of failure.
In Colombia, above all, che defensoria’s public advocacy has been consumed by
che civil war. Provincial defensores document killings and kidnappings, help
stem violence through actions such as convincing soldiers to leave particular
towns, relay communities’ fears of attacks to the Defense Ministry, and when
possible warn of imminent violence. Drawing up “maps of risk,” the Colom-
bian defensoria reported 194 massacres in 1998 alone—47 percent by paramil-
itary groups and 21 percent by leftist guerrillas—and also uncovered “diffuse
massacres,” in which individuals were killed at separate times in a municipal-
ity to avoid the accacks being reported as a massacre. Defensoria officials have
mec with both left-wing and right-wing armed groups, documented mas-
sacres by the military, and accused the governmenc of refusing to publicize e-
fensoria warnings of imminent paramilitary actacks. But with liccle physical
security beyond their own persuasive abilities, defensoria officers in the feld
face constant chreats and obstacles and usually end up quiccing or being pro-
moted to safer areas.

Political uncertainty, state practices, sociecal demands, legal conflicts, and
institutional pressures all make the Andes’ Defensorfas del Pueblo walk a thin
line berween success and failure. Withoue the rest of che state to implement
the reforms and resolve che cases a défensora brings co it, human rights protec-
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ion is unlikely to improve. And when a defensoriz does make progress, as with
iew rights issues, it risks triggering backlashes from both state and society.
“hrough controlling budgecs, browbeating che media, and manipulating pol-
¢y, governments are not hesitant to actack defensorias in the name of public
rder, national policy, or even democracy.

As with progress on human rights in the past, the defensorias will cherefore
ave to depend on cheir skill in collecting information, shaping public opin-
>n, ucilizing legal procedures, and taking advantage of political openings.
Jespite new constitutions, laws, and governments, that is, the Andes’ defen-
rias demonstrace that human rights work must be in sync wich a changing
race and society. Above all, they must be willing to challenge power, which
tight make the defensorias of Peru and Colombia stronger in the long run
nan those in Bolivia, Ecuador, and Venezuela. Written rights guarantees are
ot a goal bur a rool for bringing abour polirtical oversight, alcerations in state
tactices, functioning citizen channels, and consistent procections for society’s
10st vulnerable groups. The transition out of military rule was a change chat
llowed the crearion of rules and insticutions to promote human rights, buc
ngagemenc with che scate and society is now needed to make chose rules and
1scicutions work.
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9  State Building, State Dismantling,
and Financial Crises in Ecuador

History repeats itself.
Another July Revolution:
the military tired of so much corruption.

—Colonel Fausto Corbo, January 21, 2000

&~ Colonel Fausco Corbo, one of che four hundred or so army officers
ranging from lieurenants to colonels who supported the indigenous uprising
that led co the deposition of President Jamil Mahuad on January 21, 2000,
was referring to the parallels between that event and the young officers’ revolc
of July 1925—the Revolucién Juliana or July Revolution. Both political cat-
aclysms were preceded by acute economic crisis and the crash of the country’s
banking system, which, in 2000 as in 1925, were blamed on corrupt politi-
cians in the pockets of equally corrupt bankers. Moreover, young officers pre-
occupied with the integrity of the nation-state were protagonists on both oc-
casions. The officers’ polirical allies, the outcomes of their actions, and the
incernational context of the two rebellions were, however, very different.

Cerrain enduring features of Ecuador’s postindependence political-eco-
nomic evolution have made state building and the pursuic of incorporarive re-
forms particularly problematic. These features relate to its regional divisions,
che composition of ics dominant classes, and patterns of social-political organ-
ization among ics subordinare classes.

The Andean highlands were the seat of the country’s postindependence tra-
ditional landlord class, which reigned over an indigenous population locked
into servile labor relations (Guerrero 1993). As late as 1956, it was possible to
find press advertisemens for highland esrate sales “with horses, sowed land,
and Auasipungueros,” thar is, indigenous peasants who, for their labor on the
estates, received small plocs of land for subsistence cultivation in lieu of wages
(Saad Herrerfa 2000, 64). Ecuador’s “modern” financial-commercial-landlord
elite, on the ocher hand, emerged on the coast in the course of two agricul-
cural export cycles that were associated wich the halting expansion of capiral-
isc social relations in che countryside. These were the cacao cycle, which lasted
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roughly from 1860 to 1920, and the banana cycle of 1948 to 1972. The
slites” principal institucions—cheir chambers of agriculture, induscry, and
-ommerce, as well as cheir banks—were clustered in the cities of Quito and
Suayaquil, the highland capital and the major coastal port, respectively.
-eading members of these institucions, in turn, have enjoyed privileged direct
iccess to public policy-making up o the presenc day.!

Middle-class political and ocher organizarions have also been hiscorically
ragmented along regional lines while che rural and urban popular masses
wve been divided along both regional and ethnic lines. Indeed, scholacs of
icuador’s politics have cypically referred to cheir forms of political participa-
ion as atomized, diffuse, hecerogeneous, dispersed, segmented, and the like.
Jespite che foundation of boch socialist (1926) and communisc (1931) parties
nd cheir notable organizational effores, subordinace classes remained deeply
livided and, for the most part, mobilized inro elite-dominated coalitions
hirough populist leaders such as José Marfa Velasco Ibarra from che early
9395 co the early 1970s (Maigushca and North 1991) and Abdald Bucaram
1 ther9gos. In turn, the middle classes were for the most part “encapsulaced
richin elite-dominated parties” (Conaghan 1988, 99). Moreover, given rhe
ifferent characteristics and policy needs of highland and coastal sociecies
g, berween cheap imports for coastal consumers dependent on the health
f, first, che cacao and, then, che banana export economy and cariff protection
or highland rextile industries), che councry’s regionally based elices have dis-
layed a remarkable capacicy to mobilize subordinate classes co policical ac-
on in defense of their own private economic incerescs by appealing to re-
lonal concerns and senciments (Quintero and Silva 1991).

The July Revolution represented che firse serious and relatively broadly
ipported challenge ro the dominance of the coastal “plutocracy” whose
embers, during cthe 1980s and 1990s, became key players in the pursuic of
:oliberal reforms in general and the financial crisis of Mahuad's presidency in
weicular. The ourwardly oriented coascal export elites, on the basis of cheir
mcrol of cacao export production and markecing, had achieved political
»minance vis-i-vis their chen more inwardly oriented conservative highland
untecparts through the Liberal Revolution of 1893, Twentieth-century po-
ical regimes—whatever their specific forms—have been scruccured to a sig-
ficant degree around competition berween these two regionally based dom-
anc classes. They nevertheless have repeatedly manifesced che capacity co
ount 2 unified front when challenged by popular mobilization or rediscribu-
e policies—land reform most importancly—char could have permitted che
stainable development of domestic markets, thereby reducing Ecuador’s
rascrophic dependence on exports.

S o~
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State Building and State Dismantling

In July 1925, the young officers’ actions were supported not only by Ecua-
dor’s incipient urban working and middle classes bur also by highland elices
and even a few notable members of the coascal elite. Indeed, che “ideologue” of
the revolution was Napoleén Dillon, the president of the Quico Chamber of
Commerce and the founder of the country’s first modern textile factory (Drake
1989, 135-39; Rebecca Almeida 1994, 34), alchough specific demands and
the coup itself originated from the Liga Militar, which had been formed in
October 1924. The liga's program was focused on strengthening the power
and authority of the cencral state and resolving an acure fiscal crisis thar was
blamed on the coastal banking and import-export “plurocracy.” Indeed, the
specific carget of generalized opprobrium was the Guayaquil-based Banco
Comercial y Agricola. It was the bank of the great cacao interests, and as the
most important of the private banks licensed to emit Ecuador’s currency (the
sucrs) ac the time, ic had become the principal lender to the chronically deficit-
ridden governmencs of che day.

Despite strong opposition from the coastal plutocracy, the July events
eventually led to the foundation of a set of financial and other state insticu-
tions, a Cencral Bank among them (in 1927), under the tucelage of a mission
headed by U.S. economist Edwin Kemmerer. Moreover, the constitucion of
1928, which emerged from the revolution, for the first time in cthe councry’s
history included principles for social legislation: cthe twelve-point program of
the officers referred, among other things, to the promotion of che interests of
both the working classes and che indigenous population, progressive tax re-
form in favor of “the proletariar,” and the taxation of “flight capital” (Paz y
Mifio Cepeda 2000, 25-26). Little of that program was translated into effec-
tive policy.

The “social question” ac the time pertained to the wretched state of work-
ing-class living condirions in general and to the misery of coastal workers in
particular: chey were bearing che brunt of the cacao crisis of che early 1920s,
and hundreds of strikers and protesters had been killed by che army in
Guayaquil in November 1922. That “question” also referred to che servility
and racial oppression of and denial of citizenship righes to the then majority
indigenous population chat labored on the highland escaces: localized high-
land indigenous peasant rebellions had taken place in 1921 and 1923.° How-
ever, neicher the coastal nor the highland rural laboring masses, who formed
the majoricy of the population at the time, were organized, nor were they par-
ticipancs in che July Revolution.

Nevercheless, a socially diverse alliance of highland elice groups, along
with urban-based popular and middle-class sectors from boch the highlands
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and cthe coast, supported the July 1925 revole. In scark contrast, in January
20¢9, young officers lent their support to a predominacely indigenous upris-
ing led by che mainly rural highland- and Amazonian region—based Confed-
eration of Indigenous Nacions of Ecuador (CONAIE), which had been
formed in 1986. Some promineat individuals, including liberation-theology-
inspired members of the Cacholic Church, also adhered to che rebellion.
CONAIE, however, had neglected the construction of broadly based polirical
alhances, counting only on the Social Movement Coordinator (CMS), which
incorporated che workers of publicly owned petroleum and electrical-sector
encerprises in addition to “certain groups from the souch of Quito,” one of
the poorest areas of che capital city (Orriz Crespo 2000¢, 30). The absence of
organized supporr in che coastal region was particularly glaring; che middle
clusses, racher than joining the rebellion, chose to watch it on TV screens in
the sarety of cheir homes. Even the Ecuadorian Federation of Evangelical In-
dians (FEINE), which claimed the allegiance of a significant proportion
of the indigenous populacion, failed to support the rebellion. Yet ambivalent
sympachy for the Indian cause was widespread. [n a survey taken as che events
were uafolding, “71 percent of those polled said they were in favor of che
indigenous movement and 64 percent approved the takeover” of the congres-
sional buildings by the CONAIE ac che same time chat, contradictorily,
79 percent favored “maincaining the consticutional order” (Collins 2000b,
46

CONAIE's program demanded the dissolution of all chree branches of gov-
ernmenct—che executive, the legislative, and che judiciary—and cheir replace-
menc by a National People’s Parliament backed by provincial and discrict par-
liamencs; a “total change” in economic policy from the neoliberal model to a
“tair, responsible, environmentally suscainable economy thar recognizes pluri-
nacionalicy and cultural diversity {and is} productive and democracic {and] di-
rected coward human development; and democracy . . . under the principles of
AMA KILLA, AMA LLULLA, AMA SHUA” (Declaration 2000, emphasis in the
>riginal).’ These were revolutionary demands indeed. In comparison, the dec-
arations of Colonel Lucio Gutiérrez, the milirary head of the January 21,
2000, movement, were considerably more vague. He referred to a “cenacious
ind implacable Pacific Junta against a new form of slavery to break the chains
‘hat bind us to the most appalling corruption. We are here to overthrow that
lisgraceful model in order to change the structures of the state and strengthen
lemocracic inscicutions. We are acting peacefully in order to recover che self-
steem, pride, and honesty of the Ecuadorian people, to check the corruption
nd impunity sponsored by che government.” Colonel Gutiérrez also appealed
o “the Church, the communications media, businessmen and bankers, and
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other opinion leaders, workers, women and men” who love Ecuador, to unite
behind the coup and provide “ideas to change che country” (E/ Comercio, Janu-
ary 22, 2000).

Lacking any elice allies or organized social support beyond the CONAIE
and the CMS, the junrca of the Government of National Salvation (Gobierno
de Salvacién Nacional) lasted an ephemeral twenty-four hours on January
21-22 before the military high command cook charge. To the relief of the
bankers and businessmen to whom Colonel Gutierrez had appealed, it
arranged che consciturional succession of Vice-President Gustavo Noboa to
the presidency. Thus che attempt to place the “social question” on che policy
agenda again and reverse the neoliberal-inspired dismancling of cencral state
institutions that had begun to be established in the wake of che 1925 July
Revolution failed. The U.S. government, the Organization of American Srates
(OAS), and the internarional financial institucions (IFIs) made it clear to che
generals (who in fact had earlier also demanded Mahuad's resignation) that
they would nor tolerace a military government and chac the constitution had
to be respected. Otherwise, the country would be boycotted and could expect
no economic assistance or cooperation in dealing with its worst economic cri-
sis of che rwentieth century, including a gargantuan foreign debc—which, at
$15.2 billion, exceeded the gross domestic product (GDP) and soaked up
about 45—s0 percent of the public budget before Ecuador defaulred in Sep-
tember 1999.

Washingron had also denied recognition to the governments of the July
Revolution, bur ics leverage ac the cime was limited: the bulk of Ecuador’s
public debe was internal, most of it owed to the Banco Comercial y Agricola,
and no powerful internacional or hemispheric organizations existed to deliver
credible threats. Moreover, the international climate of the 1920s favored
stace building—or at least the creation of central banking and related institu-
tions—as a consequence of the financial chaos that followed World War I (Re-
becca Almeida 1994, 23—24). Thus, coastal bankers and import-exporr incer-
ests were placed on the defensive by the July Revolution. By contrast, in
2000, bickering coastal and highland elices, shaken by che evencs of “black
Friday” (January 21), united to defend che consticurional order and deepen
the neoliberal reforms chat were initiated in the mid-198os under the presi-
dency of Leén Febres Cordero, the right-wing leader of the essencially coast-
based and misnamed Social Christian Party (Partido Social Cristiano).

Most remarkably, the new government agreed to pursue the official dollar-
ization of the financial system thac had been announced by President Mahuad
on January 9. Wich cthat decision, the role of the Cencral Bank—perhaps che
crowning achievement of che July Revolution—was gurted. It would no
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longer be able to regulace exchange races or control the money supply, which
would become entirely dependent on the councry’s export earnings (see, e.g.,
Acosca and Juncosa 2c09; de la Paz Vela 2000).

Wich che decisions to deepen neoliberal reforms and adopt the U.S. dollar
as the official currency for all transactions, Ecuador in the year 2000, mutatis
mutandis, was reverting to the basic doctrines of che Liberal Revolucion of
1895——thar is, to the doctrines that the July Revolution of 1925 had at-
tempted to reverse by assigning, as argued by Juan J. Paz y Mifio Cepeda, an
interventionist and uc least mildly developmenral and reformist role to che
stace as the represencative of common intereses (Paz y Mifio Cepeda 2000,
73-74). During the following decades, conflicts rezarding che ucilizacion of
the state to secve broad public rather than narrow private interests were re-
solved, for the most part, in favor of the powerful regionally based privace
economic groups thar have continued to dominare stace policy up to che pres-
enc date. Symbolic of the outward-oriented coaseal elite’s remarkably rapid re-
covery of iniciative was the eliminacion of che working-class represencative in
the Central Bank's directorate. Wichin chree years of che bank’s foundation,
he was replaced by a representative of coastal agriculcural incerests (Rebecca
Almeida 1994, 103).

Key Moments in State Building, 1925-79

With che possible exception of the elected civilian government headed by
Galo Plaza Lasso (1948—52), the most coherent etforts o strengchen state in-
sticutions and address the “social question” after che July Revolution were un-
dertaken by milicary dicracorships. These were che regimes headed by Gen-
:ral Alberro Enriquez Gallo (October 1937-August 1938), a four-man junca
July 1963-March 1966), and General Guillermo Rodriguez Lara (February
1972-January 1976). The last of chese regimes was replaced by a milicary
‘Triumvirate” (1976-79), which, under the turelage of the councry's remark-
ibly shortsighted economic power groups, turned policy sharply coward che
aghe. At che same cime, the Triumvirate established che conditions for che
rransition to che electoral democracy that has manifesced increasing signs of
ragility since, ac least, the conflict-ridden and corrupe presidency of Abdald
3ucaram (August 1996—February 1997). Popularly known as “El Loco,” he
vas driven out of office by the combined opposition of che councry's social
novements and elices.

To review che erratic history of state building and socioeconomic reform in
icuador, General Enriquez’s brief interlude in power took place in the midst
of che acure social and political conflicts chac saw fifteen heads of scate rotate
hrough the presidential office in the course of the 1930s depression. The par-
icipacion of members of Ecuador’s Socialist Party was “decisive” in his gov-
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ernment (Moreano 1991, 194), which expedited the country’s first labor code,
limited the privileges of foreign corporations (e.g., by eliminating tax exemp-
tions), atcempted to strengthen the Central Bank, and maintained political
liberties that allowed the left to organize not only among the urban but also
among the rural working classes and the coastal and highland peasantries (see,
e.g., Cueva 1990, 103). Moreover, indigenous communities were recognized
through the Law of Communes (Ley de Comunas), which opened the door to
indigenous policical organization at cthe local level. In contrast to the mildly
ceformist, nationalisc, and inclusionary policies of che milicary dictatorship,
the civilian elices who managed to divide the armed forces and arrange cthe
deposition of Enriquez in mid-1938 spearheaded “a purge of the democratic
wing of the army” and curned to widespread repression (Cueva 1990, 104).

Following the recovery of the export economy during World War II, the
government of Plaza Lasso, supported by U.S. advisors, began to construct the
modern “developmentalist state.” Active governmenc intervention—to con-
struce the road and port infrascructure and extend che agriculcural frontier—
created che conditions for the “banana boom” (1948—65). Neither the highly
unequal distribucion of land nor the prevalence of precapitalist social relations
in agriculture was addressed by the government, but boch land and credit
policies in the newly opened-up agricultural areas favored small and medium-
scale banana producers. The province of El Oro, where such policies set the
general tone of social and economic transformation, ranked fourth in 1974
among Ecuador’s (chen) twenty provinces on most social and economic indica-
tors as well as on per capita productivity. By 1999, the country was divided
into twenty-two provinces and 214 cantons. Clearly, the country’s milicary
influenced the manner in which the agricultural froncier was sectled in El
Oro, a strategic border province that had been occupied by Peruvian forces
during the 1941 war between the two countries.

Ic remained for the simulcaneously reformist and repressively anticommu-
nist military government of the mid-196os, tutored by U.S. advisors inspired
by the Alliance for Progress and pressured by social agitation in the councry-
side, to address the “social question” in the agrarian sector. Not only was land
ownership highly concentrated, but precapitalist social relations, in the form
of huasipungeros, scill prevailed in the indigenous zones of the highlands.
However, by the 1960os, some huasipungueros had been organized into the
Ecuadorian Federation of Indians (FEI), established in 1947 under che aegis of
the Communist Party. In December 1961, berween ten and fifteen thousand
FEI-affiliated highland Indians took over che streets of Quito in a peaceful buc
“threatening” demonstration for agrarian reform (Guerrero 1993, 91-92).
Meanwhile, agrarian organization and conflict had also erupted in the coastal
areas: John Forrest Uggen (1975) documented eighteen strikes and land inva-
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sions during 1960~63 in the province of Guayas alone, that is, in che rural
seat par excellence of the country's Guayaquil-based elites.

The agrarian reform law decreed by che military government in July 1964
was designed ro defuse such conflicts by abolishing precapiralist social rela-
tions and promoting the creation of a rural middle class, chrough some land
rediseribution buc principally by extending the agricultural frontier chrough
colonization. Thar law also created che Institute of Agrarian Reform and Col-
onization (Instituro de Reforma Agraria y Colonizacién (IERACY), which
functioned, ac times for the becter and at crimes for the worse, until 1994,
when it was abolished by a neoliberal-inspired agrarian development law. As
mild as the 1964 reform law may have been, it was resisted by the most cradi-
tional sectors of che highland landlord class, and boch coastal and highland
landlords joined forces to ensure char neither agricultural workers nor peas-
ants were represented in IERAC’s executive council (Norch 1985, 434-38).
Meanwhile the junta’s efforts to promote industrializacion, reform customs
administration in the port of Guayaquil, and raise import raxes earned it the
enmity of the coastal elites. Once che danger of social revolution was appar-
ently dampened by some reform or ar least the promise of reform—combined
with the repression of left and popular groups that, if left free to organize,
might have built up the capacity for ensuring the implementacion of the new
agrarian law—highland and coastal elices joined forces once again and “re-
sorted to economic sabotage” to oust the milicary junca (Isaacs 1993, 3). They
:ngineered a transition to a civilian government that they could more easily
zontrol (Cueva 1991, 156, 160; Moreano 1991, 190). Nevertheless, conflicc
0 the rice-production zones of the coast reached such alarming proportions
hat, in 1970, the elected government of Velasco Ibarra issued Decree 1001,
wvhich abolished precarismo (precapitalist cenancy relations) and led co some
and redistribution in those areas.

With the pecroleum export boom on che horizon, in 1972 reformisc and
1ationalist sectors of the army again led a coup, this time to ensure chat che
oreign exchange earned from oil would be speat on national social and eco-
tomic development rather than falling into the hands of foreign corporations
nd cheir local allies among Ecuador’s dominant classes. The coup makers am-
itiously promised that the new government would not only “‘carry our a real
nd effective agrarian reform,’ discribucing land to those ‘who genuinely and
irectly work it," burt thac ‘it would undertake all che necessary steps to elim-
1ate the economic, political, social, cultural, milicary, and ideological aspects
f the country’s dependency’” (quoted in Cueva 1991, 167).

