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PR EFA CE
 

This work and a companion volume, Human Rights in the Americas: 
The Struggle for Consensus, edited by Alfred T. Hennelly and John P. 
Langan are the products of a rese-.rch project initiated in 1977 by the 
Woodstock Theological Center, located in Washington, D.C. Established 
in 1974 by the Maryland and New York Provinces of the Society of Jesus 
to stimulate interdisciplinary reflection on contemporary human prob
lems, the Center has undertaken a wide variety of projects and published 
a series of studies dealing with personal values and public policy, ethics 
and nuclear strategy, religiouw, freedom, social chaaige, and ethical issues 
in foreign policy. 

A key concern of the Woodstock Center has been issues of justice
that have international ramifications. No human problem traiscends 
national boundaries to the degree that violations of human rights do, not 
only in terms of the causes, but also in the search for solutions. The 
emergence of human rights as a prime criterion of U.S. foreign policy
in the 1970s raised complex questions of definition, emphasis, strategy, 
and objectives. The tendency, for example, in the United States to em
phasize violations of civil and political rights to a greater extent than 
social, economic, and cultural rights raised questions about the intentions 
and scope of U.S. human rights policies. Domestic challenges concerning 
the value of strong human rights stances in achieving national objectives, 
together with international questioning of U.S. understanding of the 
relationship between violations of the two sets of rights, prompted the 
initiation of the Woodstock project. This effort was undertaken to estab
lish major political and economic factors affecting observance and to help 
clarify the normative, theological, and philosophical bases of human 
rights in the Americas. It was intended to provide both interested pro
fessionals and concerned citizens with a better understanding of -the 
reasons for human rights violations and some insights into how they 
could be reduced. 

In early 1977 consultations were held by the Woodstock Center 
with policymakers, human rights activists, and scholars in order to obtain 
suggestions for the conceptualization and organization of the project. 
Specialists from Latin America and elsewhere were asked to recommend 
research priorities, modes of analysis, and the most useful formats for 
the dissemination of the results.,This began a dialogue aimed at refining 
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and broadening the project that was to continue throughout the course of 
the work. 

Of particular value were meetings held in Santo Domingo, Domin
ican Republic, in June 1978 and Bogoti, Colombia, in December of the 
same year, as well as in Washington in April 1979. They provided not 
cnly input for the Woodstock project, but also the stimulus for a number 
of other human rights activities. In the fall of 1977 a core of ten scholars 
representing the fields of economics, ethics, history, law, philosophy,
political science, sociology, and theology began research on the theo
retical bases of definitions of human rights and their implications for 
human rights observance in various cultural traditions in the Americas,
focusing on the Anglo-American, Marxist, and Judaeo-Christian tradi
tions. Analysis of historical, political, and economic factors contributing 
to violations was also begun. 

Subsequently, additional scholars were incorporated into the project
to cover specific aspects of the overall topic. These individuals examined 
the economic models underlying basic needs strategies in specific Latin 
American countries, as well as in some international financial institutions. 
In addition, the impact of private international capital flows on the 
fulfillment of basic needs was analyzed. The role of U.S. bilateral assistance 
in promoting the satisfaction of basic needs and the impact of the Carter 
administration's policies on general human rights observance in the 
Americas were also examined. Reflections on legal and philosophic issues 
raised in countries in which there were substantial violations were con
tributed by individuals who experienced them firsthand (see Chapters 3 
and 9 in Human Rights in the Americas: The Struggle for Consensus).
Seminars and meetings from 1978 to 1980 resulted in the incorporation

of additional contributors who presented perspectives not covered by
 
the core group.
 

An integial part of the research and writing was the critique of 
work-in-progress at seminars, conferences, and consultations. From 
January to June 1979 a series of six seminars focused on the moral and 
political implications of policy alternatives relating to basic needs strate
gies. These meetings involved government officials, human. rights advo
cates, and other specialists in lively debates that one partiipant described 
as raising critical issues that had not been previously raised in discussions 
among some of the same individuals. 

Twenty-five scholars gathered Woodstock in Januaryat 1980 to 
critique papers dealing with political, intellectual, and cultural barriers 
to the recognition of social and economic rights, the relationship of the 
exercise of civil and political rights to the securing of social, economic,
and cultural rights, and the broadening of normative traditions to give
equal weight to social and economic, as well as to civil and political 
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rights. The conference also explored the concept of community necessary 
to secure the full spectrum of rights and the problem of how to protect 
the rights of the individual without endorsing excessive individualism. 
Conclusions from these discussions flowed into analyses of the resources 
of the liberal, Marxist, and Judaeo-Christian traditions for dealing with 
conflict in a creative way. They also informed exchanges on how history 
and contemporary circumstances shape the impact of these traditions on 
human rights observance. The various threads of these exchanges were 
brought together in an exploration of whether or not there was sufficient 
convergence in the three traditions to provide a foundation for a coordi
nated defense of human rights. These discussions were used as the basis 
for revisions of the Woodstock papers prior to their being circulated to 
an even broader group of specialists throughout the Americas. 

In March 1980, seven non-Woodstock specialists gathered to 
critique papers analyzing political, military, and economic factors affecting 
human rights and basic needs in the Americas. They focused on national 
and international structures of power and their impact on rights, em
phasizing the basic character of states that violate civil and political rights 
and impede the satisfaction of basic needs. The role of the United States 
in rights observance throughout the Americas was also evaluated. After 
this meeting some 14 essays were circulated to government officials, 
lawyers, labor leaders, members of Congress, church representatives, 
human rights advocates, journalists, educators, and scholars in the United 
States and abroad. This was done in preparation for a three-day con
ference of some 60 specialists at Woodstock in May 1980. 

This meeting served not only to assess the conclusions of the project 
up to that point, but also to disseminate human rights information and 
stimulate network building. Discussions covered the full scope of the 
project, ranging from shared values across cultures that can tobe used 
promote the observance of human rights to exchanges on what sp-ecific 
strategies have proven effective in the defense of rights. Emphasis r'was on 
exploring the policy implications of the research pres.ented. The discus
sions revealed a substantial lack of information about current develop
ments and resources in the protection of human rights, particularly in 
countries with serious rights problems. While no panaceas were offered, 
some progress was made in refining existing strategies for the promotion 
of civil and political, as well as social and economic rights. 

These meetings, as well as extensive networking with Latin Amer
ican colleagues, were funded largely by a grant from the Inter-American 
Foundation to the Corporaci6n Integral para el Desarrollo Cultural y 
Social (CODECAL), a nonprofit organization based in Bogoti, Colombia, 
that promotes education for human rights. A substantial portion of the 
research and writing was funded by a grant from the U.S. Agency for 
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International Development (AID) under Section 116(e) of the Inter
national Development and Food Assistance Act of 1977. This legislation 
was introduced by Congressman Donald M. Fraser to promote studies and 
programs to encourage increased adherence to civil and political rights 
as set forth in the Universal Declaration of Human Rights. Assistance 
from the Beirne Foundation was especially valuable in facilitating the 
dissemination both in this country and abroad of studies produced during 
the course of the project. Throughout, the Maryland and New York 
Provinces of the Society of Jesus provided substantial financial backing, 
as well as unflagging moral support. 

An incalculable contribution was made by those individuals, too 
numerous to mention, who participated in the Woodstock seminars, con
sultations, and conferences. To the Latin Americans who attended the 
various meetings .,,d critiqued early drafts of the essays that constitute 
the present volume, and its companion, Human Rights in the Americas: 
The Struggle for Consensus, we owe a deep debt of gratitude. Their con
tributions resulted in improvements in both books, and also generated 
valuable suggestions for new directions in human rights work at Wood
stock and elsewhere. 

Several Latin Americans spent extended periods of time at Wood
stock during the course of the project, generously sharing with us their 
knowledge and expertise. These include Marcello de Carvalho Azevedo 
from Brazil and Patricio Cariola and Santiago Larrain from Chile. In 
addition, Frank Ivern of Spain provided i breadth of perspective that was 
very welcome. 

Jaime Diaz, Director of CODECAL, not only shared with us his 
own insights, but put us in touch with a good number of other human 
rights specialists laboring throughout Latin America. Beyond this he 
greatly assisted the project by shouldering a variety of administrative 
burdens. 

Special thanks are due to Roma Knee, Constantine Michalopoulos, 
Jonathan Silverstone, and Marilyn Zak of AID not only for their con
tinuing support, but also for their thoughtful suggestions for increasing 
the utility of the project in various ways. The members of the project 
particularly appreciated their assistance in translating goals into reality. 

A unique contribution was made to the project by Jos6 Zalaquett. 
As a fellow of the Woodstock Theological Center, Pepe brought to bear 
a keen analytical sense, honed by his work with the legal services depart
ment of the ecumenical Committee for Peace which functioned in 
Santiago de Chile in 1974 and 1975. He not only able to bridge awas 
multitude of disciplines, but also provided a valuable cross-national per
spective. Overall, he helped mold the project intellectually and bring it 
to fruition. 
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The administrative burdens on the project co-directors, Margaret E. 
Crahan and Brian H. Smith, were lightened by the substantial assistance 
of Robert Mitchell, who served as Director of the Woodstock Center 
from 1976 to 1979, and Gerard Campbell, who succeeded him in 
September i979. The realization of the project was also facilitated by the 
capable assistance of Suzanne Bash, Alice Halsema, Jude Howard, Tam 
Mehuron, Carol Merritt, Betty Mullen, and Arlene Sullivan. 

Henry Bertels and the staff of the Woodstock Theological Center 
Library provided informed and courteous assistance at all stages of the 
project. Paz Cohen and Marcelo Montecino, in their patient and skillful 
work as translators for the conferences held in Washington, helped us 
and our colleagues to achieve understanding across languages and dis
ciplines. Thanks are also due to Georgetown University for providing 
facilities for several of the conferences, and to Louis Sharp for special 
assistance in technical matters during the conferences. 

The authors who contributed essays to this and the companion 
volume all displayed a commitment that went far beyond professional 
responsibility. Serious scholarship was infused with concern for develop
ing effective strategies to improve human rights observance worldwide. 
In addition, many of the contributors gave generously of their time to 
critique the volumes as a whole. Sam Fitch and Jo Marie Griesgraber 
shared with us their valuable insights and made useful suggestions for 
the revision of a number of the chapters. Our friends and colleagues at 
the Center of Concern, especially Philip Land, gave wise counsel and 
support at many points in the process. 

Three individuals made a special contribution to the Woodstock 
human rights project and to the production of the two books-Bernida 
Mickens, George Rogers, and Anna Sam. Not only did they work wichout 
stinting at a multitude of tasks, they did so with a joie de vivre that 
revived others when they were flagging. 

A warm debt of gratitude is owed to all who participated in the 
Woodstock Theological Center's human rights project. From them we 
learned a great deal. They were also the source of many of the strengths 
of the two volumes. For not always realizing their highest expectations, 
the editor takes full responsibility. 

Washington,D.C. MARGARET E. CRAHAN 
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The securing of rights was a prime rationale for the establishment of 
the United States as an independent nation. It also underlay the most 
searing internal conflict this country has ever experienced-the Civil 
War. In the twentieth century human rights issues have contributed to 
U.S. involvement in two world wars, as well as to efforts to establish 
mechanisms, such as the League of Nations and the United Nations, that 
would serve to promote civil and political, as well as social, economic, 
and cultural rights. Well before the 1970s rights were a leitmotif of 
U.S. domestic and foreign policy that was alternaLily emphasized and 
downplayed. 

Assertion of human rights as a cornerstone of U.S. foreign policy 
in the post World War II period caused the United States to take an 
active role in the drafting of the Universal Declaration of Human 
Rights (1948) by the United Nations. 1 Since that time there has been 
a debate within this country's foreign policy establishment, as well as more 
generally, over the role of rights in molding U.S. relations with other 
nations. The most critical issue to emerge has been the degree to which 
rights' objectives or security issues should determine policy. 

In the post-World War II period, Cold War attitudes tended to 
give low priority to human rights, while fear of interference by inter
national bodies in U.S. domestic jurisdiction contributed to hesitation in 
signing human rights accords. In 1953 the Eisenhower administration, 
bowing to congressional and other pressures, agreed not to enter into any 
binding human rights agreements. 

The invocation of human rights did not, however, disappear entirely 
as a foreign policy instrument during the Cold War. Rather it was used 
selectively as a propaganda weapon to criticize foes. After the making of 
U.S. foreign policy in the 1960s came under close scrutiny by Congress 
and the American public, primarily as a result of the war in Vietnam, 
the relative priority of security and human rights began to be intensely 
debated. Congressional norms for economic and military assistance, the 
policies of international financial institutions, and the nature of day-to-day 
diplomatic exchanges were affected. By the mid-1970Cs there was ample 
legislation supporting a strong U.S. stance on human rights internation
ally, occasioned in part by sharp increases in violations of civil and 
political rights in certain Latin American countries. 2 
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The reluctance of the Nixon and Ford administrations to make 
human rights a prime criterion of U.S. foreign policy led Jimmy Carter 
to make it a keynote of his campaign for the presidency in 1976. The 
loss of moral authority by the Nixon and Ford administrations made 
promotion nf human rights as the soul of a new foreign policy an astute 
political move. Carter demonstrated that it was not simply a campaign
tactic when he expanded the Office of Human Rights and Humanitarian 
Affairs in the State Department and named Patricia Derian, a Mississippi
civil rights advocate, to head it. Under her direction -the office became 
a full-fledged Bureau actively engaged in pressuring other countries to 
improve their human rights performar ce. Using the various legislative 
measures already enacted, the office sought to implement restrictions on 
aid and military sales to countries where rights violations abounded. 

Resistance within Statethe Department bureaucracy, as well as 
elsewhere throughout the executive branch, to this fromdeparture
traditional diplomatic practice, was not long in coming. Debate within 
the Carter administration was accompanied by challenges from without, 
which escalated as the 1980 presidential election approached. 

During the course of the campaign there was sharp criticism of the 
Carter administration's human rights policy, particularly on the grounds
that it was contrary to U.S. security interests. I- was charged that the 
policy had encouraged the overthrow of governments friendly to the 
United States, most notably in Iran and Nicaragua, and their replacement
by anti-American forces. ' It was further alleged that the policy had need
lessly alienatcd a number of "moderately repressive regimes" whose 
friendship was necessary for international security and useful in inter
national forums. Other critics faulted the policy because it was not applied
in a more coherent and evenhanded fashion, arguing that countries of 
little strategic importance, such as those in Latin America, were more 
frequently the objects of U.S. pressures for improved human rights per
formance than those of greater strategic importance.
 

The election of Ronald Reagan has been seen 
as due in part to the
impact of such criticisms. While Reagan has denied that his administration 
will abandon a commitment to human rights, persons connected with the 
new administration have asserted that security objectives should override 
human rights considerations. Secretary of State Alexander Haig, in his 
first press conference, announced, for example, that "international terror
ism will take the place of human rights" as the chief priority of U.S.
foreign policy. ' The subsequent nomination of Ernest W. Lefever, a 
critic of the use by the United States of human rights standards or con
ditions in U.S. dealings with other nations, to be Assistant Secretary of
State for Human Rights and Humanitarian Affairs, and the Reagan
administration's moves to lift restrictions on economic and military aid 
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to countries failing to meet rights criteria established by Congress,
confirm the shift. While the Senate Foreign Relations Committee failed 
to approve the Lefever nomination, Congress has been more amenable 
to disassociating aid from human rights observance. 

This swing away from human rights as a major criterion of U.S. 
foreign policy highlights enduring differences of opilion in the definition 
of U.S. foreign policy objectives and the means for achieving them. 
The primacy the Carter administration gave to human rights stimulated 
a strong reaction among those who give overtiding importance to U.S. 
economic and military superiority. What the debate lacks is some indica
tion iliat the choice is not between security and human rights but that 
the two are complementary. 

The findings in the essays contained in this volume are useful in 
broadening the current debate, for they suggest that respect for the 
full spectrum of human rights is essential for national and international 
security. This conclusion is derived not only from the analysis contained 
in the respective essays, but a!so from the belief that human rights are 
priority claims inhering in persons or groups of persons and that the 
enjoyment of rights is directly related to the maintenance of social con
cord and human progress. Such enjoyment is clearly affected by the 
political, economic, and social character of the societies in which they 
are exercised, and to national and international structures which in
fluence the dev.-lopment of these societies. Thus, the essays in this book 
focus on factors that influence the creation and maii,tenance of societies 
in which civil/political rights are respected and social, economic, and 
cultural rights fulfilled. Respect for the former is related to fulfillment 
of the latter, for without democratic participation in the setting of national 
and international economic, social, and cultural priorities and the alloca
tion of resources, the likelihood of deprivation is increased. Likewise, 
failure to meet basic economic and social needs diminishes the individual's 
capacity to exercise civil and political rights. Hence violations of one set 
of rights are generally accompanied by violations of the other. 

The concept of basic human needs s used in this volume to de
nominate, at a minimum, the physical requirements of life. It also includes 
the prerequisites of self-reliance and/or effective political and economic 
participation to insure the physical requirements of life. A basic human 
needs approach represents an effort to establish practical priorities for 
the implementation of human rights which will be acceptable across 
cultures. While some place greater emphasis on basic nee-ds than on 
civil and political righ:s, and others reverse the priorities, the authors in 
this volume regard the two sets of rights as inextricably linked, requiring 
concurrent observance. The great weight of evidence indicating that 
political repression is often used to maintain systems that do not meet 
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basic human needs reinforces that conviction. Hence the meeting of 
such needs provides a measure for assessing the legitimacy of the exer
cise of political, economic, and ideological power within societies. 

The authors of this volume suggest that national and international 
security is enhanced by governments that respect civil end political rights, 
as well as social, economic, and cultural rights. ' Further, the level of 
fulfiltlrr.-nt of basic needs is linked to the breadth of democratic participa
tion in .etting national economic priorities and distributional policies. 

Part I of this book, which focuses on political and military factors 
affecting human rights observance, argues that to emphasize security at 
the expense of :ights both within nations and internationally is not 
conducive to long-range security. Threats to political stability are rooted 
in the denial of basic social and economic rights. Current efforts to meet 
these rights are examined in the second section, which analyzes the 
evolution of basic needs strategies to date and the problems impeding 
major advances. A principal conclusion is that no strategy will be suc
cessful without a strong commitment to rights on the part of the govern
ing elite in the nations concerned. This reinforces ':he linkage between 
observance of civil and political rights and the satisfaction of basic needs 
found in the previous section. 

Part III examines U.S. policy regarding international observance oc 
human rights. Special attention is paid to limitations on the promotion 
of the fulfillment of basic needs by U.S. bilateral assistance programs 
channeled through the Agency of International Development. An analysis 
of the use of U.S. military aid to encourage Latin American armed forces 
to respect human rights, reveals little impact, either positive or negative, 
cn the Latin American military. The limitations of economic and military 
aid programs are clearly spelled out, as are those affecting diplomatic 
efforts, particularly during the Carter adm~ristration. 

The volume as a whole suggests that the achievement of security 
and the promotion of human rights are not antithetical, but that the 
development of a coherent human rights policy supportive of long-range 
hemispheric security requires substantially more analysis of the relation
ship of human rights violations to instability, as well as broad-based 
evaluations of the effectiveness of programs and strategies already em
ployed by the U.S. government to promote human rights. Full political 
participation is necessary for guaranteeing the satisfaction of basic needs, 
while the meeting of basic needs increases the capacity for participation. 
Violat'ons in one area are generally accompanied by violations in the 
other. Hence political repression is often a consequence of the failure 
to meet basic needs. While coercion may reduce pressures for change, 
there is no historical evidence that it is a long-term guarantee of sta
bility. The emergence in the Americas of inicreasing numbers of 
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authoritarian governments, which are founded on ideological justifications
for a concentration of power in the hands of the military and which 
disregard the rule of the law, does not provide base for herniaa secure 
pheric stability. Support for such regimes identifies the United States 
with governments having narrow popular bases whose repression is 
justified on the grounds that it is required to maintain the stability neces
sary for economic development. The experience of authoritarian regimes
in Brazil, Argentina, Uruguay, and Chile reveals that growth is achieved 
at the cost of declines in real wages and an increasingly unequal distri
bution of income and wealth. The view that such governments contribute 
to U.S. security is short-sighted and ahistorical. Further, it identifies the 
United States with forces that have little moral respectability worldwide, 
thereby diminishing our own credibility. This hampers us in the com
petition with Communist powers, for only by establishing the political, 
economic, and moral superiority of the U.S. system can it be preserved. 

Critics of human rights as a prime criterion of U.S. foreign policy 
argue strongly that authoritarian regimes exist because political cultures 
in many countries, particularly in the Third World, do not promote the 
development of democratic structures. In addition, they claim that such 
cultures lack institutions strong enough to channel and contain conflict, 
as well as nongovernmental institutions ,o "articulate and aggregate
diverse interests and opinions in the society." ' Without these, formal 
governmental institutions are not able to translate popular demands into 
public policy. This position regards political competition and conflict 
as detrimental to he body politic. Intermediary institutions between the 
people and the state are considered necessary since most citizens are pre
sumed not to have the capacity or discipline to contribute usefully to 
governmental decision making. Such conceptions profoundly excluare 
sionary and have been used in Latin America to limit the admittedly 
arduous development of democratic participation. 

Chapter 1 in this volume, "The State and the Individual in Latin 
America: An Historical Overview" indicates historical patterns of polit
ical and economic marginalization of the masses that have resulted from 
organic concepts of society which have accepted wide disparities among 
groups, particularly with respect to their satisfaction of socioeconomic 
needs and political rights. The requirements of controlling far-flung 
empires led Spain and Portugal to emphasize authoritarian forms of 
political and social control, although their impact was moderated by 
distance and local circumstances. The transformation of the colonies into 
republics in the early nineteenth century did not result in substantial broad
ening of political ra-ticipation, but rather in the substitution of control 
by local elites for . etropolitan control. Congresses and bureaucracies 
became the foci of elite competition, a situation that did not measurably 
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change until the latter part of the century. Economic development, popu
lation growth, immigration, and other factors contributed to increased 
pressures on governments by the growing petit bourgeoisie and by 
workers. Popular coalitions were formed, although they were generally 
unstable and not able to maintain themselves in power over the long 
term. Political competition intensified in the face of the limited capacity 
of governments to provide substantial economic improvements for much 
of the population. Popular pressures for socioeconomic improvements 
escalated after 1945 and brought to power reformist governments that 
were generally limited by structural factors and political exigencies in 
their ability to meet demands. This tended to fuel societal conflict and 
to increase polarization, with both the left and right losing faith in 
reformist, developmentalist solutions to national problems. While social
ist alternatives gained some support, rightist regimes with an organic 
view of society in which conflict was regarded as deleterious to progress 
appeared with more frequency. Military dominated authoritarian states 
were established in Brazil in 1964, Peru in 1968, Argentina in 1966 
and 1976, Uruguay and Chile in 1973, and Bolivia in 1980. These, to
gether with more traditional military dictatorships in Ecuador, Paraguay, 
Guatemala, Honduras, and El Salvador, contributed to widespread viola
tions of human rights in the 1960s and 1970s. 

A major development that contributed to the worsening of condi
tions was the systematic use of violations of civil and p')litical rights by 
the state as a means of social control. This resulted, in part, from the 
development of ideological justifications for the overriding of constitu
tional guarantees and legal protections of rights. 

Factors contributing to the emergence in the 196 0s and 1970s of 
military regimes in Latin America that regarded themse!lves as more fit 
to govern and to achieve national goals than civilian politicians are de
scribed in Chapter 2, "The Evolution of the Military in Brazil, Chile, 
Peru, Venezuela, and Mexic : Implications for Human Rights." A prime 
cause for intervention was the severity of national political and economic 
crises, together with internal subversion and strong pressures for structural 
change. The armed forces had little regard for tl'e capacity of civilian 
politicians to deal with such problems. This combiied with general dis
enchantment with liberal democracy to stimulate loss of faith in civilian 
government and fear of popular participation. In some countries, such 
as Chile, there was a tradition within the armed forces, at least since the 
1930s, of maintaining political neutrality and institutional distance from 
parties and administrations. Yet in the face of fundamental structural 
crises during the administration of the Socialist Salvador Allende (1970
1973), such traditions were undercut, partly by the dissemination of 
ideologies condoning alternative modes of behavior by the military, and 
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partly by government attempts to co-opt officers. In countries such as 
Venezuela and Mexico, where officers occasionally held nonmilitary
offices or were closely consulted by the civilian political leadership,
civilian dominance was more readily accepted.

Frequently it is asserted that military professionalization decreases 
the likelihood of coups. It is true that bureaucratization of the armed 
forces, especially the imposition of a rational system of promotions and 
distribution of benefits, can defuse dissatisfaction among military per
sonnel. However, the modernization of the military that professionaliza
tion promotes also encourages an increased sense of administrative 
capacity and technological expertise, which contributes to the belief that
the military is able to solve national problems. Professionalization also 
tends to contribute to the greater ideological development of the officer 
corps. 

While professionalization may not guarantee unity of opinion, it 
does contribute to greater politicization and to the questioning of prevail
ing political forms. European military advisers in Latin America from 
the 1890s to the 194 0s contributed to the development of a world view 
that gave priority to the rights of the state over the rights of the individual 
in the pursuit of national security. Expanded educational facilities for 
the military and civic action programs during the post-World War II 
period, in part stimulated by the United States, directed the attention of 
the military to socioeconomic problems in their countries. They also 
stimulated a sense the armed forces'that it was duty to remedy them. 
The question was whether this could be accomplished without directly
taking power. The apparent weaknesses of civilian governments and 
the spread of the doctrine of national security suggested that intervention 
was the only course. 

National security ideology as it has developed in the Southern Cone 
of Latin America and its implications for human rights are examined in 
Chapter 3, "National Security Ideology and Human Rights," by Margaret
E. Crahan. This ideology is a systemization of concepts of the state, war,
national power, and national goals that places national security above 
personal security, the needs of the state before individual rights, and 
the judgment of a governing elite over the rule of law. It identifies the 
nation and state as one, with the military as the main instrument for the 
realization of national goals. The nation/state is regarded as a living
organism with needs of its own that justify concentration of power in 
the state, particularly in the executive branch. Legislatures and the 
judiciary take secondary roles and are heavily influenced by the military.
This obviously undercuts both popular sovereignty and the rule of law,
leaving citizens with few of the traditional defenses of their rights. The 
prime concern of the state is guaranteeing national security through the 
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elimination of societal conflict and subversion, even if this requires the 
unfettered exercise of state power by the armed forces and the polize. 
Only in this way, it is believed, can the stability necessary for strong 
economic growth be guaranteed. 

This helps explain the extent of rights violations in national secur
ity states such as Brazil, Uruguay, Argentina, and Chile. The elimination 
of the traditional legal defenses of rights also helps explain the flourishing 
of alternative mechanisms in defense of rights such as hunger strikes, 
basic educational programs, and international appeals, as well as the 
increased political activism of the Catholic Church. Human rights ad
vocacy groups have proliferated throughout -he Americas, challenging 
the political and economic policies of these governments as well as their 
ideological underpinnings. A prime means of accomplishing this has been 
the encouragement of scholarly analysis, along with the developrment of 
basic educational materials to inform and mobilize citizens within 
countries and without. The extent of support for such efforts reflects the 
narrowness of the political bases of national security regimes and sug
gests that unless they liberalize their policies and programs, as some 
have, their capacity to retain power is limited. Moreover, their futures are 
cloudy unless they can redeem the promises of economic improvement 
made to justify their exercise of power. To date, major socioeconomic 
improvements have not been realized for the bulk of the population in 
these countries. 

Widespread poverty, underemployment and unemployment, to
gether with maldistribution of wealth, continue in Latin America. Even 
in countries such as Argentina, Brazil, Chile, Mexico, and Venezuela, 
with substantial natural resources and industrial bases, there is a sur
prising proportion of the citizenry without adequate nutrition, housing, 
health care, and education. Factors contributing to this, as well as 
evaluations of national and international strategies for improvement, 
are examined in the Part II of this book. These include the conceptual 
assumptions of models of development which give rise to basic needs 
strategies, as well as an evaluation of actual basic needs strategies in six 
countries of varying political orientations. International factors such as 
capital flows and the stabilization policies of the International Monetary 
Fund (IMF) are also examined. While there remain a niumber of other 
national and international elements affecting the fulfillment of social 
and economic rights, the four chapters in this part detail some of the 
progress that has been made and the problems that remain. 

John F. Weeks and Elizabeth W. Dore in Chapter 4, "Basic 
Needs: Journey of a Concept," stiess that the obvious point of de
parture for devising such a strategy is establishing the causes of uneven 
development. They argue that this will provide the basis for realistic 
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strategies. To do this, Weeks and Dore assert, requires defining poverty
in absolute terms-using concrete standards of consumption. This places 
emphasis on redistribution as the most effective means of meeting basic 
needs rather than on income generation. In fact, by the late 1960s more 
and more development economists came to accept the position that the 
satisfaction of basic needs required redistribtuion of current income or 
wealth or both. Related to this is the thesis that in poor societies produc
tion of nonessential goods, with the possible exception of exports, should 
be limited in favor of the production of basic wage goods and services. 
This generally implies large-scale market intervention by the state in 
order to reor;ent the productive structure of an economy to supply the 
commodities required by the poor. The strategy is asserted in recognition
of the experience of advanced capitalist countries, where despite nominally
progressive tax structures, there is no evidence that indirect redistributive 
measures have any significant impact on the distribution of income and 
wealth, unless there is provision of income in kind. This position, how
ever, does not necessarily mold the policies and programs of the major 
international financial organizations, including the World Bank and the 
Inter-American Development Bank. At these institutions, as well as in 
U.S. bilateral assistance programs, emphasis is generally on employment 
and income generation programs. 

Weeks and Dore conclude that a successful basic needs strategy
that would eliminate the worst symptoms of poverty requires considerable 
state intervention to ensure equitable distribution. The likelihood and 
capacity of a state to do this depends on the arcual distribution of power 
in a society. If a governing elite is not committed to substantial redis
tribution, then any basic needs programs undertaken would have limited 
impact. Successful basic needs programs are, consequently, dependent on 
the political will of governing elites. The degree to which this reflects 
the wishes of the general populace, is,of course, determined by the level 
of democratic participation allowed and exercised within a country. 

This is clearly seen in Chapter 5 where Dore and Weeks com
pare the fulfillment of basic needs in six diverse countries: "Economic 
Performance and Basic Needs: The Examples of Brazil, Chile, Mexico, 
Nicaragua, Peru, and Venezuela." In these middle-income countries the 
authors examined the level of per capita income, per capita calorie con
sumption, employment, purchasing power of blue-collar wages, life 
expectancy, infant mortality, as well as access to health '.are, sanitation, 
housing, and education. They found that neither high per capita income 
nor a rapid rate of growth necessarily results in increased satisfaction of 
basic needs. Two prime variables tend to determine the level of fulfill
ment of basic needs: 1) the actual commitment of a government to 
meeting basic needs, and 2) a more equal distribution of income. For 
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example, in the early 1970s, although Chile had the slowest growth 
rate, it had the least unequal distribution of income and, until 1976, 
perhaps the best record of the six countries studied in satisfying basic 
needs. Mexico, second best in income distribution after Venezuela, 
had a fair record on basic needs. Brazil, with the most unequal distribution 
of income, had poor basic needs performance, although it experienced 
considerable growth beginning in the mid-1960s. Venezuela, with ex
tremely unequal income distribution, demonstrated less progress in meet
ing basic needs than its resources would suggest. 

The study shows that the level of fulfillment of basic needs is not 
high in any of the six countries and that, relative to other middle-income 
countries in the world, their overall performance is weak. Dore and 
Weeks conclude that rapid economic growth, relatively higher per capita 
income, and formal democracy do not guarantee improvements in the 
standard of living of the poor. Again, the level of a government's com
mitment to meeting basic needs appears to be the critical variable. 

This conclusion is reinforced by John Willoughby's examination 
of the impact on basic needs of the growth of foreign investment and 
loans to Latin America. In Chapter 6, "International Capital Flows, 
Economic Growth, and Basic Needs" Willoughby concludes that the 
precise iole that foreign capital plays in meeting basic needs Li 
an underdeveloped country is ultimately dependent on internal factors 
in that country. Increases in production of basic commodities as a 
result of inflow of capital and limited improvements in the satisfaction 
of basic needs have occurred in both liberal (Venezuela) and authoritarian 
(Brazil) countries. In other authoritarian regimes (e.g., Chile and Argen
tina) with similar increases in foreign capital, there have been declines in 
the socioeconomic status of the poor. 

Increased dependence on foreign capital presents some long-term 
dilemmas for these countries with regard to the future satisfaction of 
basic needs. To the degree that loans and foreign investment promote 
increased production of commodities, demand will also intensify and 
perhaps outstrip supply, thereby increasing social pressures. At the same 
time, dependence on foreign capital may impede pressures for the redis
tribution of income and improvement of working conditions. The ability 
of Latin American countries to deal with these contrary pressures does 
not appear to be substantial and hence there are continuing controls and 
intermittent repression of workers and other sectors of the society. 

Such a situation helps explain New International Economic Order 
(NIEO) proposals for the forgiveness of debts, the easing of credit terms, 
and control of transnational corpocations. These have not, however, 
received a very positive response from the developed nations. Channeling 
of loans and investments to countries that have a demonstrable commit
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ment to improve the socioeconomic conditions of the poor could result 
in the stabilization of such countries with benefits for both those countries 
and their neighbors. Diminution of private loans and investment capital
to countries not strongly committed to improved basic needs satisfaction 
could result in some positive changes in domestic economic priorities.
Such efforts require the support of the governments and consumers in
those countries supplying capital, particularly in order to influence 
private corporations and banks. This is a substantial challenge. Yet it is
increasingly clear that economic problems in the advanced capitalist coun
tries are related to patterns of capital outflow. A more coordinated policy
focused on generally improving socioeconomic conditions worldwide 
would have benefits for both sides. 

Escalating public and private debt in Third World countries has
made them increasingly dependent on such international financial insti
tutions as the IMF. The policies it follows and the programs it develops
have become an important factor in the capacity of indebted countries to
fulfill basic needs. In Chapter 7 these are analyzed by Richard E. Feinberg
who examines "The International Monetary Fund and Basic Needs: The
Impact of Stand-By Arrangements." This is a critical topic, given the fact 
that accusations have been made that IMF stabilization programs have
negatively affected the satisfaction of basic needs in developing countries. 

Feinberg concludes that the distributional impact of particular
stabilization measures is not obvious. Some sectors of the population
generally suffer, while others benefit. A critical variable is the objectives
of the government implementing the program. Selective and targeted
implementation can improve income distribution and hence the satisfac
tion of basic needs and government measures can be adopted to reduce
the burden on the poor. For example, tax increases and budget cuts do
assist the poorer segments of society. On the other hand, devaluation can 
raise the prices of imported foodstuffs, and removal of price controls 
can reduce real wages. 

Since the poor have fewer resources to cushion the impact of stabili
zation programs, they will generally suffer more than the rich. This 
suggests that when stabilization programs are conceived, mechanisms 
to shift the burden of their impact to wealthier elements of a society
should be included. The resistance of the advantaged would be strong,
and ronce they are more likely to have greater influence on government
decisions, it would be very difficult to overcome. 

In the face of these and other problems, Feinberg recommends that
the IMF focus more on the distributional impact of stabilization pro
grams, in order to determine better their effect on income distribution and
basic needs. Governments, if they wish, should be assisted in dealing
with adverse distributional consequences of stabilization programs. 
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Given differences between World Bank and IMF policies that in
fluence basic needs strategies, greater coordination between the two 
institutions should be attempted. This would require the IMF to give more 
attention to human capital formation and would allow for a more active 
public-sector role in supplying basic needs. The IMF should also revamp 
its policies to encourage countries to seek IMF assistance during the 
initial, more readily reversible stages of financial crises. Feinberg also 
suggests that the Fund should be more flexible in dealing with the 
negative consequences of adjustment measures for income distribution. 
In addition, the IMF should set deflationary targets more carefully, so 
that overshooting them would be less likely. Where possible, gradualism 
should be the policy rather than shock treatment. 

Feinberg's recommendations clearly show the difficulty of making 
stabilization programs less onerous !or the poor. They also indicate, 
however, that there are ways to do so. A substantial advance would be 
the IMF's using basic needs as a priority in developing new programs. 
Given increasing dependence on the IMF, particularly in Latin America, 
this would be a major contribution to improved satisfaction of basic 
needs in the area. 

Strong concern for the promotion of social and economic rights 
abroad was expressed by President Carter in late 1977 when he indi
cated that U.S. foreign aid would be focused on meeting the needs of the 
poor, principally in low income countries. Two years later, the Foreign 
Assistance Act of 1979 mandated that development aid should be chan
neled to low income countries with a commitment to satisfying the basic 
needs of the poor. Issues arising in the course of implementing such direc
tives are examined in Constantine Michalopoulos' study, "Basic Needs 
Strategy: Some Policy Implementation Issues of the U.S. Bilateral As
sistance Program" (Chapter 8 of this volume). They include determining 
the optimum strategy for a particular developing country to achieve the 
satisfaction of basic needs, and setting the focus and mode of operations 
for specific assistance projects and programn. The relationship of assistance 
policy to other U.S. objectives and international economic policies must 
also be coordinated. Special attention is paid by Michalopoulos to the 
link between basic needs and U.S. human rights objectives, and the 
connection between basic needs and U.S. international trade policy. 

Michalopoulos maps out the limitations of present policies in pro
moting the fulfillment of basic needs and offers some suggestion as to how 
to overcome them. As he sees it, the prime impediment is low levels of 
U.S. economic assistance that reduce the degree to which the United 
States can assist other countries in meeting basic needs. 7 Progress in 
meeting basic needs in developing countries would consequently require 
substantial increases in aid levels by the United States as well as by other 
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developed countries. Present aid levels are, furthermore, too small to 
have major policy influence or impact on resource allocation within 
developing countries. Larger volumes of aid and higher concentration of 
resources would be useful but appear unlikely at present.

In addition, U.S. international economic policies in general, and 
trade policy in particular, need to be better coordinated with assistance 
policies in order to make the latter more effective. Development strategies
should be reviewed and assessed so that they are well adapted to the 
particular conditions in each recipient country, as well as to various 
sectors within countries. The effectiveness of U.S. bilateral assistance 
would also be increased if it were more flexible with respect to specific
forms of assistance. In addition, care should be taken not to limit impact
by focusing only on basic needs sectors or projects. 

With the limited resources available for bilateral assistance, careful 
selection of programs is necessary. Yet until recently evaluation of past 
programs was limited, in part because of lack of personnel. Michalopoulos 
argues that such evaluations are highly desirable. In addition, he urges 
more attention to both macroeconomic and microeconomic pc'icy review. 
Related to this is the advisability of constant assessment of the relation
ship of bilateral assistance policies to U.S. human rights goals and other 
objectives. Changes in conditions from country to country and internal 
U.S. developments require continual fine tuning of U.S. bilateral assistance 
programs. 