The military’s agrarian reform law (1973) fell far shore of the promises
1ade, since coastal and highland landlords, wich the support of all other elice
ictors, succeeded in watering down che draft proposals presented by the mil-




State Building, State Dismantling, and Financial Crises in Ecuador

itary government (North 1985, 439—41). Indeed, one prominent scholar of
Ecuadorian agrarian policies has argued that all the reform laws since 1964
were fundamentally oriented to facilirate the growth of “modern {large-scale}
business farming” (Redclift 1978, 24). The Rodriguez Lara government, how-
ever, did renegotiate contracts with the foreign petroleum companies, thereby
ensuring for Ecuador che resources that allowed che regime co undercake infra-
struccure conscruction programs, expand public education and health services,
and provide generous subsidies for import-substitution industrialization (ISI)
as well as agriculeural modernization. These policies favored the expansion of
urban middle classes, which prospered wich economic diversification and the
rapid expansion of public employment. Ac the same time, the dominant
classes “conserved the bases of cheir power intact” (Cueva 1991, 169).

In facc, both coastal and highland elites benefited immensely from the sub-
sidies provided to the private sector for modernizing their old encerprises and
establishing new ones. Nonetheless, they perceived the Rodriguez Lara gov-
ernmenc as dangerously statist and menacingly reformist and uniced yet again
to force the resignations of progressive ministers and ultimacely of Rodriguez
Lara himself. He was replaced in 1976 by a Triumvirate composed of che
heads of the three branches of the armed forces. The Triumvirate, in turn, is-
sued a new law of agrarian colonization (1977) for the Amazonian region, buc
it did not cut back on investment in education, public healch, rural elecrifi-
cation, and the like or on subsidies to the private sector. The availability of
foreign exchange from the export boom facilitated particularly capiral-inten-
sive forms of ISI and agriculcural modernization (Larrea Maldonado and
North 1997, 920-21), and when petroleum income began to decline, not
only the state but also the private sector curned to aggressive borrowing
abroad: Ecuador’s total foreign debt grew from $1,263.7 million in 1977 to
$3,544 million in 1979 (Ortiz Crespo 2000b, 54). This set the stage for the
ongoing fiscal crisis of the state and for the privare sector’s repeated demands
for state assistance under che civilian governments of the 1980s and 1990s.

Despite the very high growth rates of the petroleum boom years, becween
1974 and 1982, the percentage of wage workers in the economically active
population (EAP) actually fell in boch rural and urban areas; approximacely
one hundred thousand jobs were lost in the countryside, and 62 percent of the
remaining agriculcural labor force was underemployed around 1980 (PNUD
1999, 39). Thus, while genuine agrarian reform was blocked, wage employ-
menc in agriculture was reduced, and few jobs were created in new industrial
activities. Nevercheless, as long as overall growth rates remained high, trun-
cated agrarian reform was compensated to some degree by public and privace
construction booms. They provided employment for unskilled workers in the
rural areas and urban centers to which both indigenous and mestizo peasants
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migrated in increasing numbers, either periodically or permanently. This was
che case because the amount of good-quality agricultural land char was redis-
tributed under the terms of cthe 1973 agrarian reform law remained palery
while the support programs necessary for making land-reform beneficiaries’
enterprises viable—excension services, reasonably priced credit, favorable or
at least predictable access co markets, and so on—were noc forchcoming. In-
deed, che modern agriculrural sector or business farmers received almost eight
times more support cthan che tradicional sector, which was composed lacgely
of indigenous highland peasants (Larrea Maldonado 1992, 157).

The fundamental weakness of all the military-led efforts to strengthen
public institutions, undertake rediscributive reforms, and sponsor a socially
more benign pattern of developmenct (through progressive-tax, industrial-
promocion, agrarian, and ocher policies) resided in cheir lack of organized so-
cial and political support chat might have countered the power of che coun-
try’s dominant classes. Nevercheless, since these dicracorships did noc engage
in repressive excesses equivalent co those of the souchern-cone milirary
regimes of the 1970s and 1980s, the majority of Ecuadorians remember the
last milirary government quite nostalgically as a diczablanda rather than a dic-
tadura, that is, as a soft racher than a harsh dictatorship (Isaacs 1993, 4~6). In-
deed, the democratically elected civilian governments of che 198cs and
199os—and che country’s economic elites—have tended to be viewed as both
more corrupt and incapable of ensuring basic living standards.

With regard to the capacity of the dominant classes to block che military's
reformist initiatives, several scholars have analyzed their evolution into mo-
nopolistic and/or oligopolistic regionally based networks chat sec the limics
to, if not the agenda of, public policy. The banana boom allowed coastal elices
to recover from the crisis of the cacao cycle and the depression, and that sec-
tor’s profits were increasingly concentraced in the hands of a small number of
exporc enterprises based in Guayaquil. David P. Hanson (1971) found that by
the late 1960s, ten coastal “business empires,” integrated through family cies
and/or interlocking directorates, had consolidaced to incorporate the region’s
largest commercial (especially import-exporr), financial, agriculeural, indus-
trial, and media interests. Industrial escablishmencs at the time were recent
“additions co established ‘family empires’™ (Hanson 1971, 85) thar engaged
in portfolio diversification to minimize risks (Conaghan 1988, 41). Guillermo
J. Navarro's study of the concentracion of capical in che mid-1970s found two
“economic super groups” of national dimensions based in Guayaquil (1976,
80—97), while Catherine M, Conaghan provides evidence concerning the ways
in which the largest business groups of boch the coastal and highland regions
associated themselves wich mulcinational capital during that decade (1988,
57). Her survey of sevencty industrialiscs also found thac che greac majoricy of
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them emerged from che traditional dominant classes and perceived rediscrib-
utive policies as threatening since the elices and the urban middle classes con-
scituted their domescic market (Conaghan 1988, 46, 68—70).

The cransicion from military co “democratic” civilian rule in Ecuador chus
took place within a society in which “rent-seeking commercial-financial-
induscrial groups that emerged our of, or were linked to, the craditional land-
lord classes penetrated directly into the state apparatus” (Larrea Maldonado
and North 1987, 924) and were accustomed to equating their private incer-
ests with national incerests. This was an elite that saw the state’s role as “sim-
ply chat of mainraining ‘order and vigilance.”. . . While highly dependent on
the state for subsidized development, industrialists espousefd} laissez-faire
principles. Confronted with popular demands for political participacion and
economic equalicy, capiralists call{ed} for more production and exclusion of
the people from its benefits. As they demand[ed} preferential access to and se-
curity from the state, they den[ied] the legitimacy of similar claims by ocher
social actors” (Conaghan 1988, 70). The transition evolved in the midst of
deepening economic and social crises; a weakly developed, regionally divided,
clientelistic, and personalistic party system without citizen involvement or
loyalty; che steady weakening of labor organizations as full-time employment
became an increasingly scarce commodity; deepening social inequalities; and
che gestation of highland- and Amazonian region—based indigenous move-
ments chac achieved nocable organizational coherence by 1990, when che first
of the indigenous rebellions that punctuated thac decade’s history took place

(see, e.g., Zamosc 1993).

The “Washington Consensus” and the
Dismantling of the State

The ficsc posc-transition civilian government (1979-84), headed by Os-
valdo Hurrado following the death of president Jaime Roldés in a plane acci-
dent, pursued a standard set of stabilization policies. It resisted che full-scale
application of the neoliberal scructural adjusement policies (SAPs) embodied
in che “Washingron Consensus” and favored by the elites who had perceived
the Rodriguez Lara regime as statist and menacingly reformisc. The country’s
dominant classes also viewed Hurtado, a reformisc Christian democrat, as a
dangerous “socialist"—even as a “communist”"—and fended off jusc abouc all
government efforts to respect the campaign proposals on which che Roldds-
Hurctado team had been elected to power, including tax, administrative,
agrarian, educational, and political reforms (Mills 1991).

In his efforts to obtain private-sector cooperation in the midst of the debe
crisis thac erupted in 1982, Hurtado was persuaded to take measures that
may be considered a prelude to the bank salvage operations pursued later by
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President Mahuad in the late 1990s. Specifically, in 1983, Hurtado agreed to
prevent the collapse of che “modera” private sector by converting its $1.6 bil-
lion debr into sucres. To place into perspective the extent to which che private
sector had engaged in borrowing abroad, its foreign debe in that year doubled
all che assets of Ecuador’s privace banks (Canessa Oneto 1999, 28).

It was Hurtado's successor to che presidency, coastal business leader and
Social Christian Party head Ledn Febres Cordero (1994—98), who began to
implemenc the neoliberal agenda in a forceful fashion. His policies made him
the darling of the IFIs and the U.S. government, which inviced him to Wash-
ingron in 1986 to congrarulate Ecuador as a model of good economic man-
agement. To be sure, Febres Cordero turned to deficit financing and “pop-
ulise” measures as petroleum prices plummeted later chac same year and a
major earcthquake destroyed the pipeline chat carried petroleum from cthe
Amazonian production fields to the coastal pore, cucting off all oil expores for
six months (Estupifian de Burbano 1991, 342). However, it is not in the
“populist excesses” of his last two years in power bur in his policies toward
the privace sector, public institutions, and scate securicy that Febres Cordero’s
enduring legacy lies.

Hurtado’s “sucretizacion” of the privace-sector debe was criticized by vari-
ous progressive commentators. However, it was Febres Cordero’s decision to
delink che “sucrerized” debrs from exchange-rate variations and excend cheir
repayment period from chree to seven years thac became che “gift of che cen-
tury”—adding up to more than $1.3 billion—rto the benefic of a small num-
ber of enterprises chat included foreign banks (Acosta 1994, 234—35). Thar
favor to his business allies also seriously weakened che posicion of che Cencral
Bank, which had co assume the dollar paymencs while che suere was devalued
(Jdcome 1994, 24-25, 16n). But the Cencral Bank was only one of several key
public institutions chat suffered damage during che Febres Cordero presi-
dency; others included the national social security syscem (IESS), che stace pe-
troleum corporation (CEPE), che public electricicy company (INICEL), and
agencies thac had provided subsidies for basic consumption (Roldés Aguilera
1991, 343—45). It would appear thac the government deliberately weakened
those (far from perfect) institutions in order to butcress later arguments in fa-
vor of privatizarion.

At the same time thar the viability of che social and economic insticutions
of che stace was being undermined, a minor guerrilla insurgency provided the
Febres Cordero government wich an excuse for engaging in egregious human
righes abuses and setting up new police inscicutions that were not dismancled
during succeeding administrations. According to a highly respected human
rights leader, “torcure became routine,” Febres Cordero’s “mose fatal legacy”
being “the establishment of a carefully structured repressive apparacus” thac
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included four new police units, one of which operated in a “clandestine crim-
inal fashion” directly under the control of the Ministry of che Interior. Fur-
thermore, members of these units worked as privace guards, while retired po-
lice and milicary officers were often contracted by the private security firms
that began to proliferate in Ecuador in the mid-1980s. Thus public security
inscitutions became informally linked to privace security enterprises, some of
which, in turn, began to provide legal cover for the operation of various
“armed groups” of the extreme righc.’

While the Hurtado and Febres Cordero administrations’ privace-sector
bailours set part of the stage for the financial debacle of the Mahuad presi-
dency, its proximate causes lay in the 1994 General Law of Financial Insticu-
tions. This law was passed during the tenure of anocher president of the polit-
ical right, Sixto Durdn Ballén (1992—906), as part of a program to modernize
and liberalize financial markecs. By eliminating che possibility of interven-
tion by cthe Superintendency of Banks and leaving supervision of the numer-
ous new banks that were created under the auspices of the new legislation at
“minimal levels,” the law “was an invication to disaster: a series of unscrupu-
lous bankers concencrated credic in their own real or fictitious enterprises,
channeling the savings of their clients toward ctheir own personal enrichment”
(Ortiz Crespo 2000b, 51).

As cthe country’s banks were left to largely regulate chemselves, Durin
Ballen'’s government also pushed through new agrarian legislacion, sponsored
by the US-AID—supported think tank of the landlord class, to guarantee
property rights and liberalize land markets. Effectively, the redistribucive
clauses of all earlier legislation were eliminated by the 1994 Law of Agrarian
Development, and [ERAC was abolished, to be replaced by a new National
Insticute of Agrarian Developmenc (INDA). Nevertheless, in response to a
second highland- and Amazonian-wide indigenous /evantamiento, or uprising,
directed specifically against the proposed law, communal propercy was left
with some procection, and Arcicle 36 recognized the righe of indigenous and
Afro-Ecuadorian peoples to the possession of their “ancescral lands.” That
concession had the greatest potential impact in the Amazonian region, where
for decades various indigenous peoples had been protesting the expansion of
the petroleum industry, and in the northwestern province of Esmeraldas,
largely populaced by people of African descent (Navarro, Vallejo, and Villa-
verde 1996, 32—-39).

In brief, as post-transition civilian governmencs pursued the SAPs favored
by che IFIs and major donor nations by slimming down the state, they also
grappled with the foreign debt (which, as noted, reached $17.4 billion and ab-
sorbed 45-50 percent of the public budget by 1999); unstable exporc mar-
kets; chronic budgec deficits (generated noc only by subsidies but also by the
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incapacity or unwillingness of successive governments to raise taxes); and nat-
ural disasters (el Nifio in 1982-83 and again in 1997—98, the earthquake of
1986, and economically damaging volcanic activity in 2000). Public expendi-
ture as a proportion of GUP fell from 20.5 percenc in 1982 to 11.0 percent in
1992, and social services deceriorated with dramaric curbacks in education
and health budgets. During the same time, the informal sector burgeoned as
formal employment opportunities in both public and private institutions
dried up: wage employment as a proportion of total employment declined
from 65.7 to 55.7 percent in the urban sector, and from 38.5 to 33.7 percent
in the councryside (Larrea Maldonado 1998, 188-89), undermining the bases
for union organization. Not surprisingly, income distribution also worsened in
a councry historically characterized by profound social inequalities: from 1988
to November 1993, “the income of che top decile rose from twenty-four times
that of the boceom decile to thirty times” (Larrea Maldonado 1998, 194).

The mostly rural indigenous peoples (perhaps 20-25 percent of the total
popularion) were particularly affecced by chese policies and trends: in 1995,
73.2 percent subsisted below che poverty line and 36.7 percent in conditions
of indigence, in contrast to 54.9 and 19.0 percent of the nonindigenous, re-
spectively (PNUD 1999, 44). Indigenous grievances found expression in the
levantamientos. ot uprisings, organized by CONAIE. The confederation ini-
tially focused its agenda on ethnic cultural claims and obrained a commit-
ment to state supporc for bilingual educacion from che Democratic Lefc Pacty
government of Rodrigo Borja (1988-92), which tried to resist at least some
aspects of the neoliberal agenda into which ic was locked by boch domescic
elite and international pressures. However, consticuency pressure forced
CONAIE to take on the agrarian agenda, and during the June 1990 levan-
tamiento, it demanded, among other chings, the resolution of seventy-two land
conflicts between peasants and estate owners (Zamosc 1993, 289). The Borja
adminiscracion subsequently responded positively to some indigenous terrico-
rial claims in the Amazonian region and agreed to a mostly highland-focused
debe-for-land swap program administered by the Ecuadoran Populorum Pro-
gressio Fund (FEPP), a church-linked NGO chat sponsors rural development
programs (Navarro, Vallejo, and Villaverde 1996). These initiatives, nonethe-
less, did little to arrest the declining living standards and discontent of an in-
digenous populacion that had benefited, over the previous decades, from che
expansion of public education and che decline of direct landlord concrol at the
local level and chat, for the first time in the councry's history, was nationally
organized.

All chese trends—from che dismantling of state institutions and increasing
control of the policy agenda by the country’s rencier elites to further declines
in living standards and the consolidacion of indigenous organizations—came
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to a head during che presidency of Jamil Mahuad. In order to win the seconc
round of the presidential elections of 1998, he established a working rela
tionship, so to speak, with the coastal plutocracy. Shortly before his deposi:
tion, it was revealed that Mahuad's campaign had been largely financed by
Guayaquil-based bankers who, in light of subsequent events, were clearly
aware of the infirm stace of che financial insticutions they owned: in Octobe
1999, a few months after his arrest on cocruption charges, Fernando Aspiazd
che principal owner of the Banco del Progreso, admicted char he had con
cribuced three million dollars to Mahuad's campaign chest (Saad Herreri:

2000, 134).

The Culmination of the Crisis of the State and Society

As noted earlier, the 1994 financial-sector modernization law opened chy
floodgates to risky and corrupt practices, which included loans to “ghost” o
fictional enterprises owned by the principal shareholders of the banks. Thos
practices ultimately undermined just about the entire private banking sys
tem. As Mahuad was inaugurated in August 1998, the devastating effects o
the 1997-98 El Nifio—combined with declining revenue from tradiciona
(banana and pecroleum) and new (flower and shrimp) exporcs—were takiny
cheir toll on che economy. In this context, when one bank (Banco de Présta
mos) had already been forced to close on August 28, and the collapse o
Ecuador's largest bank (Filanbanco) was imminent, the national congres
passed a law (in November) thac established the Agency for the Guarancee o
Deposics (AGD). It provided 100 percenc public protection for all deposits—
lacge and small—in the financial system, but without empowering the AGI
to touch the bankers' other assets (de la Paz Vela 2000, 16). Subsequently
the government pulled together a rescue package for Filanbanco, whose prin
cipal owner, Roberto Isafs, like Aspiazdi, was a prominent member of th
Guayaquil-based coastal elite: the package added up to abour seven hundre
million dollacs, an amounc equivalenc to the entire public education budge
for the year. [sais then proceeded to sell a bank he owned in Miami and estab
lish Ecuador’s largest brewery.

On November 26, Congress also passed a law eliminating income taxes, re
placing them with a 1 percent tax on financial transactions. As che tax bega
to be applied in January 1999, it provoked a 30 percent drop in dollar de
posits and a 17 percent drop in sucre deposits in che national banking system
furcher weakening it as a whole (Hurtado 1999, 24). In March, in an accemp
to save the system from collapse, the president first of all decreed “che mos
radical measure of the century” (Orciz Crespo 2000b, 52). He froze half of al
deposits in savings and checking accounts and all moneys in long-term de
posics, taking two-chirds of the money supply out of circulation and effec
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tively confiscating the personal savings of several million Ecuadorians to shore
up the financial institutions owned by a few dozen families. Second, in order
to raise government revenue to deal with che fiscal crisis of the stace, he pro-
posed to reduce government subsidies, on which the country's increasingly
impoverished popular sectors had come o rely.

Mahuad did noc succeed in either endeavor: anocher very large bank, Aspi-
azd’s Banco del Progreso, was forced to close its doors while massive protests
—spearheaded by CONAIE and taxi, lorry, and bus drivers’ federacions in
March and chen again in July—forced che president to revoke his proposals
to reduce gasoline, gas, and electricity subsidies. In response to che March
protests, Congress passed new tax laws thar included the reincroduction of
modest income taxes, and the governmenc took various Steps [0 open access
to frozen bank accounts for certain groups of depositors and some institutions
(including cooperatives). Meanwhile, an incernacional team of experts was
contracted to conduce an audit of the banks (May—June).

Withour delving in greater derail into the health of individual banks or
the breadth of strikes and procests—which included doctors, teachers, and
>ehers in addition to the indigenous organizations and the choferes (bus and
-axi drivers)—suffice it to note that by che end of 1999, twelve financial insti-
‘utions had passed into the hands of the AGD. The state thus became che pro-
>riecor of “70 percent of the net worth and Go percent of che assecs” of che
sountry’s banks (Ortiz Crespo 2000b, 52). However, before the AGD inter-
rentions were executed, Ecuador’s private bankers, according to the estimates
f a prominent local economist, Alberto Acosra, had received more than $2.2
villion dollars from che Central Bank, a sum equivalenc to rs percent of che
ountry’s gross domestic product (Saad Herreria 2000, 32). Thus Ecuador’s
crony capitalism” reached extreme proportions under Mahuad, but che deba-
le of his presidency was made possible by the neoliberal adjusement policies
oursued by previous administrations under che guidance of internacional
vanks and major donor governments, with the United Scaces in cthe lead
mong them.

As che financial and economic crises worsened during Mahuad’s brief but
lescructive passage through the presidency, and as the nacural disasters to
shich the government was incapable of responding took their toll, living
tandards plummeted. Poverty and indigence rates, as noted earlier, had in-
reased in the course of the 1980s and 1990s, and by 1998, when Mahuad
ron the presidential elections, 62.6 percenc of the population lived below che
overty line (82.0 percent in the rural areas and 48.6 percent in the urban
encers) (INEC 1998). By the end of 1999, according to the preliminary esti-
1ates of the Siscema Integrado de Indicadores Sociales del Ecuador, poverty
Tected 68 percent of the population (91 percent in the rural areas and 53
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percent in the urban) as che vegetative economic growth of che decade (o
percent per year between 1990 and 1998) turned negative; —8.8 percent du
ing 1998-99 (PNUD 1999, 17). Alchough many Ecuadorians responded 1
their deteriorating living standards (and also increased levels of criminal vi
lence in both urban and rural areas) through strikes and protests, many othe
simply left the country. According to che Ministry of Foreign Affairs, in ear
2000, there were approximately one million Ecuadorians registered in cl
country’s consular offices abroad, and up to two million others may have le
chrough illegal channels. If chat was in facc the case, then almost 25 percel
of the cotal population of about 12.4 million may have emigrated over tl
past ewo decades, with the numbers rising steadily during the 1990s (Barr
gan and Velasquez 2000, A3). According to ocher estimates, 10 percent of tl
country’s economically active population had emigraced by the beginning

the twenty-first century (Acosta 2002). Even if these numbers are overest
mates, an increasingly large proportion of Ecuadorians lived off cthe remi
cances of relatives who had left to seek work in Spain, the Unired Scates, Ical
and even Australia.® In 2000, remitrances became the second most importa
source of foreign exchange after oil, reaching US$ 1.3 billion and 10 percel
of GDP (Economist Intelligence Unit 2001, 8).

To return to che evolucion of the financial crisis and popular protest, sin
the Cencral Bank printed more and more money in an effort to save che bank
inflacion rates began to soar despite the very depressed stace of the econorr
Thus che sucre was once more placed under severe pressure. This, in the co
text of che generalized economic crisis, led President Mahuad to announce t!
adoption of the U.S. dollar as che country’s official currency on January 9. |
did so afrer having decreed a scate of “national emergency” three days earlic
when CONAIE was already organizing meetings across the highlands
preparacion for anocher national levantamiento (cthe fifth since che frst
1990). The evencs linked to that uprising and their outcome have alreac
been discussed. What remains co be stated is that the coasral elites—to
importanc degree—succeeded in deflecting actention away from cheir ov
corrupt practices by claiming that the collapse of Guayaquil-based banks w
essentially caused by central-government mismanagement and favoritism ¢
ward highland-based financial institutions. These accusations were then us
to mobilize support among all classes of coastal society for decentralizati
proposals that would further weaken central stace institutions.

Regional, social, and echnic cleavages were dramatically reflected in the
sults of che municipal and provincial elections of May 2000. Social Christia
and Roldosistas (Bucaram’s right-wing populist vehicle) swepc almost all p
sicions on the coast. In the highland and Amazonian regions, the indigeno
people’s Pachakutic party won provincial prefecturas (governorships) for t
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first time in ics hiscory—five in cotal—and the Democratic Left (ID) regis-
tered important gains (Ortiz Crespo 20004, 32—33). Significancly, che two re-
tired generals who resigned their congressional seats o support the January
21 uprising won their campaigns: Paco Moncayo was elected mayor of Quito,
with strong support from the capital’s poorest discricts, and René Yandun be-
came the prefect ot the highland province of Carchi, both running on che ID
ticket. The popular opposition victories persuaded President Noboa to back
off from che most severe aspects of proposed austerity measures, but the fun-
damental neoliberal direction of his administracion, including dollarizacion,
was not alcered.

Ecuador’s twencieth-century hiscory and recenc developments in che coun-
cry coneradice both liberal cheories concerning the relacionship berween mar-
ket freedoms and political democratization and Marxist expectations wich re-
gard o sociopolicical evolucion. Firsc of all, since che July Revolution of
1925, military dictatorships rather chan elected civilian governmenrts have
most consistently pursued inclusionary policies that could have led to domes-
tic market development and social progress. In fact, che country’s dominant
political-economic elices repeatedly blocked the military's efforts co, for betcer
or worse, engage in nation building. When in power, those elites often proved
themselves more repressive than the milicary—as in che case of the Febres
Cordero adminiscration—and almosc always more rapacious, corrupt, and
shoresighted, as in the case of che Mahuad presidency. In chis regard, che sup-
pore lent by young officers to the indigenous uprising of January 2000 was
consistent wich che milicary’s past history and ideological propensities (see
Fiech 1998, 61-125: Paz y Mifio Cepeda 1993).

Second, the capacity of Ecuador's rentier elites co pursue their private
short-term interests, racher chan broader national incerests, was facilicaced by
che marker liberalization policies embodied in the SAPs of the “Washington
Consensus.” Imposed on a country where the state had never achieved a sig-
nificanc degree of autonomy vis-d-vis the dominant classes, deregulation,
trade liberalizacion, and privatization policies led to public and political dein-
stitutionalization thar increased elite capacity co extract resources from the
state, withdraw capical from the country for saving and investmenc in safer
havens abroad, and eventually provoke a financial meltdown. The disman-
tling of public inscitucions has been discussed earlier. With regard to policical
deinsticutionalization, as all political parties were constrained by external
forces to follow the same policies, the incipient parcty system of che early
1980s was discredited and destabilized. Too incoherent or too penecrated by
the elites, opposition parties could not develop the capacity to hold govern-
ments accountable to che broader public. Neither did the expected improve-
ments in economic performance—competitiveness, encerprise modernization,




1
1

State Building, State Dismantling, and Financial Crises in Ecuad

and growth—materialize as public controls were eliminated. The culmin
tion of these trends was expressed in che adoprion of the U.S. dollar as ¢
country'’s currency, a very questionable decision from che vantage point of ec
nomic development, social welfare, and political stability (see, e.g., Luq
2000; Sachs and Larrain 2000).

Third, racher cthan the urban working class, indigenous peasants eventual
established the most coherent and powerful mass organization in the count
overshadowing the urban workers’ and employees’ union organizations, ¢
studenc movement, and the left parcies char had led popular protest in ¢
past. The agrarian question thus remained on the policy agenda, and not on
with respect to indigenous land claims. Alchough 61 percent of Ecuado
12.4 million people were considered urban in 1999 (PNUD 1999, 17-1t
chat figure is misleading since it includes the residents of a large number
small cicies and towns whose economic and social health depends on che st
rounding councryside; in 1990, they made up more than 12 percent of t
55.4 percenc of che population then classified as urban (PNUD 1999, 17¢
Moreover, not only the residents of small urban centers but even ma
medium- and some large-city marginal sector dwellers depend partly on agi
culeural production for their subsistence since they work as agriculeural labc
ers at least part of the time and/or own or have relatives who own small plc
in the rural areas. Consequently, rural conflict is likely to become more acu
especially in lighe of the fact that Ecuador’s elites, over cthe last decade or ¢
have come to depend increasingly on old and new agricultural exports (fro
bananas o Aowers) as industrial activity and revenue from petroleum expor
have declined. In chis respect, theré is a policy lesson to be derived from t
fact chat che highesc rural living standards in the country were registered
the province of El Oro, where small and medium-scale banana producers h:
obrained access to land and support programs in the past (Larrea Maldona
and North 1987).

Finally, the proposition that Ecuador’s economic woes derive from che i
coherent and incomplete implementation of SAPs—which was essencially ¢
belief of che Noboa administration, the IFIs, and che U.S. government—h
to be at least briefly addressed. Alchough there is no doubt about policy inc
herence during the 1980s and 1990s, the historical record, as presenced he
suggests chac che sources of cthe councry’s instability and acute socioeconorr
problems derive from the inequitable discribution of polirical, social, and ec
normic resources and, indeed, from the weaknesses of the central state. To ¢
excent chat SAPs continue to reinforce the power of the country’s myop
business elites and deepen dependence on volacile export markers, they a
likely to worsen rather than relieve discributional inequities and conflicts.

In chis concext, che decision to dollarize was particularly worrisome sin
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it made the country's money supply entirely dependent on historically fickle
export markets. Moreover, given the screngeh of che U.S. dollar and currency
devaluation among Ecuador’s neighbors, already by mid-2001 cheap imports
from neighboring countries were beginning o displace local production. At
the same cime, exporcs such as flowers and bananas were becoming noncom-
petitive in incernacional markets served by cheaper nondollarized producer
sountries (see, e.g., Economist Incelligence Unic 2001, 7-8). Thus ver other
socioeconomic crises loomed on the horizon as Ecuador entered the twentcy-
Arst century.
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10 The Struggle for Hegemony in Venezuela

Poverty, Popular Protest, and the Future of Democracy

&3 Prior to the 1990s, Venezuela was considered to be one of the few po
litically stable democracies in Latin America. The defeat of the dictatorship ¢
General Marcos Pérez Jiménez in 1958 marked the beginning of the conscruc
tion of a democratic political system through a series of pacts and implici
agreements among different social groups. Violent groups of the left and ch
right were subdued in the 1960s, and by the 1970s, two parties—Democrati
Action (AD) and the Social Christian COPEI-—had become the predominan
policical actors. AD and COPEI alternated in power and steadily penecrates
other social organizations to the point, critics charged, of asphyxiating chem
The system degeneraced into what some have called a “partyocracy”—a dicta
torship of two parties—and in the 1980s, under charges of massive corrup
tion, both parties lost much of cheir credibilicy. Meanwhile, emerging socia
groups began to question the excessive rigidity of che system and argued fo
deepening political democracy. This weakening of the political syscem con
verged with the severe economic decay chat became evidenc after the debr cri
sis that hic the region in 1983. Today, the strong two-party system thac distin
guished Venezuela from the rest of Latin America has disappeared. In it
wake, old and new emerging actors seek to lead che rebuilding of a new hege
mony and to establish a new political system with the necessary legitimacy ©
reconscruct and stabilize che councry’s principal institutions.

The recomposition of hegemony in Venezuela is occurring in a context i
which the social scructure and sociopolitical relations in the country hav
been radically ctransformed. Two decades of devastating socioeconomic crisi
in the 1980s and 1990s have radically altered Venezuelan society. In th
196os and 1970s, democratic institutions acquired consensus and, with th
aid of industrial-led development funded by petrol revenues, established solit
roots. Since the late 1980s, however, the social forces and actors that helped &
construct or later became advocates of that system have lost legitimacy in th
eyes of an increasingly impoverished population, who saw their aspirations fo
social mobility and well-being dashed by an entrenched economic crisis. A
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the central role these actors once played in Venezuelan political life has faded,
new groups and actors have emerged and sought to construct an alternacive
project based on a different model of economic growth and che consolidacion
of a new policical order. This has been a highly confliccual process, affecting
ordinary citizens' daily lives through increased crime rates and policical vio-
lence.

This chaprer analyzes key social and economic indicators over the past
cwenty vears in order to illuscrate che contexe in which different groups in
Venezuelan sociecy have soughe to redefine power relations and the dominant
sociopolicical model. The successive failures of che hegemonic actors of the
old political syscem to overcome the prolonged process of social and economic
decerioration created the condicions chac led, first, to che collapse of the polit-
tcal system and, second, to che emergence of a charismacic leader (former lieu-
tenanc colonel and now president Hugo Chdvez) who has soughe, via elec-
tions, to construct a new hegemonic project.

The Impoverishment of the Venezuelan People

The collapse of the Venezuelan polirical system is rooted in the socioeco-
nomic crisis of the lasc twency years. Since the late 1970s, the model of devel-
opment based on import-substicution induscrialization (ISI) and sustained by
rents derived from the petrol industry experienced a process of slow decline.
It has not been replaced, however, by an alternative model chat promores eco-
nomic growth and improves the declining living standards of the bulk of the
population. Three accempts have been made to halt this decline, each based
on austerity and structural adjustment programs devised by advocates of the
neoliberal model. This model is premised on the notion thar the role assigned
the scace under ISI—a key regulacor of diverse aspects of social life, especially
economic activity—should be eliminated in favor of che free markec. Neolib-
eral policies include the liberalizacion of national economies to che incerna-
tional marker, the privatization of public encerprises, che deregulation and
“flexibilizacion” of the labor force, and the elimination of universal social
policies in favor of targeced social programs. As we shall see, each of chese ef-
fores lasted only a very short cime, and each failed co scop the recession. Inde-
pendenc of the question of whether the failure of structural adjusement pro-
grams in Venezuela is due co political faccors or co flaws intrinsic to the
neoliberal model itself, the fact is chat che majority of the Venezuelan popula-
tion have seen continuous declines in their standard of living over the past
twenty years, which they atcribute to the collapse of the petrol rent-based
model and the implementation of neoliberal policies. This perception has had
irrefucable implicacions for the delegitimization of the old policical system
and its principal actors.
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TABLE 10.1 Macroeconomic Indicators, 1979-99

GDP Growth Inflation International

(in millions of (as variation {45 variation Exchange Rate Reserves
Year bs.,1984) 2 GDP) of CPUY (b1/3)  (in US$ millions)
1979 494,942 1.50 20.40 4.30 8.819
1980 474,205 —4.19 19.70 4.30 8,885
1981 467,395 -14H 10.40 4.30 11,409
1932 451,781 -334 7.80 4.30 11,624
1983 420,099 -7.01 7.00 9.90 12,181
1984 410,067 -2.39 15.70 12.65 13,723
1985 415,349 1.29 9.10 14.40 12,341
1986 431,594 3.91 12.70 22,70 11,685
1987 459,613 6.49 i0.30 30.55 9,402
1988 477,564 3.91 35.50 39.30 6,555
1989 $60,813 =351 81.00 43.05 7,411
1990 492,170 6.80 36.50 50.58 11,759
1991 532,605 8.22 31.00 61.65 14,105
1992 556,669 4.52 51.90 79.55 13,001
1993 558,202 0.28 45.90 106.00 12,656
199+ 545,087 -2.35 70.80 170.00 11,507
1995 566,627 3.95 56.60 290.00 9,723
1996 565,506 -0.20 103.20 476.50 15,229
1997 601,534 6.40 37.60 504.25 17,818
1998 602,558 0.20 29.90 564.50 14,849
1999 565,388 -6.10 20.00 648.25 15,379
2000 584,195 3.20 13.40 699.75 20,471
2001 599,968 2.70 12.30 763.00 18,516

SOURCE: Baptista 1997; [ESA 2000; BCV 2002: and che authors’ own calculations in growth for some
years. Bold cype indicates years in which adjuscment programs were applied.
NOTES: a Vatiation in December to December consumer price index (CPI), mecropolitan area of

Caracas.
b. Exchange rates and intecnational reserves are as of last day of December of each year.

Table 10.1 illuscrates the general macroeconomic trends in Venezuela since
1979, which marks the beginning of the downward turn in the economy.
Daca is available up to 2001, which includes the first three years of the
Chéavez government (1999-). It is worth noting that in 1999, Chévez's first
year in office, the agreement signed by che previous government of Rafael
Caldera (1994-99) with the Incernational Monetary Fund (IMF) expired, and
no new agreements have been signed since. The years in which adjustment
programs were applied appear in bold.

The second and third columns of table ro.1 indicate gross domestic prod-
uct (GDP) and its annual variation. These indicarors clearly reveal che erratic
nacure of the Venezuelan economy since 1979, with growth and recession al-
ternating year by year, resulcing in a vircual stand-off between the two. The
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extreme dependency of Venezuela's economy on the exporc of petrol and its
derivatives explains this economic trend to some degree. However, while
most of che years with a growth race of 5 percent and higher correspond to pe-
riods of significant growth in pecrol-related economic activicies, years wich
more modest growth races are not related to this variable (as in the case of
1992). By the same token, a decrease in petrol activicies does not necessarily
correspond wich a drop in GDP. At che same time, in 1984, 193y; and
1996—representing che first years of che three macroeconomic adjusctment
programs applied in Venezuela—there is either a drop in GDP (1934 and
1989) or stagnation (1996); in the subsequent chree years, chere is conomic
growth in two cases (only slighe growch in 1986-87 and modesc growth In
1990—2001), while in che third, 199798, there is an economic downcurn.
For the Venezuelan case, then, it cannoc be argued that chere is a direct rela-
tionship between adjustment measures and GDP performance. Whar is clear
from table 10.1 is chac in che firsc year of the adjustment chere is a significant
increase in inflation rates followed by a reduction in these rates, bur since
1984 inflation has not gone below the double-digit mark. The consumer
price index for this ewency-three-year period demonstrates chart a product that
I 1979 CoSt 100 bolifvares in 2001 cost 39,380 halivares! Anocher facor in the
inflation race is the continued devaluation of the s/iver. In 1979, one dollar
equaled 4.3 bo/dvares; in 2001 one dollar was worth 763 4a/frares. 4 devalua-
tion rate of 17,744 percent. The social impact of these macroeconomic :adica-
tors is retlected in the employmenc trends dara.

Table 10.2, which conrtains a breakdown of employment staristics from
1983 to 2001, indicates a clear downward trend in formal public employ-
ment. People displaced from public jobs are not finding work in the private
sector; indeed, informal employmenc has increased much more rapidly than
formal employment in the private sector. During the initial period of chis se-
cies, the informal sector comprised approximately 40 percenc of the economy,
and after 1994 it increased substanially to around 48 percent and higher in
subsequenc years. The high percentage of informal-sector employmenc, which
shows a general upward trend, stands in concrast to the employment trends
between 1969 and 1979, prior to the collapse of the rentier model of develop-
ment, when the average annual rate of increase of informal employment was
just 0.1 percenc (Valecillos 1992, 124).! In addition, unemployment races in-
creased by over 2 percent ac che beginning of each adjustment program. In
subsequent years, however, the unemployment race varied considerably in
zach case.

The situation of economic decay, an expanding informal sector, and rising
anemploymenc is reflected in the shifts in income and the distribucion of
wealth. In 1979, the average annual income was the equivalent of $5,345 in
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TABLE 10.2 Employment Sector Trends, 1979908

Economically Unemployed Formeld Seceor
Active as & Percentage Public Private Informal Sector

Year Population (EAP) of EAP (% employed) (5% employed) % employed
1983 5,407,292 10.30 22.67 36.03 41.30
1984 5,716,207 13.40 21.78 36.42 41.80
1985 5,915,573 12.10 20.18 39.52 40.30
1986 6,107,115 10.30 19.38 39.12 41.50
1987 6,321,544 8.50 18.86 42.44 38.70
1988 6,572,049 6.90 18.71 43.19 38.10
1989 6,900,588 9.60 19.68 40.62 39.70
1990 7,154,622 9.90 19.85 38.65 41.50
1991 7,417,929 8.70 19.07 40.43 4$0.50
1992 7,537.817 7.10 18.05 42.35 39.60
1993 7,540,241 6.30 16.80 42.60 40.60
1994 8,025,928 8.46 16.40 34.29 49.31
1995 8,608,653 10.22 17.57 33.99 48.44
1996 9,024,627 12.43 17.13 34.24 48.63
1997 9,507,125 10.65 16.96 35.57 47.47
1998 9,699,330 11.28 16.33 35.47 48.20
1999 10,259,161 14.50

2000 10,416,528 13.20

2001 11,088,892 13.50 15.03 33.37 51.60

SOURCE: IESA 2000; OCE! 2002; 1nd the auchors’ own calculations for some percentages. Bold type
indicaces years in which adjusemenc programs were applied.

1997; after twenty years of sustained economic deterioration, average annua
income dropped to $3,049." Income inequality also increased in this period
In 1979, che income of the richest 5 percent was 41.58 times higher chan tha
of the poorest 5 percent; in 1997, it was 53.I1 percent (Baptista 1997).
Another indicator of the situation of economic decay is poverty levels (se
table 10.3). While chere are differenc mechodologies to measure poverty, eacl
leading to different statistics, each reveals a general trend of increasin,
poverty over che past twency years. For che dara in table 10.3, households i
poverty are defined as those whose per capita household income is below th
cost of two family baskets; households in extreme poverty are defined as thos
whose per capital household income is below the cost of one family basket
The data reveal a steady increase in boch poverty and extreme poverty. Mor
specifically, in che firsc year of the chree adjustment programs, poverty and ex
treme poverty increased dramatically in relation to the previous year. In addi
tion, the percentage of households living in extreme poverty toward the en
of the period under examination is higher than the percentage living i
poverty during the 1980s. By the end of 1997, both percentages were neac]’
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TABLE 10.3 Households in Situations of Povérry and Extreme
Poverty, 198097

Number of FHonseholds Households in
Year Hauseholids in Poverty (%) Extreme Poverty (%)
1980 2,806,679 17.65 9.06
1981 2,880,084 2232 10.71
1982 3,019,932 25.65 12.14
1983 3,130,582 32.65 14.95
1984 3,183,339 37.58 18.90
1985 3,211,477 34.77 16.60
1986 3,412,139 38.88 17.67
1987 3,541,504 38.84 16.61
1988 3,659,369 3996 15.77
1989 3,821,954 f4.44 20.07
1990 3,859,923 41.48 18.62
1991 3,914,165 35.37 16.01
1992 4,032,402 37.75 15.52
1993 4,190,519 41.37 16.81
1994 4,396,784 53.65 27.52
1995 4,396,554 48 20 2295
1996 4,549,363 61.37 35.39
1997 4,468,445 48.33 27.66

SOURCE: IESA 2000. Bold type indicates years in which adjustment pro-
grams weee applied,

triple what chey were at the beginning of the series; that is to say, today
nearly 50 percent of all families are poor, and more than one-quarter live in
extreme poverty. Recent statistics from the Economic Commission on Lacin
America (CEPAL) confirm the downward trend of che impoverishment of
Venezuelan society, though the absoluce and relative numbers are differenc
due to the distinct methodology employed in comparison to that used in
cable 10.3. According to CEPAL, the percentages of households living in con-
dicions of poverty are 34.2 for 1990, 42.1 for 1994, 42.3 for 1997, and 44.0
for 1999. For the same four years, che percentages of those living in extreme
poverty are 11.8, 15.1, 17.1, and 19.4. Boch indicators are higher chan che
average levels in Latin America (CEPAL 2002).

This brutal and ongoing process of pauperization of Venezuelan society has
been che driving force behind che diverse expressions of violence the councry
has wicnessed over the past decade. As pauperization has advanced-—and wich
it che concomitant delegitimization of che political process and its principal
actors—there has been a dramatic increase in social mobilization, popular
protest, and a struggle for the conscruction of a new hegemony.
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Violence in the Social and Political Spheres

By che late 1980s, in the context of this growing socioeconomic crisis, tk
cate of violence rose significantly. Once a country with a very low level of vic
lence in Latin America, Venezuela today has a relatively high level of vic
lence, with homicide rates similar to those of Mexico and Brazil (Bricen
Leén et. al. 1997). At the same time, popular street protest, which began t
increase by the mid-1980s, became increasingly confrontational and violen
and illegal forms of protest became increasingly common (Lépez May
1999a). Parciculacly afrer che Caracazo, a new phase in social behavior is ev
dent, marked by greater violence in daily life as well as in che political realn
However, in concrast to ocher countries in the region, violence in Venezue
is primarily unorganized and unstructured, diffuse and limiced primarily t
the sphere of quoridian life (Espafia 1994). In che political arena, growin
violence and contentiousness have not yet led to situations in which social «
political actors seek to employ violence in a systematic way in pursuit of the
objectives. With the exception of the two failed coups d'érac in 1992, |
which violence was urilized as a policical instrument, violence has noc bee
employed as a political strategy by political and social actors. However, |
the three years the Chivez governmenc has been in power, political cor
froncation has become increasingly aggressive, though as of chis writing tt
situarion has not evolved into systemacic expressions of violence. Neverch
less, there have been isolated violent incidents, such as the assassination
two peasanc leaders, whose auchorship remains unclear. It should also t
noted chat this new reality of greater day-to-day and political violence gene
ates feelings of generalized fear and anxiety in the urban population, which :
curn nurcures acricudes and behaviors favoring measures that propose to de
with these problems based on violence (Bricefio Ledn et. al. 1997).