The effectiveness of cutting economic aid while upping military aid 
in achieving foreign policy objectives, including improved security, comes 
into sharp focus in "U.S.-Latin American Military Relations Since World 
War II: Implications for Human Rights." Here in Chapter 9 Brian H. 
Smith examines the principal policy objectives of U.S. military aid pro
grams, indicating how these complemented or diverged from the develop
ment goals of the Latin American military. This analysis demonstrates 
that U.S. global strategic concerns have traditionally influenced U.S. 
military policy toward Latin America. Since World War II these have 
included the containment of Communism, the maintenance of close ties 
with Western allies, the enhancement of conditions favorable to U.S. 
private investment, and the promotion of U.S. access to raw materials and 
markets. Consideration of human rights criteria in determining military
assistance flows, in part, from the U.S. preference for formal democracies 
in the Americas, a desire for limits on the sale of sophisticated weapons,
and a desire that Latin American governments spend more of their 
budgets on economic development. The use of military assistance to 
promote democracy and U.S. human rights objectives has been contro
versial. In the 1980s it will be even more so. 

Smith's examination of U.S.-Latin American military relations re
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veals that neither U.S. military assistance or military training has made 
the Latin American armed forces more apolitical or more respectful of 
democratic values. In addition, the rights priorities of Latin American 
military leaders diverge substantially from those of U.S. policymakers. 
This is unlikely to change, or to be affected substantially by the granting 
or withholding of U.S. military assistance. In addition, Smith concludes 
that there is no strong evidence that either the granting or withholding 
of such aid has measurably affected human rights practices. Stopping aid 
in the 1970s did, however, decrease the identification of the United States 
with governments that engage in gross violations of rights. This had 
positive international repercussions, particularly in the Third World. 

Traditional security objectives did, nevertheless, continue to have 
major influence throughout the 1970s. These include protection of the 
hemisphere from Communism, maintenance of a favorable investment 
climate, access to raw materials and markets, and continued good rela
tions with military allies throughout the Americas. In the last two years 
of the Carter administration these objectives were reasserted. In particu
lar, preoccupation wi.h possible damage to economic relations with 
Southern Cone countries and fear of Marxist inroads in the Caribbean 
Basin modified human rights objectives. U.S. pressure, especially on 
Argentina and Brazil, was reduced and steps were taken to reassure the 
military governments in those countries that the United States desired 
close, cooperative relations. Perhaps the most substantial change can be 
noted in Central America, where U.S security assistance to the Salvadoran 
government, which has repeatedly been implicated in rights violations, 
was resumed, thus demonstrating the predominance of security over 
rights criteria in an administration that had heralded human rights as a 
keystone of policy. Under the Reagan administration, the shift from rights 
to security objectives in foreign policy became pronounced. 

Oscillations in the weight given rights criteria and security objectives 
in recent U.S. foreign policy are chronicled in Chapter 10 by Lars 
Schoultz in, "The Carter Administration and Human Rights in Latin 
America." Comparing the Nixon-Ford years (1969--1976) to the Carter 
years (1977-1980) in terms of bilateral and multilateral U.S. diplomacy, 
military aid, economic assistance, and coordination with the private 
sector, Schoultz notes major departures during the Carter administration 
from traditional policies. 

Strong human rights initiatives, especially during the late 1970s, 
did result in a lessening of U.S. involvement and identification with re
pressive governments. It is even possible, Schoultz posits, that several 
Latin American governments became less repressive sooner than they 
m;,ht have otherwise. However, the evidence also suggests that, by and 
large, violations result from a dynamic beyond Washington's control. 
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This is particularly true with respect Argentina, Brazil, Chile, and 
Uruguay, where strong authoritarian states exist. In countries such as 
Nicaragua, El Salvador, and Guatemala, U.S. pressures for improved
observance of human rights coincided with upsurges in public opposition 
to existing regimes. As a consequence, U.S. initiatives appear to have en
couraged moves to overthrow repressive governments, although they
clearly did not cause them nor guarantee the outcome as some critics 
have alleged. 

The most concrete contributions of the Carter administration to U.S. 
foreign policy were changes wrought in the governmental decision
making process. The opening up of this process to representatives of a 
broad range of human rights advocacy groups was a major development.
Pressures from such sources will clearly continuc during administrations 
less receptive to the utilization of rights criteria in determining foreign
policy, and may even intensify. There is a good possibility of new 
coalitions being built, incorporating congressional critics of various aspects 
of U.S. policies. 

Congressional initiatives during the 1970s left a body of legislation
that mandates evaluation of human rights practices in allocating economic 
and military aid, in addition to affecting U.S. policies with respect to 
multilateral lending agencies. While these may be modified, it is unlikely
that they will be eliminated entirely. There continue to be members of 
Congress who will concern themselves with promoting human rights
internationally through congressional action. These individuals have 
worked effectively in the past, and will no doubt continue to work, with 
fiscal conservatives who desire to cut foreign aid across the board. In 
addition, Reagan administration proposals may very well prompt more 
intensive congressional review of the actual relationship between security
interests and human rights observance in Latin America. 

A substantial innovation during the Carter administration was the 
institutionalization of a human rights bureaucracy within the executive 
branch in response to congressional pressures. The former president's
campaign commitment that human rights would be the soul of his 
foreign policy was given flesh primarily by the State Department's
Bureau of Human Rights and Humanitarian Affairs. Spearheading the 
implementation of earlier initiatives, this Bureau led the way, although 
at times it left most of the executive branch behind. 

The development of the human rights lobby, increased congres
sional activity in promoting humanitarian concerns in U.S. foreign
policy, and the institutionalization of a human rights bureaucracy in the 
executive branch, all contributed to major changes in U.S. foreign policy
in the 1970s. Doubtless, there will be additional changes in the 1980s 
that will reinforce some of these and reverse others. While many predict 
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that human rights as a major component of U.S. foreign policy will 
diminish over the next few years, the nature and content of the current 
crises in the hemisphere, particularly in Central America, strongly sug
gest that human rights will continue to be a prime issue that the U.S. 
government will have to deal with. 

Arguments that a strong U.S. human rights posture is contrary to 
U.S. security interests are not supported by the studies contained in this 
book. In fact, Human Rights and Basic Needs in the Americas offers 
the alternate view that without strong support for increased human 
rights observance, the United States will be contributing to the prolonga
tion in power of repressive regimes with narrow political bases that will 
ultimately disintegrate. Anti-American hostility on the part of successor 
governments in these countries could pose real threats to U.S. security. 
This is not to suggest that regimes that engage in gross violations of 
human rights cannot endure for some time. In fact, recent years have 
seen the development of increasingly sophisticated means of social 
control by such governments that eliminate dependence on some of the 
more notorious violations of human rights such as torture. Furthermore, 
these governments are not unresponsive to both internal and external 
pressures for liberalization. Wherever that possibility exists, U.S. policy 
should encourage it. There is no eridence to suggest that military as
sistance and training make it more likely. 

Assisting redemocratization is no easy task and requires thorough
going analysis of past U.S. policies and programs in an effort to make 
future efforts in promoting human rights more coherent and mutually 
supportive. This is essential with respect to coordinating various aspects 
of U.S. economic and security policies. Further, U.S. criticism of violations 
of civil and political rights must be rooted in an understanding of their 
socioeconomic roots and of the degree to which violations of civil and 
political rights flow from denial of social and economic rights. This is a 
task for all those concerned with devising a foreign policy that will 
ensure the stability that flows from justice. Hence it is incumbent on 
those committed to human rights that they redouble their efforts to make 
the strategies and policies they recommend well adapted to the realities 
and complexities of specific situations. In addition, there is considerable 
need for a much more extensive educational effort in the United States to 
inform the general public of national and international factors affecting 
human rights observance and their consequences for U.S. citizens. This 
requires broad coalitions not only of human rights organizations, but also 
of the media, together with educational, church, and labor groups, among 
others. 

As the 1980s begin, the issue of human rights is very much in the 
forefront of the debate over U.S. foreign policy. Even if there are fewer 
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pressures emanating from the United States for the improvement of 
human rights practices abroad, there is still the issue of what values the 
United States does champion. Our system will survive only so long as it 
is identified nationally and irnternationolly as superior, not only in terms 
of the material benefits provided, but also in terms of the values it 
propounds. If U.S. foreign policy does not promote superior values, then 
it will have d'minishing support both domestically and abroad. That is 
a prime threat to U.S. security. Hence human rights and security concerns 
are not antithetical, but rather critical componeiits of any foreign policy 
that cont-ibute to long-term peace and progress around the world. 

Margaret E. Crahan 

NOTES TO THE INTRODUCTION 

1. The Universal Declaration of Human Rights is essentially a state
ment of principles intended to serve as a common standard for the pro
motion of the full spectrum of civil/political arid social, economic, and cul
tural rights. In 1966 the United Nations General Assembly adopted a 
Covenant on Political and Civil Rights, as well as a Covenant on Economic, 
Social, and Cultural Rights, in order ro make the principles expressed in the 
Universal Declaration binding treaty obligations. These Covenants, which 
did not come into force until 1976, specify exceptions, limitations, and re
strictions on rights and aim at creating mechanisms to guarantee them inter
nationally. Effective means have not, however, come into existence. The 
debates over the Covenants reflected the reluctance of nations, including 
the United States, to commit themselves to a system of international con
trols, as wcll as disagreements over the relative weight of civil/political
rights and economic, social, and cultural rights. The latter flow, to a degree,
from differences in values in societies having varied normative traditions 
and ideological orientations. (For explorations of these differences, see 
Human Rights in the Americas: The Struggle for Consensus [Gecrgetown 
University Press, Washington, D.C., 1982] In the present volume the Universal 
Declaration and the Covenants are regarded as expressions of a level of in
ternational consensus on criteria for human dignity and development.

2. During the 1970s the U.S. Congress and Department of State, the 
Inter-American Commission on Human Rights of the Organization of 
American States, and Amnesty International, among others, reported serious 
rights violations in the following countries: Argentina, Bolivia, Brazil, Chile,
El Salvador, Guatemala, Haiti, Nicaragua, Paraguay, and Uruguay. The vast 
majority of Latin Americans live in these countries. Eight of these nations 
(Bolivia, Chile, El Salvador, Guatemala, Haiti, Nicaragua, Paraguay, and 
Uruguay) are signatories of the American Convention on Human Rights
which entered into force on July 18, 1978. Barbados, Colombia, Costa Rica,
the Dominican Republic, Ecuador, Grenada, Honduras, Jamaica, Panama, 
Peru, the United States, and Venezuela have also signed it. Together with 
the American Declaration of the Rights and Duties of Man proclaimed in 
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1948, it defines the rights of the individual in terms similar to the Uni
versal Declaration of Human Rights. In addition, the American Declaration 
contains a list of duties of each individual. A comparable list of responsi
bilities of the states was not adopted. As is the case with most of the cur
rent constitutions of Latin American nations, emphasis is more on respect
for civil and political rights than on the fulfillment of social, economic, and 
cultural rights. 

3. Perhaps the most influential of these critiques was Jeane "'Z r:
patrick's "Dictatorships and Double Standards" (Commentary 68, 5 tlo
vember 1979]: 34-45), which was read and praised by the Republican
presidential candidate, Ronald Reagan. After his election, President Reagan
named Kirkpatrick, a professor of political science at Georgetown Uni
versity, to be the U.S. Ambassador to the United Nations. 

4. Secretary of State Alexander Haig, as quoted in Don Oberdorfer, 
"Haig Calls Terrorism Top Priority," The Washington Post (29 January 
1981 ), p. Al. 

5. Throughout this work, Brazil, Chile, Peru, Venezuela, pre-1979 
Nicaragua, and Mexico serve as the principal basis for comparative analysis.
These countries were chosen because they possess certain charcommon 

acteristics as well as variations in political and economic forms, social 
com
position, and resource bases. Brazil and Chile both have authoritarian military 
governments that tend to justify their human rights policies on the basis 
of a spc:ific vision of national security. Both have opted for free market 
economies, although the Brazilian government attempts to maintain tighter
controls than does Chile. Peru from 1968 until 1980 had a somewhat more 
progressive military government that made some unsuccessful attempts to 
reduce dependency on foreign capital and technology and increase worker 
participation in management. Nicaragua, until the of 1979, hadsummer 
been dominated for over 40 years by the Somoza family, buttressed by the 
National Guard. Political and economic structures were molded to conform 
to the personal objectives of the Somozas, which resulted in the alienation 
of a broad cross-section of Nicaraguan society. This was reinforced by fre
quent rights violations. Venezuela and Mexico both have civilian govern
ments, the former being a multi-party, the latter a one-party dominant 
system. Oil revenues have stimulated substantial economic expansion in both 
countries, although major improvements in meeting basic needs have not 
resulted. Together these countries account for approximately 70 percent of 
the population of Latin America. 

6. Kirkpatrick, p. 37. 
7. Shortly after the Reagan administration took office, the new budget 

director, David A. Stockman, proposed cutting 1982 foreign aid by one
third. Cuts were projected in direct bilateral assistance to Third World 
countries, and in contributions to multilateral development banks and to 
international organizations such as UN agencies, the Food for Peace pro
gram, and the Peace Corps. The only area which was not to be slashed 
would be military aid. This precipitated an intense debate with foreign
policy professionals, led by Secretary of State Alexander M. Haig, Jr. They 
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argued that Stockman's cuts would seriously weaken U.S. influence world
wide. While cuts of the si;.e Stockman proposed were successfully resisted, 
overall there was a diminution of U.S. foreign aid. John M. Goshko, "Huge
Cutback Proposed in Foreign Aid," The Washington Post (29 January
1981), p. Al, A3; Johb-I P. Goshko and Hobart Rowen, "Haig and U.S. 
Allies Thwart Stockman: Planned Aid Slash," The Washington Post (31 
January 1981 ), p. Al. 
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1. The State andthe Individualin 
Latin America: An HistoricalOverview 

INTRODUCTION 

Prior to the twentieth century there was a tendency in Latin America 
for the state not to impinge strongly upon the individual either positively 
or negatively, largely because it did not have the capability. As a conse
quence, those rights which required government action, such as access 
to cducation, were not satisfied for a substantial proportion of the popula
tion. On the other hand, rights that could be violated by government 
actions, such as freedom from arbitrary arrest, detention, or exile, were 
enjoyed by the majority of citizens. With the modernization of the state 
and the expansion of the resources available to it in the twentieth century, 
the impact of the state on the individual was augmented. The increasing 
emergence in the 1960s and 1970s of authoritarian states with access to 
modern technology, together with the high degree of social control im
posed by these regimes, resulted in frequent violations of human rights. 
The origins of these states can be traced to the colonial heritage of Latin 
America, as well as to the historical experience of each country, including 
foreign political, military, and intellectual influences. 

This chapter provides a synthetic overview of that heritage and 
experience, in order to specify some of the factors contributing to the 
nature of the contemporary state in Latin America and its impact on 
individual rights. 1 These include the concept of the state that was trans
ferred to America in the colonial period and its modification over time. 
While in theory royal authority in Spain and Portugal was absolute, 
in practice both in the peninsula and the colonies there were substantial 
limitations because of distance, the lack or incompetence of personnel, 
and the frequency of exemptions from or disregard of regulations. Gov
ernment was, in effect, a mediating instrument between the mon
archy and competing elites, while the mass was largely beyond the 



24 MargaretE. Crahan 

purview of the state. As a consequence, the vast majority of individuals 
were able to enjoy rights to the degree that their status and means per
mitted. While rights were guaranteed in varying degrees to different 
groups within society, official protection or promotion of those rights 
was largely lacking. There was not the same evolution of individual rights 
that occurred in England and France, particularly during the seventeenth 
and eighteenth centuries. As a result, upon gaining independence in 
the early nineteenth cenitury, most former Spanish subjects did not have a 
strong basis for the expansion of individual rights particularly through 
participation in government. Authority was transferred from the mon
archy to American elites, who used control of the state to ensure the 
continuance of their privileged position within society. A similar pattern 
held true for Brazil when it became a republic in 1889. 

Throughout the nineteenth century the state in Latin America re
flected colonial patterns of theoretical concentration of power in the 
state with a substantial devolution of authority in practice. Elite domina
tion and limited political participation continued, although the latter 
began to broaden as a result largely of economic expansion, immigration, 
and increased educational facilities. This was reflected in growing political 
pressures, particularly from the emerging middle class and organized 
workers during the latter part of the nineteenth and beginning of the 
twentieth centuries. The expansion of suffrage resulted in the creation of 
reformist, populist coalitions and parties which by the 1920s succeeded 
in taking power in some countries. 

Populist coalitions, however, generally had relatively narrow bases 
that caused them to be unstable and easily fragmented. The most success
ful ones generally had a charismatic leader who served to override factional 
differences. These movements increased popular pa,-ticipation, but they 
often depended on authoritarian and paternalistic patterns of government 
which did not assure protection or enjoyment of rights for the bulk of 
the population. Competition for government benefits, particularly by the 
more advantaged, continued to dominate politics. 

Restriction of socioeconomic rights in the face of economic growth, 
generated strong popular discontent which escalated after World War 
II. Reformist civilian governments were, by and large, unable to meet 
demands for the satisfaction of basic needs, and societal conflict increased. 
Critics of liberal democracy, as it had evolved in Latin America, became 
increasingly vocal. Those on the left called for the implantation of social
ism, while critics on the right promoted authoritarianism and orthodox 
economic policies. The tradition of limited political participation based 
on partial enjoyment of civil and political as well as economic and social 
rights led to the triumph of the conservative option in a good number 
of countrier, especially in South America. There highly authoritarian 
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states dominated by the military emerged. They consolidated power at 
the expense of civil and political rights and implemented economic 
policies that restricted the fulfillment of basic needs by the lower classes. 

1. COLONIAL HERITAGE 

At the time of the conquest and colonization of America, Spain 
was undergoing a period of state building that modified existing political 
and economic structures as the result of demands generated by the de
velopment of mercantile commercialism. Some existing tendencies were 
re;, orced, including royal absolutism, which had been evolving since 
the twelfth century and was accompanied by the articulation of the power 
of the aristocracy and urban merchants. The rise of absolutism, facilitated 
by the acquisition of an empire, combined to reinforce regionalism and 
elite competition, as well as to diminish pressures for more intensive 
economic development and exploitation of the peninsula. This in turn 
retarded the evolution of a modern Spanish state in which the concepts 
of political freedom and individual rights would have had increasing 
importance. 

The conjunction of state-building and acquisition of empire stimu
lated the implantation in America of authoritarian, hierarchical societies 
based on the exploitation of land and the labor of the native population, 
and subsequently of enslaved Africans. 2 The Spanish colonies were 
conceived of as the personal possessions of Isrbella, not of Spain, and 
were integrated into the administrative machinery of Castile, where laws, 
institutions, and customs allowed for less regional autonomy and in
dividual rights than in some of the other peninsular kingdoms. ' How
ever, distance from the metropolis accomplished part of what fueros 
(exemptions from royal authority) did in Aragon and Leon: the provision 
of some defense against the arbitrary exercise of state authority. 

The financial drain on the Spanish state of religious and dynastic 
wars in the sixteenth and seventeenth centuries contributed to the failure 
to develop a strong domestic economy, further limiting state-building 
and national integration in the peninsula. The decline of the physical 
and mental capacities of the seventeenth century Hapsburgs, Philip III 
(1598-1621), Philip IV (1621-1665), and Charles II (1665-1700), 
reinforced this and allowed for greater autonomy and flexibility in the 
colonies. This largely benefited the creole elite in Latin America which, 
consequently, was able to expand its authority over the lower classes and 
interpose itself between the masses and the monarchy. ' Although legally 
prohibited from occupying senior colonial offices, they increasingly held 
those posts, promoting local rather than royal interests and filling, to a 
degree, the vacuum of power left by disinterested and incompetent 
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peninsular officials. ' It should be noted, however, that the creole elite 
did, at times, ally itself with peninsular elites for their mutual advantage. 

The Spanish Empire in the New World was structured in a far more 
authoritarian fashion than the French and English possessions, although 
the impact was lessened by the development of ad hoc patterns of local 
control and the failure of the state to penetrate into large parts of the 
colonial hinterland. This pattern of organization was stronger still in 
Brazil. A a result, individualistic patterns of social, political, and eco
nomic control grew up that eventually contributed not only to the impulse 
toward independence, but also to the centralist-federalist conflicts that 
dominated such countries as Argentina, Mexico, and Colombia in the 
nineteenth century." The implantation of authoritarian control from 
Spain hence coexisted with the development of strong tendencies toward 
regional autonomy and disregard for central authority. Both stimulated 
personalism in politics. 

Both Spain and Portugal depended on their colonies to pay for 
growing bureaucracies, dynastic and religious wars, and lavish courts in 
Europe. So long as some benefits also accrued to the colonial elite, either 
through the normal functioning of the colonial relationship or by tacit 
disregard of it, allegiance to the metropolis was maintained. Contempo
rary legal thought, as well as theology and philosophy, together with 
the realities of imperial exploitation, contributed to a society in which 
substantial inequalities were sanctioned as the proper order of things. 
As one historian expressed it: 

The Spaniards recreated in the New World a version of the corpo
rate society of the late Middle Ages. Hierarchically structured, it 
contained two kinds of associations: the primary estates and the 
functional corporations. The whites tended to dominate the latter. 
• . . One of the novel aspects of neo-medieval corporatism in the 
Indies was that the three primary estates were not the European 
trichotomy of the Church, the nobility, and the commoners. In 
America an informal racial trichotomy emerged consisting of the 
whites, the mixed groups, and the Indians-Negroes at the bottom 
of the social pyramid. It was the neo-medieval corporate character 
of the colonial society which enabled the Spaniards to find a place 
for the Indians. It was, however, an inferior place, for the only 
equality that the Spaniards were prepared to grant to the Indians 
was equality in the next world. Spaniards, Mestizos, and Indians 
were not equal, but they were organically interdependent. The 
Spaniards were the head of the body social... and the Indians and 
Negroes the arms and legs. English-American society in the seven
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teenth century, on the other hand, was moving away from the 
medieval corporate model toward equalitarianism and individual
ism. I 

Inequalities in terms of property, status, and accomplishments wu.re 
considered the result of imperfect human nature. 

In the medieval concept, social ineqiality applied to individuals 
and groups within a society, but not to nations or races. However, the 
Spanish philosopher Juan Gines de Sepfilveda argued in the sixteenth 
century that certain races were inferior to others, thereby accepting the 
Aristotelian concept of natural servitude. As a consequence he posited
that Spaniards were superior to the Indians "as adults are to children and 
as men are to women." He further insisted that enslavement of such 
peoples was justified by the natural order, albeit the superior race was 
obligated to see to their Christianization and civilizing. While his view 
was disputed, most notably by the Dominican priest Bartolom6 de Las 
Casas, it was widely accepted not only in practice, but also in law and 
colonial institutions. Fear of Indian uprisings in the colonial period also 
contributed to their incorporation into the body politic in a restricted 
fashion without the same rights, privileges, and obligations as white 
subjects. The Indians were considered a separate commonwealth with 
their own laws and magistrates. ' 

Although this isolaton did have some advantages, it served to 
confer inferior status on those considered racially inferior and limited 
political participation after independence. Mestizos and mulattoes, to
gether with some impoverished Spaniards, constituted the gente de razon. 
They enjoyed some of the rights and obligations of a citizen, but were 
excluded from office unless they produced a document testifying falsely 
to the "purity" of their lineage. The group, as a whole, had no guaran
teed rights to land and could be subjected to forced labor. There was, 
however, some limited social mobility and with economic development 
in the eighteenth century, a few gained entrance into an incipient middle 
sector or even the lowest levels of the elite. Such mobility did n% mean, 
however, the extension of rights or privileges to new groups, but rather 
to certain individuals. ' 

The colonial period was to end with a highly stratified society. 
Substantial groups were deprived of the full benefits of citizenry, as well 
as of access to land and other sources of wealth to use as an economic 
base from which to initiate political claims on the newly independent
republics. Beyond this, there were also a social legacy of degradation of 
the labor force, predominantly Indian and Negro, through slavery and 
debt peonage. 
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Moreover, the highly personalistic and absolutistic nature of the 
Spanish and Portuguese empires required that individuals or institutions 
be recognized and have the favor of the government for political par
ticipation. This situation reinforced the role of the monarch as ultimate 
arbiter and source of all authority-executive, legislative, and judicial. 
While officials were theoretically responsible to both their constituencies 
and the monarch, the latter attempted to exact greater allegiance. A 
bureaucracy arose to carry out the will of the monarch and provide 
benefits to royal supporters. Royal officials consequently focused on ad
hoc, specific, regulative, and distributive activities, rather than on long
range and more universal goals. This laid the basis for the development 
of clientelst and exclusionary patterns in governing in nineteenth and 
twentieth century Latin America. 10 

Demands, particularly by elites, inclined the Spanish monarchy 
toward colonial expansion rather than toward more intensive exploitation 
of peninsular resources, to which the crown had limited access. To deal 
with elite demands, complex administrative machinery was evolved to 
allocate national and imperial resources. This presaged somewhat the 
clientelist mechanisms developed in nineteenth and twentieth century 
Latin America with their orientation toward the mediation of conflicting 
claims, particularly by those most able to articulate them. It also encour
aged circumvention of official procedures through the utilization of 
special access, personal contacts, and other means of influence to extract 
what was desired. What evolved was complex and often inefficient bureau
cratic machinery aimed at particular goals rather than at universal ones, 
along with unofficial structures and a pattern of circumventing regula
tions. " Colonists and royal officials did not always ignore colonial laws 
but used them, selectively and astutely, to further their purposes. 12 This 
allowed for disregard of the law without implying disloyalty to the crown. 

The additional belief that society was a functional corporate unit 
based upon scholastic natural law in which liberty was exercised within 
the corporate body permeated the republics established in early nine
teenth century Latin America. This notion required a mediating instru
mentality to deal with conflict and thus led to the conceptualization of 
a moderating power. During the colonial period the crown filled this 
role, and it was identified with the monarch's functions as lawgiver, 
executor, and adjudicator. This limited the possibilities for developing 
alternative avenues of political struggle and served to concentrate 
authority more fully in the monarch. 

The moderating role of the crown reappeared in Simon Bolivar's 
constitution for Gran Columbia as the Poder Moderador, an authority 
over and above the executive, legislative, and judicial branches that would 
be called upon when there was marked abuse of authority by govern
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ment or an irresolvable conflict within society. Implicit in this was lack 
of confidence, particularly among competing elites, in the ordinary 
processes of government and belief in an authority more enlightened, 
more honest, and more powerful than regular officials. This not only
reinforced the tendency toward personalistic political leadership (caudil
lismo), but also contributed to belief in the mediating role of the military 
in twentieth century Latin America. 

In addition, European law at the time of the discovery of America 
wis "normatively diffuse and particularistic in application" and "so en
cumbered by religiosity and privilege as to forestall any but the most 
modest human rights developments." 13 

Most importantly, in the middle ages, where the social organiza
tion of feudalism was concerned, no clear distinction was dis
cernible between the "private person" and the "public individual." 
When this differentiation was made in the age of Reformation, the 
process of responding to the problem of political freedom was 
launched on an ideological plane. The private person sought not a new 
legal definition of his status as a public individual, and still less,
political power. He sought assurance of his private existence: to be 
secure in the family unit by being unencumbered with excessive 
taxation and being left alone in religious (and therefore ideological) 
matters. Achieving this kind of accommodation between the "private
person" and those in power entailed a crisis of political legitimacy
growing out of two outmoded features of the traditional society.
First, the essential norms and guiding principles of the older estab
lished legal order were anchored in transcendental standards
difficult to define and even harder to apply. Second, these systems
generally lacked universal norms applicable to the whole society
rather than to a few of its segments, estates or classes. 14 

From this we can trace the development of individual rights, primarily
in France, England, and the latter's colonies in America, especially where 
centralized bureaucracy was effectively organized and used by elites. In 
particular, concessions in terms of rights involving legal and property
protections were exacted. A comparable expansion of such rights did not 
occur in the Iberian peninsula and the Indies. The failure of the Spanish
and Portuguese monarchies to consolidate power in centralized bureau
cracies to the same degree as France and England limited the develop
ment of more universalistic goals for government, and diminished its 
role as an instrument of nonelites. The financial dependence of the 
Iberian monarchs on aristocratic and commercial elites meant, however,
that the latter could exact some concessions. These constituted sectoral 
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privileges rather than the basis for the development of generalized in
dividual rights. The dominant pattern in the Spanish and Portuguese 
empires was to avoid or be exempted from state authority, rather than to 
expand basic rights. 

The penetration of Enlightenment thought, as well as the economic 
development of the Iberian peninsula and the colonies, particularly in 
the second half of the eighteenth century, augmented demands for self
determination, freedom from onerous taxes and hence greater guarantees 
of property, and more freedom of expression both in the political and 
religious spheres. Some churchmen played a substantial role in promoting 
the latter, going so far, in some cases, as to argue in favor of tyrannicide 
which, during the reign of Charles III (1757-1788), contributed to 
attacks on such special privileges as ecclesiastical immunity from 
civil law. 

However, neither in the Iberian peninsula nor in its colonies, did 
there develop in the same fashion as in France, England, and their 
colonies the inalienable rights to life, liberty, and property as part of a 
process of protecting an area of individual activities from government 
intervention. " In the former, society continued to be defined in an 
organic fashion in which the individual's rights and duties were defined 
by his or her position in the whole. This was reflected in a legal system 
that provided for different punishments for the same crime. In the colonies 
an Indian who stole could receive less severe punishment than a Spaniard, 
because the former was considered to have less capacity to make moral 
judgments and hence was less responsible. Such inequalities were ex
pressions of Iberian paternalism that served to impede the incorporation 
of Indians, Blacks, and mixed castes into the body politic. 

The gaining of independence in the early nineteenth century did 
not substantially modify the structure of colonial society, nor the political 
isolation of the bulk of the population. Independence was actually the 
outcome of the struggle to expand the autonomy and privileges of the 
colonial elite within the imperial structure. It was stimulated, in part, by 
the Industrial Revolution in Northern Europe, which encouraged the 
search for large new markets and sources of raw materials in Spanish and 
Portuguese America. Such interest encouraged colonial merchants and 
manufacturers to define their interests in new ways. Disappointed by 
Bourbon reforms 1 and suffering from the disruption caused by the 
French Revolution and European warfare, discontent grew among the 
colonial elite and increased the attraction for the objectives and language 
of the Enlightenment and the French and American revolutions. Hence 
the struggle was nominally for liberty, equality, and fraternity as in 
France, and liberation from such colonial burdens as trade restrictions 17 

and taxation without representation as in the English colonies. Events, 
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particularly political instability in Spain and the subsequent attempted 
reassertion of royal absolutism, propelled the American leadership to 
take more radical steps than had been initially intended. 

H1. THE NEOCOLONIAL STATE (ca. 1820-1920) 

In the former Spanish colonies the desire for stability and progress 
in the early years of the nineteenth century led to a search for a unifying 
factor, either in an individual (e.g., Portales in Chile, Bolivar in Gran 
Colombia, Iturbide in Mexico) or in a constitution, or both. 18 Neither was 
sufficient and political struggle intensified among those with some 
access to power. Hence there emerged personalistic leaders (caudillos) in 
many of the countries, frequent changes or modifications of constitutions, 
intra-cIite conflicts, and chronic regional rivalries. 

The process of integrating the couraries economically and augment
ing political participation was secondary to the competition for power 
among elites, with the conservatives, by and large, opting for a hier
archical, elitist state under the guise-of a constitutional republic. Liberals 
generally favored somewhat broader, albeit limited, political participation. 
The failure of Spain to create a modern nation-state during the imperial 
period left the former colonies without a strong basis for doing so. Hence 
political structures continued to strongly reflect colonial patterns of 
particularistic goals, as well as elite domination and limited participation. 

The special nature of the Iberian sense of history also contributed 
to American problems. Increasingly in the eighteenth century there had 
been an inclination in Spain to reject recent developments and harken 
back to the medieval era, as a glorious period of constitutionalism and 
representation. If) This tendency to glorify a misperceived past can also 
be found in the present-day authoritarian states. It cncourages dependence 
on models derived from historical experiences other than one's own. In 
the former Spanish colonies this meant the adoption of French and U.S. 
constitutional and governmental forms to overlay Iberian traditions and 
practices. 

The result was the continuance of hierarchical structures dominated 
by a relatively small elite, despite some expansion within that group and 
other intermediary groups. Strong cleavages continued, and with the 
removal of the unifying principle of the Spanish crown (either as a 
source of loyalty or opposition), internal divisions increased, particularly 
as a result of disagreements over control of the state. 

Mexico in the nineteenth century epitomized such conflicts in the 
struggles over the 1824 and 1857 constitutions, La Reforma (1854
1876), the French intervention (1862-1867), and the eventual emergence 
of Porfirio Diaz in 1876. The Mexican case is additionally illuminating 
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because of the pressures generated by demographic and economic change
which created popular demands for more open political, economic, social, 
and religious structures. Calls for democratization, however, generated
considerable resistance among the elite who supported regimes that 
promised to control and channel change. Such was the Diaz regime
(1876-1910), which disintegrated when the demands of excluded ele
ments of the elite, together with those of the expanding petit bourgeoisie 
and some workers, could no longer be ignored. 

The building up of pressures to broaden political and economic 
participation contributed considerableto instability in late nineteenth 
and early twenitieth century Latin America, where countries such as 
Bolivia had more than 100 presidential an-' constitutional changes.
These did not involve the bulk of the population directly, ' although
they affected them by impeding economic development, political incorpo
ration, and equal access to goods, services, and the law. In Argentina
there was, in fact, no effective central authority until 1860. In this chaos, 
national symbols took the place of rational programs. The names of 
Bolivar, San Martin, and O'Higgins were frequently invoked; the Iberian 
heritage was extolled in the face of continued anti-Spanish feeling; and 
religious symbols were manipulated for political purposes. Similar efforts 
have been made in twentieth-century Latin America by governments
particularly authoritarian ones. 

The striving for legitimation through these methods generated 
additional political competition, but also served to foster greater national 
identification. The frequent struggles tended to focus on issues that were 
discrete and rarely articulated, due, in part, to the relatively low level of 
political mobilization of a substantial proportion of the population. As the 
nineteenth century progressed, political competition, economic develop
ment, educational facilities, an] immigration increased and, correspond
ingly, the number and range of problems or demands around which 
political conflict centered. Given the limited development of political,
economic, and social structures, and the mounting claims on governments
by increasingly differentiated social groups, the challenges to the state 
were substantial and were reflected in frequent changes of government. 
Escalating pressures brought forth calls for increased centralization of 
goverP(nent machinery which contributed to the decline of the regional
caudillos in favor of national ones. Brazil, having become the seat of the 
em!.ire with the transfer of the royal family to America, escaped some of 
this. On the other hand, its enormous territorial extent resulted in strong
regionalism and the maintenance of control by local leaders for a rela
tively long period. 

The economic policies of the new republics were aimed mainly at 
the extraction and distribution of resources as in the imperial period. 
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More emphasis was placed on increasing productivity, using traditional 
means, rather than on the development and exploitation of new resources 
or technological advances. Where the latter was done, it was often as a re
sult of foreign investment, particularly from England, which tended to con
centrate on infrastructurr, production of exportable commodities, and 
banking. This promoted dependence on foreign capital and manufactured 
goods which served to foster neo-colonialism. Development was de
pendent development. 22 

The introduction of republican forms of government did result in 
certain shifts in the scope and channels of political struggle. Legislatures,
when operative, became arenas for intra-elite conflict serving in some 
instances as a forum for compromise; sometimes, however, the tensions 
between modernizing and traditional elites broke out into open warfare, 
as in Chile in the 1890s. Congresses served symbolic rather than repre
sentational roles for the bulk of the population. But toward the end of the 
nineteenth century increasingly they became the focus for expanding
suffrage as a part of an overall push to make political structures more 
responsive, particularly to the growing middle sectors. New political
parties emerged out of this struggle, but they, too, ref,-cted traditional 
patterns, frequently adhering to authoritarian, petsonalistic formulas. 
Such parties forged alliances among claimants for access to power and 
attempted to influence the distribution of benefits by governments through
extension or modification of traditional patterns of patronage. Because 
they did not represent individuals united by like ideological orientation, 
their unity was somewhat ephemeral and disintegrated rapidly once 
they were in power. 

In addition, the survival of oligarchic authority in modified form 
served to restrict the dissemination of power and resources, and main
tained the gulf between the elite and the masses. The state continued to 
be dominated by the few whose power was ensured by control of eco
nomic resources. The restricted nature of political participation gave 
access to central power great importance. Control could only be main
tained by limiting political rights, such as voting, and hence it was the 
battle over suffrage that dominated politics in the period 1890-1920 in 
many countries. As threats to the old order devek ,ed, fear of instability
tended to encourage expansion and upgrading of the armed forces. This,
however, did not guhrantee that the military would serve as the guardian
of the status quo, for increased professionalization prompted criticism 
of traditional ruling elites and development of the armed forces' own 
plans for national development. Both Chile and Brazil witnessed the 
attempted implementation of reformist programs by the military in the 
1920s. 

In nineteenth century Latin America liberal democracy was the 
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stated ideal, but it often seemed to be the illusion of visionaries. Basic 
principles such as the division of powers clashed with authoritarian and 
personalist traditions. The rule of law suffered from this conflict and from 
the fact that courts and judges rarely penetrated into the rural areas and 
were frequently subject to direct and indirect pressures that undermined 
equal application of the law. 3 The representative system was frequently 
deemed impractical by ruling elites, because of the poverty and dispersion 
of the bulk of the population and the lack of resources and personnel 
to implement universal suffrage. 

Some economic changes did result from the worldwide growth in 
trade and industry in the late nineteenth century which increased demand 
for Latin American products. This brought periodic prosperity to the area 
and contributed to improvements in the standard of living of the lower 
classes; it also attracted European immigrants. But there were negative con
sequences as well: cycles of boom and bust, maldistribution of income, and 
dependence on international market fluctuations. What evolved, by and 
large, were e'port economies heavily dependent on one or two staples at 
the mercy of fluctuations in demand or production. Hence, little advance 
was made toward economic sovereignty. The rise of new social strata 
was not, therefore, so much centered around the emergence of new modes 
of production in diversified economies as around coalitions of the some
what advantaged for greater benefits. 

By the turn of the century intra-elite struggle was occurring within 
the context of escalating demands for broadened political participation. 
The response to this varied considerably-from the reactionary to the 
reformist or populist, or a mix of all three. This promoted considerable 
political experimentation in the 1920s and 1930s which built on rather 
than eliminated authoritarian, personalistic, and paternalistic patterns 
and did little to destroy elite dominance. 

The Catholic Church was heavily involved in these developments, 
given its preeminent role in society. As part of the elite, the church par
ticipated in intragroup strife, being identified in most countries with the 
more traditional conservative sectors. This prompted attacks by liberals 
that were aimed largely at stripping the church of its privileged position 
in society and curtailing its wealth. Initial moves in the nineteenth 
century to establish separation of church and state 24 were followed in 
countries such as Mexico by attempts to strip the church of its property 
and its special juridical status. 21 Conservatives inside and outside the 
church tended to believe that any attack on the church was a prelude to 
a leveling movement within the body politic. Impulses toward greater 
involvement in social problems were restrained, partially because of the 
impact of European events on the Latin American church via missionaries. 
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This included the introduction of antiliberal, antidemocratic, and anti
modern ideas derived particularly from France. '1 

Around the t'xrn of the century the church began responding to 
certain challenges. By the 1920s new currents in European Catholic 
social thought that were reformist and activist led to the emergence of 
Catholic Action, the Young Christian Workers, and later of Christian 
Democratic parties. At the same time conservative movements such as 
integralism, Opus Dei, and Action Fran~aise were also being intro
duced. ' These would play a role in the flowering of fascism in the 
1930s and of authoritarian Latin American states in the 1970s. 