Diffuse Violence

Homicide and violent crime statiscics indicate the dramatic shifts in tl
daily lives of Venezuelans since the Caracazo. Since che lace 196os, when tl
democratic system was consolidared and armed insurgenc groups eliminate
to the 1989 riots, Venezuela regiscered low levels of criminal and policical v
olence. While violent activicies began to increase in the 1980s, it was che in
plementacion of a macroeconomic adjustment program, the popular uprisir
that followed, and the bloody repression exercised by the stace co subdue
thac led o an abrupe rupture of the basic understandings of Venezuelan soc
ety, in terms of both the country’s democracy and how common people §
aboue their daily lives. The new neoliberal discourse of the government
Carlos Andrés Pérez, coupled with che governmenc’s violent repression of ¢
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Caracazo, signified a break with the hegemonic discourse of union and har-
mony thac helped legitimize Venezuelan democracy in che past (see chaprer
4)- This rupcure seems to have directly concributed to the dramaric expansion
of daily violence registered by numerous indicators (Ugalde et al. 1994; San-
juin 1997; Bricefio Ledn ec. al. 1997). Field research also suggests chac che
Caracazo led ordinary Venezuelans to perceive violence as a permanent sirua-
tion (Scotro and Castillo 199y,

Table ro.4 illustrates a dramatic rise in the homicide rate per one hundred
thousand inhabitants and the variation in percentage rerms in Caracas and in
Venezuela nationwide. While some years show a decline relative to previous
years, homicide rates have never recurned to che pre-1989 level. Ocher indica-
tors of che increasing violence in daily life are assaulrs and property crimes
(Sanjudn 1997). These indicarors have also increased, alchough nor as dramac-
ically or in as sustained a manner as is the case with homicide rates. Arc che
same time, the statistics for chese types of crime are usually less reliable than
homicide stacistics, since in societies in which the criminal juscice system is
miscrusted, many victims do not report the crimes committed against them,
and they remain undocumented.

Another indicator of che increase in daily violence is the number of homi-
cides perpetrated with che use of ficearms. While in 1988 72.2 percent of

TABLE 10.4 Homicide Rates in Venezuela and Caracas, 1986—2001

Verezaela Caracas

Rate x 100.000 Rate x 100.000
Year Inbabicants  Ruse Increase (75 Inpaditants  Rate Increase (%)
1986 8 13
1987 8 0.0 14 7.7
1988 9 125 19 35.7
1989 13 444 45 136.8
1990 13 0.0 44 -2.2
1991 13 0.0 46 4.5
1992 16 23.1 68 7.8
1993 21 31.3 91 33.8
1994 22 4.8 96 5.5
1995 21 ~4.5 88 -83
1996 22 4.8 83 ~5.7
1997 19 ~13.6 64 =229
1998 20 5.3 63 ~1.6
1999 25 25.0 81 28.6
1000 33 32.0 101 247
'001 32 -3.0

OURCE: Cenctro de Estudios Para La Paz 2002. Race increases based on auchors’ own
alculacions,
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TABLE 10.5 Car Thefts, 199096

Rate of Car Thefts Rate of Violens Total Rate
without Violence X Car Thefts X of Car Thefts X
Year 100,000 [nbabitants 100,000 Inbabitants 100,000 Inbabitants
1990 151 34 185
1991 149 4t 190
1992 149 47 196
1993 172 T0 242
1994 157 82 239
1995 123 85 208

SOCRCE: Sanjuin 1997, 225, 228

homicides were committed wich firearms, in 1989 this number increased to
85.6 percent, and to 89.3 and 91.6 percent in 1996 and 1997 respectively
(Jiménez and Maestre 1998). The increase in violence is also reflected in the
dara referring to car cheft. Table 10.5 illustraces that while there was a declin-
ing crend in car chefc wichouc violence afrer 1993, the cases of car theft in
which violence was exercised against car owners have increased. More recent
staciscics indicare that violent crime in general has increased dramarically. In
1990, violent crimes represented 16.0 percenc of total crimes commirtted,
jumping to 36.0, 33.8, and 21.1 percent in 1999, 2000, and 2001 respec-
tively (Centro de Estudios Para La Paz 2002).

Violent crime impacts not only the immediate victim but also victims’
famnilies, eyewitnesses, and the population in general through media coverage
of such evencs. In one study, 17 percent of chose surveyed in Caracas reported
being victims of robbery at gunpoinc in 1995, 3 percenc had been physically
assaulted, 11 percenc had wicnessed che physical assault of another individual,
and 10 percent said a close relacive had been a victim of homicide (Briceno
Ledn 1999). This abrupe increase of violence in daily life, coupled with the
sensacionalistic media coverage of such events, has created a profound sense of
insecurity in che residents of Caracas. Thirty-chree percent of Caracas resi-
dencs report feeling insecure in their own community or neighborhood; 66
percent say they feel very insecure in other parts of the city; and 61 percent
say they feel insecure when riding public cransportation (Bricefio Ledn 1999).

Popular Protest and Weak Institutions

In addicion to the increase in daily violence in the years after the Caracazo,
Venezuelan society has experienced years of sociopolitical turbulence. In che
context of neoliberal adjustment, che erosion of democratic institutions, and
the shactering of the hegemonic order in place since 1958, there has been a
dramatic rise in cthe number of violent or confrontational street proteses.’ It is
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10t an easy task to quantify and classify the magnicude of popular protest. In
srder to do so, we draw upon the information contained in the dacabase L
wase de datos el bravo pueblo, which reviews and classifies the news thac appears
n the Caracas daily £/ Nacional. The informacion coneained in this dacabase
eflects a bias one would expect from a print-media publication, which often
rovides greater coverage of “newsworthy” protests—chac is, those that are
iighly original, violent, or ocherwise deemed of “public interest” by the me-
lia. The print media is also biased in that it tends to report on protests chac
ccur in che capiral city and not those that occur in rural aceas. These limica-
ions aside, this darabase is the most reliable source available for an analysis of
opular protests in Venezuela over che past decade. It also offers a window
1co the way incelleccuals and the middle and upper classes of Venezuela view
'hac is occurring in terms of politics on cthe streer.

The figures in table 10.6 reveal char for the years prior to 1989, with the
>le exception of 1987, the reporrs of violent protests were less than 15 per-
:nt of che rotal for each year. The acypical showing of 1987 is due to one spe-
fic event chac took place in the city of Mérida, where government repression,
‘hich led o the killing of one student, unleashed a wave of riots and violent
rotest there and in other cicies chroughout che country (Lépez Maya 1996b).
y 1989, the year of the Caracazo and che firsc adjustment program imple-
iented by the Pérez government, the number of violeat protescs had in-
eased to 25 percenc of the tocal; it conrinued to represent abouct 30 percent

\BLE 10.6 The Nature of Popular Protest, 198599

ar Contentional Confrontutinal \Vislent Totul
185 206 41 L5 262
186 51 16 3 70
187 36 15 32 83
88 70 17 16 103
89 75 85 33 213
90 39 54 30 123
91 8 36 31 75
92 13 56 64 133
93 52 64 58 174
94 49 65 73 187
95 64 62 63 189
26 53 122 98 273
27 81 44 50 175
)8 77 67 22 166
29 43 239 72 354

IRCE: Base Je datos el bravo puebly. 2000
NOTE: Based on news reports from E/ Nucional.
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TABLE 10.7 Distinct Forms of Protest in Venezuela, 1985-99

Highway  Land Takeovers

Year Protests Blockades  and Occupasions Riots Fires Lootings
1985 12 i 16 6 3 0
1986 10 2 8 4 1 0
1987 21 3 2 7 16 6
1988 13 5 6 16 + 3
1989 24 13 18 39 11 36
1990 22 4 4 29 7 i/
1991 il 3 3 29 16 4
1992 10 12 10 44 18 10
1993 21 L3 10 50 20 L6
1994 25 30 24l 6l D9 13
1995 Ry 15 14 42 18 9
1996 28 2 L7 69 25 L6
1997 21 18 7 21 12 1
1998 23 20 1 18 0 0
1999 38 56 26 49 8 5
TOTAL 305 224 163 504 194 116

SOURCE: Base de dutos el bravo puebls, 2000.
NOTE: Based on news ceports trom E/ Nacional.

of the rotal in subsequent years until 1992. In chat year, when two failed
coups d'écac took place, the number of violent protests reached 48 percent o
tocal protests. In 1994, the first year of che second Caldera government, chis
percencage dipped slightly o 39 percent and then fell to 36 percent in 1990,
the year in which the adjustment program known as “La Agenda Venezuela”
was launched. In 1997, 1998, and 1999, violent protest declined overall,
though with some variation, to 28.4, 13.3, and 20.3 percent of the cocal, re-
spectively. According to a recent report by the human righes group the
Venezuelan Program for Human Righes Educacion and Action (PROVEA),
2000 and 2001 regiscered the fewest number of peaceful protests repressed by
police forces since 1989 (PROVEA 2001). While the number of screet mobi-
lizations and popular protescs has increased during the Chdvez government,
the decrease in the use of repression against them has conrribured to reduce
the use of violence on the part of the protesters themselves.

Table 10.7 highlights some of the types of protests employed by the popu-
lacion between 1985 and 1999. The data reveal che prevalence of riots over
the more conventional, peaceful forms of protest employed frequently in che
hiscory of Venezuelan democracy. Also worth noting is the high number of re-
ports referring to nonviolent protests that utilize illegal methods, such as
shurting down public highways and land invasions and occupations, which
give chese protests a confroncational content. The heighe of such illegal
protest activity coincides with che same years as the peak of confrontacional



Margarita Lopez Maya and Luis E. Lander

and violent protes activity shown in rable 10.6. Also notable is the high
number of riots reported in 1993, when President Pérez was forced to resign
from office. The combination of the statistics in cables 10.6 and 10.7 clearly
demonstrates the atmosphere of social upheaval experienced in urban
Venezuela since 1989.

Since che end of che 1980s there has been a rupcure of whac some have
;alled che democratic consensus reached in 1958 and consolidated by the late
t1960os (Luengo 1994). In this context, diverse and contradictory alcernacive
>roposals made by differenc political actors and social forces of different na-
ures have begun acquiring greater legitimacy, A hegemonic struggle is rak-
ng place in which rhese differenc actors are seeking ro eseablish a leadership
ole in society in order to asserc cheir political and economic proposals. [n che
ontext of chis struggle, chose social groups that possess directly or have ac-
ess to economic and political resources deploy those resources in the multiple
wuclets ac cheic disposal. It is illuscrative co note in chis regard rthe way in
vhich the print and the broadcast communications media have been ucilized
o portray favorably cerrain projects and the actors who support them. In the
ontext of the vacuum left by che disintegration of the cradirional political
arries, associacions represencing the middle and upper classes, which self-
dentify as “civil society,” have developed their own stracegies to ensure thac
heir demands and aspiracions are heard. Their access to resources, thanks to
neir educacional starus and cheir family and social nerworks, facilicaces cheir
articiparion in this process.

In contrast, the parricipation of the vase majority of che population, which
- increasingly poor and marginalized, remains restricred to the use of cheir
nly resources: cheir ballots and their disruptive power in the screecs (Piven
1d Cloward 1977). This has led in the last several years to the surprising
ectoral victories of candidates who manage to represent policically the in-
cests and aspirations of the marginalized sectors of society. The election of
ristébulo Istiiriz as mayor of Caracas in 1992, the ascent of che Causa R in
ie 1993 elections, and che electoral victory of Hugo Chévez Frias in 1998
e eloquenc examples of chis (Lépez Maya 1997; Lépez Maya and Lander
299). At the same time, ic is chrough the politics of the street, which dis-
ipes the daily rourines of millions of people and which furcher concribuces

the erosion of already delegitimized inscicutions, chae chese sectors manage
introduce their demands and aspirations into the public debace. The prin-
pal demands of popular procests over the past decade have given rise to
hat we refer to as the “agenda of che poor,” which may be grouped in cthree
fferent categories: demands chac refer to the lack or deterioracion of public
rvices; those cthat are relaced to che deterioration of income and wages; and
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those that seek to expand che spaces for the exercise of democracy and respect
for human rights.

Three Years into the Chavez Administration

With the presidential victory of Hugo Chdvez in November 1998, Venez-
uela entered a new phase in its process of transition. Chévez's victory—and
the results of the five subsequent eleccoral processes that have taken place in
the first three years of his administration—confirm chat che cradicional politi-
cal elite of che past forty years has been displaced from its hegemonic role in
the Venezuelan political system. This fact alone is surprising, because despite
the weakness and decomposicion of char elite in recenc years, there was liccle
evidence that new actors or social groups existed thar could displace them so
definitively in such a short period of time. The two pillars of Venezuela’s bi-
partisan system, AD and COPEI, have been reduced to empty shells chac lack
new leaders and social support, with the exception of some regional or local
backing chat may allow them to mainrain some presence in the political sys-
tem. In che local elections of July 2000, an important number of mayors were
elected on the AD ricket, and twenty-four governors from AD and one from
COPEI were elected.

Since its beginnings, the political project led by President Chévez in-
cluded a plan to convoke a Constituent Assembly as a means of “refounding”
the Republic. This proposal was the procedural means by which Chdvez and
the new social groups supporting him would establish the institutional bases
of a new hegemony. On the day he was inaugurated as president, Chédvez de-
creed the date of the first referendum in April 1999, asking Venezuelans to
approve the creation of a Constituent Assembly, which would write a new
constitucion. In July, the Constituent Assembly members were elected, and
within a period of about three months, they presented their new proposed
constitucion to the public; it was approved via referendum in December of
that year. An analysis of the new consticution will identify the strengchs and
weaknesses of the principal contours of the new political and economic order
thar has emerged. In addition, a brief evaluacion of che economic and social
performance of the Chdvez governmenc during his first chree years in office
will offer clues abour cthe mode! of development that his governmenc is seek-
ing to implement in Venezuela.

Venezuela’s New Bolivarian Constitution

The possibility of designing a new conscitution that enjoyed a high degree
of legitimacy was undermined as che new government soughc to ger it ap-
proved as quickly as possible in order to assure a favorable outcome. This gen-
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erated tension and conflict, as well as dissacisfaction wicth some aspeces of the
consticution itself. The deficiencies of the new texc will become clearer with
time, but it is possible to engage in an inicial evaluation of ics strengchs and
weaknesses. It is worth noting, however, thart in spite of the criticisms, in the
two years since the approval of the constitucion, it has gained acceptance and
legicimacy.

One of the screngths of the constitucion of 1999 is Ticle IT1, which refers to
duties, human rights, and guarantees. Compared wich the constitution of
t961, this ricle expands and updaces the concepe of human rights and gives
internacional treaties constitutional scatus (Acticle 19). For che first cime, the
rights of indigenous peoples and environmental protection are recognized and
:ncorporated inco che conscicution. The changes incroduced in the judicial
sranch are also positive and have eliciced broad consensus. Article 254, for ex-
imple, guarancees the financial autonomy of che judiciary by ¢stablishing that
ts budgec cannot be less chan 2 percenc of the total national budget. The con-
iticution also establishes mechanisms for citizen participation in the designa-
:ion and promotion of judges, free access to che adminiscration of justice; and
‘he rescriction of the jurisdiction of military courts to military crimes, ex-
sluding cases of human rights violations from being heard in these courts. A
ew insticucion, Citizenship Power, was created thar, along wich the office of
‘he comprroller and che atrorney general, comprises che new Human Rights
Jmbudsman. The role of this lacter inscicution is to promote, defend, and up-
10ld the rights and guarancees established tn the constitution and in incerna-
ional human rights creaties and conventions, as well as the “legicimare, col-
ective and diffuse incerests of che citizenry” (see chapeer 8).

Several articles in the new constitution incroduce new democratic and par-
icipatory practices in Venezuelan politics. Participatory mechanisms of di-
ect democracy have been introduced, including differenc types of referenda
hat permit consulrations with che population on key issues of public con-
ern, the revocation of elected officials, and the approval or derogation of
ome laws. The consticution also establishes the right to vote for active-ducy
nembers of the military. The creacion of che post of vice-president, a close ad-
isor to the president and coordinator of public administracion, allows for
moother functionjng of rhe executive branch.

While che new constitucion establishes che righe of each individual to
reely pursue economic activities, and property rights are guaranteed, it also
ecognizes the right of workers and communiries to create associations of a
ocial and participatory nature dedicated co any type of economic activity de-
igned to improve popular economies, which are to be promoted and pro-
ected by the state. The constitution likewise recognizes the collective prop-
rey rights of indigenous communities, as well as cheir right to participate in
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traditional economic practices based on reciprocity, solidarity, and exchange.
In other words, the constitution of 1999 recognizes and grants legal protec-
tion to economic activities chat are distince o classic economic activity as
conceived in capitalist systems. The breadch and strengch of chese types of ac-
tivities will depend largely on the will of the government to promote such al-
ternative economic practices. In chis regard, with the approval of an enabling
law in 2001, a new law of cooperatives and another for small and medium-
sized industries were passed. New financial institutions to support the eco-
nomic activicies of the popular sectors have also been created, such as the Peo-
ples’ Bank and the Women's Bank.

One of the most alarming aspects of the new constiturion is the change in
the relationship between the armed forces and che civilian government, which
weakens the principle of subordination of the military to civilians. In fact, in
the new consticucion the military is subordinate only to the president, who
maincains the title of commander in chief of the armed forces. Military pro-
mocions are che exclusive purview of the armed forces, in consultation wich
the president only in the case of ranks higher chan colonel or navy captain.
The greater concentration of power in the hands of the president, along wich
an expansion of existing executive-branch powers, has also been cricicized. For
example, the president now has the power to legislace on any issue by obrain-
ing approval from the Nartional Assembly for an enabling law. Previously, che
president could only legislate on economic and financial issues in times of
emergency when authorized by Congress chrough special legislation. The en-
abling law of 2001 is one example of how this power is being used; once it
was passed, President Chdvez promulgated forty-nine laws, many of which
were excremely polemical, particularly chose such as che Land Law, the Liquid
Hydrocarbons Law, and the Fishing Law, which affecced the interests of pow-
erful sectors of Venezuelan sociecy. Those groups began to orchestrate a sys-
tematic campaign co challenge not just che laws but the very legitimacy of
the government icself, which culminaced in the aborted effort to topple the
Chivez government via a coup d'écat in April 2002.

The new constitution also prohibits the public financing of political par-
ties, a popular measure given that chis practice became associated with vast
nerworks of cliencelism and political favoritism controlled by AD and
COPEL It is possible, however, that the medicine will curn out o be worse
than che illness itself. Two dangers exisc if political parties are forced to rely
exclusively on the finances that they are able ro raise on their own. First, the
restriction of the stace’s regulatory role in this regard undermines equal op-
portunity in cerms of political competicion. Second, the cutoff of public funds
could inadvertently lead parties to adopt illegal means of financing. Parties
that have members in public office might be tempred—more so under these
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new conditions than before—to siphon state resources to finance their activi-
ties. The private financing of campaigns and other policical activities, made
more necessary by these new measures, may give wealthy private individuals
or cerporations greater leverage to impose conditions on che political groups
they support financially. Another problematic measure is the expansion of che
presidential term from five o six years and che possibilicy of immediare re-
election for a second term, which undermines the notion of democratic alter-
nacion in power and strengthens the likelihood of personalistic and auchori-
tarian leadership.

The new constitution has been the object of ocher criticisms as well.* Some
experts suggest that che excessive decail of some of its citles and chaprers
make ic too rigid an instrument. Minimal atcention to che issue of decentral-
izacion of public administration and che establishment of a unicameral Con-
gress have also been criticized. For entrepreneurs and advocaces of neoliberal-
ism, the intervention of the state in the economy permitted in che new
constitucion is excessive. Some economists and Central Bank officials com-
plain that the new consticurion has restricced the autonomy necessary to
mainrain a stable currency. The new name given to the country—the Bolivar-
ian Republic of Venezuela—was also che object of significant debate and dis-
satisfaction, even within the Consticuent Assembly icself, which finally ap-
proved the name under strong pressure from che president.

Economic Management in Chavez's First Three Years

Despite the lack of clarity in the new governmenct's economic model. its oil
policy has demonstraced high levels of coherence. From its early days in office
the new government carried our changes in oil policy that contribured to a
significant rise in petrol prices on the international markec, These changes
have also helped improve the overall performance of che economy since 1999.
Aside from oil policy, however, the new government has adopted economic
policies that are noc char distince from cthose of its predecessor. Maricza Iza-
guirre, who led the Ministry of cthe Treasury during the final years of che
Caldera administration, remained in her posc during the first few months of
the Chdvez government—an indication that in the economic field, few
-hanges were forthcoming. Yet the government concinues to advocate resisc-
ince to neoliberal policies and has continued to search for alternative eco-
10mic policies. The laws approved within che context of the enabling law are
in example of this.

Since his presidential campaign, Chavez has received the support of indi-
riduals and organizations who opposed the “oil-liberalization” policies of the
»ast decade, several of whom were recruited to work in che Ministry of En-
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ergy and Mines (Lander 1998).” The Chdvez government has also imple-
mented imporrant changes in the board of direccors of Petréleos de Venezuela
(PDVSA), the state-run oil company. A clear shift from the oil-liberalization
policy came in March 1999, when the government agreed to fully implement
the produccion cuts agreed to by the Organization of Petroleun Exporting
Countries (OPEC) and other independent oil-producing countries. These
cuts, coupled with che initial recovery of the Asian economies by mid-1999,
led to an increase in internacional oil prices: in February 1999, Venezuelan oil
cost on average $8.43 per barrel; nearly a year later, in January 2000, it cost
$23.34 per barrel, and the average price by midyear was more chan $25 per
barrel.¢ Despite the decrease in oil prices after che Seprember 11 cerrorist at-
racks on the United States, the average annual price of Venezuelan oil in 2001
was slightly higher than the estimate for chat year's budger, at $20 per bar-
rel.” Throughout 2000 and 2001 the oii-liberalization policy was being over-
turned, and the government adopted programs rto significancly reduce pro-
duccion costs and revise the policy of internationalizing the oil sector.”

The new legal framework for the oil industry will clearly have a long-term
effect. Under che rubric of the first enabling law, passed in September 1999,
che execurive passed the Organic Law of Gaseous Hydrocarbons, followed by
the Organic Law of Liquid Hydrocarbons, enacted under a second enabling
law passed in December 2001. These two new laws annul all previous legisla-
tion on chese macters. This legislation pursues two principal objectives. Firse,
by establishing a new fiscal regime for che industry, it seeks to reverc the de-
clining share of oil revenue chat goes to the state’s coffers. (In the early 1980s,
70 percent of government revenue came from oil exports; in 2000 only 40
percent did.) Second, it seeks to reestablish a leading role for che Ministry of
Energy and Mines in the design and implemencacion of public policies in che
oil sector. During the 1990s, with oil liberalization, this role had been
usurped by the top leadership of PDVSA (Lander 2001).

The new oil policy, while representing a clear effort to defend Venezuela’s
narional incerests, and which could cherefore be characterized as nacionalistic,
is not sufficienc to susrain a development model oriented toward improving
the living scandards of the popular sectors. This would require other ingredi-
eats in the government’s economic and social policies to ameliorate practices
thac exacerbate poverty and maintain che marginalization of millions of ciri-
zens. In chis regard, the Chévez government has been less successful.

Nevercheless, in the first three years of President Chavez's administracion,
there has been a minor improvement in basic economic and social indicators.
Based on an analysis of macroeconomic trends, the Venezuelan Cencral Bank
(BCV) notes chat 2000 marks a reversion of the negative crends noted in pre-
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vious years. There was moderate growth in 2000 and 2001, though growth
was slower in the laccer year (with che growth rates at 3.2 percenc and 2.7 pet-
cent respectively) (see table 10.1) (BCV 2000, 2001). In 2000, inflation de-
creased to 14.2 percent, and to 12.3 percent in 2001—the lowest inflacion
races on record in the past fifteen years. The current account shows a surplus,
and international reserves are at a satisfaccory level. The fiscal deficic de-
creased from 2.6 percent of GDP in 1999 to 1.8 percent in 2000, but it in-
creased to 4.0 percent in 2001.

In social terms, che situation is similar. In ics October 2001 annual report,
the human righes group PROVEA (2001) notes thac during the first chree
years of the Chivez administration, healch and public education improved, as
did indicators of the populacion’s nucritional and caloric intake. Access to free
medical care has improved, and matriculation levels in all spheres of public
education are up. Several problems persist, however. In the area of public
health, there was a resurgence of dengue in 2001. Unemployment continues
to be very high, at 13.1 percent, and the informal sector employs 48.1 percent
of the economically active population.” These numbers are nearly identical to
1999, when Chdvez won the presidencial election.

The possibility of continuing these general trends toward social and eco-
nomic improvemenc in 2002 is threatened by the international fallout of che
events of September 11. The impacr of the terrorise actacks on oil prices was
almost immediate. The year 2001 closed with a drop in oil prices, despite che
etforts of the OPEC nations to stabilize them. Given Venezuela's high de-
pendence on oil revenues, this will have negacive repercussions on the coun-
try’s economic, social, and political prospects.

While conditions seem propitious for the consolidation of a new hege-
mony, the social and political groups that support the construction of a new
national project and che alliances they have sought to build suffer from incer-
nal concradictions and tensions. The first of chese alliances, che Pacriotic Pole,
was created in November 1998 in the context of regional elections. [nicially,
it comprised che Fifcth Republic Movement (MVR), Homeland for All (PPT),
Movement toward Socialism (MAS), and a handful of small leftist groups.
Conflict among these groups was evident in the context of debates over the
design of a common programmatic placform and in the infighting over polit-
ical differences and bureaucratic posts. There were also conflicts within some
>f the groups that composed the Patriotic Pole, which added another dimen-
sion of tension to the situation. The MVR, the lacgest party in the alliance,
1as faced several internal challenges both because ics membership included
ndividuals from civilian and military sectors and because of its rapid growth
s a parcy organization. As a relatively new organizacion created primarily for
‘lectoral purposes, it also faces the difficulty of consolidating its party struc-
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cures. Indicative of these tensions was che split in the MVR in early 2000, in
which one important faction, formed mainly of milicary officers and ochers
who supported Chévez in the failed 1992 coup actempt, splic from the MVR
and supported the presidential candidacy of Francisco Arias Cirdenas—one o
Chivez's coconspirators in the failed 1992 coup actempr. This group has now
become one of the leading opposition groups to the Chdvez government.

MAS has also suffered internal crises. Several of its most notable historic
leaders split from the group when the party decided to support the presiden-
tial candidacy of Chdvez in 1998. Another splic occurred during che first yeal
of Chivez's government due to disagreements with the Chdvez administra-
tion. A chird splic occurred in the context of internal elections to choose new
leadership in lace 2001. After each split, che dissenting factions have joinec
the opposition to the Chivez government. The PPT, once considered :
“serategic” ally by Chévez, has been a key source of leadership for the curren
governmenc; several ministers and ocher important government officials wert
drawn from its ranks. Bur chere have been moments of serious disagreemen
berween che PPT and President Chdvez. Some PPT leaders, including che
party's former general secrecary Pablo Medina, have left the party and joinec
the opposition.

Ia addicion to these political parties and the solid electoral consticuenc!
coming from the popular sectors, che new hegemony is also supported by chy
milicary. The presence of active-duty and retired military officials in govern
ment posts ac diverse levels is greater today than at any other period since th
establishment of democratic rule in Venezuela in 1958. This presence ha
been an important source of stability and support for the transition process
buc it has also been the source of unresolved tensions between the civilian sup
porrers of che Patriotic Pole and the milicary sector. It is important to not
that ac che moments of greatest tension, the personal, direct intervention o
President Chdvez was required to calm che waters. For example, after che dev
astating floods thac rocked parcs of Venezuela in December 1999, confronta
tions berween the governor of the state of Vargas and the milicary forces de
ployed to the area were aired publicly in the press, and it was only afte
Chivez stepped in to mediate in favor of the governor chat the situation wa
resolved. In chis instance, the authority of the civilian sector was reinforcec
However, new tensions became evident in early 2002 when some high-rank
ing milicary officials publicly demanded President Chdvez's resignacion. Th
definicive solucion to chese tensions will not be found until che role of the mil
itary sector in the new political order has been inscicucionally defined. This i
cleacly one of cthe Gordian knors facing the new regime, and it will substan
tially influence the democratic character of che new hegemonic project.

While in each of the electoral processes carried out in Venezuela sinc
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1998—six in total—Chdvez and the forces that support him have demon-
strated chat they have strong popular support, by late 2001 the political po-
larization evident since this process began had become more extreme. Iri che
final months of 2001, the opposition became increasingly belligerent, organ-
izing numerous street protests, using extremely harsh language, and demand-
ing nothing less chan the immediate resignation of President Chavez. This
exacerbarion of che conflict started wich che approval of the package of forcy-
nine laws under the rubric of an enabling law. Because che governmenc failed
to submir chese faws to a broad public debate, powerful sectors of society re-
jected chem all. On December 10, 2051, the opposition organized a success-
ful nationwide civic strike. Convoked by the Federation of Chambers of In-
duscry and Commerce (FEDECAMARAS), che opposition demanded a review
of all forty-nine laws, arguing that che rights to consulration and parricipa-
tion guaranceed in che consticution had not been respected. A more transpar-
enc process of public consulration and a clearer exposition of these laws’ con-
tent mighc have avoided such a confronration, but Chivez demonscrated liccle
willingness to negociate or compromise. On January 23, 2002, at the com-
memoration of the forcy-fourth anniversary of the defeac of the Pérez Jiménez
dictarorship, there were massive screer protests boch in favor of and against
the Chédvez sovernment. Celebrating che date chat democraric government
1ad been installed in Venezuela, the opposition protescers warned abouc the
wichoritarian tendencies of che governmenc. Ten days later, on February 4—
‘he date of the railed coup of 1992, which had been declared a national holi-
fay by the presidenc—Chidvez supporters organized a huge protest in down-
own Caracas. Opposiricn forces dressed in mourning, carrying black flags
ind banging on pots. Press coverage of chese evencs by both the national and
ncernational press was ciearly unbalanced; opposition protests were presenced
s massive and popular, while the February 4 protests were practically ig-
1ored. This biased coverage has contribured to fomenting a distorred version
f realicy in which, presumably, the Chdvez government lacks popular sup-
ore and Chdvez's removal from government is imminent. This was evident
frer the failed coup atrempt in April 2002, in which Chdvez was removed
rom office only to resume the presidency two days lacer.

The ctrends suggested by this analysis seem to suggest chat Venezuelan so-
iety will face greater polarization and confroncation in che near future. In che
ontext of possible economic difficulcies, an unfavorable international sicua-
on, and a political scenario marked by weak institurions and intolerance on
1e part of diffecenc actors, the abilicy of the new hegemonic project to con-
lidare itself seems increasingly unlikely. Wich ics weaknesses and defects,
le emerging hegemonic project represents an efforr to include and expand
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citizenship rights to those sectors of Venezuelan society that have found
themselves on the margins of the processes of globalization and neoliberalism.
The failure of this political project could mean the long-term postponement
of the satisfaction of the needs and-desires of the popular sectors that have
been at the center of the official discourse and the object of some of ics key
policies.
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11  The Tense Relationship between Democracy
and Violence in Colombia, 1974-2001

9 Among the many possible definitions of democracy, one of the best
ind most parsimonious is “protected consultation” (McAdam, Tarrow, and
Tilly 2000). In this perspective, democratic governments ask the population
‘0 express its preferences, while being prevented from castigating undesirable
»pinions by a system of scrong individual and social protections. Colombia
1as one of the world's oldest consulcacive craditions, which includes an early
nscicutionalization of mass politics, regular elections, and strong parcies that
1ave created practices and perceptions shared by significant sectors of the
»opulation. Along with these elements, an equally notable and indeed emi-
1enc characteristic of cthe syscem has been a cradicion of insecuricy and lack of
rrotections: civil wars, exclusionary institutions and/or informal political
elationships, and in the last two decades a humanicarian cragedy of incredi-
le proportions. There are a variety of ways to understand che tension char ex-
ses in Colombia berween che two poles of democracy as ouclined by Doug
{cAdam, Charles Tilly, and Sidney Tarrow. The political imaginacion of party
lites is limited to the horizon of electoral practices, but elections unleash
vaves of violence and massacres wich lugubrious regularity. There are real in-
citucional guarantees for all political forces, but at the same time the specter
fan alternation in power has been enormously craumatic. No one can impede
person from expressing an opinion (there is no ex ante control), but manifest-
1g an opinion cthat challenges a powerful individual or group can lead to one’s
ssassination (savage ex post control). There is freedom of association, but being
member of a labor union has become a high-risk endeavor.

This contrast is so abrupt and shocking that there always exiscs che temp-
wion to reduce the sicuation to a simple realicy: democracy is merely a
igade, behind which exists a brutal and well-organized repression and “sys-
:m of war” (to use the phrase of Richani 1997). On the ocher hand, others
:cur o the image of Colombia’s democracy as a city under siege from violenc
lements, who are carrying out a voluntaristic war “against society.” By con-
ast, we believe that a useful characcerization of the Colombian polirical
:gime requires thac one grasp the coexistence of consultation and lack of
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protections as representing two levels of social and insticutional configura-
tions thar are each murually irreducible. Ac times they are contradictory ten-
dencies, at other times they develop along parallel lines, and yet at other mo-
ments they are mucually reinforcing. The ways in which chey inreract are riot
easily predictable, as in che case where consultations and protection always
develop mutually. .

In the period under consideration in this chaprer, the dynamic tension be-
tween these two poles deepened dramatically. The political system simulrane-
ously opened and closed. On the one hand, consulrations expanded, incorpo-
rating new sectors of the popularion and creating new local and regional
governments (departments and municipalicies) closer to the needs of the pop-
ulacion; as a resule of successive political reforms, che influence of long-stand-
ing clienelist practices was reduced. The 1991 constiturion, a genuine and
importanc effort to modernize and democratize the country, actempred co cap-
ture chis reformist initiacive and provide the legal mechanisms and channels
to make these changes irreversible. At the same time, the new constitution
increased the checks and balances among governmental powers, making it
more difficult for presidents to abuse their power.

By contrast, the system of protections, already significancly precarious by
the late 1970s, rapidly deteriorated. In the 1980s and 1990s, the armed forces
increased cheir autonomy from civilians in all areas linked co security (Dévila
1998; Leal Buitrago 2002). These decades witnessed two political genocides,
the firsc at the nacional and che second at the regional level: the systemacic as-
sassinacion of over one thousand members of the Patrioric Union (UP) by
drug traffickers, paramiliraries, and forces linked to the state; and che assassi-
nation of close to five hundred members of Hope, Peace, and Liberty (EPL),
largely at che hands of Colombia’s largest guerrilla movemenc, the Revolu-
tionary Armed Forces of Colombia (FARC). Certainly, the craditional parties
were not spared from such bloodletring. Added o this was a spiraling num-
ber of massacres against the rural population; selective assassinations of social
movement and union leaders; and growing restrictions on basic liberties, in-
cluding freedom of expression and protest. We believe that the tension be-
tween consultation and procection has been converted into a benchmark of
policical life in a number of countries in the semiperiphery, as electoral prac-
tices are expanded through democracic transicions or impositions from
abroad. The Colombian case, however, has a number of peculiaricies, begin-
ning wich the fact that Colombia is an example of a “first-wave” democracy
(Mainwaring 1999; Huntington 1991) in che Third World.

This chapter attempts to explore the resules of this tension, keeping in
mind the context of institucional transformations as well as the dramaric so-
cial, economic, and culcural changes that have occurred over the lase two



Francisco Gutiérrez Sanin and Luisa Ramirez Rueda

A
fl 2 I
2
S
Il
A
[}
Q.
v
w
™
S
c
=
8 b
o] " | “Horizontal separation™
2
]
1
e 1| v
Colombia
in the ‘\
National “
Front * Colombia
today
‘e 11.1. The place and evolu-
f Colombia in the democratic -

Consultation

decades. The analysis revolves specifically around two key questions. The firsc
is taxonomical and related to the type of political regime chat exiscs. Is
Colombia a democracy? The answer is clearly nor easy, as figure 11.1 suggests.
Figure 11.1 represents a two-dimensional space divided according to levels
of consultacion and procection. It should be obvious thac cthose systems in
quadrant I are democratic and thac chose in quadranes II and III are not. Exist-
ing criteria, both procedural and subsrantive, offer a comfortable “vertical di-
vision” between Type I regimes, cthat is, chose of advanced industrial capiral-
ism, and those of Type II and III. In che first category are those wich
consultation, and in cthe second are chose with no consultation. Repression
may be highly arbitcary, with widespread fear, as during the Argentine dicca-
torship of che 1970s, or there may be a relacive degree of tranquility, wich lit-
tie open repression, at least for those who do nor directly challenge che regime
(e.g., the late Franco period in Spain or the last half of the 1980s in Poland).
What these regime types nonetheless have in common is a lack of free and fair
elections. )
On the other hand it is much more difficult to establish a reasonable “hori-
zontal division” becween regimes. Colombia is located in the unclassifiable
quadrant IV. Over the past several decades its place wichin cthis quadrant has
shifted, as consultation (as in the constiturional reform of 1991) and the lack
of protections have increased simulcaneously. The spatial anomaly of quadranc
IV has a clear cheoretical corollary: there are no good explanacions or adequace
categories for a long-term coexistence of violence and genuine elections. We
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must cherefore be content with noting this anomaly and focusing our atten-
tions on a second question, which is more dynamic and related to the political
system. ,

The second question is process-oriented. Can we speak of “democrariza-
tion” in the Colombian context during the last twencty years? Has there been
an “opening” of cthe political system? Clearly, chere is the problem of opera-
tionalizing che cerm “opening” (Gutiérrez 2001b). The nature of the govern-
ing coalicions should be spelled out, including institutional frameworks, in-
formal rescrictions, and che general insertion of che “act of governing” in
social dynamics. Though this licany may sound forbidding, it boils down o
several simple questions. Has the coalition in power broadened or narrowed?
Do opponents have more or fewer rights (protection)? Does the system allow
alcernation in some reasonable sense (consulration)?

Unfortunacely, in the Colombian case such questions are racher ambigu-
ous. In 1974, che starting poinc of che period under consideration, the basic
political cleavage seemed to be between cthe defenders and che adversaries of
the Liberal-Conservative alliance in power (che National Front). Orther impor-
tant cleavages—class and modernity-tradition, among others—basically
overlapped wich this one. Overwhelmingly, Colombian social science litera-
cure idencified che “opening” of the system wich che presence of new, “nontra-
dicional” political forces (this, by the way, was an imporcant morivating force
behind che 1991 conscitution). However, as we will see, the complex political
processes chac developed during this period operated over the political space
in such a way that chey separated cleavages thac previously overlapped. As a
consequence, “opening” the political system in Colombia can mean two
things chac coday are different (but chae were more or less idencical at the be-
ginning of the period): first, the evolution of power constellations around con-
sultation and protection; second, the evolution of the participation of new po-
litical forces. It might appear logical to simply evaluate the first aspect as a
function of che second, by scudying the level of democracy through che lenses
of policical ouccomes. This is not possible, though, because the policical and
the “subscantive” cleavages no longer overlap. They are incermingled, buc dis-
tince. Actually, the possibility of considering them separately allows us to
study the dynamic relation between the consultation-protection cluscer and
che political outcomes, and to observe che changing mutual impacts between
sets of restrictions and incorporations, on the one hand, and secs of perform-
ance of political challengers in different arenas, on the other.

The National Front

Colombia has a long history of consociational pacts. The last one, known as
the National Froat, lasted from 1958 to 1974 and emerged as a solution co a
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civil war berween the two traditional parties, the Liberals and che Conserva-
tives, thar resulted in ewo hundred chousand civilian deachs. The National
Front had three key characteristics worth noting here. Firse, this pact devel-
oped a system of institucional exclusions, which included a provision that
only members of che tradicional parties could be elected to governmental po-
sitions." Although both the Liberal and Conservacive Parties maincained their
majorities throughour che National Front period, che severe restrictions on
policical competition were continuously expanded. Moreover, when the bipar-
tisan system was at the point of losing a presidencial election in 1972 to the
populist Alianza Nacional Popular (ANAPO) party of former military dicca-
tor Gustavo Rojas Pinilla, ic responded to cthis challenge by fraudulently ma-
nipulacing the results. Second, the two political parties chat crafred the Na-
tional Front had always been mulriclass in character and at leasc since che
stare of the twencieth century had funccioned as a mechanism of social mobil-
ity. Ac the same time, they were pyramidlike organizations, reflecting in some
way the socioeconomic and regional scructure of the country. Although many
different political forces and social sectors could express and transmic their
demands through the craditional parties, especially che Liberal Party, out-
comes tended co have a high probability of favoring socioeconomic elites and
local/regional notables. As a result, the insticucional closure represented by
the Nacional Fronc signified a high level of social exclusion and blockage of
channels of social mobilicy. ‘
Even so, it is important not to overemphusize this dynamic. During che
National Front, aggregate inequalicy declined, and as a resulc of reforms car-
ried out in 1968, the beginnings of a tenuous welfare-scate system were inici-
ated. A sporadic and uneven development of social movements also occurred,
focused on demanding basic structural changes. The rise of the National Peas-
ant Association (ANUC) in chis period is a good example of this dynamic
(Zamosc 1986). Unfortunately, these efforts did noc resulc in significanc
changes in the socioeconomic structure of the country. In concrast wich ocher
Andean countries, a real agrarian reform did noc take place, despice the re-
formist drive of some forces wichin the political system chac could not, how-
ever, muster the clouc to realize the reforms. Frequently, social protests,
strikes, and demonstrations were repressed—nort with the brutality of recent
times but nonetheless using laws and regulacions designed to combat insus-
gency. To che extent chat political elites believed the National Front to be in-
dispensable, there emerged a growing equivalency in cthe mindset of elites be-
tween opposition to the Front and opposition to democracy. The Front
agreement and the practices surrounding it simply did not provide elices with
the necessary understanding and mechanisms co distinguish between antide-
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TABLE 1.1 Abstention Rates in Senate and Presidential Elections, 1974—94

PRESIDENCY

Year Election Total Eligible Voters Total Votes Abstention Rure (63)
1974 Presidency 8,964,472 5,212,133 42.00
1978 Presidency 12,580,851 5,075,719 59.66
1982 Presidency 13,734,093 684,392 50.19
1986 Presidency 15,611,274 7.229.957 54.00
1990 Presidency 13,903,524 6,048,076 57.00
1994 Presidency 17,146,597 5,821,331 66.01
1994 Presidency (sennd round)  17,1:46,597 7,427,742 56.68
SENATE

Year Election Total Eligible Voters Total Votes Abstention Rare (%)
1970 Senate 7,666,716 3,967.006 48.26
1974 Senate 8,925,530 5,106,775 42.78
1978 Senate 12,519,719 4,169,834 67.00
1982 Senate 13,721,607 5.579.357 59.00
1986 Senace 15,839.754 6,869,435 57.00
1990 Senarte 13,779,188 7,654,150 44,46
1991 Senace 15.037.526 5,512,703 63.35
1994 Senate 17,028,961 3,566,407 67.32

mocratic challenges and protests against insticutional restrictions and/or sim-
ple social demands.’