During the nineteenth century the majority of Latin Americans 
were limited in their enjoyment of civil, political, social, and economic 
rights not as a result of positive government action, but because they 
lacked influence on official policies and actions. This was partially the 
result of the survival of colonial patterns within the new republics. 
The Wars of Independence were not revolutions, rather they represented 
a transfer of power from a metropolitan elite allied with some creoles 
to an American elite. Given the extractive nature of the colonial economy 
and the '.-lities of the international market in the period, dependence 
on Spain -'placed by dependence on England, Germany, and later 
on the Unit .,ates. Concentration of power, while theoretically le-s than 
under the monarchy, followed the ad hoc patterns of the colonial period. 
As populations grew and generated stronger demands, certain modifica
tions became necessary, but these did not radically change the concentra
tion of power nor the manner in which it was exercised. Government 
continued to benefit a small proportion of the population. Lacking broad
based support, the elites invoked traditional symbols and nationalist 
sentiment to legitimize the exercise of power. Substantial socioeconomic 
inequalities and political exclusion destroyed that sense of solidarity based 
on generalized attitudes, sentiments, and behavior necessary to transform 
social groups into a nation. This in turn contributed to the failure of 
states to emerge, except those dominated by particularistic goals. It also 
encouraged the military increasingly to regard itself as the only truly 
national institution, above partisanship and with the welfare of the 
nation at heart. As nonelites became more politically active, they required 
effective mechanisms of control. The mediating function of the state 
became more complex as the demands on it increased. No collective 
political identity was forged that overrode the sharp divisions of the 
social reality. The most successful attempts were those focused on a 
charismatic leader. The process was raised to a new level by individuals 
such as Getulio Vargas in Brazil and Juan Per6n in Argentina in the 
1930s and 194 0s. 
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Ill. 	THE DEVELOPMENT OF THE
 
MODERN STATE (ca. 1920-1980)
 

Eventually, demands for political incorporation and reallocation of 
power by the urban working class, small businessren, professionals,
and others modified political structures to a greater degree than the Wars 
of Independence. These groups tended to follow traditional patterns of 
focusing on expanding access to benefits, broadening the bases of the 
collectivity without fully challenging the nature of centralized power, and 
modifying the allocation of resources. Such a strategy inclines groups
toward intense, internal ideological and political conflicts that "often 
have little to do with restructuring the center or opening new avenues 
of participation in it." 2 Authoritarianism became an accepted response
to the instability produced by pressures for change and conflict in the 
twentieth century. 

Authoritarian regimes came to be regarded as modernizing ones 
to the degree that they brought greater efficiency and bureaucratic ration
ality to the distribution of benefits. Political parties were often extensions 
of clientilistic networks rather than broad-based movements. With limited 
popular support, governments made use of ascriptive symbols or values 
to appeal to different ethnic, religious, and subnational communities. 

There was, however, some limitation of tradition-.l elite control. 
New cliques grew up, some based o-i access to military force and others 
on populist appeals. The Peronist movement in Argentina originally
contained both. Substantial cleavages within society, however, militated 
against the retention of power by these elements over the long term. 

It has been argued that the tendency, particularly from the 1930s to 
the 1960s, to oscillate between linited democracy and authoritarian
 
regimes is partially related the of economic change. '
to rate During

periods of steady growth, elective governments appeared with greater

frequency (e.g., the late 194 0s). When the growth rate either speeded
 
up or slowed down substantially, governments considered more capable 
of stimulating or controlling change were favored. 

What has become evident in recent decades is that the fading of 
colonial and neocolonial forms has not necessarily resulted in the 
emergence of democratic states. Rather there has been an increasing tend
ency toward the emergence of states that incorporate the tradition of 
centralized bureaucracies as mediating instrumenalities, with a techio
cratic, non-personalistic approach to policy making and problem solving.
In order to hold sway over societies with deep cleavages resulting from 
socioeconomic disparities, manipulation, coercion, and sometimes repres
sion are used. The combination elements hasof these resulted in the 
emergence of new forms of authoritarianism in Latin America. 
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The most common explanation offered for the appearance of 
authoritarian regimes in Latin America is the chaos caused by contradic
tions between the needs of dependent capitalism and escalating pressures 
for democratization in the post-World. War II period. : This position
posits that the roots of these regimes can be found in the disintegration 
of oligarchic domination in the early decades of the twentieth century, 
largely as a result of the limitations of export-oriented economies based 
primarily on agriculture and mining. This analysis emphasizes the sub
sequent failure of import substitution strategies to respond adequately to 
the demands of the increasingly vocal and politicized middle and lower 
classes for greater economic benefits. 

Instability yeas heightened by growing competition between the 
disadvantaged arid those who had benefited from the expansion of do
mestic industry and commerce. Marxist critiques of the status quo became 
more common at a time when the Cold War was intensifying worldwide. 
Anticommunist sentiment was fueled by growing United States preoccupa
tion with SG iet expansion in the Western Hemisphere, particularly after 
the Castro revolution in Cuba in 1959. Uiited States economic and mili
tary aid, especially as channeled through the Alliance for Progress, aimed 
at promoting improved socioeconomic conditions that would undercut 
the appeal of socialism. 

Beginning in the late 1950s Latin America underwent a further 
transformation as a result of increased penetration by monopoly capital
particularly through the transnationaIs. Statistics are frequently cited 
indicating that a substantial percentage (40-50 percent) of the United 
States subsidiaries established in the area between 1958 and 1967 were 
local businesses that had been bought out. Economic expansion in this 
period provided for some sectoral improvements and an overall appear
ance of prosperity that stimulated pressures for redistribution of national 
wealth. Increased popular participation and the mobilization of urban 
workers revealed the limitations of existing political and economic stric
tures, and raised the level of social conflict. As a result the existing 
political and economic systems were strongly challenged. 

The reform-minded developmentalist approach in such countries as 
Argentina, Chile, and Peru in the 1950s and 1960s made them more 
dependent on outside capital, both as investment and aid, and more 
subject to international market forces. The objective of political democ
ratization via capitalist development was not achieved and the expecta
tions aroused by governmental promises remained unsatisfied. Increasing 
guerrilla activities reflected loss of faith in democratic means of political 
struggle, and greater polarization and conflict. This led to the growing 
appeal of radical solutions from both the right and the left. 

Conservative forces tended to view the inability of reformist govern
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ments markedly to improve socioeconomic conditions as a demonstration 
of the inadequacies of liberal democracy and the bankruptcy of politicians 
and parties. The growth of the left and the emerg-nce of radical guerrilla 
groups in Uruguay, Argentina, Brazil, Venezuela, Peru, and elsewhere 
in the 1960s were considered the result of the failure of civilian govern
ments to prevent Marxist subversives from capitalizing on widespread 
popular discontent. During the 1950s and 196 0s the left did gain some 
strength. Its most notable suc:cess was in Chile, where it took power 
via elections in 1970. In that country, as well as elsewhere, the left 
reflected the traditional weaknesses of populist coalitions, frequently 
fragmenting over internal differences. 

Both the left and the right shared a belief in the need to restruc
ture society in ordet to resolve the problems of chronic poverty, limited 
economic growth, and escalating political conflict. Progressives empha
sized increased state control of the economy to ensure more equitable 
distribution of the benefits of economic development. The right promoted 
increased state power to implement orthodox economic policies empha
sizing capital accumulation for investment. This, they believed, would 
promote growth and thus eventually benefit the whole population. 
Initially, however, real wages tended to decline and unemployment to 
increase, markedly affecting the capacity of the lower classes to fulfill 
their basic needs.:" 

Control of opposition to such policies particularly by labor unions 
and certain political parties required expansion of state authority and its 
exercise in a coercive fashion. Fear of political and economic chaos and 
the desire for stern measures to promote economic development had 
been growing within the military in the post-World War II period. As 
structural crises deepened, particularly in those countries which were 
undergoing rapid economic change (e.g., Brazil, Argentina, and Chile), 
the armed forces intervened to stabilize their countries in order to pro
mote economic growth. The regimes they imposed gave priority to the 
guaranteeing of national security through the concentration of power 
in the executive branch of government and the implementation of eco
nomic policies that emphasized market mechanisms and the imposition of 
devaluation, floating exchange rates, reduction of tariffs, elimination of 
import and price controls, as well as reduction of public welfare programs. 
The most concrete expression of these policies has ).-en in the national 
security states of Brazil, Uruguay, Chile, and Argentina. " Once the 
armed forces took power in Brazil in 1964, in Uruguay and Chile in 
1973, and in Argentina in 1976, they moved quickly to exclude the 
popular sectors from political, social, and economic participation and 
obtain at least the passive acceptance, if not the support, of middle 
sectors. The upper classes were to be incorporated into a hegemonic 
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nucleus with the military. The violation of civi!/political rights and the 
decline of the condition of the poor were viewed as justified by the need 
to restructure society in order to release its natural growth potential. 

According to the proponents of national security states, genuine 
rights cannot be violated because conflict between the legitimate objec
tives of individuals, groups, atid the state does not exist. Hence the 
violations cited by national and international human rights organizations 
are not valid. In addition, class conflict is regarded as illegitimate and 
contrary to the ideal of organic national unity. To accomplish national 
destiny, all power must be accorded a state controlled by an enlightened 
elite. It is the special responsibility of this group to expand national power 
through economic development and without regard for majority rule, 
which is considered incapable of expressing the will of the nation and 
subject to oscillations that deflect from achieving the national destiny. 
Healthy civil society is hierarchical, disciplined, and organized in a 
unitary fashion without debilitating political competition. The origins of 
this particular version of the state derive from the Hispanic heritage of 
Latin America and the latter's historical evolution, together with some 
stimuli from Europe and the United States. " 

Recent analyses suggest that the appearance of new forms of 
authoritarian states in Latin America are the result of a complex inter
play of economic and political factors whose ramifications are not yet 
fully established. ." These include the timing and nature of industrializa
tion and the manner of insertion into the international economy. The size 
and variety of the national resource base and the extent of diversification of 
the economy affect the degree of dependency on foreign capital and 
technology, and hence the measure of sovereignty and stability. Where 
critical economic problems exist there is a tendency for the professional 
military to perceive itself as the most effective means of transcending 
them. Given the limited nature of incorporation of popular sectors 
into the body politic in most Latin American countries, the capacity for 
the bulk of the populace to deter military intervention is limited. Where 
the civilian political leadership has been discredited, their ability to 
mobilize popular support is somewhat negligible. The strengthening of 
popular forces, over the past 60 to 70 years in Latin America, has not 
been sufficient to overcome recourse to authoritarian means by those 
intent on impeding redistribution of national wealth, whether to protect 
their own privileged position or to carry out their strategy for national 
development. 
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CONCLUSION 

The Iberian heritage of Latin America bred an organic concept
society in which wide disparities among groups were accepted, particularly

of 

their access to socioeconomic necessities and civil/political rights.
The realities of colonial exploitation and the nature of the Latin
American economy resulted in highly inegalitarian societies developing
under the theoretical control of hierarchical, authoritarian states. 

Even in areas where the state apparatus was not capable of pene
trating, ad hoc methods of socioeconomic and political control evolvedwhich, by and large, sanctioned domination by a small elite. The political
and legal heritage of the Iherian peninsula tended to reinforce this. 
Positive guarantees of civil and political rights were limited largely tothe upper echelons of society, who were regarded as morally more
responsible than other groups who had limited rights commensurate with
their capacity and place in society as a whole. Christian emphasis on the
respective responsibilities and obligations of various sectors encouraged
patriarchal and paternalistic relationships which in the nineteenth and
twentieth centuries were reflected in the prevalence of caudillism and 
clientelism. 

The gaining of independence represented, to a considerable degree,
the transfer of power from a metropolitan elite to an American elite. The
adoption of republican forms and constitutions occurred in a milieu
where colonial characteristics survived, including authoritarianism, per
sonalism, and unequal application of the law. Social transformation and
economic development did not substantially modify traditional patterns
until the latter part of the nineteenth century and the beginning of the
twentieth. While social struggle increased, traditional elites were, by and
large, able to maintain control into the twentieth century. By then,
however, industrialization, urbanization, immigration, and other phenomena revealed the limited capacities of neocolonial states to deal with 
these socioeconomic pressures. 

Constraints on the emergence of popular governments continued to
exist, however-among them authoritarianism, personalism, and de
pendent economic development. The failure of limited democracies in
the pre- and post-World War II period to maintain stability in the face
of mounting popular pressures to satisfy socioeconomic needs helped
bring to power military governments that promised strong economic
growth, as well as an end to instability and subversion. Such govern
ments have had their most authoritarian expression in the national
security state, with its v-ant regard for human rights.

The historical experience of AmericaLatin suggests that neither
traditional, reformist, developmentalist, nor new authoritarian solutions 
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succeed in guaranteeing basic rights. The implication is that only when 
governments are fully responsive to the needs of all their citizens will 
substantial progress be made. To do this the full enjoyment of the right 
to take part in government directly or through freely chosen representa
tives is essential. 
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2 The Evolution of the Military -nBrazil, 
Chile,Peru, Venezuela, andMexico: 
Implicationsfor Human Rights 

INTRODUCTION 

The overthrow of elected civilian governments in Brazil, Argentina, Peru, 

Bolivia, Uruguay, Chile, Ecuador, and the Dominican Republic in the 
1960s and 1970s generally initiated periods of widespread human rights 
violations. In Brazil, Argentina, Uruguay, and Chile the military have re

tained power and indicated they intend to maintain control for as long 
as they deem necessary to fully reconstruct-morally, institutionally, and 

materially-their countries. ' Their goal is not the traditional one of 
imposing order and then returning to the barracks, but rather the im
plantation of new structures to foster their nations' economic and political 
potential. Such action is directed at remedying what tme military regard 
as the prime failure of civilian government: to provide the nation with 
strong direction, to diminish domestic conflict, to maintain high levels 
of honesty and competency in government, and to transcend partisan 
politics. 

Military inttrvention has been a constant in Latin American history, 
in the Spanish and Portuguese colonies there was a strong tendency to 
mingle civilian and military authority, as well as ecclesiastical, in an 

effort to maintain order in far-flung possessions and ensure that metro
politan authority would supersede local autonomy. The actual struggle 
for independence and its aftermath reinforced the heritage of military 

involvement in politics, with civilian elites turning to armies to resolve 
regional, constitutional, and other conflicts. In addition, the military came 
to inherit some of the traditional mediating functions of the crown. The 

incorporation of a Moderating Power in the 1821 Constitution of Gran 
Colombia by Simon Bolivar demonstrated belief among the creole elite 
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in the necessity of a power above and beyond those normally specified 
by republican forms of government. Its purpose was to intercede when 
normal governmental authority failed. Despite attempts to establish non
military instruments for conflict resolution that could be called upon 
when the executive, legislative, judicial branches of government were 
deadlocked, it was the army that was most frequently sought out. 

This heritage has contributed to the frequency of military interven
tions up to the present. It was reinforced in the 196 0s and 1970s by a 
deepening sense of national crisis, generally characterized by increased 
political polarization, subversion, and escalating economic problems, such 
as inflation, worsening balance of trade, and rapidly growing foreign debt. 
These problems developed against a backdrop of post-World War II 
international political and economic readjustments, including the Cold 
War and growing popular pressures for greater economic and political 
participation. Not surprisingly, the latter came to be linked with the 
former, and domestic subversion was regarded as the result of the 
manipulation of the dispossessed by radicals, principally Marxists. In Latin 
America, the Cold War threat w-.s defined in terms not so much of 
external attack, but of internal subversion. 

In the face of repeated failures by civilian governments to eliminate 
guerrilla threats, terrorism, and internal strife, or achieve substantial 
economic progress, the armed forces in a number of countries came to 
regard themselves as the only instrument capable of eliminating barriers 
to the realization of a more stable and prosperous order. Elements within 
the military came to believe that the power of the state had to be 
augmented and the armed forces allowed unrestricted authority in matters 
of national security. Given the fact that national security was defined to 
encompass virtually all aspects of community and individual life, adop
tion of this criterion was usually accompanied by large-scale restrictions 
and violations of human rights. 

Confidence in their capacity to govern better than civilian politicians 
was rooted in the limitations of the latter and encouraged by military 
professionalization. As early as the 1890s European military missions 
stimulated some Latin American officers to regard themselves as the 
only effective protectors of national interests in times of crisis. Foreign 
advisers also contributed to the disparagement of civilian politicians and 
Western democracy. The United States, England, and France came to be 
regarded as decadent and incapable of effectively resisting the inroads of 
secularism and Marxism. In countries such as Brazil, Argentina, Uruguay, 
Chile, and Peru these views stimulated the abandonment by the armed 
forces of the principle of the subordination of the military to civilian 
power. They also led to attempts to transform society in accordance with 
principles derived from the experience of the armed forces. 
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It is the purpose of this essay to explore the nature of this experi
ence, in an effort to identify factors that encourage the establishment of 
military regimes in whch a high degree of repression leads to the viola
tion of human rights. The countries to be examined reflect considerable 
variety in terms of political and economic evolution, as well as present
tendencies. Brazil and Chile have military regimes which espouse
national security ideology and have records of large-scale human rights
violations. 2 Peru until July 1980 had a military government molded,
in part, by some of the same ideological currents as Brazil and Chile,
but which took a less obviously repressive and more flexible path,
utilizing since the rhetoric1968 of revolution and some redistributive 
reforms to diminish the growth of discontent and subversion. Venezuela's 
and Mexico's civilian governments maintain a high degree of social 
control via sophisticated blends of cooptation, political manipulation, and 
distribution of governmental services the latterand benefits, facilitated 
by substantial oil revenues. Power in Mexico is exercised principally
through an integrating, corporative single-party system refined repeatedly
since the 1920s. Venezuela has a two-party dominant multi-party system
that utilizes negotiation, compromise, and the distribution of benefits 
to promote stability. These countries were chosen for the diversity of 
their historical development, resources, and present political and eco
nomic structures in an effort to identify those elements that explain the 
imposition of long-term authoritarian military rule and substantial 
human rights violations. 

This study suggests several factors that combine to encourage or 
discourage intervention by the armed forces. These include the severity
of the political and economic crisis in their countries, the extent of in
ternal subversion and pressures for structural changes, and a determina
tion of 
 the capacity of the incumbent civilian government. How
objectively the latter is evaluated is influenced by generalized attitudes
 
within the armed forces toward civilian politicians and traditional political
 
forms and behavior.
 

These attitudes are molded, in good measure, by the nature of 
civilian-military interaction and relations over time, as well as by the 
expectations each has of the other. If, in attempting to deal with crises,
civilian governments become dependent the military, theon latter are 
encouraged to believe in their superior capacity to govern. Attempts by
civilian administrations to involve the armed forces in government can 
also be construed by the military as threats to its institutional autonomy
and integrity, particularly in countries where military isolation has been 
traditional. In countries where civilian-military relations are more inti
mate, the courting and cooptation of offices is generally not regarded 
as a threat to institutional autonomy. 
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The nature of the professionalization of a military establishment 
also influences the inclination to intervene, as well as the orientation of 
the regime thus established. " The type and extent of exposure to foreign
military training and the attitudes encouraged are also significant. Foreign
military advisers can be the transmitters of ideological currents that rein
force beliefs generated by the specific historical evolution of the military.
Where ideology and experience encourage authoritarian responses to 
challenges to the established order, human rights violations often occur. 

I. BRAZIL 

The institutional development of the Brazilian army was quite
limited prior to the Paraguayan War (1865-1870). This conflict clearly
indicated the need for greater military training, as well as for more 
commitment of men and materiel to allow the army to discharge its 
constitutional responsibilities to defend Brazil against external attack and 
maintain internal order. Since 1870 Brazil has not been seriously threat
ened by a foreign war, but frequent uprisings and rebellions have made 
internal security a concern. 

From the end of the Paraguayan War through the establishment 
of the Republic in 1889, Brazilian army officers reflected two divergent 
concepts of themselves. One view was held by those who had come up
through the ranks, another by those who had graduated from military
school where they were exposed to European intellectual currents. The 
former accepted military intervention in politics to strengthen the army
institutionally and benefit themselves personally in terms of power and 
prestige. The latter regarded themselves as "armed civilians" and believed 
that industrialization would open up an of progress thatera would 
eliminate the need for armies. Before the military could disappear, how
ever, it was necessary to strengthen and reform it, so that it could con
tribute to national development. ' Up to the 1880s, however, civilian 
officials did not share this view, and the role of the army was limited. 
As a consequence, the officers corps tended to turn inwards, developing 
a view of themselves as self-sacrificing and superior to politicians whom 
they regarded as frequently corrupt, venal, and lacking in patriotism. This 
encouraged the military to assist in terminating the empire and in estab
lishing a republic in 1889, in which it initially participated. The vicissi
tudes of governing, however, eventually led the officers to withdraw. ' 

Direct involvement in government did, however, sharpen the desire 
of the mil;tary to increase its capacity to contribute to and benefit from 
national development, particularly in the economic and technological
spheres. This, in turn, stimulated interest in more sophisticated training,
which was also encouraged by the modernization in the pre-World War I 
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period of the army of Brazil's traditional rival, Argentina. Hence, be
ginning in 1910 officers were sent to Europe to serve in the Prussian 
army. It was not, however, until 1919 that European military missions 
began arriving on a regular basis. While German, Belgian, and French 
officers were all involved, the last predominated. 

Exposure to European military missions raised the level of profes
sionalization and hence institutional identification and pride. It encouraged 
the belief within the officer corps that they represented the only truly 
national institution, characterized by a high order of patriotism, above 
partisan politics and personal aggrandizement. This sense of superiority 
compensated the military for what they felt was a general lack of 
government support anid even occasional public disparagement. They 
could thus ascribe their weaknesses to the politicians, rather than to 
themselves. ' The professionalization of the Brazilian army succeeded in 
accomplishing two objectives: it decreased personalism in favor of pro
motion on the basis of merit and strengthened the position that the 
military should not govern. In fact, it was not until 1964 that the 
Brazilian armed forces arrogated state power to themselves for an inde
terminate period. European military missions and the kind of professional
ization they encouraged did, nevertheless, stimulate a growing sense 
within the armed forces of their capacity to direct the nation, as well as 
ideas about the way it should be done. The latter grew out of exposure 
to European political thought and models that were in many cases rooted 
in critiques of democracy. 

Foreign military advisers also argued strongly for a national draft 
to strengthen the Brazilian army. It was adopted in !916 after two decades 
of debate. The draft was justified, partially, on the grounds that it would 
contribute to national development and progress by raising the physical
and intellectual level of recruits, who would thereupon return to their 
communities and pass on their newly acquired skills and civic virtues. 
This, in turn, would contribute to the demise of regional political bosses 
who were seen by a good number of army officers as a barrier to the 
realization of Brazil's potential and the consequent improvement of the 
well-being of the population in general. 

The potential contribution of widespread military training to na
tional development was conceived of as enormous by its supporters. As 
one of them phrased it: 

The nation, that is, the remade people under middle-class leadership, 
would be the army; and the army, reformed, restructured, redirected, 
would be the nation .... The officer was the priest of the cult of 
the nation, and as such should flee from political ambition and 
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involvement. The officer would be the regenerator and disciplinar
ian, the middle-class would govern and direct. ' 

There are interesting similarities between this view and that of the 
officers who took power in 1964. For example, the emphasis is on the 
realization of Brazilian greatness through the regeneration of the citizenry 
aided by the military, as well as an underlying frustration with the 
traditional political leadership and its alleged particularistic goals; and 
most notably by the identification of the army with the nation, and the 
quasi-messianic role of the officer. As priest of the cult of the nation, the 
officer held superior authority on moral grounds. This encouraged a belief 
in the infallibility and neutrality of the military, as was the case with 
the traditional Moderating Power. 

Brazil, Argentina, Uruguay, and Chile today tend to use this same 
position to justify absolute governmental authority and obedience to it 
by the populace. It also underlies their expectation that the Catholic 
Church and its ministers will be their natural allies and helps explain
their pique when this is not always the case. There is, nevertheless, a 
major difference between the view quoted and current military thinking
in those countries. In the early part of the century most officers believed 
the political role of the army consisted in supporting and molding 
civilian government rather than directly wielding power. 

While the Brazilian army did experiment with direct political
action on the national level, most notably via the tenntes movement in 
the 1920s, the general view remained that professional military estab
lishments best left government in the hands of civilians. Such sentiments 
coexisted with increased involvement in politics on all levels, including 
state and local. The latter was promoted by the establishment in the 
1920s of military installations in most states. Expansion of their presence 
throughout Brazil augmented the army's awareness of the extent of 
the country's problems and helped generate interest in attempting to 
eradicate them. Internal reforms were undertaken to make the military 
more efficient and technically skilled. This encouraged greater considera
tion and debate wkhin the armed forces about national goals and the 
means to achieve them. The 1920s and 1930s were, as a consequence, a 
period of co .,derable ferment within the Brazilian military. 

Expansion and modernization of the army increased self-esteem and 
encouraged military prejudice against civilian politicians, particularly
in the face of corruption and periodic disorders. Technological and 
other training suggested that the military could if it wished, solve 
national problems more efficiently, finding remedies in science and 
technology, rather than in political debates. The inclination of the mili
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tary was increasingly away from democratic participation in govern
mental decision making to hierarchically structured corporate societies 
in which substantial inequities were accepted. This view already strong 
during the colonial period, was encoutaged by Frepch and German 
advisors. The military, regarding itself as the most patriotic, self-sacrific
ing, and efficient national institution, would naturally occupy a preemi
nent position, both politically and morally. 

Resistance to the direct exercise of power within the military 
continued to be relatively strong, however, and contributed to the down
fall in 1930 of the military officer turned president, Washington Luiz. 
The subesquent installation of Getulio Vargas as chief executive with 
some military support reflects the armed forces' very real ambivalence. 
Vargas' chief of staff, Pedro A. de G6es Monteiro, a regular army officer, 
advocated an independent political stance for the army, in order for it to 
avoid being manipulated by civilian political interests. In addition, he 
strongly reflected the growing nationalism and interest in developmental 
goals common in those Latin American military establishments that 
were undergoing modernization. G6es constantly promoted patriotism and 
encouraged national regeneration through improving education, both 
technical and moral, building highways and railroads for strategic and 
economic purposes, and collaborating with private industry for national 
defense purposes. " Realization of Brazil's greatness was intinately linked 
in P6es' mind with modernization of the army, while national security 
was to be the end result of economic development. "' 

The development of an independent political stance by the Brazilian 
army was regarded in the 1930s and 1940s as a means of avoiding con
flicts based on partisan political allegiances, in contrast to Venezuela 
where, in the same period, officers tended to align themselves with a 
specific party bloc. In Brazil a prohibition against involvement in 
partisan politics was formally sanctioned in 1939 on the grounds that 
it was necessary to maintain military discipline. Anyone who deviated was 
to be punished severely. " Up to 1964 the Brazilian military continued 
to resist the idea of governing on a long-term basis. 

Institutional identification and a broader world view in the officer 
corps was encouraged during World War II by the presence of a 20,000
man expeditionary force fighting with the Allies in Italy. This was further 
stimulated by the establishment of an Escola Superior de Guerra (ESG) 
in 1949. 12 Over the next 23 years, the war college trained close to 2,000 
students, three-fifths of them civilians. The curriculum focused on three 
areas: the theory and historical experience of war, which was not limited 
to actual warfare; preparation for command posts and general staff 
administration; and intelligence gathering. The first provided the greatest 
opportunity for the emergence of a national security ideology. Nine of 
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40 weeks were spent in theoretical studies, while the remainder was 
devoted to analysis of national problems and possible solutions. The dis
semination of the content of ti.-se courses to the civilian elite was n-_:de 
possible through actual attenda.:.-_ at the ESG or through short courses 
held in various cities throughout . azil. '" By 1976 it was estimated that 
more than 25,000 civilians had been reached in this way. 14 

Civilians who participate in the courses of the ESG are consciously 
understood to represent elites and consider themselves honored. 
They are selected by recommendation and come from many fields 
of influence and decision-making: government, politics, science, 
business, law, education, or other professions. The ESG clearly aims 
at inculcating a significant segment of the present and future lead
ership of the country in the meaning of national security as the 
college understands it. 11 

Such understanding is molded by a sense of having inherited the 
role of champion of Western, Catholic civilization, at the very time when 
it is being strongly attacked by atheistic Communism. Anti-Communism 
and anti-Marxism are strong. While support for democracy is continually 
reiterated, it is redefined to emphasize the superiority of state power over 
individual rights and the rule of law. " Defense of Christianity is some
times used to justify extreme action, although the institutional identifica
tion of the army and the Catholic Church has diminished. In some cases, 
as in the Archdiocese of Sdo Paulo, the church is the source of consider
able criticism and opposition to the military government. 

Both domestic and international criticism are regarded by the mili
tary as inspired by Marxists and others opposed to a developmental model 
that emphasizes free play of market forces together with considerable 
direct governmental intervention in industrial development, monetary 
policy, and planning. Substantial growth rates are sought largely through 
high levels of investment-both foreign and domestic-encouraged by 
government incentives. In this fashion it is hoped that sufficient resources 
will be generated to allow the government to provide more social services, 
while at the same time increasing salaries in the private sector to permit 
greater purchasing power across the board. 

At the ESG economic development is seen as the basis for the nation's 
security and the means to involve the entire population in the realization 
of the nation's destiny as a world power and defender of Western 
civilization. However, strong arguments have been made that the most 
substantial limitations on the accomplishment of these goals stem pre
cisely from the tendency of the Brazilian developmental model to rein
force existing socioeconomic disparities. 17 Given the military's restriction 
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of broad-based political participation, pressures for modifying the eco
n,.ic model to allow for greater distributive equity have not been very
effective. The response of the military to such pressures, which recently
have been coming from a cross-section of Brazilian society, is to continue 
strongly regulating political participation. 

To reestablish stability in the 1960s the military leadership sought 
to eliminate traditional vehicles of political and economic competition 
within society through the suppression or control of political parties,
politicians, and unions, together with the repression elimination ofor 
those who would protest. After taking power in 1964, the military' 
declared states of siege and emergency which allowed them to rule by
decree or institutional acts which superseded existing laws and the con
stitution. These were used to suspend the political rights of a good
number of civilian politicians, to restructure and tame the Congress, to 
create an official party and a mild opposition, and to grant exceptional 
powers to the security forces. 

Overall, such actions were not entirely successful in curbing civilian 
opposition nor in silencing the critics of the regime within the ranks of 
the military. As early as 1964-65 strains developed between the military 
and civilian initiators of the coup. These tensions were partly the result 
of the failure of the generals to turn the government over to their civilian 
supporters, as expected by some. Others were generated by the offended 
nationalism of those who objected to economic policies, designed to 
attract foreign investment, that involved considerable concessions to 
foreign interests. Such policies, plus the rise in purchasing capacity of the 
upper 25 to 30 percent of the population that stimulated u strong de
mgnd for imported goods, contributed to an escalating foreign debt whose 
reduction was a prime justification for the 1964 coup. 

Opposition to these and other policies led to the formation of new 
political groups among workers, students, churchpeople, professionals,
and others. The government responded to dissent with purges of uni
versities, labor unions, and the national and state governments, together 
with the deprivation of individual political rights. Strikes, protests, and 
demonstrations prompted strong response, including increased surveillance 
of dissident organizations and individuals. Government losses in the 
1965 gubernatorial elections encouraged the military to undertake further 
political restructuring. All existing political parties were suppressed and 
two new cnes were created: the progoverment Alianqa Renovadora 
Nacional (ARENA) and the Movimento Democritico Brasileiro (MDB),
representing :he approved opposition. Political protests were outlawed as 
threats to national security 

During the presidency of General Arturo da Costa e Silva (1967
1969), guerrilla forces attempted to overthrow the military regime. 
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This, together with continued nonviolent protests and denunciations of 
state terror by some members of congress, led to a substantial increase in 
repression and eventually the promulgation of Institutional Act #5 in 
December 1968. It dissolved congress, suspended habeas corpus for all 
those accused of subversion (which was broadly interpreted), and limited 
other civil and political rights. Torture of political prisoners continued, 
as well as other extralegal activities by the armed forces and police. By
the early 1970s both violent an i nonviolent dissent had been suppressed 
at considerable cost to human rghts. 

The 1970s have, however, witnessed the recuperation and strengthen
ing of the conservative, moderate, and progressive opposition. Failure of 
the government to sustain growth, a decline in real wages for a majority 
of the population, growing distaste for heavy-handed repression even 
among the supporters of the regime, together with international pressures, 
helped coalesce the opposition and dh-ninish civilian support for the 
military. Attempts to generate popular support for the government and 
its policies through strong appeals to nationalism have not been notably 
successful. 

Some positive results have flowed from the government's social 
security system (INPS), housing programs, such as the National Housing 
Bank (BNH), and the campaign to eliminate illiteracy (MOBRAL). Initi
ation of these programs, however, has added to pressures on the govern
ment for even greater social services. Attempts to expand public services 
through the Program for Social Integration (PIS), Project for Na
tional Integration (PIN), Program of Assistance to the Rural Worker 
(PRORURAL), and Program of Land Redistribution and of Stimulus to 
the Agrarian Economy of the North and Northeast (PROTERRA) have 
not generated widespread popular support, in large measure because of 
their limited impact. " Such efforts have also not succeeded in eliminat
ing the government's dependence on force, although the military has 
generally abandoned heavy-handed repressive measures for more sophisti
cated means of social control. In fact, the government in 1978 and 1979 
allowed the return of several thousand political exiles who have added 
to the ferment already underway in the Brazilian body politic. While 
some liberalization has occurred, the government continues to impose
strict political controls on labor unions, political parties, and the press, 
and continues to limit political participation. 

All this the military considers necessary to contain the pressures
generated by limited popular participation in government and by difficult 
socioeconomic conditions. Despite the failure of the growth model of 
development to achieve major inroads on poverty, and despite rising
inflation an . foreign debt, the government reaffirmed its commitment to 
it in 1979 by turning to some of those individuals who were involved in 
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its original formulation and implementation in the 1960s. At the same 
time government efforts are continuing to undercut criticism of Brazil's 
dependence on foreign investment, loans, and technology. These include 
attempts to stimulate nationalist feeling by presenting Brazil as a leader 
of the nonaligned, declaring its independence of U.S. foreign policy, and 
developing its own nuclear potential and arms industry. Talk of democ
racy by the military leadership has increased, but it continues to be de
fined in terms of a controlled, corporate society in which the military 
will be the ultimate arbiter of national goals and the common good. 

II. CHILE 

The first military school in Latin America was established in Chile 
in 1817. It was not, however, until the 1880s that a modern professional 
army began emerging. In the aftermath of the struggle for independence, 
civilian control of the military was a prime objective of the conservative 
leader Diego Portales, who, as a cabinet minister in the 1890s, stimulated 
creation of a civilian militia to counterbalance the regular army. While 
there were brief uprisings itr 1851 and 1859, overall the army did not 
engage in direct political intervention, partly because of institutional 
weaknesses and lack of clearly enunciated, coherent goals. In addition, 
foreign wars in 1837-1839 and 1879-1883, together with the military 
subjugation of the indigenous population, drained energies that might 
have sought other outlets. 

The War of the Pacific (1879-1883), like the Paraguayan War for 
the Brazilians, revealed the limitations of the Chi'ean army and stimu
lated a desire for modernization. Victory over Peru and Bolivia in 1883 
and fear of retaliation made Chile even more eager to strengthen its 
armed forces. As in Argentina and Brazil, Chile turned to Europe for 
military advisers and in 1885 arranged for Captain Emil K6rner, a 
Prussian officer, to teach courses at the Academia Militar in artillery, 
infantry, cartography, military history, and tactics. He helped establish 
the Academia de Guerra in 1886. Over the next quarter century a 
modern, well-equipped, and educated army was created in Chile. 

The purpose of this school was to provide officers with scientific 
and technical instruction in the first two years of training; nontechnical 
subjects were added in the last year. The latter included Chilean military 
history, Latin American geography, international law, and world history. 
This curriculum built a coherent, standardized world view among the 
military, and exposed them to European political thought. The latter 
provided arguments to justify the army's intervention in 1891 in the 
conflict between President Jos6 Manuel Balmaceda and congress, al



57 The Evolution of the Military: Implications for Human Rights 

though the officer corps split, some supporting the former while K6rner 
and his followers backed the congress. 

After the defeat of the Balmaceda forces, Kbrner and his allies 
purged the army of their opponents, and the Prussian became Chief of 
the General Staff. In this position he insisted on the importation of 
German armaments and advisers who not only taught at the Academia 
de Guerra and Escuela Militar, but also served on active duty. Chilean 
officers who had studied in Germany in the early part of the twentieth 
century generally dominated command positions. In 1906 Korner suc
ceeded in having the army reorganized along the lines of the German 
Imperial Army. The lack of trained officers to fill a good number of 
staff positions meant filling some posts with incompetents who had 
political connections; this aroused discontent within the army. "9 

Generalized resentment of certain aspects of the modernization 
program, together with criticism of civilian politicians, led to the forma
tion in 1907 of the secret Liga Militar. This organization worked for a 
more rational military promotion system, increased salaries and other 
benefits, larger budgets, and overall improvement of the situation of 
the army. Possible solutions for Chilean socioeconomic problems were 
also discussed. This helped make the officer corps more consciously 
critical of ineffective, corrupt civilian governments. An economic slump 
in post-World War I Chile heightened the military's contempt for 
civilian politicians and increased their tendency to consider the possi
bility of intervening. Much of the criticism focused on the continuing 
dominance of the executive by a torpid congress. In order to s rengthen 
the executive branch and reorganize the legislature, President Arturo 
Alessandri Palma in 1924 called upon the army to supervise congres
sional elections in an effort to ensure the victory of reform-minded 
deputies. Such military involvement in politics was widely criticized and 
helped precipitate Alessandri's resignation in September of that year. 
He was succeeded by a group of officers who believed that the military 
was the national institution best equipped to accomplish national re
generation. 

Because of opposition both inside and outside the army to military 
government, Alessandri was able to resume the presidency in March of 
1925. The involvement of elements of the officer corps, led by Lieutenant 
Colonels Carlos Ibafiez del Campo and Marmaduke Grove Vallejo, con
tinued, however, during the rest of his tenure and that of the ineffectual 
conservative President Emiliano Figueroa Larrain. The constitution 
promulgated in September 1925 showed evidence of military influence 
in its strengthening of the executive, fiscal reform, and certain progres
sive labor and welfare provisions. These reforms aimed at creating a 
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docile, skilled working class, and were similar to the program of Spanish 
modernists in the same period. 20 Military reform did not prevent the 
armed forces from forcibly putting down labor unrest in Iquique in 
May-June 1925 and later that year in Antofagasta and Tarapaca. 

While there were some differences within the military over the 
nature and degree, of its involvement in politics, there was a general 
sense that when the armed forces judged civilian government incapable 
of maintaining stability and promoting progress, then it was the military's 
duty to step in. Ibafiez del Campo, the most prominent of the officers, 
sharply criticized members of the Chilean legislature "of irresponsibility 
and lack of concern for national needs." These, he claimed, made the 
people "susceptible to extreme leftist propaganda." He also disputed
"the right of senators and deputies to criticize the army, in or out of 
congressional session." 21 Implicit in this was a sense of the moral superiority 
of the military, whose greater concern for the populace put them above 
criticism, a characteristic shared by the officers who staged the coup r. 
September 1973. Ibafiez and his colleagues also had a vision of the 
military as the ultimatL, guardian of the country's destiny and its last 
recourse, not only in the face of external threat but also in confronting 
the chaos accompanying periods of rapid change. 22 

In 1927 lbafiez del Campo, a distinguished graduate of the Academia 
de Guerra who had also trained in Germany, took over the presidency. 
He believed firmly in the capacity of technology to solve Chile's socio
economic problems. Progress in the economic sphere was accompanied 
by a curtailing of political rights on the part of an authoritarian govern
ment that lacked confidence in liberal democratic solutions to Chile's 
problems. 

After Ibafiez's exit from office in July 1931, fellow cr.icers con
tinued to intervene, elevating Marmaduke Grove to the presidency. The 
difficulties of direct political involvement in the 1924-1932 period 
generated self-doubt within the military and loss of prestige and dis
couraged intervention for the next 40 years. The attitudinal and ideological 
base remained, however, for such a step. 21 

A review of the contents of the Chilean army journal, Memorial 
del Ejdrcito de Chile, from 1930-1932 tends to confirm this. While 
most articles were devoted to technical subjects, certain ones gave a 
prominent role to the army in the social and intellectual development 
of the citizen and emphasized the necessity of the union of state, industry, 
and military for successful national development. They also praised a 
disciplined work force that was obedient to the nation's leadership and 
demonstrated a spirit of sacrifice. European, particularly French, views 
of the special responsibilities of the officer to society were also pro
moted. 24 
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During the 194 0s the challenges presented first by faisni and then 
by communism resulted in some muting of military criticism of liberal 
democracy. Nevertheless, army publications accused it of contributing 
to moral laxness, lack of intellectual rigour, deleterious social leveling, 
and a general decay in civic virtues. While this was not a major theme, 
it was a recurrent one. 25 There also appeared in this period more 
interest in military history and a tendency to harken back to periods of 
alleged Chilean greatness and tranquility. 

With the decline in economic growth in the late 1940s and early 
1950s, doubts about the capacity of civilian governments to promote 
national development increased. Civilian control of the military was 
questioned within the armed forces and some disaffected officers began 
to organize discussion groups. Interest in geopolitics and the works of 
Argentine, Brazilian, and European national security theorists surfaced. 2 
Studies of economic development which focused on models that strongly 
emphasized growth were disseminated in military journals. Beginning 
in the mid-1960s publications by Chilean officers concerning geopolitics 
increased. 17 

Other publications attacked socialist reform programs, particularly 
as the possibility of a Marxist takeover of the government through the 
electoral process became more real in the 1960s. Thirty years earlier, 
Communist participation in the Popular Front electoral coalition of 
7 .:sident Pedro Aguirre Cerda generated considerable hostility among 
certain elements of the military, even though the Communist Party 
refused representation in the cabinet. Fear of Marxism contributed to 
an attempted coup in June 1939, led by officers who were influenced 
by Italian fascism. 2 With the emergence of the Cold War in the 
post-World War II period, anti-Marxist attitudes among Chilean officers 
enjoyed a resurgence as they did in Argentina and Brazil. This was ac
companied by a tendency to reevaluate fascism more positively, ascribing 
events in Europe to the weakness of unstable leaders (Hitler and Mus
solini). There is no hard evidence that these views were held by a majority
of military men, but they were present among an influential number. 21 

Some anti-Marxist officers allied themselves in the late 1940s with 
the civilian constituted Acci6n Chilena Anticomunista and unsuccess
fully laid plans for a coup in the fall of 1948 that was aimed at installing 
a government that would totally uproot Communism and impose the 
calm regarded as necessary for unfettered economic development. Civilian 
and military supporters of anti-Communism did succeed in having the 
Law for Defense of Democracy, which suppressed tha Communist Party, 
passed in that year. 30 

The organization in Santiago of the military lodges Por Una 
Mafiana Auspiciosa (PUMA) in 1952 and La Linea Recta in 1953 were 
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further expressioas of strong anti-Communism and belief in the necessity
of authoritarian government to realize Chilean national potential. The 
program of the latter included: 

establishment of a type of corporate state, the need for anti-
Communist legislation, of labor reorganization into "vertical syndi
cates" of owners and workers by economic activity, suppression of
the right to strike of workers in public utilities and producers of 
primary necessities and mandatory arbitration of labor disputes by 
the state. 31 

These objectives are quite similar to those of the Chilean military men 
who took power in September 1973, the major difference being the 
refusal of the former to take politcal control into their own hands. That 
such views were not yet dominant is evidenced as late as 1970 by the 
fact that the military resisted intervening to prevent Salvador Allende 
from assuming the presidency, in spite of internal and external pressures.

When they did act in 1973, it was after having lost c-onfidence in 
the capacity of a civilian government to maintain stability while ac
complishing substantial socioeconomic reforms. Only after Chilean society
entered into a severe crisis did military intervention occur. This challenges
the frequent conclusion that Augusto Pinochet and his allies acted 
simply in response to bourgeoisie pressures and in pursuit of their 
limited interests. Quite obviously, the military and the bou -eoisie, as did 
other groups, desired a return to a calmer era. Since support for civilian 
government was far stronger among the middle and upper classes than 
support for authoritarian military government, it was only after Chile
 
entered into a period of severe political and ecoromic crisis that civilian
 
acceptance of military intervention grew. 2
 

The military does not act simply in response to pressures from the 
bourgeoisie. The armed forces decide to intervene or not on the basis 
of their own analysis of the nation's political and economic health,

although they share some of the same views 
as the bourgeoisie. In the 
Chilean case, action by the military was precipitated by the conclusion 
that the situation was out of control and highly damaging to the country.
Conditions under the Unidad Popular (UP) government tended to confirm 
the armed forces' prejudices regarding civilian politicians and highlighted
the weaknesses they attributed to liberal democracy. Since the chief. 
critics of civilian government and traditional democratic forms were the 
conservative officers, this gave them an edge in assuming ideological and 
practical leadership. Frustration with elected governments and with par
ticipatory democracy was common within the professional military and 
surfaced repeatedly, most notably in the 1890s and 1920s. High levels of 
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instability during Allende's tenure caused it to burst forth once again with 
a vengeance. This helps explain why the military forces that took power 
in September 1973 were not inclined to relinquish it once order was 
restored, as some civilian politicians had expected. 

The Chilean case suggests that relatively strong traditions of demo
cratic participation and civilian government are not sufficient barriers to 
military intervention unless governments have a fair degree _f success in 
mediating competing socioeconomic and political claims within society. 
Where that capacity is severely diminished because of administrative 
weaknesses, structural impediments, domestic political polarization, or 
international pressures, the possibility of a coup increases. A sense of 
generalized crisis wi,hin society can override those aspects of military 
professionalism that discourage direct political action by the armed 
forces. While professionalization does discourage intervention, it also 
encourages the armed forces to trust in their capacity to succeed where 
civilians, who are thought to lack the same level of commitment, loyalty 
to the country, experience in command, and organizational efficiency, 
have failed. 

Where geopolitics and national security theory provide ideological 
justifications for the imposition of hierarchical, authoritarian military 
government on a more than temporary basis, the likelihood of interven
tion is even greater. This suggests that the proximate cause of author
itarian military governments is profound systemic crises within society. 
It is even more likely where elements within the military believe that 
the armed forces are the only means of national salvation and regenera
tion. 

In a society with as strong a tradition of civilian government as 
Chile, however, the extent of crisis must be substantial. One of the prime 
stimuli to the Chilean political crisis was the attempt of the Unidad 
Popular government to construct a socialist order in the face of a highly 
competitive party system rooted in a populace whose ideological positions 
had remained fairly constant since the 1950s. Even after two years under 
Allende, the March 1973 congressional elections showed no major shifts 
in the distribution of conservative, moderate, and left support. The sta
bility of political allegiances in Chile flowed, in part, from the fact that 
most of the major parties or coalitions had cross-class support, although 
certain groups were more heavily represented in specific parties than in 
others. ' In the 1964 and 1970 presidential election significant numbers 
of working class voters could be found voting for conservative candi
dates, and up to 1970 it was the Chilean lower class that was most open 
to military involvement in politics. " This was partially due to substantial 
differences in income and status within the Chilean working class result
ing from the uneven development of the industrial, commercial, and 
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service sectors. 3"Basing their recruitment and mobilization efforts prin
cipally on the unions which, due to legal restrictions in the 196 0s, repre
sented only 20 percent of the industrial work force, leftist parties in 
Chile never really gained a broad and cohesive base of working-class
electoral support. Moreover, Christian Democrats made inroads into the 
working class through their social wefare programs initiated during
the Frei administration (1964-1970). Privileged blue collar and white 
collar employees did not give strong support to the Unidad Popular 
government. Agitation by copper miners, in fact, contributed to Allende's 
undoing. Among the Allende government's chief problems was that it
"not only threatened a small group of wealthy individuals. It also threat
ened a host of middle and even working class groups that were in a 
relatively privileged position within an economy of scarce resources." " 
Inflation, substantial declines in real wages, and unemployment under 
Pinochet are not likely, however, to generate support for military govern
ment among these same workers. 

The Unidad Popular government was a tenuous coalition of political
parties without ap ategrated political base. This placed limits on the 
possibility of mobilizing support for substantial change. The very nature 
of the governmental apparatus undercut reform underefforts Allende 
since the bureaucracy traditionally did not marshal resources effectively 
to accomplish the administration's stated goals. Moreover opposition
parties, especially the Christian Democrats, were well entrenched in key 
sectors of the bureaucracy. Nor was the UP equally responsive or accessible 
to the rising expectations of various groups or individuals that it en
couraged. 17 Failure by Allende at the outset of his toterm consolidate 
his power and impose his programmatic objectives on the bureaucracy 
limited his administration's capacity to respond to the popular pressures 
it genetated. The probabiliy of his being able to do so without a majority 
of popular as well as congressional support was slight. 

In the face of these and ocher problems, Allende felt impelled to 
seek support from the armed forces through a policy of cultivation and 
cooptation, thereby legitimizing greater itivolvenient by the military
in government than his civilian predecessors had encouraged. In his 
attempts to generate loyalty to himself and support for his programs, 
Allende undercut the role of the Ministry of National Defense irt main
taining civilian control over the armed forces. In his search for approval 
for his programs, he frequently alluded to the responsibilities of the 
military in national development. These efforts prompted criticism within 
the army, navy, and air force of the blurring of the lines between the 
civilian and militar 7 spheres. But military men generally accepted Al
lende's frequent praise more readily than that of leftist parties and 
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publications. Socialist and Communist attempts to win allies among the 
troops were strongly resented. 

Preoccupation within the armed forces over too close an identifica
tion with the Allende government (based either on constitutional grounds, 
or opposition to the objectives and programs of the UP, or a combination 
of these) was heightened in September 1972 when Allende specifically 
called on the military to assist in the political and socioeconomic trans
formation of the country. This attempt to increase the identification of 
the aimed forces with the UP government was pursued further in October 
1972 by the naming of officers to high government posts traditionally 
held by civilians. Such action encouraged the impression that the govern
ment could not maintain control without the military, while the increas
ihgly stymied UP administration confirmed, military prejudices about the 
competency and altruism of civilian politicians and the weaknesses of 
democracy. Allende's attempt to cultivate the armed forces weakened 
barriers to military intervention and generated intense debate within the 
officer corps that helped conservatives to clarify and disseminate their 
positions. " The sense that the military's institutional unity and integrity 
were being undermined by the Unidad Popular government grew and was 
seen as a threat not only to the military as an institution, but also to the 
nation. 

The ferment generated by Allende's policies toward the military 
appears to have contributed to the insistence of Pinochet and his allies that 
their intervention was not politically motivated. While this may be dif
ficult to accept, it is logical if one accepts their definition of politics as 
being the pursuit of narrow interests to the detriment of the national 
good. The resulting polarization and disorder, whatever its causes, 
helped undercut the armed forces' acceptance of civilian rule to the extent 
that a critical mass of officers lost faith in civilian dominance of the 
military and became convinced of the need for a new form of government. 
This loss of faith is comparable to that which preceded the coups in 
Brazil in 1964 and Peru in 1968. 

Hostility toward civilian politicians and parties contributed to the 
severity of the repression in the aftermath of the September 1973 coup 
and helps explain why it was not confined to leftist parties and politicians. 
The disintegration of belief in civilian dominated democratic governments 
also helps explain the resistance to pressures for a return to civilian rule 
and the determination of the junta to restructure the Chilean political 
system to provide for greater centralized control and stability. Rapid 
changes and generalized social ferment from 1970-1973 fed suspicions 
among the military that their country was being subverted. The anti-
Marxism of some officers made Allende's faltering government appear 
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to be part of an international conspiracy to destroy basic Chilean values.
Individuals perceived to be engaged in the subversion of the country, even
if only indirectly, were readily designated ene.,ies without the protection
of the law. This resulted in wholesale violations of the rights of those 
who were simply opposed to military government.

Non-intervention by the Chilean armed forces from the 1930s to
the 1970s does not mean that they were apolitical."9 In fact, the period
was one of considerable politicization and ideological development within 
the Chilean military. Because of the traditional isolation of the militarywithin society, this was not readily apparent. However, when crisis en
veloped the country in the early 1970s these developments stimulated the 
Chilean military to direct political action. 

While officers, who favored intervention, found some support
among civilians, they did not take power at their behest; rather they acted
primarily out of military motives rooted in discussions over the political
role of the armed forces which had been underway since the nineteenth 
century. Debate over this issue intensified as the sense of crisis under 
Allende mounted, further politicizing the military.


Societal crisis in Chile in 1973 was 
more acute than in Brazil in
1964, thus the higher level of repression in the immediate post-coup
period. Distrust and hostility toward political parties and leaders was
also greater and contributed to the more exclusionary nature of the
Chilean military regime. The ideology of Pinochet and his closest col
leagues was not as highly refined as that of the Brazilians and conse
quently, to date, the Chilean regime has been somewhat less flexible and
imaginative in exercising control. There has also been less experimenta
tion with development models. In both countries, however, government
economic policies have resulted in increasing maldistribution of income
and declines in real wages. Protests against these have led to violations of

civil and political rights, although in Brazil there is currently mr-e space

for political organizing and protest than in Chile.
 

I11. PERU 

While the military men who took power in Peru in October 1968
shared some of the same attitudes as their counterparts in Brazil and
Chile, including a sense of pervading national crisis and a loss of faith
in civilian politicians and parties, their objectives and actions differed
substantially. The institutional development of the Peruvian armed
forces emphasized the social responsibility of the military and the need
for more distributive justice as a means of neutralizing subversion. The
individual backgrounds of many Peruvian officers, together with their
professional experiences, made them less insulated from civilians and 
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made them more interested in the socioeconomic problems of the large 
indigenous population. The exposure of senior officers to a fairly sophisti
cated political, economic, and social analysis of the Peruvian reality at 
the Center for Military Instruction (CIMP), beginning in 1948, and after 
1950 at the Center for Higher Military Studies (CAEM), also helped. 

In addition, Peru did not suffer the same degree of political con
flict as did Brazil prior to 1964 and Chile from 1970-1973, in part 
because a large share of its population was not politically active. The 
Peruvian officers who took power in 1968 regarded themselves as revolu
tionaries engaged in the transformation of their society, albeit gradually, 
so that socioeconomic disparties would not provide fertile ground for 
subversion. 40 

Military dominated governments appeared with some frequency in 
twcntieth century Peru, including 1919-1933, 1939-1945, 1948-1962, 
as well as 1968-1980. During the nineteenth century, however, the 
Peruvian military was anything but dominant. The depth of its institu
tional weaknesses were sharply revealed by its defeat by Chile in the 
War of the Pacific (1879-1883). By the end of the century the Peruvian 
army was suffering from a crisis of confidence, reinforced by difficult 
political and economic conditions within the country. 

Rather than responding positively to requests for resources to build 
a professional military establishment, Nicolis de Pi~rola, head of state 
from 1895-1899, sought to limit its growth. Faced with unstable do
mestic conditions, he was fearful of military insurrection. The regular 
army was reduced to 2,000, given a limited budget for arms purchases, 
and restricted in promotions and salary increases. Although improved 
economic conditions under Pi~rola led to salary increases for government 
employees of from 15 to 50 percent, the armed forces did not share in 
them. As part of the effort to reinforce civilian control, a French army 
mission began training programs in Peru in 1896. It was felt that this 
would not only improve the technical skills and administrative ability 
of officers, but also discourage any tendencies to intervene directly in 
politics. 

The Peruvian experience in the nineteenth century contrasts with 
that of Brazil and Chile in the same period. Defeated by Chile in the 
War of the Pacific, the Peruvian army had less capacity to exact civilian 
supporz than did their more successful Chilean and Brazilian counter
parts. In addition, while Pirola's determination to rein in the army 
resembled Portales' efforts in Chile, it occurred 60 years later, when the 
military in both Chile and Brazil were successfully expanding their 
role in society and even directly participating in government. The im
pulse toward g'.eater professionalization was shared by all, however, and 
prompted Peru to use foreign military advisers. 
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Foreign advisers were also sought, in part, as a reaction to the 
build-up of the Chilean army by Emile K6rner and by consequent fears of 
possible aggression from the South. French officers were chosen partially
because of a sense that their defeat by the Germans in the 1880s 
would make them moie preoccupied with devising defense strategies
against the Prussian-trained Chileans. In addition, certain elements of the 
ideology of the French officer corps were in rune with Peruvian inclina
tions. French military conservatism and tendency to view officers as
"priests of the fatherland" devoid of any personal interest struck respon
sive chords in the Andean country. Scant monctary recompense was con
sidered confirmation of an officer's altruism, particularly since materialism 
was on the rise in both France and Peru. 

Assignments to isolated outposts under difficult living conditions 
were sought to demonstrate a higher level of patriotism than civilians 
possessed. Rural experience also provided officers with the chance to 
acquaint themselves with the local population and its problems, in some 
cases to a greater degree than civilian officials. The antiliberal, antirepubli
can, proclerical, and anti-Semitic attitudes of some French officers found 
resonance among certain of their Peruvian counterparts and further con
tributed to military elitism. " Contact with the French military rein
forced the Peruvian army's sense that the military was the ultimate 
champion of national honor and promoter of the country's greatness. This 
was accompanied by an increasing sense of superiority over politicians
and a general contempt for politics. While this discouraged direct mili
tary involvement in political affairs, not toit did contribute their de
politicization. Instead, it encouraged for legislatures,disdain elections, 
courts, and other elements of the democratic process inferior theas to 
military mode of command. These attitudes were comparable to those
 
which developed within the Brazilan and Chilean military.
 

Similarly, when threats of political chaos were 
perceived, the Peru
vian armed forces were not entirely unwilling to intervene, to restore order 
and instruct the nation in what they deemed proper civic behavior. 42 

As a consequence, the military came to be seen as the guarantors of sta
bility during periods of turmoil and ultimately as the last resort in the 
face of problems which appeared to overwhelm civilian authorities. 

Such was the case of Augusto Legufa, who gained power in 1919. 
He subsequently was elected president twice with military cooperation.
Leguia was not so much the creature of the military as its occasional 
ally and patron. From 1919 to 1930 he encouraged inter- and intra
service rivalry and used the Guardia Civil as a counterweight to the 
regular army. Like Pi6rola, Leguia limited the size of the armed forces, 
as well as salaries, promotions, budgets, and privileges in order to main
tain supreme authority in the manner of the Spanish monarchy of the 
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colonial period. The playing off of one service against another, or of one 
officer against another, was a favorite tactic of Leguia which generated
considerable tension, even within the military high command. Disaffec
tion among more junior officers over the close identification of certain 
senior officers with Leguia helped bring about his fall in 1930 and the 
emergence of Lieutenant Colonel Luis M. Sinchez Cerro and other junior 
officers. 

Tensions within the officer corps remained unresolved, however,
fueled by generalized societal tensions. As a result, 1930 was a year
of sporadic military uprisings, with five juntas in quick succession, and 
an attempt by insvrgent forces to establish a government in Arequipa.
Sinchez Cerro and his allies were ultimately able to consolidate their 
power and install him as president in December of 1931. 

Fear among conservative elements of Sinchez Cerro's mildly re
formist tendencies contributed to his assassination in 1933 and the 
taking of power by General Oscar Benavides. His chief objective was to 
stamp out all challenges to the existing socioeconomic order. To ac
complish this Benavides increased and concentrated the powers of the 
presidency and imported an Italian police mission to create assault units 
to repress dissent. Benavides was attracted to fascism because of Musso
lini's accomplishments, and he believed Italy's experience offered solutions 
for disorder and lack of economic progress in Peru. Dissident elements 
within the army, together with civilian opponents, failed to oust Bena
vides in 1939 or to prevent the government from subsequently being
turned over to his ally Dr. Manuel Prado Ugarteche that same year. 13 

From 1939 until the election of Fernando Beliunde Terry in 1963 
the armed forces were involved in various ways in governi-g Peru, 
although there was no unanimity within the military over its proper role. 
Training at the Center for Military Instruction and at the Center for 
Higher Military Studies increasingly involved the study of national 
socioeconomic problems. CAEM, in particular, exposed senior officers 
to international social science literature in a one-year course on con
temporary political, economic, and social questions. In addition, in the 
1950s and 1960s Peruvian officers went abroad to study not only military,
but also nonmilitary subjects. By 1970, 87 percent of the army generals 
on active duty were CAEM graduates, as were 30 percent of upper echelon 
Air Force officers and 46 percent of top Navy personnel promoted from 

41965 	 to 1971. " 
According to the fcunder of CAEM, General Jos6 del Carmen 

Marin, the prime purpose of the institution was to assist the state in 
achieving Peru's national potential through planned development. " An 
additional objective was to establish how best the Peruvian military could 
defend the nation's sovereignty. This involved devising ways to increase 
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the country's political and economic independence, particularly from 
the United States. A nonaligned foreign policy was considered essential, 
and after 1968 Peru increased its openness toward Communist countries 
while promotii.- -egional autonomy within South America. Such steps 
were seen as necessary to reduce dependence on a specific superpower 
and to diversify economic relations. It was hoped that this would result 
in a spurt of economic growth whose benefits would stay within Peiu 
and fund programs to reduce socioeconomic inequities. This, in turn, it 
was believed, would dim nish discontent and the threat of subversion. " 

Like their counterparts in Brazil and Chile, Peruvian officers in 
the 1950s and 196 0s saw their country entering a period of crisis 'eading 
to chaos that could 1-,e exploited by the radical left. The Peruvian military, 
however, due in part to more diverse socioeconomic studies and a lesser 
degree of isolation than the Brazilian and Chilean military from civilian 
society came to have a more complex perception of their national reality. 
In addition, a greater exposure to humanistic elements of Catholic social 
thought reinforced the officers' sense of social responsibility.4 7 Their 
concern for land and tax reform and worker participation reflected a rather 
different view of the causes of subversion than that of their Brazilian and 
Chilean counterparts. 

Nevertheless, the Peruvian armed forces still shaic certain of the 
attitudes and beliefs of their Brazilian and Chilean colleagues, inclding 
strong anti-Communism, lack of confidence in civilian politicians and 
partier, and belief in the capacity of the military to solve critical socio
economic and political problems with technical skills. The administration 
of the reformist President Fernando Belaunde Terry from 1963 to 1968 
did not succeed in overcoming opposition to moderate reforms; its cor
ruption and inefficiency only confirmed these sentiments. Military concern 
over U.S. economic and political influence, heightened by discord over 
the negotiations for the nationalization of the International Petroleum 
Corporation holdings at La Brea and Parinas, further reduced confidence 
in traditional political elites." 8 

On the first anniversary of the military takeover of October 2,. 1968, 
President Juan Velasco Alvarado contrasted the bankruptcy of civilian 
politicians with the probity, commitment, and capacity of Peru's armed 
forces. He argued strongly for the legitimacy of the military government 
on the grounds that it was a direct response to the needs of the people. 
He also held that the restoration of stability and elimination of violence 
had earned the government more popular support than its civilian 
predecessors. This, he believed, bad helped restore the confidence of 
private investors, both domestic and foreign. "' 

Limitations inherent in the Peruvian economy and weaknesses in 
the regime's economic planning, however, proved to be major constraints 

http:responsibility.47
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on the realization of the military's goals. In order to undercut the tradi
tional economic elite and reduce dependence on foreign capital, the 
government by 1975 had taken over approximately 50 percent of basic 
industrial investment. This placed considerable strain on public revenues 
and encouraged foreign borrowing. In addition, while the government 
repeatedly reassured private domestic and foreign investors of its com
mitment to a mixed economy by providing tax incentives, concessions, 
and other means to stimulate private investment, success in this area was
limited. 11" 

Between 1969 and 1974 a substantial portion of large landholdings 
were taken over by the government for the purposes of redistribution. 
Laws dealing with water rights were adopted in order to facilitate agrar
ian reform. Profit sharing and participation in management decisions 
were also introduced in some sectors of the economy, including mining, 
fishing, and telecommunications. The social security system was upgraded 
to increase retirement, health, and accident benefits for those previously 
covered, as well as new groups such as domestic servants. New labor 
laws improved job security. Overall, however, income was not substan
tially redistributed and lenefits flowing from government reforms 
generally helped the alrchdy advantaged. " 

Studies of the agrarian reform program have conclvded, for ex
ample, that it would result in less than one percent redistribution of 
income and that one-fifth of the rural population would receive three
fourths of the land. Inflation and other factors caused the increased 
income of peasants to be transferred relatively rapidly to the commercial 
and industrial sectors. In general, the pattern was repeated with respect 
to industrial reforms, with only one percent of the workers in this sector 
benefiting, and these were the most skilled. 52 

Hence the reforms of the military government had limited impact 
on the large number of very poor. With the adoption of conservative 
fiscal policies under the presidency of General Francisco Morales Ber
midez beginning in 1976, partially as a result of pressures from the 
International Monetary Fund and private lenders, improvements for lower 
and middle class Peruvians further diminished. " The general economic 
situation further suffered from lower than projected national income from 
oil, copper, and fishing. 

Increased criticism of the government in the late 1970s made the 
military feel unappreciated, and they began to blame opposition on 
traditional economic elites, both national and international. The military 
reacted by turning in upon itself, mounting propaganda campaigns to 
promote its policies, and by repressing the opposition, although not to 
the extent of Brazil and Chile. Throughout it insisted that only the armed 
forces had the capocity, patriotism, and altruism to ameliorate Peru's 
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deeply rooted political and socioeconomic problems, even though there 
was an increasing desire within the military to retire from direct political 
involvement. 

Since the military repeatedly stated that its objective was the creation 
of an open social democracy, the question of participation was a critical 
one. The tendency of the military toward aloofness, isolation, and 
concentration of power in the hands of an exclusive group all militated 
against this goal. Rule by degrees drafted by military advisers emphasized 
the paternalistic rather than popular nature of the government. Efforts 
to generate broad-based support via such mechanisms as SINAMOS bear 
more resemblance to corporatist hierarchical views of society than demo
cratic ones. 5' 

Such efforts were heavily influenccd by the government's desire 
to undercut traditional political and economic actors including the 
oligarchy, political parties, economic interest groups, labor unions, and 
the media. The military leadership thought this would facilitate the 
transformation of society by eliminating barrieis to the realization of 
national potential. The judiciary, educational system, peasant organiza
tions, and bureaucracy were all revamped as part of the restructuring. Of 
all the traditional institutions, only the Catholic Church escaped criticism, 
in good measure because it was perceived as an ally and, by and large, 
supported the military. 

Underlying these attempts to create new social groupings within 
society was a corporatist view of society derived from the medieval 
Iberian and Spanish colonial experience, together with Catholic views 
generated in response to eighteenth and nineteenth century political and 
economic developments in Europe. These same sources helped mold 
Vargiis' Estado Novo in Brazil in the late 1930s, as well as the views of 
some in the Pinochet government in Chile. 

Throughout there was a strong sense (,i the military as an institution 
transcending individual interests. In spite of cross-class criticism, the 
military continued to hold that its actions since 1968 constituted a 
revolution characterized by "justice, freedom, work, participation, solidar
ity, creativity, honesty and respect for human dignity." "' It was a process 
admittedly based on gradualism for fear that otherwise the forces of 
prerevolutionary capitalism or Communist statism would triumph. 

This opposition not only to Communism, but also to certain forms 
of capitalism, distinguishes the Peruvian military government from 
Brazil's and Chile's. The Peruvian model was regarded by its creators 
as humanist, socialist, Christian, solidary, pluralist, democractic, and 
participatory. 5" Unfortunately, the changes implemented have not con
tributed substantially to the creation of an equitable society. In fact, there 
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has been some regression, particularly in terms of the fulfillment of basic 
needs. 

The authoritarianism and paternalism of the military regime that 
dominated Peru from October 1968 to the summer of 1980 limited 
popular participation and circumscribed the impact of pressures for more 
substantial redistributive policies. International economic factors and 
scarce resources combined with bureaucratic and technological deficiencics 
to reveal the limits of the military's capacity to solve Peru's economic 
problems. The confidence that flowed the naturenot only from of the 
army's training in the 1950s and 196 0s, but also from the elitism incul
cated by professionalization, eventually weakened. 

Perhaps the most serious barrier to the transformation of Peru that 
the military encountered when it took power in 1968 was the tension 
between the military as government and the military as institution. This 
impeded the transfer of power to the functional representative groups 
that the government conceived of as the basis for implementing sub
stantial change. While some officers within the government seem to have 
wanted to incorporate such organizations into the process of governing, 
the military as an institution never acquiesced. 17 The government did 
not, as a consequence, build a viable base, and, n 't willing to impose the 
level of repression used in Brazil and Chile, the military eventually 
returned power to traditional civilian politicians thr'ough elections in 
May 1980. 

The historical experience of the Peruvian military tended to isolate 
it less from the civilian population and its needs than did that of the 
Brazilian and Chilean forces. was indicated whenarmed This during 
the 1960s campaigns against rural guerrillas, the local populations fre
quently displayed more trust in the army. French military missions and 
military education in Peru also were rooted in a more humanistic view 
of society than the Prussian views whi-h influenced the Chileans. While 
the Peruvian military shared a strong concern for national security, it 
attempted some balance of redistributive policies and popular participation 
with the promotion of economic growth. While societal instability was no 
more acceptable to the Peruvian military, than to the Brazilian and 
Chilean, its elimination was seen principally in the eradication of social 
and economic inequalities, rather than in the eradication of subversives. 
Since the government took social and economic reform as it prime ob
jectives, it enjoyed some popular support and felt less threatened by 
opposition. When it failed to make major progress toward its goals, and 
disagreements about government policies threatened the unity of the 
military as an institution, withdrawal from power seemed more and more 
a desirable option. This does not suggest, however, that the military is 
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content with civilian government, nor will remain so, particularly if the 
current civilian government of Fernando Belaunde Terry does not succeed 
in stimulating economic development and in controlling dissent. 

IV. VENEZUELA 

In the Venezuelan case, it has been argued that professionalization 
has been one of three factors .iat have helped keep the armed forces 
from intervening directly in politics since 1958. The other two are 
presidential leadership and civilian political oversight." A review of 
the evolution of the Venezuelan military suggests that as in Brazil, 
Chile, and Peru, professionalization and civilian leadership together with 
oversight can serve variously both to encourage and to discourage direct 
political action by the military. The critical element appears to be the 
conjunction of a sense of crisis within society that threatens not only the 
military as an institution, but also its vision of the nation it is committed 
to defend. Venezuela, like vhe other countries examined in this chapter, 
his experienced a long history of military involvement in politics. What 
cl-.,inguishes it from the others is the more intimate mingling of military 
and civilian elites in governments dominated by one or the other. Hence 
the aloofness of the military, and accompanying depreciation for civilian 
politicians and for political parties, is not as strong as in Brazil, Chile, and 
Peru, although it is not entirely absent. 

Since Venezuela was the source of a good portion of the independ
ence forces of Simon Bolivar, the country emerged from the colonial 
period with a substantial army and officer corps. This contributed to a 
fairly strong military presence in the early republic. Once independence 
had been gained, however, disintegration and a loss of discipline set in. 
In an attempt to arrest this, a military school was founded by General 
Jos6 Antonio Paez, who dominated Venezuela from 1830 to 1848. Paez's 
additional efforts to subordinate the army to the authority of the central 
government were not well received and precipitated some lo'-il uprisings. 
Military dissatisfaction, together with the growing disenchantment of 
civilian elites with his economic policies, led eventually to a shift in 1848 
from Paez's Conservative government to a Liberal one headed by 
General Jos6 Tadeo Monagas, whose government was marked by repres
sion, corruption, and constant turmoil. "o The absence of unity and 
institutional identity in the army was evidenced in the 1850s and 1860s 
by the involvement of officers and troops on all sides of regional, party, 
and personalistic struggles. The Federal War from 1859 to 1863 resulted 
in the fragmenting of the armed forces into regional, caudillistic armies 
with narrow goals. Such tendencies did not entirely disappear until the 
first decade of the twentieth century. 
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Chronic instability in late nineteenth century Venezuela stimulated 
the search for a strong leader who could bring order out of chaos. Such 
was General Antonio Guzmin Blanco, who dominated the country from 
1870 to 1888. Guzmin was fairly successful in suppressing regional 
leaders and their armed supporters and in establishing sufficient order to 
allow for economic growth and the strengthening of the authority of 
central government. The coalition of civilian and military leaders he 
forged at the outset of his regime eventually disintegrated, and he was 
followed by a series of relatively weak military and civilian leaders who 
presided over a country afflicted with periodic military uprisings and 
civil strife. By 1897 the country was mired in a civil war that was won by
the Army of the Liberal Restoration led, in the main, by young officers 
from the Andean region. In October 1899 they established a government 
they characterized as one of the new men, ideals, and methods, headed 
by Cipriano Castro. 'o 

The idealism of certain of the officers, including Lieutenant General 
Juan Vicente G6mez, was not to be given free rein under Castro, who 
failed to bring about promised socioeconomic and political reforms and 
whose fiscal mismanagement led to foreign intervention to collect debts. 
Castro did, however, contribute to the establishment of a stronger central 
government, particularly by defeating a coalition of regional armies in 
1901. He also ordered the creation of a ge-ieral staff for the army which 
forced local armies either to incorporate themselves into the regular army 
or be suppressed. This resulted in the creation of the first truly national 
army. 

Castro's successor, General Juan Vicence G6mez, who dominated 
Venezuela from 1908 to 1935, promoted the professionalization of the 
armed forces through the opening in 1910 of an Academia Militar which 
produced a core of trained officers loyal to the central government, rather 
than to regional caudillos. Prussian-trained Chilean officers staffed the 
Academia, beginning in 1913, and also supervised the reorganization of 
the g ieral staff. Subsequently, Venezuela engaged a series of foreign 
military advisers from Belgium, Germany, and France. Officers were also 
sent to Peru, Chile, Argentina, Europe, and the United States. The foreign 
influences that the Venezuelan military were exposed to were hence some
what more varied than in Brazil, Chile, or Peru. Overall, in the period 
prior to 1950 the French and Peruvians had the strongest influence. 

Up to 1940, over 75 percent of Venezuelan army officers came from 
the Andean region, an area that also tended to be heavily represented in 
the upper echelons of the government bureaucracy. This encouraged the 
identification of military and civilian elites. During G6mez's period, the 
predominance of Andeans was resented by officers whose professional 
training emphasized promotions based on merit rather than clientelism. 
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Discontent with G6mez's promotion policies, combined with dismay 
over general socioeconomic conditions, encouraged reform-minded officers 
to join study groups with his civilian opponents. Discussions focused on 
such international events as the Mexican and Russian Revolutions, as 
well as World War I, and their implications for Venezuela. These en
counters led to the drafting of programs calling for broad-based socio
economic reforms in Venezuela in order to ensure a vital democracy.
Emphasis was placed on more nationalistic policies of economic develop
ment and fairer distribution of its benefits. 

In April 1928 a coalition of students, intellectuals, and workers was 
joined by cadets from the Academia Militar and some progressive officers 
in an unsuccessful uprising. The objectives of the military participants
resembled those of the tenentes in Brazil in the early 1920s and of 
Carlos lbafiez and Marmaduke Grove in Chile later in the decade. The 
Venezuelan officers were galvanized by dissatisfaction with the domina
tion of less merit-oriented, poorly educated older officers, and by the 
government's failure to respond to popular pressures for improvements in 
living conditions. These reformist elements believed that the traditional 
ruling elite had to be replaced by a more open one if national stability 
was to be ensured. 

A strong impetus for the professionalization of the efficers' corps 
was provided by General Eleazar L6pez Contreras, G6mez's Minister of 
War, who succeeded him as president in 1935. L6pez Contreras em
phasized advanced training for officers, including study abroad in Italy, 
Chile, Argentina, Peru, Ecuador, and the United States, particularly to 
learn how to use the sophisticated weaponry that was increasingly being
imported. The Academia Militar was reorganized, and separate military
and naval academies were established. A national guard was created and 
the direct political role of the armed forces diminished. Officers were 
appointed to fewer cabinet posts and state governorships under L6pez 
Contreras than under his predecessors. "' 

There was some political liberalization under L6pez Contreras that 
resulted in a resurgence of party activities and a reduction in press censor
ship. Even these modest advances annoyed conservative forces which 
caused L6pez Contreras to seek to ensure military support. Hence there 
were improvements in salaries and other benefits, together with attention 
to better training and upgrading of military facilities. These measures 
did not, however, eliminate the resentment of the younger officers at 
the continui.-g domination of holdovers from the G6mez period. 

Political liberalization in Venezuela continued during the presidency
of General Isaias Medina Angarita (1941-1945), who allowed for even 
greater press freedom and reduced the arrest and expulsion of po!itical 
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opponents. Medina believed in the separation of the military and civilian 
spheres and allowed a broad spectrum of political parties, including the 
Communist Party, to function. Emphasis was on promoting modernization 
through nationalistic economic policies as reflected in the Petroleum 
Reform Law of 1943. 