A chird characteristic worch noting is that the National Front incroduced a
series of distorions into Colombia's polirical life, which was already affected
by high levels of personalism and factionalism. As a resule of che explicic in-
tenc of che Fronet o impede a confrontation berween the parties over access to
governmental posts and budgers, che solution setrled upon was an equal divi-
sion of administrative poscs, along with electoral positions, between the tradi-
tional parcies. In effect, the level of interparry competition and belligerency
was reduced, buc ac the cost of stimulating intraparcy competition and fac-
tionalism, as well as administrative rigidities and a growing loss of ties be-
cween the population and the party organizations and cheir symbols. Thus,
clientelistic pracrices were developed in which the main protagoaist and ref-
erent was no longer che nacional party, bue regional or local factions, generat-
ing a high level of particularistic demands. Ac che end of the Front period,
elecroral abstencion reached 70 percent, an alarming indicator for any elec-
toral system. (Abstention rates remain high. See table 11.1.)
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When President Alberci Lleras Camargo was forced to offer members of
Congress a supplementary and individualized budgetary allocation that chey
could dedicate to cheir pet projects (the so-called auxilios parlamentarios, or
parliamentary assistance), in exchange for the approval of his reform package
in 1968, a circle had closed. In exchange for a relaxation of che hierarchical
and pyramudal structuring of che political system, a slow buc mechodical dis-
organization of che parties would take place, largely at cthe hands of regional
and local political forces (again, chis is especially crue in the Liberal Parcy).
Political incencives for party members were increasingly concencrated in ob-
raining immediace material benefits, someching chat boch vorers and candi-
duces increasingly came to accept and expect. The policical learning behind
this process developed quickly, and as a resule it has been difficult co end, par-
ticularly since the system worked well and chose individuals who learned how
ro use the rules of the game tended to triumph.

The accumulartion of these processes gave rise to two factors important to
consider in the context of the questions raised earlier. First, the political sta-
bility achieved and che rapid decline of violence, two very tangible resulcs of
the Narional Front period, were obtained at che cost of a trivialization of po-
lirical comperition. Ac the end of the pact, there was a clear pecception among
large sectors of society that Liberals and Conservatives were largely the same
and that che only true opposition was one cthat rejected the bipartisan system.
However, it was precisely this form of opposition that was excluded from the
political system. In terms of the conceprual framework outlined earlier, there
emerged improved levels of security and protection, at the cost of consulta-
cion. It is almose as if in Colombia there were informal limits, the effect of
which is chat che sum of the “quanta” of procection and consultation is con-
seant. If one progresses on one dimension, the other quickly dereriorates.

Anorcher important resule is chac instead of producing reforms that ad-
dressed large-scale issues, integrating the national economy via public policy,
the reforms thac were most often adopted addressed particularistic demands,
often with an illegal component to chem. These policies resulced in territorial
vacuums and “gray” areas in che inscicucional life of che country. This ten-
dency favored che installacion of political intermediaries who were very effi-
cient but disloyal—or ac least agnostic—regarding the formal rules of the
game, generating in turn a growing vulnerability of the system co penecration
by organized crime. As che demands of socioeconomic elites for a more active
and confrontational counterinsurgency scrategy increased, due in pare to the
growth of guerrilla movemencs and their accivicies in chis period, there was a
tendency to either ignore or even actively protect illegal practices directed by
state agents against opponents of the policical system. During the second
post-Front presidency, namely that of Julio César Turbay Ayala (1978-82),
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the policical regime became the latch linking formal and informal democracy,
that is, increasing the compatibility becween democratic institutions and the
ambiguous and/or openly illegal behaviors that emerged from che govern-
ment’s counterinsurgency program. The immediate and direct costs of these
policies were an abrupe criminalization of political life, a deteriorating level
of individual and social protections, and a growing chorus of protests against

these processes.

Democratic Formality and Informality

As Colombia’s political system was undergoing chese changes, imporeant
sociceconomic changes were occurring.” The country’s economy was shifting
from a celiance on coffee to mining; a dramatic growth in the importance of
the illegal economy took place; access to education expanded while urbaniza-
cion acceleraced: che middle class grew and was screngthened; and finally, cthe
role of the media expanded, contributing to cthe development of an active and
independent public opinion. It was clear to most analyscs chac chese changes
could not be adequately incorporated into the system through the Nacional
Front. Thus, in addition to the endogenous changes in the political system
taking place, chese exogenous factors created pressures for further change.

During the government of President Turbay Ayala various events would
have a profound effect on political development over che next two decades.
The drug-trafficking business underwent a redefinition as a resule of the move
away from marijuana and toward a preponderant reliance on coca. This
change brought with it significant organizational shifts in the scructure of
drug crafficking, including an extension of irs reach chroughout Colombian
society and its ability to penecrace state institutions by becoming directly in-
volved in counterinsurgency effores. Those in favor of a hard-line milicary
strategy against insurgency found among drug craffickers a willing ally wich
ample resources. While social and state acrors soughe out these organized
crime syndicates as a mechanism o take actions against che guerrillas outside
the legal system, drug traffickers accempred to combat chose groups with
which they had economic or military conflicts, or thac obstructed cheir ex-
ploication of peasant labor and rakeover of peasanc lands.

In many ways, the Turbay government marked several profound shifts in
the basic insticutional design of the political system. The political system be-
tween the end of che National Front and the 1991 constitution cransformed
the mechanisms of articulation berween what was wichin and what was out-
side the law. Colombian democracy thus functioned not only wichin the system
but also outside it through the inclusion of excrasystemic actors (not only
guerrillas buc also drug eraffickers and paramilitaries); the explicic or implicic
creation of “ancisubversive pacts”; and che “incorporation of new cterritories,”
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particularly chose areas where the state was tradicionally weak, into national
accords. As a result, during the 1980s the Colombian state lost the maonopoly
of force, noc only through ics usurpation by armed groups bur also chrough ics
delegation by stace actors, creating che conditions for che formation of a new
consociationalism. This new consociational system, with a scrong regional
base that does not easily relace to che national-formal political level, includes
tradicional elites, state agencs, and organized crime syndicaces. At the same
time, the FARC, wich ics long cradition of “combining all forms of scruggle,”
became increasingly involved in drug-crafficking networks (see chaprer s).
Regional political pacts were also developed among polirical elices during
this period, resulting in an overrepresentation of underpopulared rural areas
in the policical syscem (Guriérrez 1996) and a steengehening of political in-
termediaries precisely in those zones where the line berween legal and illegal
activities was most diffuse and fluid.

By the end of the 1980s, che fall of che Berlin Wall and cthe growing de-
mands from international actors for an economic rescructuring of the economy
made democratic informality costly. Nonetheless, at least chree idiosyncrasies
of the Colombian system gave the demands for neoliberal modernizacion a
more complex and less obvious result than elsewhere in Lacin America: an ex-
teaordinarily scable consulcative tradition; a growing insurgenc challenge; and
finally an organized, powerful, and politically connecred criminal syndicare
that emerged jusc as che National Frone was coming co an end. Colombia’s
elices opred for a gradual opening of che economy, and uncil che mid- [990s
the economy did nor suffer the extraordinary adjustmenc crises felc elsewhere
in che region.

An additional cransformartion, relaced to che above, is the incredible capac-
ity of accommodation by insticutional scruccures to changing realities. The
abilicy of insticutions co adopr incremental adjuscments in their policy-mak-
ing processes and behaviors quickly became a way to govern amid growing
inscability. Boch the ongoing internal war and che growth of illegal acrivicies
‘orced institutions to adjust to chese new realicies chrough a process of adap-
ive learning and che development of new rules of the game that were far from
‘onforming to the basic behaviors of protected consultation. As a resule, the
ine berween illegal and legal ‘behaviors and rules became increasingly
lurred. Along wich che “informal” rules chac had long been a par of Colom-
na’s realicy, two new elements began to define the political system: the gray

rea of “there are no rules,” which opens the way to improvisation, corrup-
ton, and abuse of power; and che chronic inscability chat has affected scate
nd social institutions since the early 198os,

A final shift thar occurred in chis period was a significant increase in polic-

al compecition. This phenomenon is difficule to quaatify, in large part be-
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TABLE 11.2 Number of Lists Registered and Seats Disputed in the 1991,
1994, and 1998 Elections

1991 1994 1998 Seats Disputed
Senace 143 254 314 102
House of
Representatives 487 674 692 163
TOTAL 630 928 1006 265

SOURCE: R. Juan Carlos Rodriguez 1998

cause much of chis new competition has raken place wichin the craditional
parties, which have witnessed an explosion of long-standing factionalism. If
the number of lists of congressional candidates presented by both parries is a
reasonable indicator, the results speak for themselves.

The new competition was in part the result of an expansion of educacion
chat took place in the early 1980s and thac created political activism among a
whole new generation of persons with new ideas, programs, and worldviews.
Wichour question, both the expansion of drug erafficking and the internal war
were also factors, insofar as they creared new incerests and polarized society.

Wich most of chis new compertition emerging within the bipartisan sys-
temn, there has been no clear change in the expression of polirical preferences.
What has changed significantly is the emergence of “new faces,” both social
and regional, within state and societal institutions. Although there is still a
significant overrepresentacion of landowners and cattle ranchers in Congress,
there is much more diversicy than in che past. It is likely that a similar
process has been occurring at the local and regional levels as well. Mosc im-
portantly, factions within cradicional parties have gained increased auronomy
in relation to the narional leadership of the parties, as they have fostered and
developed their own necwork of incellectuals, lawyers, and leaders; their own
source of financing; and in some cases their own securiry forces. While before
che 1980s factions were considered mere “dissidents” wichin the party, still
dependent upon the party and confronting a well-oiled party machinery, this
relation has been altered. By the 1990s, party factions had become small local
groups, with a very diffuse identity (which is not che same as not having any
identity), sense of independence, and access to resources independent of the
center of the party, all of which distances them from the traditional world of
party dissidents (Guriérrez and Ddvila 2000).

The changes in the political system since the Turbay presidency described
here resulced in a growing gap becween political elites on the one hand and
socioeconomic elices and cthe middle class on che ocher, both of whom increas-
ingly lost confidence in the political syscem throughout the 1990s. While
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economic elices still had “their” politicians, the loss of confidence in the tradi-
tional party scructure was apparenc at many levels. The problem chat emerged
was a “deterioration in collective relacions,” not a “burning of bridges.” In the
local elections of 1994, the upper-class sectors of Bogotd voted nverwhelm-
ingly for independenc thicd parties, in an electoral swicch that wis much
more rapid and complete than chac of any ocher social sector (Guriérrez
1995). The very negative pronouncements by che Business Council {Condsejo
Gremial) against the adminiscration of Ernesto Samper (1994-98) suggested
the degree to which relations between socioeconomic elites and the cradi-
tional parties had deteriorated. The Samper presidency represented an impor-
tant curning point, not merely an aberration. The evencs surrounding accusa-
tions of links between Samper and drug traffickers during the 1994 electoral
campaign, and the unprecedenced tensions generated wich che Unired Scaces
as a resule, created a high level of dissatisfaccion with che party system and,
along with the factors mentioned eaclier, contribuced to the growing discanc-
ing of che upper class from the traditional parties. Tensions chus reached a
high poinc, and insofar as actors had neicher absolute power nor an ability to
control evencs, it was difficult to reescablish craditional relationships.

These tensions are also notable in the various attempts to change the rules
of the game in Colombian politics. A common elemenc in all of che various
policical reforms incroduced since 1970 is the conscious effort to limit tradi-
tional political practices. Aside from several specific reforms, such as che pop-
ular election of mayors, there were cwo important accomplishments. Fizsc was
the dismantling of the Nacional Fronc, which required a large number of ad-
justments in che political syscem, the last of which occurred in 1986. The end
of che consociational system, which explicitly excluded third parties from at-
taining political power, formally ended, alchough a degree of consociational
inertia might have concinued ro permeate che system for some time. Second,
the 1991 consticution attempted to insticutionalize an ancicliencelist ethos in
‘he policical system. A series of rules that explicicly attempted to impede
lientelistic pracrices was adopred. In shorr, if chere has been a predominant
rendency in che formal political system since the early 1980s, it has been to re-
itrice, limic, and reduce che power of che traditional party system, alchough it
s also clear chat some evencs have helped che traditional system survive. Sig-
1ificant social sectors, and in particular socioeconomic elites, have atcempred
o “retire” cthe tradicional party system, along with the politicians associated
vith thac system. Have chey been successful?

Vew Political Forces and Their Impact on Colombian Politics

Have independent third parties grown?* To whar extenc is “tradicional pol-
zics” still dominane? What is che role of chese new parties in the political sys-
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cem? Do these parties have a chance for significant victories within the Col-
ombian political system? Will this;system encer a period of political disorder
with the entrance of these new political actors? And, more fundamentally for
our concerns here, is che success of new forces linked to che democratization
and opening of the system? The answers to chese questions depend on the spe-
cific electoral acena examined. The crajectories experienced in che electoral and
legislative arenas go in opposite directions. For the execucive branch, elections
have come to have a growing importance. The popular election of mayors
since 1988 has become an important pare of the legitimacy of the political sys-
tem. Since 1992 there have been popularly elected governors, although with
reduced powers. Even so, governors have on occasion managed to mobilize
their populations behind specific issues. such as regional pedace iniciatives. The
level of popularity and general acceprance of local and regional auchorities
have been high chroughout the 1990s. even though a number of these author-
icies have been the rarget of corruption investigations. This tendency concrasts
sharply with che skepticism chat exists 10 most opinion polls toward basic
governmental insicutions such as the parties and Congress. Mayoral and gu-
bernatorial elections have become an ideal elecroral niche for independent
third parties to develop cheir skills (Miguel Garcia 2000), becoming the pri-
mary arenia where nontraditional parties have achieved cheir victories.

The national execucive has largely not shared in chese positive tendencies,
with the exception of an increased level of electoral participation. While pres-
idencs usually stare cheir terms of office wich considerable political capical,
they quickly lose this advancage. At the end of their mandaces, che rendency
has been for presidents to leave office wich low popularicy racings and to leave
the office of che presidency with low levels of confidence. Since 1970, when an
independent third party almost caprured the presidency (Gustavo Rojas
Pinilla of ANAPO), independents have not been able to break the hold of tra-
dicional parties on the presidency. Even dissident factions within the two tra-
ditional parties have noc had luck advancing their candidaces. Luis Carlos
Galdn in the 1980s and Noemi Sanin in che 1990s, the former in the Liberal
Party and che laceer in che Conservative Party, saw their efforts stymied by the
ceadicional leaderships of their parties.’

In the legislative branch, che tendencies are more complicared, alchough
there are also fewer analyses of this eleccoral arena. Local legislatures are in-
creasingly being questioned. Department assemblies, which had become im-
portant cencers for debare, decision-making, and corruption, have increas-
ingly become known just for this laccer characteristic. Municipal councils,
while not suffering the same declines in confidence, are increasingly seen as
impediments to the realization of goals and programs developed by mayors,
and efforcs have been made to reduce their powers. What appeared ro have
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TABLE r1.3 Evolution of the Vote: Presidency, Lower House,
and Upper House

Year Presidency Honsz uf Representatives Senaze

1974 5.212,133 5,100,099 5,106,775
1978 5,075,719 4,180.121 4,169,834
1982 684,392 5,584,037 5,579.357
1986 7:229,937 5,909,840 6,869,435
1990 6,048,076 7,617,758 7,654,150
1994 5.821,331 5,436,394+ 5,512,703
1994 /recond round) 7.427,742 3376,174 5,566,407

emerged by the late 1990s was a “local auchocicarianism™ based on a con-
froncacional dichotomy between “efficient™ mayors and “corrupt” councils. At
the national level, electoral participation in congressional elections has in-
creased since the 1980s, although there has been some falling off in compari-
son with presidencial elections (see table 11.3). In general, Congress has be-
come increasingly vulnerable to attack. The 1991 consticucion revoked che-
existing congressional mandate, and the 199os witnessed a series of scandals
that have gradually reduced legislacive legitimacy. Connections between
members of Congress and organized crime syndicaces, erratic legislative
records, the enrichment of members of Congress through a variety of legal
changes and rule-fixing, and vore buying by the execucive in exchange for
funding of pet projects in congressional discricts—these have all affected con-
gressional legicimacy and made Congress one of the least respected institu-
tions in the country. This situation has led to numerous efforts, moscly semi-
or even antidemocratic in characrer, to reform Congress, including a proposal
by President Andrés Pastrana in 2000 to call for a referendum to revoke Con-
gress's mandate.

While the general impression may be chat some of che reforms introduced
by the 1991 constitucion, along with an inclusive electoral system, have cre-
ated a high level of disorder in the legislacive branch and increased factional-
ization within the ctraditional parties, the evolution of che political syscem
suggests otherwise. While ic is certainly che case that factionalism wichin the
parties has dramatically increased—evidenr, as noted earlier, in the large in-
crease in electoral lists presented—this seems to be more che resulc of an in-
crease in particularistic demands than a result of insticutional changes intro-
duced by the 1991 constitution (a contentious issue that is still to be
resolved). The growth of these particularistic demands has made it much
more difficult for the parties to speak with one voice and develop an inte-
grated and macrolevel program for the councry. With legislatures increasingly
dominated by the competition among particularistic demands, independent
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third parties and even “modernizing” factions within the cradicional parti
have seen only modesc increases in cheir representation in Congress and ci
councils. While there was a slight closure to these forces in the 1980s, as i
sticutional reforms were just beginning to take hold, the 1990s witnessec
greater opening to cthese forces, no doubt a resulc of changes incroduced

the 1991 constitution, which provided more opportunities for third parties
achieve representation in legislatures. Assemblies, by contrast, continued

be dominated by the traditional parries, wich usually just one of che two pi
ties exercising control.

The traditional parties continue to win legislative elections with reguli
ity. If instead of using the indicator of party representation we were o use a
ocher way of indicating che real power of parties, such as voting power wick
legislative organs, the magnicude of bipartisan hegemony wichin legislaru
would become even more apparent. In order to show chis more clearly,
measured the evolution of voting power berween 1972 and 1998 in two a
nas: (a) a sample of 210 of the 1,050 municipal councils in Colombia; and 1
the councils of che cwelve largest cicies in the country, according to che D
tional Department of Statiscics.® This permits che concrast between “urba
(big-city) and “nonurban” voting.

The Colombian legislacive system, including Congress, assemblies, a
councils, has remained relacively scable since che early 1970s. The abilicy
ceadicional forces to maintain cheir power is observed in the index of rotati
in power of the parties.” As figure 1.2 suggests, we find some movement
ward in the early 1990s, which then quickly froze. Of the 210 municipalit
considered, 49, or a lictle over 20 percent, lived under “local hegemoni
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where one party dominated and could count on having absolute voting power
in the council (an analogous phenomenon had already been noced for previous
periods by Pinzén 1989). There was a clear analogy wich what was occurring
in Congress: an evolution from a two-party system to a dominanc party sys-
tem, with the Liberals emerging as a dominant force, che Conservacive Party
losing ground, and a heterogeneous mass of independent parties attempting
to break through. The voting power of Liberals in Congress since 1986 has
also approached 1.0 for qualified vores (two-thirds mujorities), which in che-
ory would give the party the power to unilaterally change che consticucion.
This power might have become a destabilizing factor, insofar as the adver-
saries of the Liberal Party began to sense thar the dominanc party could
change che rules of the game to its own advaarage.

While the executive-legislative relation and ics censions have been the fo-
cus of much analysis, it is importanc to also note che division becween the
“modern city” and the “rest of the country” and its impact on the political
system. Much of the emphasis in the 1991 constitution appeared o focus on
the ciries as sources of modernity and political openness. Some auchors sug-
gest cthac this gave rise to a majoritarian urban bloc chat was a stabilizing fac-
tor, insofar as it was “a median in all directions” (Nielson and Shugart 1999).
This new bloc supposedly was responsible for insticutional changes chat co-
gether were both modernizing and democrarizing the country. According to
chis incerpretation, the 1991 constitucion has fulfilled its promise of funda-
mentally reshaping the political system. Nonetheless, the evidence behind
this interpretation is at best concradictory. For example, as was noted earlier.
independenc parties have achieved norable successes in some large cities such
as Bogord and Barranquilla. But the reality in other big cicies (e.g., Cali and
Medellin) is different, with the craditional pacties continuing co dominate po-
licical preferences. In several cities where Liberals have traditionally been
scrongest, they have remained strong. In che four mayoral elections realized
berween 1988 and 2000, the Liberals have had an acceprable performance,
obraining berween 35 and 55 percent of che mayoralcies of che country. [nde-
pendent candidates did well, buc basically ac che expense of Conservacives
‘Querubin, Sdnchez, and Kure 1998). The sicuation of municipal councils is
aven more clouded. If we contrase che situation of che 210 small municipali-
zies and che twelve cities in our sample, we find that che large cities have a
nigher degree of electoral volarility and roration in power and chat no politi-
zal force has the sufficient durability or power to install a local hegemony. On
the other hand, in cerms of tradicional dominance, the Liberal presence and
»ffective number of parties are similar to ocher municipalicies.

Are these differences significant? Alchough chere are similarities, as noted
ibove, in terms of effective competition there is a significant difference: inde-
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pendenc chird parties have a real possibility of winning mayoral elections. In
other words, third parties have a chance in urban executive eleccions, not in
the legislative arena. This sicuation explains the strong antiparliamentary po-
sition of most independent parties. At the same cime it suggess that the
“modernizing” bloc in Colombia and other Andean countries may have a
strong built-in ancidemocratic tendency. In ocher words, the nontraditional
parties are a “hope” insofar as chey present themselves as tbe inclusionary force
in the syscem, both in terms of incorporating new social sectors and being the
standard-bearer of policical modernizacion. At the same time, they are all set.
strategically and morally, against the legislative system, including Congress
The independents represent both an opporctunity for change and a danger for
the polirical system. While modernizing and inclusionary in cheir atccempt tc
open up the system, they may also foster auchoritarian antisystem tendencies
In chis sense, Colombia may follow the path of ocher countries of the Andear

region.

Violence and Corruption in Traditional Politics?

The tendencies analyzed above illustrace how the Colombian system ha:
evolved since the 1970s. Independent parties have grown, especially for exec
utive offices. The Conservative Party has shrunk. The Liberals have main
tained, and in some cases increased, their power in several institutions, al
though this has been accompanied by a loss of prestige in the Congress anc
ocher legislatures. The two craditional parties are no longer united, as in chi
“good old days” of the National Front, and must compete for the preference
not only of the general public but also of a skeprical socioeconomic elite
Nonetheless, the traditional parties maintain their dominance. This is espe
cially surprising given che high degree of dissatisfaction among the publi
wich policicians, parties, and che state of the country.