The armed forces received more advanced training with the ex
pansion of facilities in Venezuela and continued opportunities fol study
abroad. Salaries improved somewhat and promotions and fringe benefits 
were more available. Such actions did not, however, eliminate either 
discontent or the generational cleavages that pitted younger, better trained 
officers against older, less technically skilled ones. The attempts of L6pez
Cortreras and Medina Angarita to restrict the actions of the armed forces 
to external defense and the maintenance of internal stability were not 
successful, and on October 18, 1945 a coup was led by junior officers 
and their reformist civilian allies. The, were also joined by certain con
servative elements within the military who had been alienated by Medina's 
reforms and his failure to accord them a greater role in political decision 
making. 112 

The intervention was justified by its leadership as an attempt to end 
abuses of power by both Medina and civilian political interests, particu
larly the Acci6n DemocrAtica Party (AD), which was accused of irre
sponsibly stimulating civil turmoil and seeking power solely for the 
benefit of its leadership. Medina was accused of being overly influenced 
by the AD to the detriment of national wellbeing and the institutional 
integrity of the armed forces. The administration was also charged with 
allowing foreign capital too large a share of the Venezuelan economy
and of failing to subordinate economic planning to nationalist criteria. ' 

Spearheading the coup was the Uni6n Patri6tica Militar (UPM),
constituted largely of junior officers who were highly critical of what 
they regarded as the failure of past governments and the military to 
utilize Venezuela's considerable economic resources to improve the con
dition of the bulk of the population and make Venezuela a world power.
There was a strong sense that a wholesale reform of existing structures 
was need,2d, together with the elimination of incompetence, corruption,
and cronyism within the civilian and military bureaucracies. The involve
ment of both civilian and military elites in government made it less easy
for reformist Venezuelan officers to ascribe national problems exclusively 
to politicians. It also lessened military isolation and disdain for civilian 
government. 

The Uni6n Patri6tica Militar called for the establishment of a demo
cratic government based on free and direct voting, and the drafting of a 
constitution that would give expression to the national will. Special inter
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ests would no longer dominate and military reforms were to go hand-in
hand with civil regeneration. The coup leadership disclaimed political 
ambitions and styled itself as apolitical. 

These sentiments were cogently expressed in the charter of the 
UPM. Patterned on the lodges that had existed in Argentina, Chile, and 
Peru since the 1920s, the organization was divided into cells that func
tioned as study groups. Members were bound together by loyalty to the 
country. Exposure to the Peruvian military helped reinforce the sense that 
the military was the only institution capable of controlled reform that 
would reduce the possibilities of subversion. French advisers inculcated 
considerable self-esteem in Venezuelan officers and a strong sense that 
they had special responsibilities for eliminating societal inequalities. Study 
in the United States siggested to some that a more democratic system 
would be of benefit to the armed forces. 4 

The government that replaced Medina incluwed both military and 
civilian refornie,s, the latter drawn largely from the left wing of the 
AD, who r-,. are'I themselves as dedicated primarily to the welfare of 
urban and rural wo.kers and as harbingers of a new political order in 
which personalism and regionalism would be el iriated. In spite of some 
progress, democrJic civilian government was nc:i citablished on a firm 
basis, and the p. riod from 1945 to 1948 witnessed continued heavy mili
tary involvement in politics, as well as civilian interference in the armed 
forces. Tensions between civilians and the military ran high particularly 
over attempts by the AD to proselytize within the barracks. The resent
ment thus generated resembled the backlash to attempts by certain ele
ments of Unidad Popular to win adherents among the Chilean military 
from 1970 to 1973. Such overt attempts to capture the loyalties of 
military men have traditionally had negative results and are generally the 
source of conmiderabie tension. Although the intimacy between the civilian 
and military elites bred by the mixed nature of Venezuelan government 
from 1945 to 1948 did cause officers to identify themselves with one 
or another sector of the various political parties, a good number of 
officers were uncomfortable with this pattern and suspicious that it 
would increase civilian interference in the armed forces. 

Fears of eroding institutional autonomy, and internal conflict stem
ming from party rivalries, together with increasing opposition, largely 
economic, to the AD from a cross section of Venezuelan society, caused 
the military to conclude by 1948 that the AD-dominated government of 
Romulo Gallegos should be replaced. " A junta composed of Lieutenant 
Colonels Carlos Delgado 'Chalbaud, Marcos Prez Jim~nez, and Luis 
Felipe Llovera Paez thereupon assumed control in order to ensure "the 
security and safety of the whole nation and to seek the final establishment 
of social peace in Venezuela." " 
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Chalbaud had been trained at the St. Cyr Military Academy in 
France and served in a French engineering regiment during the 1930s. 
Subsequently, he attended the U.S. General Staff School at Fort Leaven
worth, Kansas. Both Prez Jim~nez and Llovera Paez had extensive ad
vanced training in Peru. 07 Given the French influence on Peruvian 
military training, the respective backgrounds of the junta members were 
complementary. 

The junta and their supporters were convinced that the Venezuelan 
government could be made to function as efficiently and competently as 
they felt the military did. Given the corruption and discord that flourished 
from 1945 to 1948, the new government claimed it would need time to 
install a more honest, stable government. Hence the junta did not move 
quickly to restore civilian government. Dislike for the AD served to 
forge links between the junta and adherents of the Uni6n Republicana 
Democritica (URD) and Comit6 de Organizaci6n Politica Electoral 
Independiente (COPEI), who accepted posts in the administration. From 
1948 to 1950, however, the junta appears to have consulted the military 
high command more frequently than civilian political leaders. 

By 1950 Marcos Nrez Jim~nez emerged as the dominant figure 
within the junta and was able to maintain himself as president until 
1958. Prez Jim~nez's vision of Venezuela emphasized its potential for 
leadership in Latin America because of its history, economic wealth, and 
geographic, demographic, economic, and social situation. The pumnose of 
the state was the harmonious unification of all Venezuelans in order to 
achieve national objectives that transcended partisan interests. The armed 
forces were to have a principal role in national development and the 
protection of the moral and material patrimony. Their efforts, as well as 
those of all Venezuelans, were to be aimed at achieving the transforma
tion of the country through the moral, intellectual, and physical rejuvena
tion of all Venezuelans. This, Pdrez Jimdnez believed, would result in the 
realization of Venezuela's national destiny, which, however, he did not 
clearly define. 68 

Elements of Prez Jim~nez's new national ideai resemble the geo
political thinking of proponents of national security ideology. Belief in 
the nation as a living organism and in the corporate state is common to 
both, as is the tendency to identify the nation, state, and armed forces. 
The concept of an integrating state harmoniously incorporating all Vene
zuelans rewninds one of the national security state in which societal conflict 
is anathema. The unification of the whole populace in the pursuit of 
national interests rather than partisan ones suggests that the state has 
goals which can supersede individual rights. Frustration with and deni
gration of civilian politicians, resulting in their eventual repression, was 
also common; but even the extensive violations of civil and political rights 
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under Pdrez Jim~nez, were never as great as in post-1968 Brazil or post
1973 Chile, partly because Prez Jim~nez was bound by the Venezuelan 
tradition of greater military-civilian contact and cooperation. Even closer 
to certain elements of contemporary national security ideology, as it has 
developed in the Southern Cone of Latin America, were the thought and 
writings of Prez Jim~nez's allies Rafael Pinz6n, his legal advisor, and 
Laureano Vallenilla Lanz, son of one of Venezuela's leading positivists. 
Their works offered biological, sociological, historical, and geopolitical
justifications for the type of paternalis;ic dictatorship that Prez Jim~nez 
imposed on Venezuela. ' 

In line with the stated goal of judging Venezuelan democracy by its 
practical accomplishments rather than by its origins or methods, Prez 
Jim~nez embarked on a program of large-scale public works and the 
stimulation of industrial and commercial growth. Since government 
revenues were growing as a result of increased oil production, substantial 
funds were available for public projects. Little attention was paid to 
stimulating agriculture, however, and as a consequence substantial num
bers of peasants migrated in this period to urban area., particularly 
Caracas, where they crowded into slums known as ranchos. Seven hun
dred thousand immigrans from Italy, Spain, and Portugal were attracted 
to Venezuela in the 1950s by visions of economic opportuniy. They, too, 
concentrated in the capital. By 1957, when the worldwide oil boom 
began subsiding, Prez Jim .nez's government was financially overex
tended. It also faced considerable antagonism from individuals in all 
classes who felt that the government had not fulfilled its promises of 
greater prosperity and less corruption. The outlawing of political parties, 
purportedly to free the country from the chaos of partisan conflicts so 
that national energies could be more fully focused on economic develop
ment, generated considerable opposition. 

As criticism increased so did government repression, which in turn 
reduced divisions within the opposition. Gradually, a coalition of party 
leaders, urban and rural workers, intellectuals, students, and professionals 
came together with some disaffected elements of the military. Their prime 
object of criticism was the Ministry of Interior Relations, which had 
engaged in substantial violations of civil and political rights. 1o The 
brutality and corruption of some of the 5,000 employees of its sub
division, Seguridad Nacional, alienated the Catholic Church as well as 
sectors of the military from the Perez Jimdnez regime. 

In May 1957 the Archbishop of Caracas, Monsignor Rafael Arias 
Blanco, published a pastoral letter criticizing the Prez Jim~nez govern
ment for squandering the material resources of the country and not 
improving the condition of workers. 71 This action by Arias, together 
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with that of like-minded clerics, resulted in arrests and other harassment. 
Given the conservatism of the Venezuelan church up to that time, it 
reflects the degree to which the Prez Jim~nez regime had angered even 
traditional elements. 

Sectors of the Navy, Air Force, and National Guard had also been 
progressively alienated since they were less favored by Prez Jim~nez 
than the Army. Young officers of all services felt their preparation was 
superior to that of Prez Jim~nez's generation; in addition, surveillance 
of officers by Seguridad Nacional was particularly resented. 72 Most 
irritating of all perhaps was the growing sense of damage to military 
prestige and institutional integrity caused by the financial corruption and 
venality of the Prez Jim~nez regime. His civilian and military allies 
were condemned for trampling on popular sovereignty in their greed 
for wealth and power. A call for free elections and opposition to the 
candidacy of Prez Jim~nez became rallying cries. The Armed Forces 
were specifically called upon to restore democracy so that individual rights 
would be respected. 18 

In response, Prez Jim~nez annouIced a plebiscite for December 
15, 1957 in which he was the op.ly candidate. The Junta Patri6tica urged 
abstention and students in Caracas mounted protests. The 2,374,790 to 
364,182 vote was trumpeted by the governinent as a strong vote of con 
fidence and Perez Jim~nihn. Jaimed the presidency for five more years. 14 

Such actions did not prevent a civilian supported military coup 
from toppling Prez Jimdnez on January 25, 1958. The fourth junta to 
govern Venezuela in 12 years thereupon took power. The December 
plebiscite was declared void and free elections promised by the end of the 
year. Political parties were allowed to resume their activities and political 
exiles returned from abroad. Seguridad Nacional was eliminated. A new 
electoral law enfranchised illiterates and provided for universal adult 
suffrage and a secret ballot. In November 1958 campaigning began for 
the December election. Romulo Betancourt, the Acci6n Democritica 
candidate, won and assumed the presidency on February 13, 1959. 

The fact that the regime of Prez Jim~nez was a personalistic one 
with ultimately limited support from the armed forces, helps explain his 
removal from office by his fellow officers. The difficulties of governing 
in the interim convinced a good number of them of the wisdom of their 
planned withdrawal. Throughout 1958 the junta was criticized for lack of 
planning and poor administration, as well as for resorting to short-term 
solutions and ad hoc responses to ,opular pressures. '5 Reduction of re
pression resulted in an upsurge of sometimes violent political activities. 
The disbanding of Seguridad Nacional caused some former security police 
to turn to crime. 11 The Junta Patri6tica, therefore, bent its major efforts 
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toward maintaining a reasonable degree of calm in a volatile political 
atmosphere. 

The junta also concentrated on discouraging coups aimed at disrupt
ing the transference of power to a civilian government. One of their 
chief preoccupations was contaiaing civilian agitation that might prompt 
a counter coup. In an attempt to reduce the influence of the allies of 
PNrez Jim~ncz, the General Staff was replaced by a joint staff, and each 
service was given administrative and fiscal autonomy under the jurisdic
tion of the Ministry of Defense. In order to encourage support for the 
junta, military salaries and fringe benefits were increased. Both the Navy 
and the Air Force were represented in the junta and officers who were 
committed to respecting constitutional limitations on military activities 
were promoted. These steps, nevertheless, did not prevent an ultimatum 
being served on the junta by General Jestis Maria Castro Le6n in July 
1958. It criticized the government for failing to maintain order, control 
the Communists, eliminate corruption and laxity in the bureaucracy, re
strict labo, decrease unemployment, limit the activities of the AD, 
and presenz a better image of Venezuela internationally. 77 Memories of 
the damage done to the military by P6rez Jim6nez's regime were suffi
ciently strong, together with a real commitment to a return to civilian rule, 
to defuse the potential coup. Since 1958 civilian government has been 
consolidated in Venezuela. 

While the Venezuelan military has technically returned to the bar
racks, it is not isolated from politics and it continues to be consulted 
extensively by the civilian political leadership. Senior officers, both before 
and after retirement, have benefited substantially from governn, -nt posts. 
Furthermore, while the proportion of the national budget devoted to the 
armed forces has not significantly increased, the growth in the budget 
itself has resulted in substantial increases in military salaries and benefits, 
as well as the expansion of purchases of arms and other equipment. 

Continuing nonintervention by the military depends, in good meas
tire, on the performance of civilian administration, particularly in manag
ing economic development and responding to popular demands for greater 
equity in the distribution of its benefits. Skyrocketing oil revenues be
ginning in 1973 raised expectations of considerable socioeconomic 
progress which, co a considerable degree, have noc been met. Runaway 
inflation has contributed to a decline in real wages affecting both the 
working and middle classes. Government efforts to alleviate poverty 
through programs in housing, health care, education, employment, and 
the provision of basic foodstuffs have met with only mixed success, due, 
in part, to the size of the task and deficient methods. 

The tripartite presidential commission composed of business, labor, 
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and government representa.ives established in the late 1970s to advise on 
setting economic priorities has not had a major impact on improving the 
condition of the poor. While subsidized low interest loans have been 
made available for small and medium sized industries that art intended 
to be labor intensive, most gevernment investment has flowed into 
large industrial complexes that are capital intensive. 

So long as high rates of growth fueled by oil reve.nues are main
tained, Venezuela has the potential for making some progress toward 
greater fulfillment of the basic needs of its population. However, increased 
imports, inflation, and a rapidly expanding external debt threaten this. 
The social welfare programs that do exist have not made major advances, 
and Venezuelan government estimates continue to categorize one-half of 
the population as at or below subsistence levels. " 

Economic plans for the development of projected large-scale in
dustries are in question, in view of lack of progress in developing markets, 
especially in Central Amtrica and the Caribbean. Revelations of rampant 
corruption during recent administratjons, particularly that of Carlos 
Andrds Prez (1974-1979), have contributed to an increasing sense of 
the venality of civilian politicians. If the present administration of Luis 
Herrera Campins does not reduce corruption and more effectively respond 
to popular pressures for socioeconomic reform, the possibilities for in
creased political conflict are good. While the military continues to display 
confidence in civilian government, a generalized crisis could prompt 
them to intervene directly once more. 

The experience of the Venezuelan military in goverrn.,r;nt f-fore 
1958 has discouraged direct intervention since then. The considei able access 
of officers to the upper echelons of the civilian bureaucracy and the tra
dition of consultation have also tended to reassure the armed forces' that 
their views are being taken into consideration. The extrication of the 
military fiom politics in Venezuela in 1958 was not as complete as in 
certain other countries. The need for the military to intervene to achieve 
its objectives is hence not as great. 

While civil and political rights in Venezuela since 1958 have been 
more respected than in many other Latin American countries, social and 
economic rights have fared less well in spite of economic growth due to 
oil revenues. Lack of a strong commitment on the part of the govern
ment to rei.stributive policies has resulted in only limited progress in basic 
needs. This points up the fact that the lower classes have not been able 
to substantially affect economic policies in their favor through the exer
cise of such rights as voting. The existence of a formal democracy in 
Venezuela has not, therefore, guaranteed the fulfillment of social and 
economic rights for a substantial proportion of the population. 
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V. MEXICO 

The evolution of the Mexican military diverges in several respeccz 
from that of Brazil, Chile, Peru, and Venezuela. The nineteenth century 
did not witness the emergence of a national military establishment that 
had its own identity and worldview. Nor was there the same interest 
toward the end of the century in foreign military missions to assist in the 
modernization and professionalization of the armed forces. The Mexican 
Revolution (1910-1917) was fought largely by nonprofessional armies 
organized on the basis of regional and personal loyalties. By 1940 the 
federal government had consolidated its authority over the military, 
ensuring civilian domination up to the present. This was part of the 
process of incorporating major interest groups into a political system 
dominated by a single oarty whose strategy for gaining support focused 
on cooptation and manipulation. Nevertheless, when traditional means of 
social control falter, Mexican political elites turn to the military to elimi
nate tirmoil. Hence the role of the armed forces within Mexican society 
has been contingent on the degree to which civilian political and 
economic structures have dealt successf.Ally with pressures for change. 

Soldiers in nineteenth century Mexico and up through the Revolu
tion were genetally recruited by force; this contributed to the general 
populace's fear of and lack of esteem for the military. The struggle for 
independence (1810-1821) and the war of La Reforma (1855-1860) 
were fought by such troops, who depended more on surprise and attrition 
than on formal tactics for victory. Nor were officers provided with train
ing which encouraged a sense of group identification or a shared ideology. 
As a consequence, they remained open to varied, and sometimes opposing, 
political currents within Mexican society. Uprisings and rebellions against 
central and state governments were often resolved by negotiation rather 
than military means, and only the war with the inited States (1846
1848) and the French intervention (1862-i8$ resulted in full-scale 
battles. 

While these conflicts did help build nationalism, they did not result 
in the creation of a regular army. It was not until the era of Porfirio Diaz 

T(1876-1911) that a federal army was created. " Even then, personal 
loyalties to one's commander counted more than nationalism and in
:,titutional identification. This helps explain the heavily personalistic nature 
of the forces that participated in the 1910-1917 conflict. 

Unlike the situation in Brazil, Chile, Peru, and Venezuela, concern 
for the professionalization of the Mexican military did not become strong 
until the 1920s. It arose principally out of the desire of civilian adminis
trations to ensure a disciplined armed forces that did not threaten it. 
Hence, the 1920s saw the expansion of higher educational facilities, 
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including the Colegio Militar which provided training for officers from 
all services. Specialized schools followed, such as the Escuela Medico 
Militar, Escuela Militar de Transmisiones, Escuela de Ingenieros Militates, 
Escuela de Materiales de Guerra, Escuela de Aplicaci6n, and the Escuela 
Superior de Guerra. 

By the 1960s the Colegio Militar was graduating between 220 and 
290 cadets a year. " 1,, 1973 92.8 percent of the commandants of military 
zones were graduates of the Colegio Militar and 75 percent of the 
Escuela Superior de Guerra. Only 3.5 percent had no advanced studies. " 
Moreover, after 1961 increasing numbers of Mexican officers went abroad 
to study in Germany, the United States, Argentina, Chile, Franct, Italy, 
Switzerland, and the Canal Zone, but the great majority received their 
preparation in Mexico. 12 

Training emphasized the subordination of the military to civilian 
control and its role as a asupport of the government. As consequence, 
the major responsibilities of the military since the 1920s have been the 
maintenance of internal order in Mexico and assistance in carrying out 
government objectives and programs. Well before the emphasis on civic 
action by the armed forces in other Latin American countries in the 1960s, 
the Mexican military was participating in the implementation of govern
ment social welfare programs. Initially, these emphasized improving 
transportation, communication, and educational facilities. Today in some 
rural areas officers are used to administer public works and agricultural 
and health programs. Such activicies have increased in recent years
in an effort to counteract criticism of the military resulting from such 
actions as the killing of reportedly over 300 students and other protesters 
in Mexico City's Plaza of the Three Cultures in the summer of 1968. 

There is, however, a strong preference within the civilian and mili
tary bureaucracies for not using force to maintain social control. Negotia
tion, compromise, cooptation, and manipulation have been principal 
tools of the Mexican political system and these have had reasonable 
success. The subordination of the military to civilian control was not, 
however, easily achieved. In fact, it tended to dominate civil-military 
relations up to 1940. 

In the 1920s as the revolutionary leadership sought to consolidate 
their power through the creation of new political structures, efforts were 
undertaken to establish the primacy of the central government. In par
ticular, regional and personalistic loyalties were deemphasized in favor 
of institutional ones. This included deemphasizing traditional patterns of 
military leadership. Internal reform of the army reduced the number of 
generals (as many as one per 335 soldiers), imposed stricter discipline,
and emphasized loyalty to the nation. Training was restructured to 
increase technical skills, and some military cadets studied abroad. Frequent 
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rotation of zone commanders limited the possibilities of their building 
regional base- to promote personal ambitions. 

The creation of the Partido Nacional Revolucionario in the late 
1920s as the prime forum for political struggle within Mexico further 
diminished the impact of the military leadership, just as the evolution of 
a government bureaucracy alongside the party's limited the capacity of 
the armed forces for direct political action and relegated them to the 
status of another interest group. 

The most thoroughgoing limitation of the role of the military 
occurred during the presidency of Lizaro Cirdenas (1934-1940). The 
promotion of workers' organizations, such as the Confederaci6n de 
Trabajadores de Mexico (CTM) and the Confederaci6n Nacional 
Campesina (CNC) greatly expanded support for the government. Their 
incorporation into the official party, the renamed Partido Revolucionario 
Mexicano (PRM), and insertion into the bureaucracy, served to create a 
new political context in which an expanded civilian elite with a growing 
popular base controlled the state apparatus. Cirdenas' objective was to 
build a broad base of support that would reduce challenges to his power 
by narrow interests. This caused him frequently to describe the armed 
forces in his public pronouncements as the soldiers and lower echelon 
officers rather than commandants. Militias were also encouraged, par
ticularly in rural areas. The expansion of the power of the federal govern
ment, due in large part to Mexican economic growth, increased its 
supremacy over the military. The integration of a broad spectrum of 
functional and interest groups into the party and government bureaucracy 
reduced the likelihood of their supporting military intervention. The 
incorporation of the military meant that attempted coups would have 
limited support within the army, as happened in 1938. 

The 1940 elections were the I in which a military man was 
chosen president of Mexico. Indeed, ',-ieralManuel Avila Camacho 
(1940-1946), CArdenas' Secretary or Defense, had made his career 
primarily in the bureaucracy. When Camacho was declared the winner 
over General Juan Almazin, an anti-Communist, pro-foreign investment 
candidate, the latter threatened revolt, but did not succeed in winning 
sufficient support to undertake it. ' 

In the post-World War II period, demands by Mexican workers 
for a greater share of the benefits of economic growth resulted in strikes 
and other job actions. The situation was aggravated by a postwar slump 
in demand for Mexican products. The tendency under President Miguel 
Alemin (1946-1952), Mexico's first postrevolutionary civilian president, 
was to use the armry as well as the police, to suppress these protests. 

Alemin cont2inued cooperative security policies with the United 
States, initiated during World War II, signing a Reciprocal Assistance 
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Treaty in 1947. There was, however, both civilian and military resistance 
to a more intimate relationship with the United States and direct military
assistance was refused. This was in contrast to the increasing closeness of 
the Brazilian, Chilean, Peruvian, and Venezuelan armed forces with their 
U.S. counterparts at the time. Proximity to the United States and historic 
suspicion of its intentions made Mexico more cautious about aid from its 
northern neighbor. As a consequence of thL, the Mexican military did 
not receive the foreign assistance that stimulated the expansion and 
modernization of the armed forces particularly in Brazil, Chile, and Peru. 

Alemin's successor, Adolfo Ruiz Cortines (1952-1958), presided 
over a declining economy that provoked labor unrest. Unlike Alemin, 
Ruiz Cortines was less inclined to use force in response, although he did 
call out the military against students and other protesters. They were also 
used, at times, to replace striking workers. Dependence on the armed 
forces continued under Adolfo L6pez Mateos (1958-1964), during
whose presidency the army used violence to end some strikes. L6pez 
Mateos increased military dependence on the federal government by
promoting improved benefits for military men and their families, includ
ing the establishment of a social security system for the armed forces in 
1961. 

Under Gustavo Diaz Ordaz (1964-1970), military personnel were 
again used to break up strikes and other protests, sometimes violently
when police forces failed. With the outbreak of guerrilla activity, particu
larly in the western coastal state of Guerrero, the army was increasingly
called up. There was some expansion of the army's political role as a 
result of increasing fears of subversion. Military intelligence gathering
and surveillance of civilians were expanded. The greater dependence of 
the civilian bureaucracy on the military allowed the latter to increase its 
input to governmenta! decision making. 

The administration of Lu-i Echevarria (1970-1976) adhered, in 
general, to previous polk:es of cultivating and co-opting the military, 
as well as using it when nonviolent me,-ns of conflict resolution failed. 
In part, because of opposition generated by some of Echevarria's economic 
and foreign policies, he was concerned about maintaining the support of 
the armed forces, and during his administration military benefits were 
increased. In addition, there was renewed emphasis on civic action by the 
military, particularly in rural areas. This was in conjunction with other 
efforts of the government to implement socioeconomic reforms that 
would defuse popular pressures. There was also increased attention paid 
to building national unity via the reconciliation of class interests within 
the corporate state structure. 84 

Economic problems such as inflation, a decline in real wages, a 
worsening balance of trade, and an increasing foreign debt limited the 
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impact of these efforts. As opposition to the government grew, both the 
army and police forces were used to dissolve demonstrations, detain op
ponents, and control labor and students on a regular basis through sur
veillance and intelligence gathering. The decreasing efficacy of the 
government's strategy of negotiation, compromise, cooptation, and manip
ulation in the face of a more complex society increased the role of the 
military, although there continued to be a strong preference for means 
other than force to malatain stability. 85 

Since the early 1960s the Mexican military has, in fact, beeti regu
larly employed to reinforce the civilian government's ability to control 
dissent. As in Peru, social and economic inequalities are considered a 
prime stimulus of discord. This belief was enhanced by U.S. military 
training, which emphasized reform as a prime means of averting revolu
tions like Cuba's in 1959. " Hence Mexican troops were assigned to 
public works, medical, and other welfare projects. These included the 
Plan Acuario, which distributed potable water to communities in the 
north central part of the country during dry seasons. By 1970, 1,500 
communities were being served. The Plan Verde was aimed at replanting 
deforested areas and was accompanied by efforts to control forest fires. 
Military medical personnel were involved in plans to control epidemics 
and respond to natural disasters. A literacy campaign focused on instruc
tion for nonliterate recruits and the peasant population; new schools 
were constructed and others repaired. Sports programs, particularly for 
youths, were established and equipment provided. Clothing and basic 
foodstuffs were distributed and roads and medical facilities were con
structed in certain areas, especially if there was guerrilla activity. In 
recent years the various programs have been coordinated through social 
action brigades and regional development plans. 7 

Mexico has found that these programs contribute to greater unity 
and discipline among the troops. Repeated emphasis on the soldier as 
servant of the people has encouraged a sense of being an instrument of 
a civilian state. But it also has stimulated a feeling of paternalism which 
causes some soldiers to distinguish themselves from those they are assist
ing. This has reinforced the military's sense of having a unique and 
critical role in society. 88 

In general, the social welfare efforts of the Mexican military have 
contributed to the maintenance of order and stability, and hence of in
ternal security. Yet since 1968 civic action and the traditional strategies 
of the civilian bureaucracy and leadership have obviously not been suf
ficient to control rising discontent over socioeconomic conditions. To date 
the military has worked closely with civilian politicians to maintain public 
order, and the latter have been spared the depreciation common in Brazil, 
Chile, and Peru. 
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While rumors of possible coups against civilian presidents have circu
lated in recent years, none are known to have been actually attempted. 
Presidential authority over the armed forces is strong and greater than 
that of Joao Goulart in Brazil in 1964, Fernando Bela6nde Terry in Peru 
in 1968, and Salvador Allende in Chile in 1973. Civilian domination of the 
Mexican armed forces is assisted by their clientelist nature. Promotions 
tend to be made according to personal, group, or generational alliances, 
and advance is generally tied to how well one conforms to and cooperates 
with the military and civilian bureaucracies. While emphasis is also on 
technical skills and achievements, the civilian leadership has more in
fluence than they ever had in the more institutionally autonomous mili
taries in Brazil, Chile, and Peru. The permeation of the civilian and 
military leadership and bureaucracies in Mexico is also greater than in 
Venezuela. 

A further element contributing to cooperation between the civilian 
and military elites is the fact that the armed forces are expected to provide 
the central bureaucracy, especially the Presidency and Secretary of the 
Interior, with political information concerning the areas in which they 
are basrd. Regional military commanders have also, at times, been used 
by disazected local groups as channels of communication with the central 
government when the local civil officials were not regarded as responsive. 
Army commandants have, occasionally, replaced state governors or inter
vened at the behest of the president in local political disputes. There are 
also instances of local officials consulting regional military officers on 
nonmilitary decisions. Moreover, while the number of cabinet or upper 
echelon executive branch positions held by officers has diminished, they 
have not disappeared. In addition, military men continue to serve in 
congress. In recent years these have increasingly been lieutenant colonels 
and below. "1,Such activities reinforce military support for existing po
litical structures and leadership. 

By 1970, the influence of those officers who had participated in the 
1910-1917 struggle had waned in favor of younger generations of of
ficers. From 1970 to 1975 alone, 354 generals retired. In this same 
period constitutional restrictions on the army were also reduced, per
mitting more direct political involvement. In addition, the size of the 
standing army was increased by 60 percent, with lesser gains by the air 
force and navy. "oThis has permitted the creation of new command posts 
for distribution to presidential allies. The generous social welfare system 
of the armed forces has also been expanded. 1 Another new development 
has been the emergence of paramilitary groups. There is evidence that 
these groups have incorporated some military men and receive training 
by the army. The Military Police, the Federal Judicial Military Police, 
and the Federal Security Police allegedly cooperated in 1976 in the 
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creation of such an organization, the Brigada Blanca, in contravention of 
the Mexican constitution. 2 Operating in secrecy, the Brigada Blanca 
engages in intelligence gathering, as well as in the suppression of dissent 
in extralegal fashion. Such groups have not, however, been as active as 
their counterparts in Argentina and Brazil. 

These developments suggest qualitative changes within the Mexican 
military. In the aftermath of the Revolution, military men as individuals 
exercised political power directly through the holding of high office, in
cluding the presidency as well as cabinet posts. As the corporatist Mexican 
political system was molded from 1920 to 1940, the military was in
cre-singly treated as just one of a number of political supports of a regime
;ader growing civilian dominance. Particularly afwr 1940 the Mexican 

military underwent a process of bureaucratization that helped decrease 
political involvement in the interventionist sense. By 196-'1, however, it 
was evident that when the civilian leadership faltered, the armed forces, 
and especially the army, would be used to fill the power vacuum. In the 
last 20 years the specific means of social control have been refined and 
today include a mix of civic action programs, intelligence gathering, and 
direct and indirect repression. While civilian dominance continues, the 
insertion of the military into the governing apparatus has made the 
civilian political leadership more dependent on it. It is likely that if societal 
unrest increases, the armed forces will augment their role within the 
political system. 

A prime stimulus for this would be escalating civil disorder and 
guerrilla activitities, as a result of worsening socioeconomic conditions 

,within Mexico. This is a distinct possibi y as even the size of the oil 
revenues since 1973 has not substantially reduced inequalities and, in 
fact, income distribution has worsened. " Mexico's foreignenormous 
debt, exacerbated by increasing imports of manufactured goods, as well as
 
foodstuffs, has resulted in protests from 
a broad spectrum of the popula
tion, including the military. 
The economic squeeze has affected both 
troops and officers, resulting in work stoppages, resignations, and milder 
protests. " 

This suggests that greater efforts will have to be made to improve
the economic status of the armed forces. It does not appear, however, to 
indicate the type of discontent that could lead to a military coup. Rather,
the military continues to identify its interests with the political elite. The 
Mexican military does not seem to regard the existing Mexican political 
system as bankrupt as did the Brazilian, Chilean, and Peruvian military
prior to their respective coups. The incorporation of the Mexican military
into the system seems to have diminished that likelihood up to the present.
Furthermore, as in Venezuela, oil revenues have resulted in major in
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creases in the Mexican military budget, a factor likely to increase the 
acquiescence of the armed forces to continued civilian dominance. " 

The original strategy of the Mex,-an. revolu:ionay leadership to 
integrate the armed forces into political struWAcares, as refined by Cirdenas 
and his successors, continues to mold civilian-military relations. Not hav
ing developed tigreat deal of institutional autonomy prior to the early 
implementation of this policy, the Mexican army geierally regarded it as 
beneficial rather than as threatening. This contrasts with the negative 
reactions of the Brazilian and Chilean military to Goulart's and Allende's 
attempts at cultivation and cooptation of the armed forces. Grceater in
stitutiunal autonomy and pride in their neutrality in partisan political 
matters caused a good number of Brazilian and Chilean officers to regard 
Goulart's and Allende's efforts as threats to their profes-ional integrity 
and the institutional unity of the military. 

The growing dependence of the Mexican civilian ieadership on the 
military to maintain public order and accomplish the objectives of the 
state, however, does con.aint within it the possibility that as in Brazil and 
Chile the government will come to be regarded as weaker and less com
petent than tne military. Furthermore, if the Mexican civilian leadership 
is increasingly ineffective in dealing nue only with the pressures generated 
by poverty, but also with middle and upper class preoccupations with 
inflation, foreign dept, coruption. and other problems, it may tirn more 
to the military to control dissent. As a consequence, stabilization of 
economic conditiois and increased fulfillment of basic needs " are critical 
issues for the preservation of existing levels of enjoyment of civil and 
political rights in Mexico. 

CONCLUSION 

This comparison of the evolution of the military in Brazil, Chile, Peru, 
Venezuela, and Mexico is an attempt to identify some factors which have 
contributed to the violation of human rights in these countries. This is 
not, in any sense, an exhustive study of all causes, :ut rather a schematic 
overview of the development of the armed iorces in five countries in order 
to see whether there is any connection between the nature and behavior 
of the military and the observance or nonobservance of both civil and 
political, as well as social and economic rights. The focus of this chapter 
has been largely on national rather than international factors. This should 
not be interpreted as implying that the latter have any lesser weight, 
simply that these factors are beyond the scope of the present study. 

Review of developments in Brazil, Chile, Peru, Venezuela, and 
Mexico suggests that human rights violations increase under military 
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governments, particularly in those whose ideology offers justifications 
fof the exercise of state power relatively unrestricted by constitutions and 
law, or by popular participation in government. The emergence in Latin 
America in the 196 0s and 1970s of military regimes that regarded them
selves as more fit to govern and achieve their nation's destiny than civilian 
governments has meant that the armeU forces in a number of countries 
have retained power on a long-term basis in an effort to restructurr, the 
political system in their countries, in order to eliminate instability and 
promote economic growth. This was to be accomplished by the creation 
of hierarchically ordered, corporate societies in which conflict and discon
tent were eliminated, thereby allowing for a redirecting of attention 
and energies toward national development. Such restructuring and 
hostility to political and economic competition encouraged repression 
and rights violations. The enormity of the task, and contradictions in
herent in the means, have resulted in 18 years of military rule in Brazil, 
close to 12 in Peru, and 8 in Chile. 

In each of these countries the military was prompted to turn out 
elected civilian officials and take power as a result of loss of confidence 
in the existing governments and, in particular, in their capacity to respond 
to escalating pressures for remedying socioeconomic problems and to 
demands by the poor for the fulfillment of basic needs'. Given the mili
tary's responsitility for maintaining internal order, officers were particu
larly concerned by the growth of dissent, guerrilla activities, terrorism, 
and civil disturbances. The sense of generalized crisis within these coun
tries encouraged an increasing disposition among officers to regard them
selves as the only ones capable of restoring stability and/or realizing 
their country's economic potential and, hence, interrational role. To 
accomplish this, society would be disciplined and extraordinary controls 
imposed, justified by the promise of realizing the nation's potential. 

Rapid change in Latin America since World War II imposed 
severe strains on existing governmental structures, and often resulted in 
fewer civil liberties and political rights being assured as well as in grow
ing disparities in the enjoyment of social, economic, and cultural rights. 
In countries where the population was organized, at least to a degree, in 
parties, labor unions, p-ofessional, and other groups, the possibilities of 
protest were greater, and both the apparent and real threat to the existing 
order were feli more sharply by those entrusred with defending it. This 
was the situation in Brazil and Chile. Where substantial portions of the 
population were unorganized, conflct was less apparent, although this 
did not necessarily discourage intervention by a nilitary imbued with a 
strong sense of responsibility for national welfare as in Peru. There the 
military's own analyses of economic and social conditions, and resentment 
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of the oligarchy as well as of the country's dependence on the United 
States, reinforced the inclination toward intervention. 

The experience )f these three countries suggest that worsening 
socioeconomic conditions in Venezuela and Mexico and partial or in
effectual responses by their governments could contr;bute to the type 
of crisis atmosphere that encouraged the Brazilian, Chilean, and Peru
vian military to stage c',ups. Count rbalancing this is the fact that the 
armed forces in the former countries have traditionally had more intimate 
and cooperative relations with civilian politicians. Furthermore, economic 
conditions in Venezuela and Mexico are more positive than in pre-coup 
Brazil, Peru, and Chile, 

Examination of past military interventions in the countries studied 
suggests there is a genuine sense of patriotism and commitmet to change 
within the armed forces, although the definition of the latter and the 
means to achieve it are disputed. There is generally a strong desire to 
encourage modernization, prompted in part by the military's own ex
perience with and esteem for new technology. This is linked to a commit
ment to the development of the country's natural resources that has been 
a strong preoccupation among most of the military establishments since 
the 1920s and 1930s. While in the past coups have been engineered in 
part as a result of desires for internal reforms and generational discon
tent, such motives have receded in the recent past because the armed 
forces in most of these countries have become professionalized, with 
standardized criteria for advancement and improved benefits. In this 
respect professionalization has diminished some of the traditional motives 
for military intervention. At the same time it has provided other stimuli 
for taking power. 

These include a stronger sense of corporate identity and ideological 
definition. Professionalization did not make the military apolitical in 
Brazil, Chile, and Peru. It only promoted the eschewing of partisan 
politics. In Venezuela and Mexico it did not even succeed in this. Pro
fessiorwalization and exposure to European military missions in the period 
1890-1940 encouraged the military to believe themselves capable of 
governing their countries. Technical training, as well as more general 
study of economics, history, politics, and sociology, prompted the breaking 
down of the insulation of officers from general governmental concerns. 
This was further encouraged by involvement in civic action programs 
that were, in part, stimulated by U.S. pressures, beginning in the 1960s, 
for reforms to stabilize Latin America and protect against Communist 
inroads in the hemisphere. Such training and activities encouraged mem
bers of the armed forces to become more critical of civilian politicians, the 
sense of integrity of the former being deeply offended by corruption and 
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demagoguery among the latter. Military efficiency and discipline inclined 
officers to be alienated by incompetent and corrupt bureaucracies. Such 
attitudes were encouraged by the greater institutional isolation from 
civilian leadership of the military in Brazil, Chile, and Peru than in 
Venezuela and Mexico. There the closeness of civilian-military relations 
appears to have, at least to date, neutralized the other tendency. 17 

Depreciation of civilian politicians and parties by Brazilian, Chilean, 
and Peruvian officers contributed to the development of their own 
ideology and its expression via military lodges, the curricula of war 
colleges, and the contents of military publications. Particularly in Brazil, 
Chile, Peru, and Venezuela there has been considerable ideological de
velopment within the armed forces. " The European orientation of South 
America in the nineteenth and first half of the twentieth century resulted 
in continuing exposure to Old World intellectual currents and absorption 
of major ideological developments. The geopolitical base of national 
security ideology in Brazil and Chile is one result. The particular formula
tions that have been developed in each country flow, however, from 
adaptations to particular historical, demographic, economic, political, and 
cultural circumstances. 