One possible hypothesis to explain the continued dominance of che tradi
tional parties is that the insticutional limicacions in place uncil che 1970
were replaced by a series of excrainsticutional limications developed durin,
the 198cs and 1990s. The analysis here would focus on violence and corrup
tion in particular. Colombia has a very high rate of political murders, and al
though chere are no quancitative studies of this phenomenon, it appears tha
the probabilicy that a leader or activist of the political left or of a sociz
movernent will be assassinaced is higher chan chac of a leader or activist ¢
one of the rraditional parties. This fact is critical to any understanding of th
Colombian political system. Brute force has been used to eliminate policic:
options chrough the physical extermination of party leaders and members (a
‘0 the cases of UP and EPL). As a result of violence, the social base of thes
political opcions is dispersed and may adopt completely different politic:
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preferences, even once intimidation has come ro an end. As an extensive em-
pirical record in comparative politics suggests, countries wich a high level of
political violence are also “semirepressive.” That is, faced wich repression, po-
licical violence behaves like an inverted U, with closed regimes or relatively
democraric regimes leasc vulnerable. Colombia is a good example of a semire-
pressive system (terror against the opposition and humanirarian cragedies,
but at the same cime relarively competitive elections and a legal system that
is more than merely cosmetic), with the caveat that repression is exercised
haphazardly and in a decencralized fashion. As a result, violence is combined
with a high level of generalized uncertainty. This uncertainty generaces dis-
tince effects on differenc actors, depending on cheir levels of risk—a theme
worthy of its own analysis—buct there is some evidence that vorers from
upper-class sectors have become more averse to risk chan in the past. Put more
directly, the most educated and powerful groups in society would have more
quickly abandoned the traditional parties if they were noc as affecced by the
fear generated by internal war and organized crime. All of this has come to
have a prejudicial impact on nontraditional parties, which see cheir ability o
attract potential vocers limited by a fear of policical change.

In an environment of violence, uncertainty, and impunity, political groups
and their leaders who are critical of the traditional parties and che exiscing so-
cial structure create mechanisms to adape cheir preferences (Elster 1988), es-
sentially becoming minimalists in order to avoid becoming military rargets.
There is sufficient evidence to suggest that chis is the case in Colombia. In che
wake of cthe assassination of che leader of the AD-M-19, Carlos Pizarro, the
new leader of chis group, Antonio Navarro Wolf, declared chac his top prior-
iy was to avoid being killed (Pefiaranda and Guerrero 1999). If this is in fact
the case, then the Colombian political system has been artificially narrowed,
wich new political groups adopting centrist and moderate policies and behav-
iors they would most likely not have put forward if che policical situation
were less violent and more predictable. Following chis line of reasoning, the
artificial narrowing of choices in Colombia's policical system creates an addi-
tional, and very significanc, advantage for che tradirional parties. Insofar as all
the candidates look and sound alike in their proposals, voters will mose likely
lean toward the “brand” thar is best known, that is, one of che traditional pat-
ties.

These are just some of the ways repression and violence distort the political
system. Nonetheless, they do not automarically explain the majorities chac
rraditional parties continue to obrtain. In chis sense, there are as many vacu-
ams as there are inconsistencies in our understanding of chis phenomenon.
For example, it is noc ac all clear that paramilitary violence leads to more cwo-
sarty dominance in regions chan guerrilla violence. In some regions and peri-
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ods it has; in others it is not clear. A good example of the former is the case of
Puerto Boyacd, where paramilitary groups and che Liberal Party eliminated
the presence of the Communist Party, which in turn had been based on sup-
port of the FARC during its heyday in the region (Medina Gallego 1990). On
the other hand, in the last few years paramilitaries have adopred a scrong “an-
tipolirical”™ stance that is already showing very concrete consequences. We
scill lack a broader understanding of che phenomenon. It is unknown, for ex-
ample, what sort of regional correlation might exist between the violence of
one group—the FARC, che Nacional Liberation Army (ELN), che paramili-
tary umbrella organization, the United Self-Defense Forces of Colombia
(AUCQ), or the state—and two-party dominance, and without this information
it is difficult to arrive at definitive conclusions. In fact, it is not even apparent
thar chere s a significant correlation at a national level between amount of re-
pression and votes for independent parties. Moreover, there are clear anom-
alies in che explanation. In the majority of territories with a strong guerrilla
influence, traditional parties are quire healthy and enjoy sufficient political
space to the point of even using the guerrillas as allies in cheir factional dis-
putes.® In several regions, there is also a nocable insensitivity on the part of
the traditional parties toward che direct influence of armed groups of differenc
tendencies. This is parcly explained by che fact that che parties preceded the
arrival of armed groups in these zones and/or have become accustomed to liv-
ing with chem. It is important not to forget that armed groups are not om-
nipotent and often are eleccorally defeated in zones under their military con-
trol (Guciérrez 2000a), an event chatis not as rare as is often believed and that
requires further scudy. Once again we rerurn t© a phenomenon noted earlier:
the results of a consultation are not proportionally and directly related to the
levels of protection, and vice versa.

Studying che evolution of corruption is even more difficult than studying
that of violence, among other reasons because it is far less visible chan vio-
lence. Investigations and studies of the phenomenon have only uncovered a
fraction of the existing levels of corruption. During the period under consid-
eration, che most important form of corruption, alchough most cerrainly not
the only one, was related to drug crafficking, and even though it affected all
political forces, its epicenter was the Liberal Party. Once again, it is not at all
clear whether drug trafficking has helped Liberals mainrain their ample ma-
jorities, although we can find arguments both for and against this position.
On the one hand, drug trafficking incroduced enormous new resources, both
monecary and violent, into the party; converted it into an icon and mecha-
nism of social mobility and acceptability; and, finally, made it a champion of
illegal incorporations wichout having to develop reformistc policies. Thus,
while the party distanced icself from a program of social change, ic also be-
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came a vehicle for one of che most aatioligarchic experiences of the 1980s and
1990s. This relacionship also permitted che party to foster more potent and
pernicious forms of clientelism.

On the other hand, “narco-politics” generated a significant degree of dein-
stitutionalizacion within the parey, giving regional and local forces greacer
power at the expense of the national leadership and thus contributing to che
destabilizacion of che party. This is not co mention cthe extraordinary exhaus-
tion caused by the almost daily eruption of scandals chac helped create an
enormous disillusionment among cthe middle classes, especially in Bogotd,
which had been a bastion of Liberal strength. Bringing co the fore potitical
personalities wich practices and clear links to criminal organizacions, socioeco-
nomic elites were also scandalized. When the Samper adminiscration appeared
to endanger Colombia’s relationship with the United Scates as a resulc of the
drug scandal mentioned earlier, the conflict wich chese sectors broke inco the
open. The divorce between the wealthy and the Liberal Party promises to be
long and lasting and, coupled with the reforms introduced in che 1991 consti-
tution, damaging to the party’s long-term incerests. Institucional rules such as
the “ballotage” for presidential elections and even che incroduction of che vice-
presidency have facilitaced the formarcion of heterogeneous and negative anti-
Liberal coalitions, wich che vigorous participation of the media, opinion mak-
ers, those in favor of further political reforms, conservatives, and gentes de bien
(decent people). While perhaps divided in che first round of voting, chey have
tended to unite in the second round against the Liberal candidate. This is
largely why in 1998, for che first time in cthe rwentieth-cencury history of che
Liberal Party, the party lost a presidential election despite being united be-
hind its candidate {and also despite che fact that che candidate, Horacio Serpa,
won the largest number of votes in che party’s history).

Certainly che political system and clientelism in Colombia are d1tﬁculc to
separate, although one is not simply reducible to the ocher. New enctrants inco
the political system have had to adape to existing clientelist nerworks (Leal
Buitrago and Divila 1991), and that has not necessarily beneficed chem. On
the contrary, this has tended to factionalize these parties and convert them
into rargets of corruption investigations or violence from one of the armed
groups (or policical adversaries). If all of the above demonstrates the difficuley
the current system would have functioning wichout a certain level of corrup-
tion, it also underlines that the development of the system is not funccionally
dependent merely upon corruption.

Our answer to the question of whether Colombia has been undergoing de-
mocratization appears to remain ambiguous. But at the very least our analysis
has hopefully allowed a more nuanced characterization of the evolution of
Colombia’s political system.
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12  State Making against Democracy

The Case of Fujimori’s Peru

@~ In Peru, the process of state breakdown and the disruption of organ-
ized politics in the 1980s gave way to the emergence of an authoritarian and
personalistic leader, Alberro Fujimori (1990—2000), who rebuilc state institu-
tions and forged new modes of stace-society relacions, bur did so in a way that
was ancichetical to the affirmation of democratic principles and procedures.
The process of rebuilding state insticutions in the 1990s became inimical to
the imperative of building democracy. Thus the social conflicts chat came to a
head in che 198os—manifested by a deep-seated economic crisis, widespread
political violence, and an exacerbated alienation of social groups from organ-
ized politics—created a set of conditions that favored an authoritarian model
of state-building and worked against the affirmation of democratic gover-
nance.

Scholars writing on state making have tended ro focus on the process, often
bloody and violent, of creating and supporting cencralized state insticutions
(Tilly 1975). Yer state making is a continuous, ongoing process; che affirma-
tion of cencral state insticutions is one outcome, but other outcomes are also
possible (Bright and Harding 1984): Processes that seem to be leading to-
ward the centralization of power may be blocked or scalled; in ocher cases, rel-
atively stable state insticutions may, for different reasons, be dismantled or
destroyed. In chis sense, the Peruvian case is highly suggestive, as it is a case
in which state insticurions, though never fully cencralized, collapsed in the
1980s and, after a period of intense social conflict, were rebuilc along auchori-
rarian lines in the 1990s. The weakening and parrtial collapse of state institu-
tions in che late 1980s, coupled with che debiliration of political and civil so-
ciety, created the conditions for the reaffirmacion of state power by an
excremely personalistic and anti-insticucionalist leadership. The result was an
inherently unscable process that, by 2000, also collapsed as evidence of mafia-
like behavior and excreme corruption emerged. Shifcs in the composition and
power correlations berween elite groups leading che scate-building process
during the 199os led to two distinct phases of state building: in the early pe-
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riod (1990-97), elites focused on reasserting state power by reorganizing the
economy, subduing guerrilla movements, and reordering social relations; by
the late 1990s, however, a small clique had assumed near tocal concrol of che
state apparatus, using it for personal enrichment and to assure, in mahalike
fashion, cheir continued power and impunity until the regime’s collapse in
late 2000. This chapter attempts to explain chis process and to highlight. why
analyses focusing on regime ctype alone are inadequate to explain the nature of
political change in Peru over the past two decades and che ambiguous regime
that was constructed over the course of the decade of che 1990s under Fuji-
mori’s rule.

State Making against Democracy

Constructing a democratic regime means more than free and fair eleccions;
it implies building a democratic state in which leaders have che capacicy to
exert authoricy over society and economy burt in which there are mechanisms
of accountability at differenc levels chat protect cicizens and the market
against arbitrary action by state makers. In this sense, stace making and
democracy building can be mutually reinforcing processes, but they are not
necessarily so. As those who write abourt processes of state building would
suggest, it has often been a nondemocratic and bloody process concerned wich
concentraring state power rather than building norms and mechanisms of
democratic accountability.' Indeed, some authors have defined state building
as “organized crime” (Tilly 1985) and a “protection racket” (Stanley 1996).
Larer processes of social mobilization and protest demanding cights and in-
clusion in the polity helped broaden definitions of citizenship and redefine the
terms of democratic accountability to make states more democracic. In exam-
ining state making in Peru in the 1990s, this analysis concentrates on the way
in which reaffirming state power in the context of state breakdown, economic
crisis, and polirical violence worked against the affirmacion of democraric in-
sticucions.

Despite the proliferation of scholarly work on democrarization in the wake
of the so-called third-wave cransitions, the realm of che state and its relacion-
ship to democracy has been largely neglected. More recently, scholars have
begun to address this cheoretical lacunae. A seminal piece by Guillermo
O'Donnell (1993) highlighted the problemaric nature of democracy in soci-
eties in which states do not exercise full concrol over their national terricory
and/or perform expected funcrions, such as policing and rule adjudication.
The presence of nondemocratic, nonstate actors in areas of low stace pres-
ence/functionality may limit che scate’s operative capacity, and such actors
(such as regional party bosses who use scate resources for private gain or to oil
cheir pactronage networks) may privacize stace functions, chereby undermin-
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ing democracy. Such actors may also fundamentally challenge che legitimacy
of the state itself, a concingency. O'Donnell does not envision. If we accept
the notion that a functioning state (“stateness”) is a basic condition for demo-
cratic governance (Linz and Stepan 1996), then it behooves us to understand
what happens when states lose their ability to function qua staces. In chis
chaprer, [ examine a case study in which “stateness” is disintegrating and
suggesc char the consequences for democracy are nefarious.

In the Peruvian case, nonstace actors—specifically, the Shining Pach—op-
erated in areas of low state presence/functionality in such a way as to funda-
mentally challenge the legitimacy of the stace. Numerous anthropologists
and political scientists have written about the “political vacuums” evidenc in
the Peruvian countryside in the aftermach of the 1969 land reform and che
ability of che Shining Pach guerrilla movement to operate in these vacuums in
such a way as to build its own support networks and expand its operating ca-
pacity (Degregori 1986; Manrique 1989; Isbell 1992; Berg 1992). While the
Shining Path was not a mass-based peasant movement, as most scholars agree,
ic nevertheless was able ro establish a presence and operate in vast regions of
the country, particularly where the state was absent or largely ineffective,
building alternacive structures of auchority (but not mass-based support net-
works) that sometimes challenged, sometimes replaced, the state icself. In
these spaces, the Shining Pach contested state authority and contributed co
the erosion of che state’s legitimacy in the late 1980s, particularly afrer the
onset of hyperinflation in 1988. The state’s use of indiscriminate violence and
terror against the rural population, ics inability to stop the growing violence,
and the downward spiral of che economy contributed, in a recursive process,
to further delegitimizing the state and opening up the field of contestation of
the very nature of the scate. Understanding this process is crucial to under-
standing the posterior process of the formation of new alliances among state
elites, che armed forces, and the domestic business elite (with che implicit
support of cransnational capital) to reconsticute che state along auchoritarian
and neoliberal lines in the 199os. In the context of severe state breakdown,
the authoritarian dimension of the reconsolidation of state power will be very
high, while che ability of political and civil society to organize will be very
low, limiting the possibilities of establishing mechanisms of control and ac-
countability over state elites and insticucions. State building in such a con-
text, in other words, is likely to be anticherical to democracy building.

The Breakdown of the State and the Failure of
Democratic Governance

On March 27, 1989, a group of some chree hundred Shining Pach guerril-
las accacked a police post in Uchiza, a small town located in the norcheastern
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province of San Marein on the edge of the Peruvian jungle. Most of the resi-
dents in che surrounding areas were small-scale peasancs who had turned co
the illegal culcivacion of coca, the primary ingredient in cocaine, as che coun-
try’s economy took a nosedive after mid-1987. The Shining Pach, a Maoist or-
ganization that took up arms againsc che Peruvian stace in 1980, had estab-
lished a presence in coca-growing areas by providing protection to coca
growers rrom Colombian drug lords and the Peruvian police.

Afcer several hours of exchanging fire wich che guecrillas, che police were
overwhelmed when their munitions ran out; ten policemen, including chree
high-ranking officials, were killed. In the following days, it became public
knowledge chat Prime Minister Armando Villanueva had personally promised
ceinforcements by radio to the police commanders, buc milicary troops at a
nearby base had refused to assist cheir besieged comrades.” The Uchiza deba-
cle, which opposition leaders criticized as evidence of che regime’s lack of a
coherent councerinsurgency policy, forced Villanueva co resign his post, pro-
voking a severe political crisis for che reformist government of Alan Garcia
(1985-90).

Growing political violence, che government’s inabilicy to provide protec-
tion to citizens or even state agents, and the ensuing vacuum of power in
many parts of che country indicated a breakdown in state auchority and capac-
icy chroughour the country. The number of policically mocivated deaths in-
creased dramacically in the second half of the Garcia adminiscration, from 2.0
per day in 1987 to 8.8 and 9.4 per day in 1989 and 1990 respectively.> De-
spite the fact that by the late 1980s emergency zones had been established in
over one-third of the national terricory, giving the armed forces control over
half the Peruvian population, increasing swaths of territory were no longer
controlled by the government—a situation that grew worse as Shining Path
launched an all-out campaign to boycott the municipal elections scheduled
for November 1989. In the weeks before the elections, Shining Pach assassi-
nated dozens of local elected officials, and each killing prompted waves of res-
ignations by officials and candidates in surrounding areas. In Huancayo, an
area technically under che control of che armed forces, Shining Path declared
fifteen of chircy-six districts “liberated zones,” prompting mayors from
twenty-six districts to resign their posts.* By early July, 656 mayors and town
council members had been killed or had resigned or abandoned their posts
throughout che countery.’

The incapacity of the Peruvian state to provide basic levels of order and se-
curity reflected more than the ineffectiveness of state agencies like the police
and the military, or the lack of coordination—and sometimes the open con-
flicc—berween these agencies; it reflected a lacger problem of declining state
capacity and legitimacy in Peru. The Peruvian state has historically been
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weak and ineffectual, despite reformist effores to screngthen the stace appara-
tus in the 1960s and 1970s, but this was a deeper, more entrenched crisis. In
1988, a combination of political and economic mismanagement, government
corruption, and external constraines brought an end to the hererodox eco-
nomic experiment being implemented by then-president Alan Garcfa. The
economic gains of che first years of the Garcia regime—including boch gross
domestic product (GDP) growth and rising income levels—were quickly
swept away, as che government proved incapable of sustaining a coherent pol-
icy coalicion to support its reformist measures.” Political miscalculations also
alienaced business elites from Garcia’s reformist program, in particular the
failed accempe co nationalize che country’s banking system in 1987. As che
councry’s economic elite withdrew cheir support from the regime and their
capital from che country, GDP fell, hyperinflation soared, and income levels
declined dramarically. As the formal economy declined, che informal econ-
omy expanded, depriving the state of crucial fiscal resources, particularly after
the cucoff of international assistance by multilateral financial inscitutions in
response to Garcia's unilareral decision to reduce debt payments to 10 percent
of export earnings. The resulting fiscal crisis, coupled with repeated corrup-
tion scandals, severely undermined state capacity to perform basic adminis-
crative functions and weakened its insticutional, administrative, and coercive
presence in society, which was already under siege in more remote regions of
the councry due to che expansion of guerrilla violence and drug trafficking.

If we accept a Weberian definicion of the state as the apparatus chat main-
rains a legitimate monopoly of violence over a defined territory, the Peruvian
state by the lace 1980s ceased, in many respects, to be a functioning state. In-
ability to manage che country’s economic crisis and rising labor conflice, the
growing disengagement of che scate from society, pervasive government cor-
rupcion, and governmenc paralysis in che face of a dramatic expansion of po-
litical violence undermined public confidence in the state’s authoricy and in
the government’s ability to govern the councry. Taken together, these ele-
ments consticuced a growing crisis of legitimacy that seemed to undermine
the'very belief in che state as an inscitution chac sets the rules of the game for
policical and economic interaction. In other words, whart began as a fiscal cri-
sis of the state (the inabilicy of che stace co assure capitalist accumulartion)
soon ballooned into a crisis of che state of far greater dimensions, encompass-
ing an institurional crisis of the scate and the erosion of state auchority (che
inability of the state to assure legitimacy).

There were structural problems as well, of course, that contributed to state
breakdown in Peru. Peru has been widely characterized as a weak state in
which privace elites tended to dominace policy-making and structures of
racial and socioeconomic exclusion left the vast majoricy of che population on
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the margins of politics and society (Cocler 1978). While the reformist experi-
ment under General Juan Velasco sought co screngchen che stace and to forge
a more inclusionary model of state-society relations, it ulcimately failed to
substantially alcer weak stace capacicies or bridge the gap berween scate and
sociecy.® When Peru made che transition to democracy in 1980, che state re-
mained very weak, despice its growing interventionism in the economy and
society.” While che traasicion process puc in place a democratic regime. with
regular elections, a free press, and ocher civil liberties, few reforms were un-
derraken co democrarize the state, create mechanisms of horizontal and verti-
cal accountability, and assure universal citizenship. ™

The governmenc’s inability to expand state services to poor urban and rural
areas, assure basic condicions of government accountability and cicizenship,
and democratize social relations provided policical space for Shining Pach
guerrillas to organize and build local support in remote areas of the councry-
side in che early 1980s."" As the guerrillas’ local power grew stronger, the
state sought to quash their influence through massive repression; this only ex-
acerbarted che excraordinary gap berween state and society and was complerely
ineffective at concrolling che insurgency; on che contrary, it fueled grasscoots
support for the Maoists during the early phase of che insurgency. While the
Garcfa government accempted inicially co develop new mechods to deal with
the insurgency by reaching out to poor citizens in urban and especially rural
areas, this efforc collapsed under the weighe of che fiscal crisis that set in after
1988. The regime’s efforts to impose more scringent human rights standards
in the counrerinsurgency war was also met wich resistance by the armed forces
and eventually was abandoned in favor of earlier parterns of indiscciminare re-
pression.

The fiscal crisis, growing bureaucratic incompetence, corruption, and che
breakdown of scate auchority evident by che late 1980s contributed to a
process of disengagement of the state from society. While the scate in Peru
had never fully engaged society in many regions of che country, in che period
afrer 1980, when the country transitioned from military rule to a new elected
civilian government, chere were efforts, particularly during the Garcia govern-
ment, to bridge the state-society gap through a plethora of social programs in
urban and rural areas. The foundering of such efforts after che onsec of the-fis-
cal crisis in 1988 led to a recrenchment of the state from social programs in
urban and rural areas, opening up new breaches in state-society relacions. For
example, the Temporary Income Support Program (PAIT), a temporary em-
ployment program chat ensured wages to the urban poor, especially women,
and che Direct Aid Program (PAD), a program providing material assistance
to communal soup kitchens, were scuttled as stace funds dried up, leaving the
urban poor vulnerable just as hyperinflation hit.'? Tradicional state services,
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such as healch and education, suffered drastic budget cutbacks. Spending in
the education sector, for example, decreased by nearly 75 percent berween
1986 and 1990 (Ministry of che Presidency 1993). Other state institutions
mediating relacions with society, such as che nacional police and the judicial
system—the basic institutions guaranteeing justice and equal treacment be-
fore the law—were hobbled by the fiscal crisis. While chey were traditionally
seen as ineffective and corrupr, popular confidence in these inscicutions eroded
scill furcher, as the state’s incapacity to ensure public order added to the ero-
sion of public confidence in public auchority.