Elements of geopolitical thought are also found in Venezuela and 
Mexico, where the ideological development of the military has not been 
as coherent and extensive as in the Southern Cone. Nor have generilized 
structural crises occurred in the post-World War II period with the force 
and frequency that they did in Brazil and Chile. The relatively limitless 
nature of state power inherent in the geopolitical thought of the Brazilian 
and Chilean military opens the way for substantial violations of civil and 
political rights in situations where social and economic inequalities breed 
ongoing protests of both a nonviolent and violent nature. While these 
military governments have stated their intention to reduce dissome 
parities, their unwillingness to undertake substantial redistribution has 
limited progress and in some instances even led to regression. In these 
cases continued denial of social and economic rights is generally accom
panied by repression of civil and political rights. 

NOTES TO CHAPTER 2 
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as national security states, as they share an ideological orientation that 
justifies extreme measures to eliminate political conflict and subversion. 
These regimes are also characterized by concentration of power in the ex
ecutive branch of government dominated by the military. Legislatures, 
where they function, are circumscribed and the judiciary largely subor
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3. NationalSecurity Ideology 
andHuman Rights 

INTRODUCTION 

Since 1964 the armed forces have seized power in Brazil, Argentina, 
Uruguay, Chile, and Bolivia, alleging that the national security of their 
countries was in severe jeopardy. In so doing, the military adduced a 
unique definition of national security which was also used to justify 
widespread violations of civil and political, as well as social, economic, 
and cultural rights. Versions of this definition, in addition to elements of 
the ideological currents vnderlying it, can also be found in traditional 
military dictatorships, such as Paraguay and Guatemala, as well as in 
formal democracies, such as Peru, Ecuador, Colombia, and Venezuela. 
Flowing, in part, from the Iberian heritage and colonial experience of 
Latin America, the nature of military professionalization, and some 
tendencies in European and U.S. geopolitics, as well as Catholic social 
thought, national security ideology is a response to the political, economic, 
and social crises that occurred in Latin America in the post-World War 
II period. 

Stimulated by concern over failure of existing political and eco
nomic structures to respond effectively to and control growing popular 
pressures for improved living conditions, the professional military in a 
number of countries sought in their own experience and understanding 
of the world an escape from the chronic instability engendered by under
development and maldistribution of wealth. The nature of military pr
fessionalization, examined in the previous chapter, had a substantial 
impact on the policies they chose. The search also tended to focus on 
ideological currents that were rooted in a critique of liberal democracy 
and that claimed to possess remedies, albeit radical ones, for its weak
nesses. National security ideology is most fully articulated among the 
armed forces in the Southern Cone, especially in Argentina, Brazil, Chile, 
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and Uruguay. This chapter will examine its principal characteristics and 
intellectual origins, including European geopolitical thought, anti-
Marxism, positivism, and some elements of conservative Catholic social 
thought. The nature of the state and the economic policies that national 
security ideology gives rise to will also be explored, in order to elucidate 
the implications for human rights. 

The content of national security ideology, as well as the degree to 
which it has molded political and economic structures and policies varies 
somewhat from country to country, with its most sophisticated formula
tions occurring in Brazil and Argentina. But perhaps the greatest efforts 
to mold society and transform the state and the individual according to 
its 	 tenets have been made in Chile and Uruguay. Such attempts have 
not been entirely successful.' 

National security ideology as examined in this chapter is not an 
exact replication of it in any single context. aRather it is synthesis of 
major characteistics that transcend national bouihdaries and have serious 
implications for human rights. Some variations will be noted from 
country to country in order to indicate the extent to which this ideology
has evolved and been adapted to specific national conditions. Attention 
will be paid to the policy implications of this ideology, not only for 
national security states, but also for U.S. relations with these countries. 

I. 	CHARACTERISTICS OF NATIONAL
 
SECURITY IDEOLOGY
 

National security ideology should not be confused with the inter
nationally accepted right of a nation to protect itself from external or 
internal attack. Rather it is a systematization of concepts of the state, 
war, national power, and national goals that places national security
above personal security, the needs of the state before individual rights, 
and the judgment of a governing elite over the rule of law. Furthermore, 
it 	identifies the nation, state, and armed forces with one another and 
regards a challenge to as a to the others. Under thisone threat rubric, 
criticism of military involvement in politics is regarded as unpatriotic 
and antiuationalistic 

The direct involvement of the military, as an institution, in govern
ment is justified as the only means to achieve the nation's destiny, defined 
as the realization of the country's political and economic potential. The 
enormity of this task helps explain why the military, when it took power 
in Brazil in 1964, Uruguay and Chile in 1973, and Argentina in 1976, 
planned to remain in power indefinitely, in contrast to the traditional 
pattern of military intervention, in which power was relinquished once 
order was deemed to have been restored. 
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As the junta that overthrew the elected government of Salvador 
Allende in Chile in September 1973 affirmed in its Declaration of 
Principles, the armed forces were not placing a time limit on their 
exercise of power, given the necessity of reconstructing the country 
morally, institutionally, and materially. The junta further expressed the 
intention of infusing Chileans with a new civic mentality. This task was 
being undertaken in order to initiate a new era in which Chileans would 
have healthier political habits that would be conducive to social harmony 
and national development. The military had no intention of serving, as 
they phr'.,ed it, as a parenthesis between two partisan civilian admin
istratins, nor of returning power to politicians who, they felt, had 
virtually destroyed the country.' 

Such statements reflect a strong strain of messianism among the 
armed forces. This was inculcated, in part, by the nature of their pro
fessionalization which instilled a great deal of pride and confidence in 
the military as the most competent, efficient, and patriotic national insti
tution. It also flowed from the belief, inherent in national security 
ideology, that their countries were the last bulwarks of Western civiliza
tion against the inroads of secularism, Marxism, and communism, given 
the decay of the Western European democracies and the United States. 
The officers who took power were the evangelists of a new, purer form 
of democracy that would rcduce social conflict and hence create that 
level of stability they deemed necessary for rapid economic growth. 

The model of development espoused by national security ideology 
emphasizes government intervention to stimulate domestic and foreign 
investments through such means as "devaluation of the currency, adop
tion bf floating exchange rates, tariff reduction, abolition of import and 
price controls, and increases in the charges for public services to reflect 
their cost." ' It is believed that this will eventually result in sufficient 
economic growth to raise the overall standard of living, thereby reducing 
unrest and the appeal of socialism. Civic peace would facilitate the 
achievement of the nation's economic and political potential, increasing 
its ability to withstand external and internal threats to its security. 

Such thoroughgoing restructuring of societies in countries such as 
Argentina, Uruguay, and Chile, with relatively strong traditions of polit
ical and economic participation, requires considerable coercion. As a 
consequence, the advent of these regimes resulted in substantial viola
tions of civil and political rights. Political parties, unions, and pro
fessional associations, together with urban and rural popular movements, 
were genera!ly restricted or suppressed. Legislatures were reconstituted, 
suspended, or abolished. Press censorship was initiated and freedom of 
association curtailed. Opponents were often jailed without due process. 
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Violations of the physical integrity of persons by torture or execution 
abounded. 

Limitation of civil and political rights was required to control the 
unrest caused by the national security states' economic policies. The 
adoption. of models of development emphasizing monetary stability, 
capitai accumulation, and high growth rates necessitated restricting popu
lar claims for more equitable distribution of national wealth. While ie 
policies imposed have resulted in growth in some countries, most notably 
in Brazil, it has been accompanied by worsening income distribution, 
decline in real wages, escalating foreign debt, and olher phenomena 
which have had a deleterious effect on the fulfillment of basic social and 
economic rights. ' Hence the national security regimes generally have 
not been successful in defusing popular pressures for economic improve
ment. 

Given the fact that a major jus:ificatio i used by the armed forces 
for the overthrow of civilian governments is the promise of economic 
egenerztion, the national security states are today the objects of consider

ab!e criticism, even from some of their original supporters; 5 the response 
has ranged rom increased coercion to some liberalization. The latter 
has been aimed at increasing the legitimacy of military government 
and defusing domestic and international criticism. Fluctuations between 
repression and liberalization have given rise to substantial debates over 
the degree to which political openings reflect actual progress in redemoc
ratization and over what the proper response of critics, including rights 
advocates, should be. While this chapter does not provide specific recom
mendations for such cases, it is based on the belief that effective redemoc
ratization strategies will be devised only when the origins and nature 
of national security ideology and its implications for human rights are 
broadly understood throughout the Americas. 

II. 	INTELLECTUAL ORIGINS OF NATIONAL 
SECURITY IDEOLOGY 7 

Geopolitics. Geopolitics' is defined by one of its most influen
tial proponents in Latin America, Jorge Atencio, as "the science that 
studies the influence of geographic factors in the life and evolution of 
states, in order to extract conclusions of a political character." He also 
considers it a guide for statesmen in devising domestic and international 
policies for the state and the military in the preparation of national 
defense and the formulation of security measures. Most -mportantly, 
Atencio believes geopolitics can assist in deducing how national objec
tives can best be achieved. ' 
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Early geopolitical formulations were disseminated through German 
military missions in Argentina and Chile in the latter part of the 
nineteenth and beginning of the twentieth centuries. They encouraged
the belief that, "in the life of nations man's relation to space finds its
ultimate expression in war; for states struggle with each other in order 
to win space. This lust for space and more space is . . . the inevitable 
consequence of the biological fact that the State itself is a living
organism." 10 This concept of the state encouraged the conviction that 
it had needs that transcended those of the individual. States came to be 
viewed as locked in constant struggle to achieve their national destinies,
with those impeding the achievement of naional potential classified as
enemies, whether they were states or individuals. "1 Constant warfare 
became the norm and national survival the prize at stake. World Wars
I and II were offered as evidence of this. Since then, according to Atencio, 
the focus of the struggle has changed from conflicts between states to 
internal subversion. 12 

The lack of serious threats of international warfare in tle Southern 
Cone of Latin America since the nineteenth century and the develop
ment of guerrilla rrovements in the 1950s and 1960s, seemed to confirm 
Atencio's position. In addition, geopolitics' emphasis on the necessity of 
geographic integiation and infrastructural development for economic 
progress echoed a long-standing sentiment among the armed forces."8 

Anti-Marxism. The responsibility of the military became not just
the defeat of the !nemy, but also the strengthening of the nation by
physically and economically integrating it and mobilizing popular ener
gies for development. 4 The chief impediment to this in the modern 
world was internal subversion initiated by international communism to 
destroy Western demoucrcy and the capitalist system. This meant total 
war and, hence, an effective response had to use a broad range of political,
economic, psychosocial, and military tactics. "5National leadership must 
be given extraordinary powers to deal with the threat of subversion. 

The idea ttat the denial of political participation and of social and 
economic justice contribute to subversion is largely rejected by national 
security ideology which prefers to see international communism as the 
cause, aided by inefficient, incompetent, and corrupt civilian governments.
It is imperative, ccnsequently, that governments be in the hands of those 
whose loyalty to the nation transcends personal or group interests. This 
was precisely how the military defined itself. Thus, only under the
direction of the a:med forces could governments defeat Marxism and 
end the threat to national security. "6 

Partisan politics, strikes, inter- and intra-group conflict are regarded 
as Marxist inspired. This inclines national security states to categorize 
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as subversive those organizations whose strategies have traditionally been 
based on competition, including political parties and unions. Conflict, 
even in the legitimate exercise of rights, is regarded as inimicable to 
security. Hence 

because there are numerous causes which may generate a conflict, 
security tends to be all-embracing, seeking to control all foresee
able situations. At the beginning, the military fought armed 
extremists, but since this was not sufficient to achieve "total security," 
not only are the Marxist political parties proscribed, but also those 
parties which are "easy prey" for the Marxists-in the case of 
Chile, the radical parties and the Christian Democrats. This, 
however, is still not enough. Total security becomes like a snowball 
rolling downhill, continually growing in size with those who are 
"infiltrated" by Marxism. Union members and professionals are 
added to the proscribed parties, and finally the Church itself. In 
their search for total security regimes end by marginalizing the 
majority of a society which will never be secure enough for those 
in power.1' 

Under such conditions the ability of the ordinary citizen to enjoy civil 
and political rights and full social and economic needs is circumscribed. 

Although a good number of analysts of national security ideology 
ascribe its anti-Marxism to Cold War attitudes imported from the United 
States in the 1950s and 1960s, the evidence shows that it was strong 
within the armed forces in the Southern Cone as far back as the 1920s. 1" 

Even in Chile, where th ! military accepted the election of a Socialist 
president, Salvador Allende, in 1970, anti-Marxism was a constant within 
the military.19 This attitude spread throughout the armed forces and 
beyond during the 1960s and early 1970s, fueled by fear of socialist 
transformation of political and economic structures. 

Military anti-Marxism in national security regimes has not, how
ever, obviated pragmatic foreign policy decisions, particularly in Argen
tina and Brazil. Nationalism, anti-U.S. sentiment, and economic necessity, 
among other factors, have contributed to the expansion of trade with 
the Soviet bloc, cooperation with socialist members of the nonaligned 
movement, and occasional sharp disagreements with the United States. 
Anti-Marxism, in fact, has had more bearing on domestic matters than 
on foreign policy in national security regimes. 

Conservative Catholic Social Thought. The tradition of anti-
Marxism within Catholicism reinforced that of the military and led the 

http:military.19
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latter to presume that the church would be a natural ally in accomplish
ing national security objectives. While there has been some support from 
conservative Catholic elements, in general repression and worsening 
conditions for the poor have served to alienate the church from the 
military, particularly in Brazil and Chile, and to a lesser extent in 
Argentina and Uruguay. Tension has also developed the claims ofover 
the national security states to be promoting a Christian humanist concept 
of man and of society, even when engaged in violations of human rights. 
Frequent references by military leaders to Catholic teaching theon 
individual, family, common good, natural law, private property, sub
sidiarity, 20 and Marxism are all part of an attempt to legitimate their 
government. Such efforts have increasingly been challenged by church 
officials as perversions of actual Catholic social thought. Nevertheless, 
there is some convergence between national security ideology and con
servative strains of Catholicism. 21 

These include versions of Catholic social thought that posit a 
hierarchically structured organic society in which the government deter
mines what is conducive to the well-being of the nation. Such thinking 
is also critical of the free play of democratic forces within society and 
of popular sovereignty. The ideal is to have participation channelled 
through nonpolitical groupings representing workers, professionals, 
students, and others. 

This orientation finds one of its chief expressions in Latin American 
integralism,2" which has been heavily influenced by some of the same 
currents of European Catholic social thought that gave rise in the 1920s 
and 1930s to Opus De* in Spain and Action Francaise in France. 2'These 
groups shared a desire to remold modern society according to an idealized 
version of medieval Christianity in which social harmony was thought to 
have reigned. They also supported a strong central government and a 
hierarchically structured society. In the 1950s an organization known 
as Cit6 Catholique, which shared a similar orientation, appeared among 
the French military. It regarded liberalism, socialism, and communism 
as the principal sources of modern problems. Members of the Cit6 
Catholique were dissatisfied with democracy and parliamentary govern
ment, considering them to be dangerously weak in the face of Marxist 
subversion. They justified psychological warfare and torture as necessary 
means of overcoming this threat and preserving national security. The 
primacy of the dignity of the person 	 in Catholic social thought was 

"largely discounted in such formuletions. 5 

In 1960 groups linked to the Cit6 Catholique were established in 
Buenos Aires and Caracas. The ideas they promoted subsequently in
fluenced the orientation of Societies for the Defense of Tradition, Family, 
and Property (TPF) in Brazil and Chile. These groups supported the 
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1964 military coup in Brazil and the 1973 one in Chile. In Argentina, 
members of the Buenos Aires Ciudad Cat6lica were heavily represented
in the government of General Juan Carlos Ongania (1966-1970). TPF 
schools were opened and were run jointly by French exiles from the 
Organisation de l'Arm~e Secrete. Periodicals such as Itiniraires in 
Argentina, Permanences and Hora Presente in Brazil, and Tizona in 
Chile helped disseminate integralist concepts.2" The Catholic Univer
sities of Sao Paulo, Santiago, and Valparaiso all had groups espous
ing the basic tenets of conservative Catholic thought, including in
tegralism. 

Catholic integralists participated in Brazilian, Argentinian, and 
Chilean politics as early as the 1920s, and hence by the 1960s integralism
had been fairly widely disseminated. In Chile, Jaime Guzm~in, studenta 
leader at the Catholic University in Santiago, organized integralist groups
in the 1960s. They frequently attacked Chris *an Democratic socio
economic reforms during the presidency ui Eluardo Frei Montalva 
(1964-1970) as confiscatory and socialist. Claiming that modern society 
was decaying under the weight of materialism and egoism, the Chilean 
integralists called for a strengthening of the presidency and the reorga
nization of society into functional groups or grernios. This was intended 
to eliminate the need for political parties, unions, and special interest 
groups, and the political and economic conflicts they gave rise to. 

Such views were shared by a good number of the officers who led 
the September 1973 military coup, including General Augusto Pinochet. 
Guzm~in and some of his fellow integralists, in fact, played nimjor roles 
in the drafting of the junta's March 1974 Declarali,, of Principlesand 
the national constitution adopted in September 1980. Integralists have 
also inserted themselves into those areas of the Chilean government 
which they regard as highly influential in molding civic attitudes. These 
include communications and public relations, the National Secretariat 
for Women, and the National Secretariat for Youth. 27 These organiza
tions, together with business, professional, and labor gremios, are intended 
to replace political parties and unions and promote a harmonious, organic 
society that will achieve the stability necessary for substantial economic 
development. 

Such corporate visions of society tend to diminish the rights of the 
individual by making them subordinate to the ends of the state. The 
concept of subsidiarity in the national security states is not used so much 
to promote greater popular participation, as originally intended in 
Catholic thought, but rather to allow for greater social control by 
government. It is also misused to justify turnir.g over substantial economic 
decisionmaking to private interests, thereby reducing the possibilities of 
fulfilling the social and economic rights of the lower classes.28 

http:classes.28
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Disenchantmentwith Democracy. A principal rationale offered 
by the armed forces for the estab:'ishmert of national security regimes 
is the inefficiency, incompetence, and corruption of the governments they 
overturned and the weakness of liberal democracy in the face of Marxism. 
Traditional versions of participatory democracy, individual rights, and 
legal guarantees are regarded as undercutting government in the total 
war against internal subversion. The military in national security states 
has condemned harshly the use of rights claims by "audacious" minorities 
purportedly to gain benefits from the state at the expense of national 
well-being. Competition for government benefits by traditional interest 
groups and political parties is seen as contrary to general national 
interests, as is the idea that national objectives should be determined 
by universal suffrage. Majority rule is defective in that it gives influence 
in government to the masses, which are incapable of making decisions 
conducive to the realization of national potential, a task, it is argued, best 
left to the state. Government should be accorded exceptional powers 
and placed in the hands of those with the expertise to devise policies 
that will exploit a country's potential. Legitimacy for such governments 
comes not from votes, but from their accomplishments.' 

The deeply rooted traditional military disdain for civilian politicians 
has a long history, springing in part, from the armed forces sease of 
integrity and patriotism, but also from their discipline, efficiency, and 
technological expertise. "Members of the professional officer corps in 
Argentina, Bolivia, Brazil, Chile, Paraguay, and Peru blamed social 
disorder, economic collapse, and professional shortcomings on civilians 
and their politics long befcre the Cold War, Castro, and Che Guevara." 0 
Such attitudes were encouraged by European military missions and rein
forced by the relative isolation of the military in society and the reality 
of the limitations of civilian governments. After European military 
missions were phased out in the late 1930s and early 1940s, the establish
ment or expansion of war colleges in most of these countries helped 
nurture an increasing sense of the armed forces' capacity to solve national 
problems and lead their countries to greatness. U.S. encouragement in 
the 1960s of military involvement in civic action programs further 
stimulated such attitudes."1 

Advanced soci,.! science and technological training, together with 
their actual application, revealed the complexity of the political, eco
nomic, and social problems facing Latin American countries. This further 
helped "undermine the credibility of solutions advanced by political 
parties, thereby weakening the claim of civilian leadership to sole 
kgitimacy." 32 It also inclined the military, which had also been exposed 
to positivist philosophies, 31 to seek out what were regarded as neutral 
solutions to national problems. Such solutions would transcend the limi
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tations of partisan political ones. This would end ideological struggle and 
ultimately allow societies to reach "a natural equilibrium with no struc
tural contradictions." "' This is a direct challenge to the Marxist tenet 
that political and economic change can only be achieved within the 
context of class struggle. It is, in sum, a technocratic authoritarian 
answer'J to perceived weaknesses of participatory democracy in dealing
with the problems of underdevelopment and Marxist subversion. 

Military distrust of civilian politicians and politics was augmented
in Brazil, Argentina, and Chile by attempts by civilian administrations 
to convince officers to take partisan political positions, as well as increase 
their identification with particular governments. Such efforts during the 
presidencies of Jodo Goulart (1961-1964) in Brazil and Salvador 
Allende (1970-1973) in Chile were resented by some sectors of the 
military as compromising their professional integrity and political
neutrality. In each case, anti-Marxism, a strong preference for gradual
rather than rapid social change, and fear of turmoil increased the number 
of officers foreseeing damage to the military as an institution. The percep
tion of elected civilian governments as threatening the survival of the 
institutional integrity of the military helped increase support for the 
overthrow of constitutional governments by the armed forces. 

Il. THE NATIONAL SECURITY STATE 36
1 

Convinced that they were the only bulwark against national dis
integration, the armed forces-when they took power in Brazil in 1964, 
in Uruguay and Chile in 1973, and in Argentina in 1976-regarded
themselves as the only legitimate representatives of national interests. 
As such, it was incumbent on them to mold a state capable of creating a 
powerful nation. " As the guardians of national interests, the military
considered themselves above political competition and, as a consequence,
rejected allegations that they represented the irterests of certain economic 
groups or social classes. Instead, they saw themselves as operating auton
omously and independently of politics and special interests in the pursuit
of the common good, which explains the belief in their moral right to 
lead their countries and the outrage they felt when institutions, such as 
the Catholic Church, accused them of immorality as a result of human 
rights violations. 

The armed forces in such regimes frequently identify themselves 
as the saviors of their nations which were in danger of being destroyed 
by misuse of state power by civilian politicians."' Under the military,
state and nation are increasingly identified with each other, with the 
state being the incarnation of the nation and the national spirit.8" 
Reflecting the influence of geopolitics, the military regards the state as 
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the institutionalized expression of the nation, with government the 
apparatus through which state power is exercised. The supreme expres
sion of state power is the armed forces and hence any criticism of them 
is an attack on the state and nation. 40 With the concept of the state 
absorbed into that of the nation as a living organism, national objectives 
emanate from the essence of the nation rather than from popular con
sensus. The state specifies them, and conflict is regarded as a threat to 
national unity and hence national security. 41 

The principal task of the national security state is to organize the 
population to achieve national objectives, 42 the instrument being national 
power used by the state to organize society to carry out the will of the 
state. Such power is political, economic, military, and psychosocial. The 
latter focuses on transmitters of culture and values, such as the church 
and the media.4" Factors constituting national power include: 

territory, population, national character of the population, national 
spirit, renewable and nonrenewable natural resources, industrial 
capacity, capacity for scientific and technological development, 
military might, form of government, popular support, economic 
policy, quality of diplomacy, education and culture, communications 
systems, internal legislation, and sovereignty. Essentially, they are 
the same elements which make up the state.44 

All are to be employed to accomplish national objectives. 
These elements also contribute to the consolidation and institu

tionalization of what is categorized as authentic social power. This is 
regarded as the most efficient instrument for constructing a technological 
society in which those with the greatest knowledge prevail. According to 
national security ideology, the result is a true participatory society, for 
in it an enlightened elite leads a populace organized into corporate units 
in the pursuit of the betterment of all. Such an accomplishment, however, 
requires groups, such as -remios, that serve to make the people more 
technologically and less ideologically oriented. Coalitions of gremios 
also facilitate the social organization of the country. Only in this way 
can social power be independent and depoliticized, and hence effective 
in attaining national objectives by aiding groups within society to achieve 
their specific goals. In this instance the state performs a subsidiary 
function by removing obstacles and deficiencies that impede the achieve
ment of the common good of a truly free society. 45 

The concepts in national security ideology of the organic state, 
governmental decisionmaking by narrow elites, and subsidiarity are pro
foundly exclusionary. In particular, they tend to bar those sectors of 
society previously organized and politically mobilized, since societal 
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coniiict is attributed to them. These organizations are frequently sup
pressed, their leadership jailed or exiled, and the exercise of such rights as 
freedom of association and free expression impeded. These actions are 
generally more common during the initial period of consolidation of 
power. Later, in the face of the regime's desire for increased legitimiza
tion through popular support, some openness has, in fact, developed, 
particularly in Brazil, and to a lesser extent in Chile, Argentina, and 
Uruguay. 

The reorganization of society under the aegis of national security 
states has not progressed very far, and patterns of political and social 
participation similar to pre-coup ones continue to be present, even though 
traditional parties and other groups may have disappeared. In their 
stead, there has been a proliferation of new groups stimulated, in part, 
by repression. These include human rights organizations, workers' groups, 
and grass roots church communities, among others. They constitute prime 
challenges to the national security state and its underlying ideology. 
Hence they have become targets for repression by the state. 

IV. SECURITY AND DEVELOPMENT 

In national security ideology, development is regarded as a political, 
economic, psychosocial, and military process that increases national power, 
so that external and internal security is ensured. The link between 
national security and development is not of recent vintage. It was made 
by the military as early as the nineteenth century and more frequently 
beginning in the 1920s. In the latter period military officers often called 
for governments that would lead in modernizing their countries' eco
nomic infrastructure and in expanding industrialization. Only in this 
way, they argued, would their countries be sufficiently strong to maintain 
and defend their national sovereignty and independence.47 Furthermore, 
the armed forces stood ready to assist civilian governments in this effort, 
and the 1920s and 1930s witnessed the growth of military involvement 
in communications, transportation, and industry. A good number of the 
coups that occurred in this period were justified by the failure of civilian 
governments to see to the strategic needs of the nation. 

By the 1960s the concept of development in national security 
ideology required the mobilization of entire countries in the national 
project, that is, the achievement of national objectives.48 To do this it 
was thought necessary to introduce new technology, stimulate industrial 
growth and exports, encourage capital accimulation for investment, and 
mobilize material and human resources more fully. 4' The state had to 
encourage greater economic competition through allowing relatively 
free play of market forces. Only in this fashion, it was argued, would 
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individual freedom and common be andthe good achieved poverty,
together with the social disorder that accompanied it, be eliminated. 
The state did, however, have to carefully regulate monetary policy, wages,
prices, and the quality of products. While foreign investment was to be 
encouraged, government should see that international monopolies did 
not damagc national interests. Extremes of wealth and poverty were to 
be avoided through public provision of some educational, health, and 
housing assistance where necessary. "' 

Brazil, with its substantial economic resources, best reflects the
strengths and weaknesses of the development policies of national security 
states. As the economist Albert Fishlow has stated: 

A market system oriented toward maximum growth, and unen
cumbered by popular wishes, will almost inevitably emphasize
profits at the expense of wages, will almost inevitably tolerate 
monopoly gains and prevent labor from organizing, will almost
inevitably subsidize investment and attract foreign capital to exploit
especially favorable opportunities. In such circumstances, excesses 
occur, and have occurred. 51 

Styling the Brazilian model as authoritarian capitalism, Fishlow 
notes that giving priority to rapid economic growth has produced worsen
ing income distribution and hence the need for a repressive political
system and, specifically, a controlled labor sector. Brazilian planners
themselves have, at times, acknowledged the negative consequences of: 

strategies which favor growth at the expense of a more equitable 
pattern of distribution, relying, if at all, on some form of "trickle
down" mechanism to satisfy distributive demands. For example,
Dr. Mario Henrique Simonsen, director of MOBRAL, the Brazilian 
literacy movement, in a recent paper was unambiguously clear that 
the Brazilian development philosophy is one which "establishes as 
a basic priority the accelerated growth of the GNP, accepting as 
a short-term liability the corollary of an appreciable imbalance 
between individual rates of income ...... Speaking with evident 
satisfaction of an established, government-controlled system of 
wage adjustment, he explained that in the first place, it has served 
to simplify and pacify wage-claim negotiations; these are no longer
resolved by rounds of strikes and other forms of collective pressure, 
but simply by rapid mathematical calculations .... " 

Faith in technical solutions is a hallmark of national security
ideology, as is the necessity of having a relatively closed political system 
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in which power is centralized in the hands of a hegemonic elite, which 
dominates the apparatus of the state. The closed nature of the political 
system in Brazil has, nevertheless, been modified somewhat since the 
early 1970s as a result of pressures not only from outside the govern
ment, but also from within. 

Sharp challenges by nationalist officers and technicians who oppose 
widespread foreign penetration of the economy occurred in 1967-1969 
under the leadership of General Afonso Augusto de Albuquerque Lima, 
and again some ten years later. Such critics charged that Brazilian national 
security was not being promoted by policies which made the country 
more dependent economically on international capital and that stimulated 
worsening income distribution, declines in real wages, and escalating 
foreign debt. The defenders of the intensive promotion of growth won 
out, however, in struggles that occurred largely within the upper echelons 
of the regime. Independent worker organizations, which have grown 
substantially in recent years, have little direct say in such decisions and 
continue to be the objects of repression. They, as well as some inde
pendent political and professional groups together with the Catholic 
Church, have spearheaded the movement for redemocratization. Their 
growing strength has resulted in some liberalization. Repression continues 
to be used, however, as a means of imposing government policies. 

In Chile, after the military coup of September 1973, economic 
planning was largely in the hands of technicians, including some U.S. 
economists from the University of Chicago, who favored orthodox eco
nomic policies including devaluation, floating exchange rates, tariff 
reduction, elimination of import and price controls, and wage controls. 
Government provision of social services was reduced. The burden of 
such policies fell predominantly on the working class with declines in 
real wages and rising unemployment. The government did provide 
some food and employment programs to ameliorate this situation, but 
they were not adequate. Decreased income and hence demand reduced 
inflation from 1973 levels. There has also been an upsurge in foreign 

'loans and investment which has stimulated some sectors of the economy." 
As in Brazil, criticism of the government's economic model has 

been widespread, even within the Chilean military. The reasons have 
been similar to those in Brazil: objections to the denationalization of 
Chilean businesses, fear of rising foreign debt, and concern over social 
costs. Repression of the labor sector has been a constant, although 
workers have managed to escape total control. Industries aimed at the 
domestic market (e.g., textiles, appliances) have suffered becalse of 
declines in real wages. 5' Such factors were repeatedly criticized by the 
Air Force's General G.istavo Leigh GuzmAn, who eventually was forced 
out of the ruling junta. 
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A recent analysis of the economic policies implemented by the 
national security regimes in Chile, Brazil, Argentina, and Uruguay has 
concluded that their application resulted, in all four cases, in real wages
falling 30 to 40 percent as well as a decline in the income share of the 
poor. There was, in contrast, a significant gain for the wealthiest 20 
percent. In addition, in Argentina and Chile these policies contributed 
to recessions, declines in the Gross Domestic Product (GDP), and sub
stantial unemployment. 3' The costs of such policies fell predominantly 
on the lower and lower middle classes. The domestic tensions which this 
has produced challenge the thesis that such economic policies promote
internal security. Hence the prime justification for the economic models 
used by the national security states has been undercut. Though there 
have been advances in some economic indicators, the promises of stability, 
harmony, and the achievement of national well-being have not been 
realized. 

V. IMPLICATIONS FOR HUMAN RIGHTS 

The emergence of national security regimes in the 1960s and 
1970s in the Southern Cone of Latin America resulted in widespread 
violations of civil and political rights. enjoyment of socialThe and 
economic rights, particularly by the lower classes, also suffered. This 
was the result of the coming to power of military men imbued with a 
concept of national security in which their definition of the needs of 
the nation superseded the rights and needs of individual persons. 

While national security regimes in Brazil, Uruguay, Chile, and 
Argentina did reduce certain barriers to economic development, it was 
at considerable social and political ,:ost. In particular, the trend toward 
greater political participation on the part of the masses was arrested and, 
consequently, their ability to obtain a just share of national wealth was 
constrained. While traditional forms of political dissent were suppressed, 
the evidence suggests that political polarization increased. In their zeal 
to preserve their vision of Western capitalism and democracy, the national 
security states resorted to extra-legal and unconstitutional means that 
discredited their cause and undercut the legal bases of their societies. " 
There could be no greater threat to the security of these nations. Further
more, the policies and actions of these states, in the name of capitalist 
growth and a purer form of democracy, have alienated substantial num
bers of citizens, making them more receptive to such alternatives as 
socialism. 

All this resulted, in large measure, from the military's distrust of 
participatory democracy and civilian government. This sentiment, which 
the armed forces traditionally harbored, was heightened by partisan 
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political conflict in the face of increasing structural crises in post-World 
War II Latin America. Frustration and disquiet within the officer corps 
was reinforced by exposure to colleagues who espoused ideologies that 
were rooted in critiques of traditional politics and promised solutions to 
national difficulties that augmented the role of the military in national 
life. Officers who championed national security ideology had the ad
vantage of clearly defined positions that sharply questioned civilian 
domination of the military. 

Intervention was, in large measure, the result of generalized belief 
within the armed forces that their nations were in grave danger of 
succumbing to chaos and that there was no viable option other than for 
the military to take power. Those who spearheaded the coups in Brazil 
in 1964, Uruguay and Chile in 1973, and Argentina in 1976 were, in 
that sense, acting out of nationalist rather than personal motives. In this 
respect the professionalization of the military which was initiated in 
the nineteenth century was successful. Furthermore, the military may 
very well have been the most unified and efficient institution in their 
countries. Problems arose from the attempts to restructure society in 
order to eliminate the ferment and conflict which resulted from social 
and economic inequalities. In such a situation, long-term stability can 
be achieved only if there is sufficient improvement in living conditions 
to reduce pressures from the disadvantaged. Imposition of order from 
above, without major social and economic reforms, can only be main
tained by coercion and repression which result in large-scale violations 
of rights. This has been the case in the national security states. 

Violations of civil and political rights have resulted specifically 
from the concept of the nation/state as a living organism with its own 
needs rather than as an instrument to satisfy the needs of the people. 
Identification of the state and the nation reinforces the authority of the 
state and conflicts with the idea that sovereignty resides in the people. 
As a consequence, individual rights and democratic processes tend to be 
superseded by the objectives of the governing elite. Disagreements over 
these objectives and the mean- to achieve them are regarded as anti
thetical to the realization of the common good. This is defined in 
national security ideology as the sum of individual good. As traditionally 
conceived, however, individuals and collectivities are not only the object 
of common good, but also contribute to it. Consequently, common good 
is common "not only in its end (final cause) but ... also in its origin 
(efficient cause): hence the systematic marginalization of broad sectors 
of society is a complete negation of the common good." " Furthermore, 
it "encompasses all the good that society can transmit and that reverts 
to the person through justice. In order to be realized, the common good 
entails and requires recognition of the fundamental rights of the person. 
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It therefore embraces right, justice, liberty, and material prosperity."58 
The concept of common good in national security ideology contributes 
to widespread violations of human rights, because it does not require 
democratic participation in government. Furthermore, it undermines the 
belief that rights inhere in the individual. "' 

While not all proponents of nation security ideology would assert, 
as has the Brazilian General Argus Lima, that freedom and human rights 
derive from the state and are bestowed by it on individuals as privileges, 
the concept of human rights in national security ideology is a diminished 
one. '" Rights, it is posited, must be restricted for the common good, 
to combat terrorism, or because the level of development does not permit 

"
their full enjoyment. ' The latter does not simply refer to limitations 
imposed by scarce national resources, but also to those required by 
government economic strategies. Challenges to models of development 
are consequently seen as contrary to the government's efforts to fulfill 
social and economic rights, and hence are not considered a legitimate 
exercise of the right of political protest. Such factors have contributed 
to violations of freedom of opinion and expression, of peaceful assembly 
and association, and of the right to take part in government either directly 
or through representatives. 12 

Concentration of power in the bands of the armed forces, imbued 
with the belief that there are no limits to the means that can be used 
to eliminate subversion, defined so broadly as to include nonviolent 
dissent and general opposition to a government, has also resulted in 
violations of civil and political rights. Most notable has been the extent 
of deprivation of life, liberty, and security of person. 63 Since under 
national security ideology countries are regarded as locked in constant 
internal warfare, peacetime restrictions on government authority are 
generally lifted via the imposition of states of siege or emergency. These 
allow for the disregard of rights such as habeas corpus, while the belief 
that no quarter must be given the enemy sanctions torture, assassinations, 
and generalized repression. The enemy is defined not as those who are 
actively seeking to overthrow the government by violence, but as anyone 
whom the government decides is subverting the state. In contemporary 
Brazil, Chile, Argentina, and Uruguay, this has at times included even 
those individuals attempting to change government by peaceful means, 
as well as those simply opposed to government policies. 

Those who take up arms tc change existing political and economic 
structures are accorded no rights whatsoever. The rationale is that such 
individuals do not deserve the benefits of citizenry, because they have 
acted contrary to the common good of society and consequently are 
worse than common criminals. " To accord them legal protections 
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would be for governments to violate natural law by acting contrary to 
the fundamental rights of a nation, which has rights as a living organism. 
This helps explain the spread of rights violations, especially those relat
ing to the physical integrity of the person in national security states, and 
the hostility with which international pressures on behalf of political pris
oners are greeted. A mentality of giving no quarter predominates, 
justifying extralegal actions by governments or the invoking of states 
of emergency or siegc. Under these conditions there is no such thing as 
political prisoners or prisoners of conscience, and legal protections have 
scant impact. 

Furthermore, concentration of power in the hands of the executive 
branch of government has tended to undercut the judiciar;. which has 
sometimes been disregarded entirely in favor of military courts. Purges 
of the ranks of the judges, arrests or expulsions from the country of 
lawyers who defend political prisoners, secret trials, and other violations 
of the right to free trial have been encouraged by the concept of executive 
power in national security ideology. In 1977 in Uruguay, for example, 
Institutional Act #8 eliminated the autonomy of the judiciary and 
made it dependent on the executive. Nine years earlier, Institutional 
Act #5 in Brazil attempted something similar, in addition to dissolving 
congress and imposing other restrictions on representative government. 
This practice of ruling by means of institutional acts and similar instru
ments circumvents the rule of law and representative government. ' 

Dominated by a concept of total war and inclined to disregard 
legal limitations, the armed forces and police in national security states 
often ignore the right to privacy through inauthorized searches, surveil
lance, censorship of mails, and similar activities. Frequently, such actions 
are directed against leaders of political organizations, labor unions, and 
professional and student groups. In addition, limitations freedom ofon 
association, including severe restrictions on the number of persons that 
can gather for anything other than purely social purposes, hamper the 
full expression of the political will of the citizenry. 

CONCLUSION 

In sum, the emergence of national security ideology and its imple
mentation via military dominated states in the Southern Cone has had 
negative consequences for human rights. In addition, these regimes have 
not succeeded in substantially achieving their own stated goals. In the 
political sphere, for example, concentration of power in the state has 
led to excesses which have increased distrust of authority. In the economic 
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sphere, their policies have increased denationalization of local business 
and increased international dependency, thereby substantially decreasing 
national sovereignty. In the social sphere, the ideal of a harmonious 
society appears farther away, given the increase in class antagonisms. In 
the cultural sphere, a new era of censorship and indoctrination bas been 
initiated, although repression has stimulated considerable intellectual 
and cultural vitality among the op, csiti an and within exile communities. 
In the religious sphere, the Catholic Church, which traditionally had been 
a conservative bulwark of the status quo, has become more progressive 
and alienated from the governing elite. Finally, in the judicial sphere, 
national security ideology places the state above the law, which strikes 
at a fundamental basis fcr order in society. This is a substantial challenge 
to the legitimacy of the national security state. 

These consequences arise from some intrinsic weaknesses in national 
security ideology. Only in theory can the state and the nation be identified. 
Nor are the sources of national security to be found in the exercise of 
state power, but rather in the peoples' judgment that government is 
responsive to their needs. The level of repression that has been used 
belies the claims that the state is acting in accord with natural law. Nor 
is loyalty to one's nation to be confused with loyalty to the state, for 
the former can exist without the latter, which can be legitimately with
held by the people. 

The abandonment of popular participation in governmental decision 
making in favor of elite determination has cast the military in the role 
of enforcer. To maintain control, the armed forces have frequently acted 
illegally, disregarding laws, at the same time that they expect higha 
level,of observance from the populace. National security states are there
fore widely regarded as arbitrary, causing both their opponents and 
supporters to seek ways to circumvent regulations. This further con
tributes to the appearance of illegitimacy. If this is combined with the 
continuing failure of these regimes to improve substantially the welfare 
of the people, the inclination of the citizenry to defend the state again 't 
internal or external challenges is decreased. Such a situation facilitates 
the penetration of critical ideologies. 

Devoid of broad-based popular support, increasingly challenged as 
illegitimate and contrary to the well-being of the citizenry, these states 
must ultimately use coercion and repression to stay in power. This 
further weakens the ties between the state and civil society, and makes 
these governments more dependent on the manipulation of symbols, 
public opinion, the media, and educational and cultural institutions. As 
the people increasingly distrust such institutiu.s, they give more credence 
to opposition opinions. 
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The proliferation of alternative sources of information confirms 
this and has helped reinfo'ce the growth of opposition organizations, 
whether they be workers' organizations, new political groups, student 
associations, or Christian base communities. The failure of the gremios 
in Chile, government supported political parties in Brazil, and official 
workers' organizations in all the national security states to attract broad
based support and participation has been one of the major setbacks of 
these governments. The limited capacity of the national security states 
to mobilize popular support for their prograrrs and policies impedes 
realization of national objectives. These states have, consequently, 
extremely narrow bases which over the long term threaten their stability. 
Concern over this problem has given rise to much of the criticism from 
within the military. National unity has not been achieved, polarization 
continues, and internal security is unattained. 

Overall, the promises of political and economic stability and real
ization of national potential made by the military in Brazil, Argentina, 
Uruguay, and Chile have not been realized. The potential for societal 
conflict has been increased. The problems which the military initially 
set out to resolve continue to dog them, encouraging critics, military and 
otherwise, to urge a return to civilian government. These pressures 
would appear to be growing, suggesting that the inili ay may eventually 
withdraw with its integrity badly damaged and a large residue of ani
mosity from the civilian populace. If che military does not retire from 
government, and political, economic, and social conditions in these coun
tries do not markedly improve, then the possibility of internal subversion 
increases. Hence national security states have not realized their principal 
goal. 

Nor has the threat of Communism been eliminated. This is largely 
due to the fact that to defeat Communism requires the offering of a 
.iorally superior ideology. The justification of violations of human rights 
as a means to an end in national security ideology undercuts any claims 
to moral superiority. The failure of national security regimes tc establish 
their moral authority and civic concord is not conducive to hemispheric 
security. 

U.S. policymakers should take this into account when determining 
the nature of relations with national securiry states. There is no con
vincing evidence that identification with these governments increases 
U.S. security. History does suggest, however, that U.S. support of repres
sive governments provides anti-U.S. forces with ammunition to discredit 
this country's commitment to democracy and freedom. "' Support of 
national security states is, consequently, not conducive to the short- or 
long-term interests of the United States. 
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NOTES TO CHAPTER 3 

1. The defeat in a national plebiscite in late 1980 of a new Uruguayan 
constitution that would have institutionalized the role cf the military in 
government and accorded a National Security Council extraordinary powers, 
reflected strong popular resistance to the legitimization of the current authori
tarian regime. The voter outcome apparently took the military by surprise 
and precipitated some reevaluation of the government's political options. In 
Chile, a September 1980 plebiscite on a new constitution resulted in re
P-ortedly 65 percent of the voters approving a document that embodied a less 
radical version of the national security state. Edward Schumacher, "Uruguay 
Brass, Now Tarnished, Begin to Snipe at Each Other," 2he New York Times, 
28 December 1980, p. E8, and "Uruguayans Tense as Military, Outvoted, 
Ponders Future," The New York Times, 14 January 1981, p. A2; Charles A. 
Krause, "Chilean Students Protest Plebiscite: Thousands Denountce Pinochet 
Eve of Vote on His Charter," The IVashington Post 11 September 1980, 
p. A26, and "Pinochet Wins Overwhelming Vote on New Constitution," The 
Washington Post, 12 September 1980, p. A22; "Chile Gets to Vote But Not 
to Choose," The New York Times, 17 September 1980, p. E3. 

2. Junta de Gobierno, Chile, Declaraci6n de los Principios del Go
bierno de Chile (Santiago de Chile: Editora Nacional Gabriela Mistral, 
1974), pp.28-29.
 

3. David Collier, ed., The New Authoritarianism in Latin America 
(Princeton, N.J.: Princeton University Press, 1979), pp. 401-402. 

4. For analyses of the impact of such economic policies on basic 
needs, see Chapters 4, 5, 6, and 7 of this volume. 

5. Criticism has also come from inside the military. In Brazil, periodic 
debates over economic policies have divided the armed forces, as well as 
alienated some of the regime's civiliai supporters. On December 26, 1980, 
for example, a former Chief of Staff of the armed forces, General Jos6 Maria 
de Andrada, was briefly put under house arrest for criticizing the government 
for not following more nationalist policies with respect to the operations of 
multinationals in Brazil. Similar complaints were voiced in the late 1960s by 
General Afonso Augusto de Albuquerque Lima, representing a good number 
of other officers and technocrats. They objected especially to the increasing 
penetration of the Brazilian economy by foreign interests. "Brazilian Ex-Staff 
Chier Detained," The New York Times, 27 December 1980, p. 5; Peter 
Flynn, "The Brazilian Development Model: The Political Dimension," in 
Brian Loveman and Thomas M. Davies, Jr., eds., The Politics of Antipolitics: 
The Military in Latin America (Lincoln: University of Nebraska Press, 

2 6 2 26 41978), pp. - . 
6. The construction of such strategies must be based on a comprehen

sive understanding of both the domestic and international factors that have 
contributed to the emergence of authoritarian states in Latin America. A 
recent comparative study of such regimes in Latin America concludes that 
these include: 
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the problems associated with different phases of industrialization; the 
rise of transnational corporations and the internationalization of pro
duction; differences among countries in the long-term prosperity of the 
primary product export sector; short-term fluctuations in the prosperity 
of this sector; the scope of the resources that the state is able to derive 
from taxing this sector; the growing political importance of certain 
social sectors and social roles, such as the popular sector, technocrats, 
and "nationals" within each country who are closely tied to trans
national corporations; the emergence of "new professionalism" in the 
military and of new military ideologies about intervention in politics; 
the nature of the earlier political incorporation of important class groups 
in society, for instance, the urban popular sector and industrialists; the 
closely related issues of the degree to which social conflict is mitigated 
by the existence of multi-class, integrative parties and the degree of 
effective staze control of organized labor; the political strength of the 
popular sector (which may be affected by the nature of the incorpora
tion, but which is also shaped by other factors); U.S. intervention; 
the revolutionary and counterrevolutionary reaction to the Cuban revo
lution; military competition among Latin Ameri'an nations; differences 
among countries in political ideology and political culture; political 
leadership, and the presence (or absence) of deliberative "preemptive" 
political action that leads to political compromises that help to mitigate 
the crises that tend to trigger the rise of authoritarianism; and a pattern 
of "tentativeness" of Latin American political institutions that makes 
regime change more likely to occur in the context of crises. 
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man, French, and Latin American. 
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4 Basic Needs.Journey of a Concept 

INTRODUCTION 

D2evjlcpment economics as a field of scientific inquiry addresses itself to 
perhaps the most qualitatively complex phenomenon of the social world 
-the vast, indeed staggering, une-.en development of the world's societies 
with regard to an individual's ability to produce the physical requirements 
of existence. The complexity is made all the more difficult to analyze
by the fact that analysis is inexorably enmeshed in ideologies which 
reflect the material fact that uneven development-between countries 
and within countries-is advantageous to certain groups. An obvious 
point of departure for scientific inquiry is to pose the question of what 
might be the cause of this uneven development, and, as part of :he 
answer, what forces generated it and maintain it. On the basis of this a 
strategy for solution could begin to be formulated. 

In general, development economics in the neoclassical tradition has 
not proceeded in this manner, but rather moved immediately to the ques
tion of solutions. To the extent that causes were and are considered, 
uneven development has been treated as its own cause. That is, countries 
are poor because they lack capital, skilled labor, infrastructure, or effi
cient administrative capacity. This, of course, is rather like explaining that 
a child is malnourished because it does not eat enough. While it implies 
a rather straightforward solution (to eat), little is revealed about why this 
solution was not effected previously. 

This approach arises out of the political explosiveness of attempts to 
explain causality. One might say that neoclassical theory begins by defin
ing as secondary how the existing state of affairs came into being, and 
concentrates on how to improve it. Whether sach an approach can 
generate useful solutions is at the heart of the Basic Human Needs 
(BHN) literature. Whatever its innovative features, the BHN "strategy" 
posits that the causes of uneven development-poverty in the under
developed countries specifically-are of little practical importance. The 
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difficulties in turning the BHN concept into a "strategy" derive precisely
from a lack of attention to the causes of poverty. Only through a serious 
consideration of causality can the BHN strategy be of any practical sig
nificance. This emerges clearly in the implementational literature, where 
there is strong evidence of a retreat from the original formulation of the 
BHN strategy. 

Basic needs strategy represents a response to the generally per
ceived failure of the trickle-down strategy which was explicit or implicit 
in 	 the development literature of the 1950s and 1960s. Perhaps more 
accurately called an optimistic anticipation strategy, it was based on the 
belief that rapid economic growth must eventually reach its way down 
the economic pyramid to affect even the poorest. There is now a growing 
consensus that, in general, this has not been the case. ' Some basic needs 
strategies are, in fact, quite close to the trickle-down hypothesis. 

I. 	THE GENESIS OF THE BASIC NEEDS CONCEPT
 
AND THE QUESTION OF MEASUREMENT
 

3While the term "basic needs" 2 is of relatively recent currency, it 
can be traced back to the debate over whether poverty is an absolute or 
relative phenomenon, which took the form of a dispute over the measure
ment of poverty. Here the question of measurement encompassed major 
theoretical and even philosophical issues. At issue was whether poverty 
is merely an aspect of income distribution and the poor are those at the 
lower end of the distribution. It is important to note that there is a 
difference between inequality and poverty; and major conceptual as well 
as practical confusion results from defining the poor merely in terms of 
distribution. To do this turns poverty into a purely definitional and 
quantitative concept. If poverty and inequality are defined as one, then 
one of the causes of poverty is the existence of inequality. ' 

Another conceptual problem arises in the distinction between a 
definition and a measure of poverty. There is a clear absolute descriptive 
content to aspects of poverty: e.g. child mortality, life expectancy, access 
to certain services (education, health, water, etc.), which could be called 
definitional. What is somewhat arbitrary is drawing a poverty line; and 
also relating levels of "human welfare" to certain poverty characteristics. 
This latter is a question of measurement. While defining poverty and 
describing its characteristics is clearly quite different from saying some
thing about relative poverty or income distribution, in drawing welfare 
implications from these characteristics, or in deciding on a poverty line, 
one tends to be pushed back to the relativist position which frequently 
reflects the societal norms. 

The first attempt to measure poverty in a rigorous way was by 
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Rowntree in his study of York, England, in 1901. He offered the con
cept of "primary poverty," which characterized a family if it lacked the 
income to satisfy "merely physical efficiency." The important aspect of 
this approach tended to be lost in subsequent debate over whether it is 
possible to determine minimum nutritional requirements wkh precision. 
The significance of Rowntree's concept is not so much in its biological 
approach, but in its treatment of poverty as something which exists inde
pendently of its measurement. A person suffers poverty if his or her food 
consumption is below what is necessary to maintain health, normal ef
ficiency, and vigor. In this approach, poverty is not merely a reflection of 
a conceptual category, but exists whether or not it is conceptualized 
correctly. This is the sense in which we use the term "absolute poverty," 
which could also be called "material poverty." 

Subsequent criticism of Rowntree's and others' work coalesced 
around defining poverty as a relative phenomenon. It was argued that 
poverty can be defined operationally only in relative terms, 6 and usually 
this is done by designating some portion of the lower end of income 
distribution as the poor Poverty is merely a reflection of a concept or defi
nition, and does not ex;t independently of the way in which it is 
measured. The pros and cons of the debate over measurements tend to 
veil the basic issue, namely, is poverty something which exists because 
it is conceptualized, or does its existence call forth a concept by which it 
can be analyzed? 

The critics of absolute poverty have correctly pointed out the mis
takes made in trying to measure in the fashion of Rowntree. It probably 
is true that a concept like the "minimum cost diet" is useless. One chases 
a will-o'-the-wisp one to measure the absolute levelif tries of income 
which would allow a minimally nutritious diet. This implies that a 
strategy to eliminate poverty based merely on raising incomes of the poor 
is probably resting on weak theoretical ground. Between that income and 
the minimally nutritious diet lie dietary habits and ignorance of the 
nutritional values of foods. 7 However, the indeterminancy involved in no 
way affects the fact that people do have biologically determined needs, 
and the further fact that a significant portion of the world's population 
suffers from these iiological needs not being met at a sufficiently high 
level. Malnutrition remains a material phenomenon, an aspect of reality, 
whether or not it can be closely estimated by income. ' 

Thus, if we sweep away the cloud of confusion generated by 
criticisms of attempts to measure absolute poverty (as valid as these 
criticisms may be), the conclusion that there remains an absolute element 
in poverty which must somehow be captured if we are to proceed 
scientifically seems not only correct but essential." Going beyond nutrition 
to the five basic needs-food, health, education, water and sanitation, 
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and shelter-it is obvious that physical hardship to the point of death 
results from absolute deprivation of any one of these. 'oFurther, the 
relationship between deprivation of basic needs and death has been 
statistically verified. n 

The problem in establishing an absolute measure of poverty lies in 
the fact that human beings do not merely subsist, but subsist in a 
social context. Thus human needs, as opposed to nonhuman needs, are not 
in reality determined by biological necessity alone, and, therefore, cannot 
be so defined conceptually. This does not mean that the biological com
ponent is irrelevant, but it is always enmeshed in a social context of 
values and societal norms. 1" This complexity is precisely what leads some 
writers to conclude that any attempt to measure subsistence (for want of 
a better term) is arbitrary. Such a position is clearly unscientific since it 
implicitly treats the variation in social norms themselves as arbitrary. And 
as Amartya Sen points out, "for the social scientist studying poverty the 
conventions of a society are matters of fact and not of value judgement." 18 

It might seem that measuring poverty relatively is merely a matter 
of convenience, but the "convenience" gained involves serious conse
quences. As pointed out, it makes poverty a definitional matter, rather 
than a real phenomenon. By definition it confuses poverty and inequality, 
merging them into one. 14 If one defines the poor as that portion of the 
population at the bottom of income distribution, then inequality, having 
served to define poverty, cannot be used as part of the explanation of its 
existence. 15 This, in effect, rules out an entire school of analysis which 
explains both the existence and perpetuation of poverty in part in terms 
of the income inequalities in society. 1" It becomes impossible to speak 
of poverty and inequality, since they are the same thing in this view. This 
is a major limitation, for it suggests 1) that poverty is purely quantitative 
in essence, and 2) that inequality necessarily implies poverty. 

The latter implication is clearly wrong. Extreme inequality is cer
tainly a contributing factor to poverty, since it reflects patterns of political 
power which limit the access of the politically weak to basic necessities 
of life. However, few would argue that complete equality of income and 
wealth distribution is a precondition for eliminating poverty. "7Ironically, 
defining the poor in terms of income distribution can lead to ignoring 
distribution altogether. Since this approach implies that poverty is only a 
quantitative phenomenon, the solution it offers is the growth of the 
incomes of the poor. This growth can either be relative (through redistri
bution), an increase in the incomes of the poor while leaving the incomes 
of other strata unaffected, or part of a general increase (growth of all 
incomes). Since all three have the same effect-increasing the incomes 
of the poor-there are no obvious grounds for choosing one over the 
other. Since it is frequently stressed in the basic needs literature that there 
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are 	severe political constraints on redistribution, this is generally put
aside in favor of the other possible strategies. 18
 

In summary, viewing poverty 
 as a material phenomenon implies
measuring it absolutely. Such measurement has a biological component,
but cannot be conceptualized outside specific societal norms, themselves 
subjects of scientific investigation. This approach implies that poverty is 
qualitatively different nonpoverty, andfrom analytically cannot be re
duced merely to a question of incomes. This qualitative difference has 
two aspects. With regard to the 	condition of being poor, quant;tative 
differences in income at some objectively determinable point (or range)
involve qualitative differences in living standards, primarily indicated by
one's health and vitality. With regard to causes, absolute poverty is the
result of specific social mechanisms which either affect the poor in a 
manner different from the rest of society, or which the result of theare 

lack of development of the entire economic 
 system: e.g., some African 
economies. The BN development approach or strategy arises from such a 
view of poverty. The alternative approach to poverty is to define it purely 
relatively-in terms of income distribution. 

While these two ways of measuring poverty in fact represent two 
distinct concepts and two separate outlooks, they are frequently confused. 
The concept of absolute poverty is part of a concern for improving the
quality of life of the poor; while the concept of relative poverty is con
cerned with reducing the income gap between the rich and the poor.
Therefore the BN strategy consists in defining poverty in concrete terms
-in terms of certain standards, or lack of them, of consumption. Thus, 
incomes are no longer the definitive method of tackling poverty; or at 
least they are a means rather than an end. 

1I. 	 BASIC NEEDS: TWO POSITIONS WITHIN 
THE SAME TERMINOLOGY 

Growth with Redistributionvs. Redistribution. Since the late
1960s, there has emerged within the development literature, both aca
demic and policy-oriented, a new emphasis on distributional questions. 
Up until about 1965, a bibliography on income distribution by Western 
economists would have been quite short. 1"Perhaps the first international 
agency report to reflect the growing concern with distribution was the 
IJ G employment mission volume on Colombia. 20 The report, despite its 
vagueness and weak empirical basis, was probably one of the most 
politically progressive, perhaps even radical, ever published under the 
auspices of an international agency. The central theme of the report was 
that the unemployment and poverty problem in Colombia could not be 
significantly reduced in the absence of land reform and major income 
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redistribution. While many of the concrete policy recommendations had 
a familiar ring, reminiscent of the days before the new emphasis on dis
tribution, the overall impact of the report was to generate debate over 
equality and inequality. Despite the emphasis on distribution-or because 
of it-the report clearly treated poverty as a problem synonymous with 
inequality, which could be solved through income generation, predicated 
on redistribution. Indeed, the analysis of the report had almost a. Key
nesian flavor-redistribution of income would incline the structure of 
effective demand toward more "labor-intensive" 21 commodities, which 
would generate greater employment for a given level of national in
come. 2., 

In a subsequent ILO employment mission report on Kenya one finds 
suggestions of what subsequently developed into the BN strategy. 23 In 
fact, this report, considerably less influential than that on Colombia, also 
contains elements of the "growth with redistribution" strategy. While 
the Colombia report had argued that redistribution was the policy measure 
by which unemployment and poverty would be eliminated, in the Kenya 
report the opposite was argued. The Kenya report did stress the 
distribution-employment link in terms similar to the Colombia report, 
but placed more emphasis on a strategy of redistributing or redirecting 
current investment rather than current income. In this strategy, current 
investment would be directed to productive projects which would lead 
to faster growth of incomes at the bottom of income distribution. This 
strategy represented a significant step back from the radical social changes 
at least implied by the Colombia report. By reversing casuality from 
redistribution-employment and poverty reduction to employment and 
poverty reduction-redistribution, the need for significant changes incur
rent distribution of income and assets, and therefore, implicitly, in the 
status quo was potentially eliminated. 

This theme, through growth there would be redistribution, was 
elaborated in a volume written under the auspices of the IBRD ("World 
Bank"), published in 1974. 24 What had been part of a strategy which 
also included some redistribution of current assets and incomes in the 
case of the Kenya report, now stood on its own as an alternative to such 
redistribution. All but insignificant redistributions of current income and 
assets (called radical and static redistributions) are rejected as either 
politically impossible, too expensive because of the compensation that 
would be required (in the case of assets), or damaging to productivity. 21 

It concluded: "In these circumstances direct programs of investment 
support may provide the only mechanism for raising low incomes in a 
reasonable period of time." 26 

It is, however, quite open to question whether such a strategy could 
generate any significant gain for the poor, whether the time period be 
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reasonable or unreasonable. Stewart and Streeten have argued cogently 
that 	a strategy which explicitly does not challenge the existing power 
relations in society, indeed makes a virtue of not doing so, can be con
fident that any changes it generates will be easily contained by the ruling 
classes. 27 In any case, it is not difficult to demonstrate that given in
vestment rates in underdeveloped countries and the fact that most invest
ment in any base year is relatively inflexible for reallocation, the amount 
of investment which could be redirected to the poor, assuming no opposi
tion from the privileged, is marginal at best. Redistribution-with-growth 
seemed destined to live a short life. By 1977, even within che World 
Bank (the institution out of which it had emerged), there was pressure 
to abandon redistribution-with-growth in favor of the BN strategy. This 
was 	 probably because there was little new in the strategy and its dif
ference from the growth-oriented strategy of the 1950s and early 1960s 
was 	not obvious. 21 

One last point about redistribution with growth (RWG) is relevant 
to the discussion of the BN strategy. In the World Bank RWG volume 
and its supporting literature there is an unquestioning acceptance of the 
conclusion ihat it is possible to achieve incrementally a redistribution 
which would come asunder if introduced as a total package to be im
plemented in a short period of time. But it is not obvious that the 
privileged classes would look more favorably upon their privileges being 
slowly reduced. Indeed, it could be argued that incremental redistribution 
averts the privileged to unpalatable changes without in any way reducing 
their power to resist them. Success with the strategy would seem to 
depend upon a strong element of noblesse oblige. 

II. 	 BASIC NEEDS AND THE BREAK WITH 
REDISTRIBUTION WITH GROWTH 

There developed in the policy and academic literature on under
developed countries in the late 1960s a consensus that the process of 
growth in these countries had at best left economic inequalities untouched 
and at worst accentuated them to the point of explosiveness. 2 While 
redistribution-with-growth seemed superficially to address this problem, 
and some argue that the BN strategy represents "an evolution from ab
stract to concrete objectives" " in relation to RWG, in fact, the BN 
strategy represents a break with RWG. The World Bank RWG volume 
put forward a strategy that was a major step beck from the emphasis on 
redistribution which had been emerging in the 1960s and was epitomized, 
however vaguely, in the Colombia report. 

The BN concept, on the other hand, represents a shift toward a 
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redistributionist position, insofar as any significant steps to implement the 
strategy must imply redistribution of current income or wealth or both. 
This is a coAiroversial point, though not an original one. 8' One purpose
in sifting through the BN literature is to demonstrate the implicit link 
between BN and redistribution. In this essay the term redistribution will 
always be used to mean redistribution of current income resources, and 
assets since it is a misnomer to speak of redistribution of future income 
and assets. Before something can be redistributed, it must be distributed, 
and before it can be distributed it must be produced. 

In order to avoid degeneration into semantic debate or debate over 
what various sources "really mean" by a BN strategy, it is necessary to 
be clear about what the problem isthat the BN strategy aspires to address. 
The strategy does not merely seek the elimination or reduction of poverty
and its associated sufferings, for there are many strategies that attempt to 
do this. Rather, it is a strategy for reducing poverty in underdeveloped
countries, constructed in light of certain generalizations (correct or in
correct) about the growth experience of such countries since World War 
II. The more important of these are summarized by Haq, though they 
are not necessarily his views: 

The proponents of basic needs contend that, in a poor society, the 
production of non-essential goods (apart from exports) should be 
tightly controlled; all incentives and market signals should be 
modified towards the production of basic wage goods and services; 
the state should stand ready for large-scale market intervention if 
the existing markets are a slave to the interests of the privileged 
groups. Without these further steps the increased income in the 
hands of the poor may largely evaporate into higher prices if cor
responding supplies of basic wage goods are not readily available. 
The opponents of basic needs programs fear that such market in
terventions will often be inefficient, serve only the interests of the 
ruling elite, and are probably a soft-sell for communism. " 

It is instructive to draw out the major elements of this definition 
which differs from what most writers mean by a basic needs strategy. 
The strategy requires major intervention by the state, not just in the 
redistribution of i:.:ome, but directly in production, to supply the com
modities required by the poor. This approach evokes strong reactions 
from those committed to a capitalist economy with little social welfare 
activity by the state. In Haq's summary the BN strategy is the under
developed country equivalent of the programs of the European social 
democratic parties, particularly the Scandinavian ones. ' 

This emphasis is not simply one possible approach to the BN 
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strategy, but the only one that allows for a BN strategy in any way
unique. The BN strategy is not merely a way to combat poverty; it derives 
from certain judgments about the failure of previous strategies. One of 
these is that no significant reduction in poverty is possible as long as a 
strategy leaves the productive structure of the economy unchanged. 84 

The experience of advanced capitalist countries demonstrates this. 
Despite nominally progressive tax structures, there is no evidence that 
indirect redistributive measures have had any significant impact on the 
distribution of income and wealth. " There is general amongconsensus 
writers in the field of wealth and income distribution that the only cases 
of significant poverty reduction in advanced capitalist countries have been 
those characterized by major programs of state provision of income in 
kind--subsidized state-owned housing, medical care without user charges,
free education, subsidized or rationed basic foods. " It should be noted 
that even in those countries where such direct state delivery of basic 
needs has greatly reduced absolute poverty (the Netherlands, Sweden, 
and Denmark), there has been surprisingly little impact on inequality.
While related, inequality and poverty are distinct phenomena with certain 
causes unique to each and others shared in common. 

To the extent that the Basic Needs strategy keeps to the view that 
some direct state intervention, frequently involving delivery of basic 
necessities, is essential, it constitutes a coherent, recognizable program.
To the extent that it equivocates on this, or even denies this aspect of the 
strategy, it becomes indistinguishable from previous strategies-"trickle 
down" and "redistribution from growth." 

In general, writings emanating from the Policy Planning and Pro
gram Review Department of the World Bank have stressed the central 
role of direct state action in the BN policy package, though not always as 
clearly as Haq did in his 1977 paper "Basic Needs: A Progress Report,"
where he presents the views of proponents of the BN strategy. The policy
and research papers of the department entrusted with developing a BN 
strategy repeatedly emphasize that unsatisfactory country performance in 
fulfilling the basic needs of the population is not, in general, the result of 
the low level of income in underdeveloped countries. Rather it is due 
to the structure of asset ownership, monopoly of political power by 
privileged classes, and state policies which result from that monopoly.
The work of Streeten and Burki is clear on this point. " Closely related to 
this is the view that for all but the poorest countries, internal resources 
are more than sufficient to solve basic needs problems successfully within 

" a reasonable period of time. 3 The World Bank has divided underde
veloped countries into two groups, middle income and low income, on 
the basis of per capita income. Virtually all Latin American countries fall 
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into the former category. Included in these are all of those whose basic 
needs provision is analyzed in Chapter 5. 

If it is the case that a large number of countries possess the necessary 
resources to eliminate the worst manifestations of poverty, the question 
naturally arises as to why this has not been done. While different positions 
are propounded within this department of the World Bank, its most 
radical expression is the view "that this is explained by the structure of 
economic and political power in underdeveloped countries." Sometimes 
the euphemistic term "political will" is used and the need for the "par
ticipation" of the poor is stressed. 40 Streeten and Haq argue that inter
national assistance should be assured to those governments which 
demonstrate willingness to engage in political and economic reforms. 41 
Such a recommendation may not seem too startling until one recalls the 
general aversion of the major donor institutions to the regime of Salvador 
Allende in Chile. This stress on the central importance of political and 
economic power and the necessity of reform is also present to a degree in 
the work of the OAS. 42 

Streeten has been quite clear in stressing that the BN strategy in
volves a partial break with the market-oriented commitments of neo
classical theory, which itself derives from value-laden concepts such as 
consumer sovereignty. This approach rejects the emphasis on income for 
the poor, which characterized RWG strategy, in favor of a more general 
emphasis upon access to BN goods and services. " An emphasis upon 
access or entitlements avoids the problem that relative price movements 
can reduce or eliminate the income gain of tne poor, particularly if the 
supply response of basic necessity production is sluggish to increased 
effective denand. An emphasis upon access is exp..icit recognition of the 
intermediary role that income plays in the reproduction of the rocial 
unit. 4' Raising the income of a family is not the same thing as increasing 
its material welfare, unless one accepts all of the tenets of neoclassical 
consumer theory, e.g., rationality and perfect information. 

Once the intermediary role of income is recognized-that income is 
a mearvs and not the only available means-other ways of increasing 
access to BN goods and services present themselves. Rationing and direct 
state production and delivery are two alternative means, and Streeten 
suggests that the latter has a place in BN strategy. Direct state action of 
this type reduces the problems of 1) ignorance on the part of the poor of 
nutritional and other information, 2) possible relative price movements 
which would price the poor out of markets, and 3) the portion of the 
poor which at least in the short run is unemployable. All of these 
considerations require a strategy which brc iks qualitatively with the 
reliance on the market mechanisms, so characteristic of previous strategies, 
though this break is likely to be limited quantitatively. 
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In summary, the BN strategy which originally emanated from the 
ILO 	 and was further developed by the Policy Planning and Program 
Review Department of the World Bank, stresses the following elements: 
1) supply management of basic necessities by the state; 2) major inter
ventions in the markets for commodities to restrict production and 
consumption oi nonessentials; and 3) redistribution of income, primarily, 
but not exclusively, to redirect state expenditure towards the poor. 

And central to these elements is significant political change, as "[ilt 
is quite clear that a major restructuring of political and economic power 
relationships is a prerequisite for a BN strategy." "5Such changes are 
also 	a prerequisite for successful application of foreign assistance. , 

The 	BN strategy which calls for major economic and political re
structuring may well represent the early views of the Policy Planning and 
Program Review Department of the World Bank. There are indications, 
however, that this department has retreated from this earlier and com
paratively radical position, to embrace a BN strategy which is more 
consistent with that proposed by the other donor institutions, as well as 
more acceptable within the World Bank itself. 

While a radical conceptualization of a BN strategy has emerged 
within the World Bank, it would be incorrect to construe this as the 
official position of the World Bank; it is not. The official position of 
the IBRD speaks of poverty, but not of basic needs; and the lending 
policies of the Bank tend to favor loans which are bankable (i.e., made 
on a commercial basis), rather than those which address basic needs. This 
orientation toward traditional lending policies is perhaps slowly changing 
as the Bank is moving in the direction of greater emphasis on loans to 
develop health, clean water, sanitation, and educational services. 

IV. 	DOMINANT INTERPRETATION OF THE 
BN STRATEGY 

In the previous section it was argued that the characteristic features 
of one interpretation of the BN strategy arise out of a recognition of the 
failure of previous strategies, and that they place major emphasis upon the 
role of the state. Tnis indicates the necessity for major economic and 
political refoizii:; in underdeveloped countries. 17 

This interpretation of the BN strategy is not prevalent among 
donor institutions. These institutions tend to reject major economic and 
political changes on the grounds that they are not feasible or are po
litically unacceptable. Instead, they present a BN strategy which represents 
no radical break with previous approaches to the elimination of poverty. 
This is explicitly recognized by Michael Crowell of the Agency for 
International Development (AID), who holds that "it should be empha
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sized that policies for meeting basic needs are on the whole quite familiar," 
and what is unique is "providing a coherent framework" and concrete 
objectives for eliminating poverty. 48 

What is familiar is the emphasis on employment and income 
generation as the primary means of meeting basic needs. What Crosswell 
describes as new is an "integrated focus on both income and production
more specifically on the pattern of production and the distributi6n of 
income." " The dominant interpretation of the BN approach is to com
bine income generation with a concern for the composition of output. 

The rationale for the emphasis on income generation is twofold. 
First, it is argued that the poor must be involved in more productive 
labcring activities since general growth must occur if the basic needs of a 
large portion of the population are to be met. This implies increases in 
inccme. Second, income generation and the market must be the primary 
mechanisms for the distribution of basic needs goods and services if pro
duction and allocation of resources are to be efficient, and if the poor can 
effectively exercise some degree of choice in the specific nature of the 
goods and services consumed. This focus on employment and income is 
combined with a concern for generating an adequate supply of basic 
necessities. "' 

It is not difficult to see that there are major problems inherent in 
this approach. Consider the question of timing. Assume for the' sake of 
argument .hsr it is possible without redistribution to generate an equi
table p;ern of growth in which the incomes of all the poor begin to 
rise, while at the same time the production of basic necessities increases. 
It is doubtful that anyone would be so optimistic as to argue that the two 
processes would move in perfect step. The first possibility is that the 
incomes of the poor would rise faster than the supply of basic necessities. 
In this case, excess effective demand would push up prices and in the 
short run make BN more accessible to the higher income groups. A 
second possibility, and one that is more hopeful, is that the supply of 
basic necessities will increase faster than the incomes of the poor, and 
the prices of the basic necessities will fall, giving the poor more access to 
them. However, unless supply and prices are controlled by the govern
ment it is generally held that it would be unlikely for prices to fall be
cause of the downward inflexibility of prices if markets are not com
petitive, particularly at the wholesale level. 

How then, is the supply of basic necessities to reach the poor? 
Crosswell suggests various theoretical possibilities. First, that the poor pay 
direct fees to cover the cost of basic services, as well as purchase food and 
housing at market rates. 51 This, of course, requires a synchronization 
which is virtually impossible in practice. Failing this, "to directly tax 
some portion of the income or output associated with more productive 
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employment of the poor (emphasis added), and then use these revenues 
to finance services delivered at fees that are correspondingly less than 
costs." 52 That is, the poor shall pay, and if there are portions of the 
poor which cannot pay, tax the "better off" poor to cover costs. ' This is 
in reality an effective demand strategy whereby basic needs will only be 
supplied if someone can pay for them. 

The solution to the supply problem offered in the AID, ILO, and 
World Bank literature is some form of state intervention in the produc
tion and distribution of goods and services which are essential for the 
satisfaction of basic needs. This can take the form of active state inter
vention in the pricing system, subsidies, taxation, or state participation in 
the production and distribution o basic necessities. State intervention is 
not a simple solution, and perhaps primarily for political reasons the 
emphasis on supply management varies. Even the Policy Planning and 
Program Review Department of the World Bank has retreated consider
ably from its previous position of placing it at the heart of any BN 
approach.
 

V. CLARIFICATION OF A CONCEPT 

The purpose of this chapter has been to clarify and place in context 
an idea or concept which has quickly come to dominate the discussion of 
development goals and policy, a concept that has been criticized for its 
vagueness. Basic needs strategy need not be vague, although it encom
passes a definite worldview of development problems. This worldview 
has much in common with the social democratic critique of the operation 
of a capitalistic society. 

To focus merely on basic needs, to raise a banner that proclaims 
them as the goal of development, is not very original. Every development 
strategy purports to have this goal, however indirectly. A strategy becomes 
a basic needs strategy or a redistribution with growth strategy, as opposed 
merely to having BN as a general goal, by virtue of the manner in which 
it pursues the solution of meeting basic needs. A strategy which concludes 
that basic needs will automatically be met by general economic growth 
is a growth strategy or a trickle-down strategy. A policy which redirects 
current investment to generate faster income increases for the poor in 
order to meet BN is an investment-reallocation (RWG) strategy, and so 
on. A basic needs approach is a strategy which includes as a large com
ponent the provision of fundamental necessities by direct state interven
tion in the economy, though not to the exclusion of economic growth. 
This requires redistribution of current income. 11 Once the distinction 
between goals and strategies is made clear, it is possible to assess particular 
policies and compare the advantages of different strategies. A successful 
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strategy to satisfy basic needs and eliminate the worst symptoms of 
poverty requires considerable state intervention. Redistribution of re
sources by the state would be more equitable than that provided by the 
market. Consideration of the conditions under which this would be the 
case is beyond the scope of the present discussion. State action never 
occurs in isolation from the rest of society, and economic and social 
policies are the product of class relations in society, not merely of 
technical decisions. In circumstances in which a society is fundamentally 
inequitable and those benefiting most control the state, it is illogical 
to think that state action would do anything but reinforce inequalities. 
This, however, is not an argument against the position presented here, 
but points up the obvious: a basic needs strategy can be implemented 
only within certain political conditions. 

CONCLUSIONS 

It is widely accepted among multilateral lending institutions as well as 
by development economists that a major barrier to growth in under
developed countries is low labor productivity caused by a deficiency in 
human resources, such as skilled labor or an educated work force. To 
confront this pervasive problem, the goal of many programs and projects 
is to increase productivity. The basic needs strategy encompasses an 
.'rilicit recognition that the satisfaction of basic needs, i.e., the provi

sisin of adequate nutrition, housing, water and sanitation, health care, 
and basic education, leads directly to the development of the human 
resources which are a prerequisite to economic growth. 

Given the assumption that the satisfaction of basic needs is an 
investment in human capital and essential to increasing the productivity 
of the working population, it would seem advantageous to satisfy basic 
needs as efficiently and as quickly as possible. As a consequence, insofar 
as possible, ideological considerations must be cast aside and nonmarket 
measures be integrated with market mechanisms in the provisiou of basic 
needs. This implies that the state must be encouraged to play an active 
role in the organization, production, and distribution of those goods and 
services which are essential to the satisfaction of basic needs. This would 
facilitate the rapid provision of the basic necessities which would not 
only satisfy individual needs, but from a macroeconomic perspective, 
provide the foundations for the development of human capital and the 
corresponding increase in labor productivity which are essential to 
economic growth. 