The crisis also affected the ability of political parties to mediare scate-soci-
ety relations. Peru's party system had always been weak, but there was grear
hope chat che transition to democracy in 1980 would give rise to more mod-
ern forms of political representation and participation. The mass-based par-
ties chac came to dominate politics in che mid-1980s—che historic mass-
based party American Popular Revolutionary Alliance (APRA) and the newer
lefc-wing coalition United Left (IU)—held out the promise of more demo-
cratic and participatory forms of channeling popular demands while forging a
more responsive, less distant state at che national, regional, and local levels."
But the spiraling economic and political crisis after 1988 began to erode these
linkages between state and society, as citizens became increasingly disillu-
sioned wich the inability of che political parties and their representatives in
power at the local and national levels to alleviate che worst effects of che eco-
nomic crisis and the growing political violence.

In other words, the state’s ability to engage society as it had in the early
years of the Garcfa adminiscration chrough social programs and state services
began to wither. The fiscal crisis of the state forced the government co shuc
down social programs such as PAD and PAIT thac had served as crucial link-
ing (if clientelistic) mechanisms between state and society. This withdrawal of
state support left social groups withou stace subsidies, employment, and
ocher benefits. Coupled with the growing revelations of government corrup-
tion, chis severely eroded popular confidence in APRA. Buc as suggested ear-
lier, the impact was more widespread, as blame for che economic and polirical
crisis was directed ac all polirical parties. In the eyes of the public, the parties
represented in Congress, which seemed oddly aloof to che mounting problems
facing ordinary Peruvians, were as much to blame as che executive branch for
che stace’s inabilicy to ensure basic living standards and basic levels of secu-
rity. The crisis of che state translated directly into a crisis of represenrarion.

In addition, APRA and the IU began to suffer internal crises thac fueled
popular disillusionment. This was particularly che case with APRA, because
of the sicuation described above, and the United Left, as it fell victim co its
own incernal concradictions and the peccy personal rivalries of its top leaders.
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The IU—ac thar time the most significant left-wing force in South America
and top contender for the 1990 presidential elections—came under fire for its
inability to develop concrete policy alternatives to the crisis and for che in-
ability of its leadership to overcome personal and programmatic conflicts.
Differences in how to respond to Shining Pach violence furcher divided the IU
and led co a formal split in the coalition in 1989." The division of che left
and che popular disillusionment that followed eroded one of che key mediat-
ing linkages between the urban and rural poor and the polirical syscem. The
result was the undermining of the abilicy of state actors and policical society
to articulate che demands of socieral groups and mediarte cheir access to the
larger political syscem.

Several analysts have noted how che erosion of popular confidence in “tra-
dicional” political parties as effective representatives of societal incerests cre-
ated policical space for che emergence of an amorphous set of “independent”
candidates who ironically had even more questionable links to broader social
groups outside their immediate ciccles of influence.'® The election of Ricardo
Belmont as mayor of Lima in 1989 was the first sign of this trend, followed in
1990 by the election of political oucsider Alberto Fujimori to the presidency.
But chis vacuum of representacion and concrete service delivery also created
the conditions for a dramatic expansion of the Shining Path. The movement’s
leadership intecpreted che situation after 1988 as a looming crisis of the state
and che prelude to its revolutionary triumph.'® The weakening and disen-
gagement of the state created opportunities for Shining Path to develop cheir
presence in che shancytowns that ringed the capiral city, which it saw as key
strategic sites for che launching of the “final offensive” against the “bureau-
cratic-capitalisc state.”!” Analyses of Shining Path have tended to focus on the
group’s brutal and unflinching use of violence against its enemies, which it
defined broadly to include not only agents of the state buc anyone, including
lefr-wing social activists, who opposed or did not support its “popular war.”
Nevertheless, it is importanc to analyze the political strategies and tactics
Shining Path deployed in its efforts to build popular support for or neutralize
resistance to its “revolutionary” war.'® Specifically, Shining Pach soughe to ex-
ploit—and often exacerbate or deepen through assassinacions and intimida-
tion—che dramatic gaps in state-society relations to advance its presence and
gain popular suppore. It did this in rural areas, for example, by seeking to
“punish” local state authorities and landowners who were perceived as corrupt
by local peasants (Isbell 1992; Berg 1986—87, 1992). It repeaced this tactic in
Lima after che onset of the crisis in 1988, under the logic that this was not a
short-term crisis bue racher a scructural crisis of che stace. At the microlevel,
the gaps left by a state in retreat opened opportunities for Shining Pach to
provide key public goods to shantycown residents, facilitating the Maoists’
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penetrarion of these strategic areas. Securicy was one of the most basic “public
goods” Shining Path provided; the Maoists also sought to provide some sem-
blance of “justice” and “order” by punishing alleged “wrongdoers” such as
thieves, drug dealers, and corrupt auchoricies, first by warning them to cease
their ungainly ways and then by meting out “exemplary punishments’—
sometimes beatings but often cold-blooded assassinations. Nocwithstanding
che premodern nacure of these cactics, chey were often quite effective in mar-
shalling local support for Shining Path, given growing physical and economic
insecurity in chese poor neighborhoods and the inability (or unwillingness) ol
the state to protect citizens in chese areas. In recursive fashion, the expansior
of Shining Path and che state’s inability to stop it further eroded popular con-
fidence in che policical class and in the scate itself, creating a dramaric crisis
of state legitimacy.

Shining Path's growing presence in the poor shantytowns of Lima, couplec
with che launching of dramaric offensives in the capital city through the use
of car bombs and selective assassinations, led to growing fear of a Shining
Pach victory. By the early 1990s, the expansion of Shining Path and che seem-
ing inabilicy of state elites to halt its advance heightened the chreat percep-
tion of Peru’s ruling elices, leading to the creation of an alliance becween po-
litical and social forces interested in reverting the decline of che Peruviar
state. These forces—including an important sector of the armed forces in al-
liance wich state managers and segments of the domestic bourgeoisie (witk
the support of key international actors, primarily the U.S. government anc
multilateral financial insticutions}—congealed under che regime of Albertc
Fujimori, who came to power in 1990, in an attempt to thwart a Shining
Pach victory and reconstitute the Peruvian state.

The reconsticution of che Peruvian state under Fujimori was impressive
and dramaric in many respects, making the policies and actions undertaker
berween 1990 and 1995 a compelling case study of the dynamics of state re-
consticucion. It also raises a number of disturbing questions, especially for
those concerned not just with the reestablishment of order but also wich the
democratic process. The remaking of the state in Peru, it will be argued here
took place along auchoritarian lines, leading to the creation of a regime thac
while it recained some semblance of a democracy (e.g., elections), was in fact
authoricarian. In other words, Peru is an illustrative case of how the decima-
tion of social and political life, which is a constituent element of state break-
down, creates che conditions for che establishment of arbicrary, authorirarian
and often personaliscic forms of rule. On the one hand, extreme social conflict
creates the condicions for a high degree of state autonomy. Distinct social
groups—from the bourgeoisie to the professional middle classes o poor rura
and urban voters—demonstrated cheir willingness to cede broad powers tc
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Fujimori and his allies in a desperate search for a recurn to normalcy after sev-
eral years of economic and policical upheaval under the previous two demo-
cratic governments. On the other hand, che weakness of political and civil so-
ciety undermined che possibility of forging a more democratic model of state
reconstitucion. The weakness of organized political actors meanc chac chere
were few checks on newly assertive state elites who, under che increasingly
authoricarian and personalistic leadership of Fujimori and his entourage,
sought to centralize state power, reassert state concrol over society, and refash-
ion state-society relations with lictle regard for democratic norms and proce-
dures.

The Authoritarian Reconstitution of the State

By che time of che April 1990 presidential elections, the depth of the po-
litical and economic crisis undermined popular support not only for the
APRA regime bur for political parties in general. The etosion of support for
what came to be known as the “craditional” political parties and how chis
opened policical space for the emergence of so-called independent candidates
have been analyzed extensively. Several authors have noted che imporrance of
the breakdown of the party system for the emergence of “oursider” candidares
in general and of Fujimori specifically.'” Here, I would like to suggest that
while chis is indeed a crucial variable in understanding the rise of Fujimori, it
is insufficient. We must consider a prior variable—the breakdown of state au-
thority—and how this concribured to (1) increasing the autonomy of a group
of elites within the state apparacus; and (2) the weakening of political and
civil society, which in turn set the conditions for che affirmation of power of
an oursider candidate who lacked a party apparacus as well as a coherent polit-
ical placform and who quickly soughrt to centralize power and escablish an au-
choritarian and personalistic style of leadership. Understanding the relation-
ship between state breakdown and che consolidation of power under Fujimori
during his first administration is also important in helping us beccer under-
stand the ambiguous nature of the regime type that evolved during his decade
in power. First, let us examine the process of state making as it evolved under
the Fujimori regime.

The Three Dimensions of State Reconstitution

There were three key dimensions to stace reconstitution under Fujimori.
First, the Fujimori regime laid the foundation for state reconsticucion by mar-
shaling international financial support to stabilize the economy and chereby
gain domestic supporrt for the stace and for a new social and polirical project,
neoliberalism, among boch the business class and average citizens. This so-
called reinsertion of Peru into the internacional financial community permit-
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ted incernational loans and foreign capical to enter the country, funds chat
were desperately needed given the deep fiscal crisis and administrative disar-
ray thac characterized Peru in the late 1980s. This flow of international funds
helped curb inflacion and stabilize the economy, while providing crucial re-
sources to reorganize key state agencies such as the rax ageacy, SUNAT, and
the customs agency, SUNAD, which permicted the state to more effectively
extract resources from cicizens, businesses, and travelers. It also helped the
state to rebuild clientelistic links with society by helping to finance massive
public works programs through institutions like the Social Compensation
and Development Fund (FONCODES) and thereby obtain a modicum of sup-
port and legicimacy. At the same time it consolidaced the support of che bour-
geoisie, which at the beginning of Fujimori’s term was very wary of chis polit-
ical unknown.”

The second dimension of state reconstitution was the cencralizacion of
power in the hands of the executive. This process culminated in che autogolpe
of April 5, 1992, in which Fujimori dissolved the parliament and the judici-
ary and suspended the constitution wich cthe backing of the armed forces.
This reorganization of state power and che removal of democratic checks and
balances in Congress and the judiciary permitted che regime to pursue a rad-
ically militarized counterinsurgency policy as well as to implement a full-
blown neoliberal program. Despite the fact char Congress was reinstated in
November 1992 and a new constitution was written a year later, power dy-
namics remained cencralized in che executive branch for the rest of Fujimori’s
period in power. Those democraric institutions that remained in place were
systematically subverted to the regime’s political will, including the judici-
ary and independent agencies like che Constiturional Tribunal.

The third dimension of state reconsticution was the containment of the
Shining Path, which began with the caprure of the insurgency’s top leader,
Abimael Guzmin, in September 1992, just six monchs after che autogolpe.
While it may reasonably be argued thac the axtogo/pe and the subsequent hard-
ening of the regime’s policies had litcle if anything to do wicth Guzmdn’s arrest
(the arrest was made by intelligence police and did not involve the use of re-
pression, but of careful surveillance and incelligence measures that in fact
highlight the achievements of democratic forms in dealing with insurgents),
the regime adeptly manipulated public opinion to credic the arrest to the new
efficacy in governing since the axfogolpe. The arrest of Guzmdn was crucial in
rebuilding public confidence in the Peruvian state and its ability to restore or-
der and some modicum of normalcy to daily life. It provided che Fujimori
regime wich crucial political capiral to pursue a wide range of policies aimed
at reconstituting the Peruvian state along neoliberal and authoritarian lines.

Of che three dimensions of state reconstitution discussed above, it is im-~
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portant to briefly analyze the 1992 autogolpe. The power thac accrued to the
executive and the military after the coup—which concinued in place despite
the reinstatement of Congress and the writing of a new constitution—was cthe
basis for the authoritarian centralization of power thac came to define scate
building in Fujimort’s Peru chroughout the 1990s.

Establishing the Authoritarian Bases of the Fujimori Regime

The debacle in Uchiza was one of a series of dramacic stace failures in che
war against Shining Pach thac prompeed rethinkiag of che state’s role on the
part of a group of strategic elices within the state apparatus—more specifi-
cally, within the armed forces.”* This group begun to define che need to unify
che military command structure in order to devise a coherent counteriasur-
gency policy and overcome cthe debilitating interinsticutional rivalries chac
were hampering the state’s actions vis-d-vis Shining Pach. The military’s
growing frustracion over its failures in che war against Shining Pach and the
limitations placed upon its counterinsurgency operations by democraric insti-
tucions (as limited as chese were), coupled wich che growing inabilicy of civil-
ian politicians to deal with the spiraling economic crisis and the expansion of
the Shining Pachi, prompted a group of military officers ro devise a coup-plan
in the late 1980s known as “Plan Verde."** Building on tradicional notions of
national security, which portray civilian politicians as weak and democracy as
ineffectual and claim chat the armed forces are che only insticution capable of
protecting and strengthening che nation-scate, Plan Verde called for che dis-
solution of Peru's civilian government, milicary concrol over che stace, and ro-
tal elimination of armed opposition groups. This would be achieved chrough
a military coup in which the armed forces would govern for hfteen to twenty
years and radically restructure state-society relations along neoliberal lines.

It was noc until che election of Fujimori and the consolidacion of an al-
liance berween the new president and the armed forces chat this group was
able to deploy this plan, however. The international community no longer fa-
vored military governments (Washington was now in che business of promot-
ing “free elections and free markets”), making a ctradicional milirary coup
problematic. The election of political neophyte Fujimori offered the coup
mongers a unique opportunity. Fujimori's lack of a political party made him
extremely vulnerable, and persistent coup rumors immediately before cthe sec-
ond-round election against Mario Vargas Llosa made it imperative for him to
seek out allies within the armed forces. This was facilicated by Vladimiro
Montesinos, a former army captain who was cashiered from the army in 1976
for reportedly selling state secrets to the Cencral Incelligence Agency (CIA)
(for which he spent a year in jail) but who had retained close ties to the army
and had since become a lawyer and was closely associated with leading drug
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craffickers and influence-peddling within the judiciary. During the runoff
campaign, Montesinos offered to help Fujimori by using his connections in
the judiciary to get charges of fraudulent real-estate dealings against him
dropped. He did so, and Montesines gained Fujimori's confidence and soon
became his principal adviser and main link o the armed forces.”

The autogolpe made it evidenc chac Fujimori had adopted the military’s
twenty-year coup plan as his own, making the dissolution of the execucive
branch (as in a craditional coup) unnecessary. The auzogolpe was designed to
concencrate power in the hands of the president and his allies so thac che exec-
utive would have a free hand to dictate wide-ranging economic reforms as
well as political measures granting full power to the armed forces in the coun-
terinsurgency war and in its effort to reassert stace control over society. It
marked che consolidation of a civil-milicary alliance chac radically militarized
political and social life in Peru.

The auchoritarian intencions of che strategic elices united behind Fujimori
were evident even before the awrogolpe. Shortly after assuming office, under che
guidance of Montesinos, Fujimori carried out massive purges wichin the po-
lice and armed forces, allowing them to place sympathecic officers in high
posts and remove those who might oppose their plans. Fujimori named an ac-
tive army general minister of the interior, placing the police under direct con-
trol of che armed forces. Again with Montesinos’s help, Fujimori secured the
personal loyalty of che milicary high command by gerting legislation ap-
proved that gave the presidenc control over promotions and recirements
within che armed forces. Previously, promotions and retirements had been de-
cided by the high command itself, and this law was pegged as establishing
civilian control over che milicary. In fact, it permicted Fujimori and Mon-
tesinos to promote loyal officers to high-ranking positions while forcing sus-
pect officers into early recirement (Obando 1998). In December 1991, on
Montesinos's suggestion, Fujimori named Nicolds Bari de Hermoza head of
the army and commander in chief of the armed forces, a position he retained
until August 1998. This broke all precedents: commanders in chief normally
held cheir post for one year and then retired, allowing ocher generals a shot at
the supreme milirary command post.* This early program of purges and pro-
mortions suggests, as Gustavo Gorriti.(1994) and Fernando Rospigliosi (1996)
have argued, that the coup plan was in the works long before April 1992. By
dismissing uncooperative officers as well as institutionalists within the armed
forces and promoting more sympathetic-officials, Fujimori and his allies were
laying the groundwork for institutional milirary support for a coup.

This is furcher supported by an examination of the situation immediacely
preceding the autogolpe. Some have argued chat the antogolpe was the result of
an insticucional deadlock between the executive and legislative branches.”
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Fujimori did not have a working majority in Congress, and Peru's presiden-
tial system does not promore legislative cooperation among different parties.
Yet Fujimori had been granted special-decree powers by Congress to imple-
menc reform measures, giving the president a great deal of freedom to legis-
late economic as well as incernal security policies without the noted congres-
sional interference. Ac the end of the 150-day period in which rhese decree
powers were effective, Fujimori emicted an avalanche of 126 decree laws
aimed ac a rapid liberalization of che economy and grancing total control over
counterinsurgency policy, withour congressional oversight, to the armed
forces. Opposition groups in Congress argued chat Fujimori had overscepped
the boundaries of his decree powers, and in a special session in early 1992
they joined forces to modify or overturn decree laws they considered egre-
gious violations of the consticution (Vidal 1993). Congress was scheduled to
reconvene on April 6, and the opposition was planning to continue ics review
of Fujimori's decree laws. But that possibility was cuc shorc wich the an-
nouncement of the axtogolpe on che evening of April 5. This suggests more
than just a legislative impasse; ic suggests an authoricarian intention on the
part of Fujimori and his allies to remove all constraints inherent within a
democratic system of checks and balances in order to permit the cencraliza-
tion of power and decision-making in the hands of cthe execurive.®

Peru’s political class opposed the antogolpe, but their criticism found liccle
echo in society. Many Peruvian citizens, weary of economic and political
chaos, supported Fujimori's “get tough” stance. Buc conditions were not so fa-
vorable on the external front; Fujimori and his allies faced unexpected criti-
cism from Washingron and the Organizacion of American States (OAS). Most
significancly, Washingron announced it would cut assistance to Peru uncil it
returned to constitutional governmentc. To appease his incernational critics—
and assure the inflow of much-needed external funds—Fujimori declared chat
new congressional elections would take place in November 1992.

Despite this secback, liccle in terms of real power relarions changed. Fuji-
mori and his military allies—wich che firm support of the Peruvian bour-
geoisie—took every precaution to mainrain power in the hands of che execu-
tive and limit che powers of ocher agencies and branches of government.
While Fujimori was forced to hold new congressional elections in late 1992,
by eliminating the two-chamber Congress and replacing it with a small uni-
cameral assembly (eighcy members), he established a body that was easily co-
opted. The following year, this body wrote a new constitution, which was ap-
proved by a slim majority in a referendum on October 31, 1993. The new
document eliminated many of the social protections for workers and peasants
enshrined in the 1979 constitution and set the stage for the expansion of
neoliberal reforms. It also expanded the power of the military and, contrary to
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the 1979 constitution, allowed a sitting president to run for reelection. The
internacional communicy accepred congressional elections and the approval o
a new consticution as sufficienc evidence of Peru’s return to the democratic
fold.

This institucional reordering did noc reinstate democratic governance ir
Peru, however. Each of the democratic institutions that were reinstated, suct
as Congress. was stripped of its democraric content and became a virtual ap
pendage of the executive branch. While che reinscacement of Congress re:
solved Peru's problems in terms of the international community, it did not al
ter che face that Fujimori and his allies concinued co rule the country ir
near-dicrarorial fashion. When ocher democratic institutions attempted
carry out their functions, the executive or Congress intervened, often violac
ing the constitution the regime itself had put in place in 1993 to stop them
A few examples will illuscrate che way power operated in Fujimori’s Peru.

Perhaps the most notorious case of the Fujimori regime’s evisceration o
democraric insticucions is thac of La Cancuta, which involved the disappear
ance and murder of nine university students and a professor in July 1992 by
death squad known as the Colina Group, made up of members of the Peru
vian National Intelligence Service (SIN) and army incelligence (SIE). Wher
opposition leaders in Congress sought to open an investigacion in April 1993
after evidence emerged implicating members of the armed forces, the militar
high command refused to cooperate, and the commander in chief of th
armed forces, General Nicolds Bari de Hermoza, accused the investigacing
legislators of acting “in collusion with rhe homicidal terrorists."?” The follow
ing day, Lima awoke to a parade of army tanks, while the army accused Con
gress of engaging in a “systemaric campaign orchestrated wich the sinister ob
jective of undermining the prestige of the armed forces."** Two monchs later
after che charred bodies of the students had been found, the case was brough
before a civilian court. The progovernment majority in Congress maneuverec
first to have the case heard by a military court—a clear violation of che auton
omy of the judicial branch. After a handful of officers were convicted by ch
military court of che Cantuta murders, the ruling majority in Congress ther
engineered an amnesty law to free them. When a judge investigating anoche
massacre in which the Colina Group was also implicated sought to continu
her investigation, Congress passed a second law obligacing the courts to obe!
the amnesty law, again violating the autonomy of the judicial branch.

Anocher case illustracing the way democracic institutions were routinel;
evisceraced in Peru surrounds the so-called Law of Auchentic Interprecation
While the 1993 constitucion clearly states that a president may be reelectec
one time to a consecutive term, the same progovernment majority in Congres
passed a law in 1996 establishing that President Fujimori was eligible to rur
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for a third term, arguing char since the new constitution had not been in force
when he was first elected in 1990, his first cerm did noc counc. When che Con-
sticutional Tribunal ruled c