Direct provision of a portion of basic needs is frequently given only 
brief consideration on the grounds that such a policy would be politically 
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unrealistic in most countries. Strategies which concentrate on increasing 
the incomes of the poor, combined with generating, through the market, 
an adequate supply of basic needs goods and services, are considered more 
p3litically acceptable. Nevertheless, the direct provision of basic needs 
has been suggested by some experienced policymakers, including former 
Deputy Assistant Secretary of State for Latin America Albert Fishlow, 
who argues that income generation policies have had insufficient 
impact on the poor, and that these need to be supplemented by a larger 
component of social provision programs. " This view will become 
increasingly influential as serious attempts are made to satisfy basic needs. 
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5. Economic Performance andBasic Needs: 
The Examples of Brazil Chil Mexiw 

Nicaragua,Peru,and Venezuela 

INTRODUCTION1 

Access to the necessities of life by the mass of the rpulation of a 
country is, in the first instance, dependent upon the productive capacity
of the economy. In the literature on basic needs, 2 one finds a distinction
between those countries which are at a level of development allowing
for satisfaction of basic needs under present circumstances and those 
which are not. ' 

In this chapter, six Latin American countries (Brazil, Chile, Mexico,
Nicaragua, Peru, and Venezuela) which fall into the World Bank's cate
gory of middle-income countries are analyzed. 4 In these countries, the
level of per capita income, per capita calorie consumption, and other
indicators suggest that the most extreme forms of poverty, malnutrition,
and physical deprivation in general be eliminated through approcan 
priate policies and within a relatively short time frame. This places such
countries in a different category, particularly with respect to policy
options, from most of the countries of Airica and Asia. 

That the elimination of the worst aspects of poverty is possiblein these countries does not imply that this will occur. Redistribution of
income, at least in the form of state expenditure, is required. Such
redistribution would probably encounter serious political opposition.
However, political opposition does not necessarily make the redistribu
tional alternative impossible, and it would be arbitrary to eliminate it 
a priori. 

This chapter first considers the macroeconomic performance of
each of the six countries under review. This performance is related to
what are called models of political and economic development. The 
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macroeconomic performance is then compared to indicators of the man
ner in which economic growth has been distributed among the various 
sectors of the population. The general point to be made is that the 
benefits from economic growth can be distributed in different ways, and 
an impressive macroeconomic performance is quite consistent with 
poverty for a substantial portion of a country's population, or, at least, 
with indirect indications of substantial poverty. In the next section, 
indicators of material deprivation are examined (life expectancy, infant 
mortality, etc.). Insofar as possible, these are related to macroeconomic 
performance, though this is difficult since the data on material depriva
tion is considerably less accurate, frequent, and current than macro
economic data. 

I. 	MACROECONOMIC PERFORMANCE
 
AND DISTRIBUTION
 

The six countries studied include Brazil and Mexico, the most 
populous in Latin America, and three populous countries, Peru, Vene
zuela, and Chile, as well as Nicaragua, one of the smallest in size and 
population. Together, they accounted for about 70 percent of the popu
lation of Latin America in the 1970s. In this section the economic 
performance of these six countries over the last 25 years is reviewed. 
A detailed consideration of each economy is not possible, however, and 
the discussion is limited to macroeconomic trends and general indicators 
of how economic growth has been distributed among the various sectors 
of the population and its impact on fulfillment of basic needs. 

These countries represent political as well as economic diversity. 
Venezuela has a recent history of democratic institutions, while Mexico 
is characterized by a one-party system which tends to stifle opposition. 
Nicaragua had 40 years of single family rule until the summer of 1979, 
when a popular movement took control. Brazil has been governed since 
1964 by an authoritarian military junta, while Peru was led from 1968 
until mid..1980 by a reformist military dedicated to stimulating industrial 
development. The sixth country, Chile, has experienced in the recent 
past a variety of political regimes from democratic (1964-1970) to 
radical social democratic (1970-1973), to the current authoritarian 
military dictatorship. In terms of per capita income, in 1976 the six 
countries fell into two groups: Peru ($500), Nicaragua ($490), and 
Brazil ($525) on the one hand, and Mexico ($718), Chile ($736), and 
Venezuela ($1,032) on the other. (See Table 1, last line). I This basis 
of grouping the countries demonstrates how per capita income can be 
misleading as an indicator of development. Though Brazil's per capita 
income in 1976 was only 7 percent above that of Nicaragua, according 
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TABLE 1: Indices of Co.rtant Price GDP and Growth Rates, 1955-1977 

Peru Mexico Chile Brazil Venezuela Nicaragua 

1955 
1956 
1957 
1958 
1959 
1960 
1961 
1962 
1963 
1964 
1965 
1966 
1967 
1968 
1969 
1970 
1971 
1972 
1973 
1974 
1975 
1976 
1977 

58.8 
61.5 
62.1 
64.2 
66.5 
72.5 
78.4 
85.7 
88.9 
95.9 

100.1P 
105.3 
107.0 
107.7 
112.5 
122.7 
129.0 
136.5 
145.0 
154.9 
160.1 
165.0 
163.5 

53.4 
56.2 
60.4 
63.2 
66.0 
70.9 
74.4 
77.9 
84.1 
93. p 

100.0 
106.9 
113.6 
122.9 
130.7 
140.7 
145.5 
156.0 
168.0 
177.5 
184.7 
187.5 
192.9 

64.0 
64.4 
71.1 
73.8 
73.4 
78.3 
83.1 
87.3 
91.4 
95.2 

100.0 
107.0 
109.5 
112.7 
116.2 
120.4 
129.7 
129.6 
124.9 
132.0 
117.1 
121.9 
132.3 

57.7 
59.5 
64.3 
69.3 
73.1 
80.2 
88.5 
93.1 
94.6 
97.3 

100.0 
105.1 
110.1 
120.4 
131.2 
143.7 
162.8 
181.2 
207.3 
227.5 
140.5 
262.0 
174.2 

51.3 
56.8 
63.4 
64.2 
69.3 
70.2 
73.8 
80.5 
86.1 
94.4 
100.0 
102.3 
106.4 
112.1 
116.0 
121.8 
125.2 
129.7 
137.7 
143.4 
152.4 
164.4 
---

56.8 
56.7 
61.6 
61.8 
62.7 
63.7 
68.2 
75.4 
80.2 
89.5 

100.0 
103.1 
110.1 
111.7 
118.2 
124.2 
129.2 
133.7 
139.7 
158.1 
160.9 
170.9 
181.1 

Growth rate,
GDP 4.8% 6.0% 3.4% 7.3% 5.7% 5.4% 
Growth rate,
capita income 

per 
1.9% 2.6% 1.1% 4.1% 2.6% 2.2% 

Per capita
income, 1976 $500 $718 $736 $525 $1,032 $490 

Source: United Nations, Monthly Bulletin of Statistics, various issues;United Nations, Economic Bulletin for Latin America, IX (1972); and Wilkieand Reich, Statis:ical Abstract of Latin America, p. 239. 

to an international source, Brazil was by most indicators the most indus
trialized economy in Latin America, and along with Mexico, the only
Latin American economy with major manufactured exports.

The share of manufacutring in gross domestic product does not
correctly capture the significance of the degree of industrialization of
the six countries. Venezuela (38 percent), Chile (40 percent), and
Peru (31 percent) all had higher or similar proportion than Mexico
and Brazil (30 percent each). ' However, in the literature of inter
national agencies the latter two countries are referred to as semi
industrial, while the former three are not. This reflects a qualitative
judgment about the nature and potential of industry in Brazil and 
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Mexico. Increasingly over the last decade, Brazilian based industry has 
established itself as internationally competitive in a number of sectors, 
and to a lesser extent this is true for Mexico. This places the two 
-ountries in a qualitatively different category from Chile (at least up 
t , 1974) and Peru, where manufacturing has been almost exclusively 
fcr the internal market. The relationship of these economies to the 
world market is also correspondingly different. Events in Chile since 
the military coup of September 1973, and the discovery of great oil and 
gas reserves in Mexico, significantly altered the situations in these coun
tries, but as a first approximation we can differentiate between Brazil 
and Mexico, on the one hand, and Peru and Chile on the other, on the 
basis of the type of industrialization. 7 

Nicaragua and Venezuela both represent types of economies dif
ferent from the others. Venezuela has an economy whose growth and 
structure have been conditioned by the domination of the petroleum 
sector. It is beyond the scope of this paper to analyze the particular 
dynamics of petroleum dominated economies, except to point out the 
most obvious characteristics. In economies where petroleum is of over
whelming significance, 1 tremendous portion of social wealth is generated 
on the basis of a tiny proportion of the labor force. As a consequence, 
the link between the petroleum economy and the rest of the economy 
is primarily on the expenditure side, usually state expenditure, and only 
weakly on the production side. For this reason, such economies have 
been characterized as experiencing expenditure-led growth. ' Such 
growth tends to establish a pattern of sectoral profitability and thus 
investment incentives quite different from nonoil economies. 

Nicaragua is the most underdeveloped country of the six, an 
underdevelopment far greater than its per capita income would indicate. 
In 1975-1976 manufacturing was only 21 percent of GNP, and just 
over 50 percent of manufacturing value added was accounted for by 
food processing, beverages, and tobacco. This reflects a very low level 
of industrial diversification, having greater similarity to the more indus
trialized African countries than to other Latin American countries. And 
while each of the countries under review is still in the process of agri
cultural transformation from precapitalist to capitalist social relations, 
this process began more recently in Nicaragua, though since 1979 it 
may be proceeding more rapidly than elsewhere. 

In Table 1, the growth performance of each country is presented. 
The first point to note is that three of the six had similar growth rates 
from 1955 to 1965. Peru, Brazil, and Nicaragua experienced growth 
rates of GDP of 5.5 to 5.8 percent per annum. GDP grew a percentage 
point faster in Mexico and Venezuela, 6.5 percent and 6.9 percent, respec
tively. For Chile GDP growth was slowest, but still well above the 
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4.5 percent rate of population growth. From 1965 on the variation in 
growth rates of GDP increased sharply. While the ratio of the fastest 
to the slowest growth rate for 1955-1965 was 1:5 (Venezuela to 
Chile), for 1965 to 1977 it was 3:7 (Brazil to Chile). There are, how
ever, some patterns within-this diversity. From 1965 to 1971 Peru, Chile, 
Venezuela, and Nicaragua all grew at more or less the same rates, 
despite the great differences in the structures of the four economies. The 
table indicates that, taking the entire period for three of the six countries 
(Mexico, Brazil, Venezuela), growth was sufficiently rapid to pro
vide considerable potential for the satisfaction of basic needs. Per capita 
income, at the minimum on index of resources available for satisfying 
basic needs, grew faster than 2.5 percent a year in each of these cases. 
In the case of Brazil, per capita income grew at a rate implying a 
doubling of per capita income in less than 20 years. Given this, even 
no change in the distribution of income would have resulted in a major 
improvement in the lot of the poor. In Peru and Nicaragua, per capita 
income grew more modestly, implying that, ceteris paribus, less improve
ment in the lot of the poor was possible within the existing distribution 
of income. In the case of Chile, income per head grew very slowly, 
though at roughly the same rate as in Peru and Nicaragua up to 1973, 
when aggregate GDP fell. 

However, in each of these countries, in varying degiees, there 
were political forces operating not only to block a distribution of the 
increment in growth toward the poor, but also to direct the increment 
away from low income groups. Chile is the most extreme case. From 
1955 (when the time series in Table 1 begins) until September 1973, 
the governments of Chile were democratically elected ones, either social 
democratic reformist (in the case of Allende's administration) or more 
conservative governments with a strong social democratic and socialist 
opposition (before 1970). In this political context organized labor, and 
to a lesser extent the peasantry, were able, to voice their interests to 
a significant degree through representative institutions. The poorest 
20 percent of the Chilean population received the largest percentage 
of national income in the 1960s of any of the countries under review. 
(See Table 2. There is no distributional data available for Nicaragua). 
The organized political strength of the Chilean working class in particu
lar probably moderated any tendencies in the economic system toward 
extremely regressive distributional shifts. ' However, the violent coup 
of 1973 and subsequent repression qualitatively changed the political 
situation, destroying representative institutions and establishing a national 
security state. 10 Evidence presented below demonstrates the distributional 
consequences of this. 

The case of Brazil is somewhat similar, though the coup of i,64 



TABLE 2: Income Distribution by Population Quintiles in Five Latin American Countries 

[Statistics give percentage of national income received by each quintile. I 

Peru Mexico Chile* Brazil Venezuela 

Quintile 1962 c 1972 c 19630 1969 a 19680 1960 b 19 7 0 b 1962 0 1971 c 

1st 3.0% 2.5% 3.7% 4.2% 4.8% 3.5% 2.8% 3.3% 2.7%
2nd 7.0 6.5 
 6.7 6.0 8.2 6.8 5.3 6.3 5.5
 
3rd 13.0 12.5 11.3 9.7 12.2 10.7 9.0 11.2 9.6
4th 21.5 20.5 19.6 16.9 19.0 16.9 15.6 20.2 16.8 
5th 55.5 58.5 58.7 63.2 55.8 62.1 67.3 59.0 65.4 
Highest 5% 26.0 33.0 29.1 37.8 31.6 39.9 44.8 27.2 40.5 
Ginid .56 .59 .54 .60 .51 .53 .62 .57 .61 

*Comparative figures unavailable for Chile 
a Household distribution CEconomically active population distribution 
b Income recipient's distribution dCoefficient 

Incoe rcipint' Coeficentof inequalityditribtio 
Source: Shail Jain, Size Distribution of Income (Washington, D.C.: World Bank, 1975) and R. Webb and
A. Figuera, La Distribuci6n del Ingreso en el Perb (Lima: IEP, 1977). 
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was not quite so brutal at the outset. Again, representative institutions 
were abolished, including the independent trade union movement. Much 
has been written about the "economic miracle" in Brazil after the 
military coup, with the implication that the military regime bought
about a dramatic surge of economic growth. However, the rate of 
economic growth in Brazil from 1955 to the coup was one of the highest
in Latin America (6 percent annually), and while higher afterwards 
(8 percent annually), the difference is substantial but not dramatic. " 
If one thinks that the military dictatorship was instrumental in accel
erating growth, it is instructive to compare what GDP would have been,
had growth proceeded at the precoup rate. In such a counterfactual 
circumstance, the index for 1977 would have been about 16 percent
below the actual figure. 12 What this suggests is that .he most dramatic 
consequences of the "miracle" were not in aggregate growth, but in the 
structure of industry and distribution. As the economist Albert Fishlow, 
former U.S. Deputy Assist'ant Secretary of State, has pointed out, the 
purchasing power of wages was forced down, 13 One of the major suc
cesses which the military dictatorship claimed as its own was the taming
of inflation. A close inspection of the anti-inflation program of the 
military regime suggests that it was more successful in depressing the 
living standard of the working class than in stabilizing the price level. 

A major qualitative change occurred in the political environment 
of Peru during the period under review, though there is some contro
versy over its character. 14 The controversy arises in part over the extent 
to which the post-1968 military government fostered any significant
popular participation, and whether this led to significant changes in 
income distribution. What is true is that the real or illusory changes
implemented from 1968 to 1975 affecting popular participation and 
income distribution have subsequently been reversed. While the coup
of 1968 changed the class nature of the Peruvian state, this resulted in 
no increase in popular participation, except inadvertently by raising the 
consciousness of the working class and peasantry. 15 

While ii. Chile, Brazil, and Peru major political events occurred 
that significantly altered the balance of class power in these societies,
this is not the case in Mexico, Nicaragua, and Venezuela, except insofar 
as the political relationship between classes is always in flux in the 
process of economic development. "oThe shift in form from dictatorship 
to formal democracy in Venezuela in 1958 was a major event, but did 
not seem to carry the same epoch-making significance the coups inas 
Chile, Brazil, and Peru. The last 25 years of Sornoza rule in Nicaragua
and the PRI government in Mexico represent continuations of particular 
types of unrepresentative regimes, the latter being benign thanmore 
the former. In each of these countries save Nicaragua (where there are 
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no reliable data), the evidence indicates that distribution of income be
came more unequal over time, differences in levels of development, 
etonomic structure, and political institutions notwithstanding. 

The Brazilian situation is perhaps the best documented, with the 
increase in inequality being quite substantial from 1960 to 1970. 17 
The summary statistic in the last row of Table 2, the Gini coefficient, rose 
from .53 to .62, a change bordering on the astounding. The poorest 40 
percent of the population received 10.3 percent of national income in 
1960 and 8.1 percent in 1970. Morever, the incomes of this 40 percent 
grew at 3.7 percent, while the incomes of the richest 5 percent grew 
at almost twice that rate (7.3 percent). When one accounts for popula
tion growth, income per head for the bottom 40 percent grew at less 
than one percent per annum, while for the richest 5 percent at over 
four times this rate. There is little doubt that since 1970 distribution has 
become more unequal, for the purchasing power of wages has been stable 
at best. 18 In summary, one can say that the aggregate growth perform
ance of thz Brazilian economy over tne last 25 years was suffi'ient to 
make possible a dramatic reduction in poverty; however, the evidence 
indicates that little has occurred to reduce poverty and, indeed, it may 
have gotten worse. 

The situation of the poor in Brazil has been the subject of exten
sive debate. In response to Albert Fishlow's conclusions that there was 
a substantial increase in poverty between 1960 and 1970,1 Gary Fields 
attempted to prove that the standard of living of the poor improved 
dramatically in absolute terins. 20 Fields is particularly con' .rned with 
demonstrating that although income distribution may worsen in a period 
of economic growth, frequently the poor will benefit from that growth. 
While this may be true, Fields' conclusions about improvements in the 
situation of the poor in Brazil have been refuted by a series of articles 
which show that his argument is fallacious on arithmetic, technical, and 

' theoretical grounds. 21 Albert Fishlow, in his comment on Fields' article, 
states that if there was a decline in absolute poverty in Brazil, it was 
minimal. He concludes: 

The relative deterioration in income distribution during the 
decade prevented economic growth from significantly alleviating 
the burden of crushing absolute poverty that afflicted a third of 
Brazilian families, and a still larger proportion of the population. 22 

Of all the countries we are considering, Chile had the least unequal 
distribution of income in the 1960s as measured in Table 2.23 In 1968, 
13 percent of income was received by the poorest 40 percent, almost 
three percentage points more than in Mexico for 1969, and five more 
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than Brazil bn 1970. Available evidence indicates a drastic worsening
of income distribution after the Allende period, as shown in Table 3.
In 1974, the Gini index of inequality was well below that for 1968 
(.48 compared to .52). A survey of the redistributive policies of the
Allende government suggests that they largely account for the improve
ment in income distribution. In fact, it is reasonable to assume that 
distribution was even more equal in 1973 than in 1974, for unemploy
ment doubled in the space of 12 months. Under the military dictatorship,
inequality continued to rise in 1975 and 1976, then remained more or 
less the same, slightly above the 1968 level. International comparisons
of inequality indicate that Chile in the 1960s and 1970s was in the 
per capita income range in which inequality declines as economic growth
continues. 2' The so-called free market policies of the military dictator
ship seem to have reversed any such tendency.

In Mexico, Peru, and Venezuela inequality of incomes distribution 
increased in the 196 0s. In each of these countries the income share of
the poorest 40 percent fell during the period of comparison, and the 
share of the richest 5 percent rose substantially. In Peru, the income 
share of every quintile fell except for the highest. Indeed, the income 
share of the wealthiest 80-95 percentile groups also fell, with only the 
top 5 percent gaining relatively. Only in Mexico did the share of the 
pooest 20 percent rise, but the shares for the next three quintiles all 
declined. 

For Brazil, Mexico, Nicaragua, Peru, and Venezuela, aggregate
economic growth was sufficiently rapid to allow for significant reductions
in poverty. However, distribution of this growth was such that it was 
not realized. In the case of Chile growth was quite slow, even before 
the economic crisis of 197. and thereafter. From 1968 to 1973 a sub
stantial shift toward greater equ ,lity of distribution occurred and with 
it a rcdaction in poverty. This was reversed after 1973. 

TABLE 3: Measures of Income Inequality In Chile, 1968-1976 

Gini 
Coefficient 

Share of 
Top 20% 

1968 .51 55.8% 
1974 .46 --
1975 
1976 

.47 
.53 

53.9 
60.3 

1978 .52 58.6 

Source: 
Report" 

United States Embassy, 
(December 1979), p. 9. 

Santiago, "Chile: Economic Outlook 
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TABLE 4: 	 Indices of tha Purchasing Power ef Blue-Collar Wages In 
Peru, Mexico, Chile, and Brazil, 1960-1978 

Peru a Mexico b Chile C Brazilb 

1960 91.9 71.3 87.3 
1961 95.0 72.5 --

1962 101.5 78.2 ...... 
1963 101.5 92.1 88.2 --
1964 104.2 95.1 84.3 
1965 100.0 100.0 100.0 --
1966 102.8 103.7 111.8 100.0 
1967 101.7 107.2 130.3 110.0 
1968 90.2 109.9 135.5 106.0 
1969 96.0 113.3 145.6 110.0 
1970 89.3 111.3 161.1 109.0 
1971 104.0 115.0 192.4 --
1972 112.6 116.2 181.8 --
1973 123.7 116.5 152.5* --
19711 122.3 120.5 115.3 --
1975 102.8 118.7 106.4 --
1976 90.3 131.2 117.6 --
1977 73.4 130.7 145.7 --
1978 53.6 --- 169.0 --

*64.4 for the last 3 months of 1973 

aPrivate employment, blue- CNational index, deflated by 
collar, in Lima official cost of living index until 

1970; University of Chile indexb Manufacturing only from 1970 upwards 

Source: John Weeks, "The Distribution of Income and the Role of 
the State in Peru," in Frances Stewart, ed., Distribution of Income 
and Systems of Payment (London: Macmillan, forthcoming); and 
United Nations, Monthly Bulletin of Statistics, various issues. 

Tables 4 and 5 indicate the gains or lack of gains experienced by 
the working class in various countries. In Peru, the purchasing power 
of blue collar workers was more or less constant from 1960 to 1971, 
which is consistent with a worsening size-distribution of income from 
1962 to 1972. That is, blue collar earnings were below average earnings 
per member of the labor force. For a brief period, 1971 to 1974, real 
wages rose substantially, but subsequently fell over 50 percent. At the 
same time, unemployment rose, primarily in Lima. Less unemployment 
as compared to Chile, reflects the lower level of development of the 
Peruvian economy, and the presence of low-income "informal" urban 
activities for the unemployed. The drop in real incomes reflects the 
extreme labor surplus conditions which do not show up in the unem
ployment rate. 
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TABLE 5: Unemployment in Selected Latin American Countrr-;, 
1968-1978 

Chilea Peru b Venezuela b Nicaroguob 

1968 6.0% 5.4% 5.5% --
1969 
 6.2 5.9 6.7 --1970 7.1 
 4.7 6.2 
 3.7%

1971 5.5 4.4 5.9 3.6
1972 3.8 4.2 
 5.5 6.0

1973 4.6 4.2 
 5.8 9.1
1974 9.7 
 4.0 6.1 
 7.3
 
1975 16.2 
 4.9 7.2 

1976 16.8 
 5.2 6.0 --
1977 13.2 5.8 
 5.0 --
1978 13.7 
 6.2 ......
 

aSantiago only. b National rates. 
Source: United Nations, Monthly Bulletin of Statistics, variousissues, and Jeffrey Hart, "Industrialization and Fulfillment of
Basic Human Needs in Venezuela," in John G. Ruggie, ed.,
Alternative Conceptions of World Order (forthcoming). 

Blue collar real wages rose quite rapidly in Chile in the 1960s and 
arly 1970s, at 7.4 percent per annum from 1960 to 1971. There was 

a 6 percent fall in 1972, and for the last three months of 1973 (the 
coup was in Septemb ) the index of real wages was 36 percent of the 
average for 1972. Declines continued in 1974 and 1975, and real wages 
rose subsequently. Though real wages rose after 1975, the working
class continued and continues, to bear a crushing burden of unemploy
ment. In 1975 and 1976, one out of every six members of the Santiago
labor force was completely unemployed, and in 1978 it was still one 
out of seven. Some perspective is given on this if we realize that since
the end of the post-World War II reconstruction in Europe and Japan,
no industrial country has recorded an unemployment rate of as much as 
ten percent, save England. Even in a major urban area this is rare, and
associated with very short-term recessions in particular industries, as in 
Detroit. 

The patterns of unemployment and real wage changes in Peru
and Chile reflect countries at two levels of development. In Chile, where 
the labor movement is stronger, real wage cuts could be resisted more
successfully, so the burden of the economic crisis was more weighted to
unemployment, over which the working class has no control, except
through the state. In Peru the workers' movement is weaker and the 
catastrophic fall in real wages during the current economic crisis reflects 
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that. Both situations indicate a substantial increase in poverty, particularly 
urban poverty, in the 1970s. 25 

The data on wages in Brazil, although quite fragmentary, indicate 
stagnation in purchasing power from 1967 to 1970, years during which 
real GDP grew at 9.3 percent per annum. The deterioration in the size 
distribution of income noted above should come as no shock. Real wage 
movements in Mexico were vrry similar to those in Peru over the years
1965 to 197 4 -initial slow growth followed by stagnation. A single-step 
increase occurred in 1976, but even with this real wages grew at only
2.3 percent per annum from 1965 to 1977, while GDP grew at 5.6 
percent. 

For Venezuela and Nicaragua we have only unemployment rates 
as an indicator of the position of urban workers, though official 
Venezuelan sources estimate that real wages in manufacturing have grown 
at about 2.4 percent for 1961 to 1974. ;" This would be about the same 
as the rate of growth of per capita income. " Data in Table 5 indicate 
that unemployment has increased, one conclude thenot so can that 

relative position of urban workers probably not decline in
did the 
1970s. The information on Nicaragua is very limited and no firn con
clusions can be drawn, except to note that measured unemployment 
doubled from 1970 to 1974. 

In this section we have not considered rural workers separately. 
Since wage data for such workers is either not available or irrelevent, 
as in the case of peasant farming, more indirect measures are required. 
In general, the aggregate economic performance of the countries under 
review has been quite impressive but available evidence indicates that 
this has hd little impact on reducing poverty; quite the contrary in some 
cases. 

II. SOCIAL INDICATORS AS A MEASURE OF 
ABSOLUTE POVERTY 

Poverty can be viewed from two perspectives: relative or absolute. 
Throughout the 196 0s the poor in Brazil, Mexico, Peru, and Venezuela 
were becoming relatively poorer, and in the i970s the inequalities in 
income distribution were sharply accentuated in Brazil, Chile, and Peru. 28 

While this may suggest that there has been scant amelioration of 
material poverty, in reality it tells us little about the concrete conditions 
of the poor, for poverty is a material phenomenon which must be 
measured absolutely. The recognition and application of this is one of 
the unique contributions of the basic needs strategy. Therefore, in order' 
to analyze what different patterns of economic development have accom
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plished vis-a-vis the alleviation of poverty, analysis of income distribution 
cannot be relied on; rather an attempt, must be made to examine the 
material conditions of life. 

Attempt is stressed since any comparative study of the quality of 
life must rely on data which are often problematical. Data on health, 
nutrition, education, or housing, refer-red to as social indicators, are 
frequently difficult to compare because the methodology for their c6llec
tion is not uniform and rigorous. This is in part due to the somewhat 
subjective nature of what is being measured, as well as to the obstacles 
which must be confronted when compiling data on social welfare. 
Another problem in the use of social indicators is that such data are not 
collected frequently; hence instead of having yearly indicators, which 
commonly exist in the case of macroeconomic data, social indicators may 
be available for only several years for each country, thus making com
parison more difficult. 30 

But this is not to suggest that the aforementioned problems with 
the data make comparison either impossible or invalid. The data are 
frequent and accurate enough to enable us to make valuable comparative 
estimates. But it is necessary to recognize that problems exist, and that 
the statistics must be viewed in the light of this reality. 

As indicated, it is difficult to quantify the quality of life. Yet 
within the development literature on basic needs there is a consensus 
that basic needs fall primarily into five categories: nutrition, health, 
housing, water and sanitation, and education. The satisfaction of these 
basic needs in our sample of six Latin American countries will be com
pared in light of their record on economic performa~nce. 

Life Expectancy. Life expectancy is often used as an indicator of 
the overall satisfaction of basic needs. "' In Table 6 the six-country sample 
shows that a higher per capita income is, more or less, conducive to a 
longer life expectancy. The only exception is Mexico, where life expect
ancy ranks it second. The relatively rapid rate of change in life 
expectancy in Mexico from 1960 to 1975 (0.93 percent per annum) 
helps to account for Mexico's comparatively better record. If life expect
ancy in these six countries is compared to life expectancy in the 63 
middle-income countries in the world, life expectancy in four out of the 
six countries is lower than what would be expected given their respective 
per capita income levels. Simmons and Burki demonstrate that in 
Venezuela, Peru, and Nicaragua there are substantial relative deficits in 
the life expectancy which would be predicted given per capita income. 

The assumption that a higher per capita income leads to a longer 
life expectancy is called into question by the case of Venezuela. For its 
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TABLE 6: 	 Life Expectancy at Birth in 1975 of 6 Countries Ranked 
by Per Capita Income 

1975 Life Annual Relative 

Income Expectancy Change O Deficits b 

dollars years percfnt years 

Venezuela 1,032 66.4 0. C -4.6 
Chile 736 62.5 0.73 +1.3 
Mexico 718 64.7 0.93 +3.5 
Brazil 525 61.4 0.71 -0.1 
Peru 500 55.7 0.93 -2.2
 
Nicaragua 490 52.9 1.01 -4.3
 

a Percent of Bnnual change, 1960-1975.
 
bThe difference between the actual values and expected values is
 
predicted by regression analysis comparing per capita income to life
 
expectancy In 63 middle-income countries.
 

Source: Wilke and Reich, Statistical Abstract of Latin America and
 
Burki, "The Performance of Middle-Income Countries on Basic Human
 
Needs."
 

level of per capita income in 1976, life expectancy in 1975 was far 
below the norm for the 63 middle-income countries. 82 

Infant Mortality, Another indicator which is frequently used 
to describe general health conditions is infant mortality, since this is 
dependent upon the overall health and nutrition of women of child
bearing age, as well as the health care delivery systems and general 
sanitary conditions. It is notable that the infant mortality rate in Brazil, 
considered the most industrially advanced country in Latin America and 
frequently described as soon to join the ranks of the developed world, 
is the highest in the sample, and more than twice that in Nicaragua, 
Mexico, ar. Venezuela (Table 7). 

The relative commitment to improving the health and nutritional 
levels of the population, as reflected in the infant mortality rate, can 
be compared by looking at the cases of Chile and Brazil. Brazil experi
enced a 4.81 percent improvement per annum from 1960 to 1975 in 
the infant mortality rate, which corresponds closely with its annual 
growth in per capita income of 4.3 perceut for this same period. Chile 
experienced a similar improvement in the infant mortality rate, 4.28 
percent, at the same time that its per capita income growth was only 
one percent annually. It is obvious, therefore, that the governments of 
Chile from 1960 to 1973 devoted more resources to improvements in 
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TABLE 7: 	 Infant Mortality in 1975 of 6 Countries Ranked by Per 
Capita Income 

Infant 
Mortality a 

Annual 
Change b 

Absolute 
Rank C 

Venezuela 
Chile 
Mexico 
Brazil 
Peru 
Nicaragua 

53.0 
71.0 
52.0 

110.0 
65.1 
46.0a 

-0.13% 
-4.28 
-2.68 
-4.81 
-3.52 
---

22 
30 
21 
39 
26 
19 

aFigures are given for the infant mortality rate (deaths per 1,000live births) in 1975. The figure for Nicaragua is from four separate sources: Statistical Abstract of Latin America; United Nations,Population and Vital Statistics Report (New York, 1978) Series A,
30, 3; United Nations, Demographic Yearbook, 1977 (New York,1978); and Simmons and Burki. Despite this, the data seem unlikelyto reflcct reality given other data on health and nutrition forNicaragua. Most probably this figure represents a case of extreme
inaccuracy in the compiling of statistics. 
b Percent of annual change, 1960-1975. Based on each country's 
standing among 54 middle-income countries in 1975. 
Source: Wilke and Reich, Statistical Abstract of Latin America andBurki, "The Performance of Middle-Income Countries on Basic Human 
Needs."
 

the health of the population than did those in Brazil. The greatest im
provement 	 in Chile occurred in the early 1970s, during the Popular
Unity government, when the infant mortality rate fell from 86.5 per
thousand in 1970 to 69.2 in 1973. : This is an impressive decline,
especially when we consider that the last four months of 1973 saw a
stark retrenchment of the social relfare programs of the government.
Even with sharp cuts in cenaal government expenditure on health after 
the coup, in 1975 the Chilean government spent 3.1 percent of its total 
current expenditure on health, as compared to the 0.8 percent by the 
Brazilian government. 

An index of Venezuela's commitment to meeting the basic needs
of its population is seen in its record on infant mortality. Although
Venezuela's per capita income far exceeds that of any other country in
the sample, it ranks second in its infant mortality rate and (leaving
Nicaragua aside) has a higher rate than Mexico-which has a per capita
income which is one-third lower. In addition, the improvement in the
infant mortality rate has been exceedingly slow (0.13 percent per annum 
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from 1960 	 to 1975). 31 If we look at Venezuela in relation to the 
other middle income countries we see that while Venezuela ranks fifth 
from highest in per capita income, it ranks 22 (out of 54 countries) in 
infant mortality. 

Health C4re. Other social indicators which focus on health are 
the number and distribution of physicians relative to the population. 
With the exception of Chile, in 1975 the number of physicians in these 
six Latin American countries correlates closely with the per capita 
income (Table 8). Although Chile ranks second in per capita income, 
it ranks fifth in population per physician. From 1969 to 1973 the ratio 
of inhabitants to physicians remained stable (1,842 inhabitants per 
physician in 1969 and 1,836 inhabitants per physician in 1973). In 
1975 the ratio had deteriorated to 2,020 inhabitants per physician. 
Only three other middle-income countries experienced a deterioration 
in the population/physician ratio during the period from 1960 to 1975, 
and two of these are also in Latin America: Paraguay and the Dominican 
Republic. 

Viewed in the context of the middle income countries as a whole, 
the six Latin American countries under review have population/physician 

TABLE 8: 	 Number and Distribution of Physicians in Population of
 
6 Countries Ranked by 1975 Per Capita Income
 

Population Annual 
Per Physician Change Distribution
1975 a 1960-1975b of Physicians c 

Venezuela 910 -3.03% 1.4 
Chile 2,020 0.35 1.5 
Mexico 1,480 -1.94 2.5 
Brazil 1,650 -2.26 2.4 
Peru 1,800 -1.33 3.2 
Nicaragua 2,080 -1.99 3.1 

0 Figures are for 1975 or latest available. 

bpercent of 	annual change in population/physician ratio. 

cPhysicians in cities of 100,000 inhabitants divided by totalover 
number of physicians, multiplied by the total population, divided by
the population in cities of over 100,000 inhabitants. 

Source: Wilke and Reich, Statistical Abstract of Latin America and 
Burki, "Tie Performance of Middle-Income Countries on Ba.ic Human 
Needs." 
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ratios which approximate what would be predicted, given their per 
capita incomes. As in all national statistics, however, this hides regional 
disparities, especially those between urban and rural areas. In these six 
Latin American countries the distribution of physicians favors the urban 
areas, with the greatest urban concentration of physicians in Peru and 
Nicaragua. In these two countries, cities of over 100,000 inhabitants 
had more than three times the number of physicians per unit of popula
tion in 1975 than the less populous regions (Table 8). In Peru in 1978 
there were 15.74 physicians per 10,000 inhabitants in Lima, while there 
was less than one doctor (0.71) per 10,000 people in the southern 
highlands. " 

In regard to the basic health needs of the population, especially 
of the poor, preventive health care provided via local health clinics is 
more important than curative medicines. Preventive health care can be 
adequately provided by primary health workers, rather than by physicians. 
Thus, more instrumental in providing health care for the poor are large 
numbers of health workers who are readily accessible to the population
not physicians or specialists who are concentrated at large hospitals in 
urban areas, and who tend to provide relatively sophisticated care for 
the upper strata of the population. The literature on the implementation 
of the basic needs strategy from agencies like the World Bank, USAID, 
and the ILO stresses the need for health delivery systems which focus 
on preventive care and are staffed predominatel7 by paramedical 
personnel. 

Despite this, with the exception of Venezuela and Mexico, each 
of the countries in the sample had a significantly smaller number of 
health workers per inhabitant than physicians (Table 8 and 9). In 1975 
Chile had by far the fewest paramedics per inhabitant, and this ratio 
deteriorated significantly from 1960 to 1975 (Table 9). In fact, Chile's 
paucity of health care workers is outstanding not only within the context 
of the sample, but also as compared to the 63 middle-income countries. 
The deterioration in the ratio of health workers per inhabitant was 
sharper than in any of the other middle income countries, giving Chile 
a rank of 63 in percentage change. And although Chile ranks 21 in 
per capita income, it ranks 61 in population per health worker. From 
the available data it is impossible to determine exactly when this 
deterioration occurred, but it would not be unreasonable to assume that 
a substantial portion of it took place in 1974 and 1975, when the 
military government greatly reduced the resources allocated to health 
care facilities. Table 11 shows that government expenditure on health 
fell dramatically in 1974, more so in 1975, and remained low through 
1977 (the last year for which data are available). 
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TABLE 9: 	 Population in 1975 Per Primary Health Worker
 
(Excluding Physicians) for 6 Countries Ranked by
 
Per Capita Income
 

Population 
Per Annual 
Health Worker a Change b 

Venezuela 430 0.0%
 
Chile 5,170 0.43
 
Mexico 1,620 -5.43
 
Brazil 2,920 ---

Peru 	 2,970 -1.67
 
Nicaragua 	 4,120 -1.89 

aFigures are for 1975 or latest available. 

bpercent of 	annual change, 1960-1975. 

Source: Wilke and Reich, Statistical Abstract of Latin America and 
Burki, "The Performance of Middle-Income Countries on Basic Human 
Needs." 

The other countries in the sample are also distinguished by a scarcity 
of paramedical health workers. Table 10 demonstrates that while all 
of the countries in the sample are in the top half on per capita income, 
with the exception of Mexico and Venezuela, they are clustered at the 

TABLE 10: 	 Comparison of 6 Latin American Countries to 63 
Middle-lhcome Countries, and Population Per Primary 
Health Worker, 1975 

Per Capita Population
RankG Rank b 

Venezuela 5 12
 
Brazil 16 54
 
Mexico 17 36
 
Chile 21 61
 
Peru 29 53
 
Nicaragua 32 56
 

OThe ranking on 1975 per capita Income differs here from our other
 
ranking since we are using the data of Simmons and Burki (see end
 
of this chapter, Note 2).
 
b Per non-physician, primary health worker ratio to general popu
lation In 63 countries in 1975.
 
Source: Simmons and Burki, p. 65.
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TABLE 11: 	 Chilean Government Expenditure an Health in U.S.
 
Dollars, 1970-1977
 

Total in Expenditure
Millions Per Inhabitant 

1970 $154 $16.4
 
1971 212 22.2
 
1972 253 26.0
 
1973 244 24.0
 
1974 198 19.7
 
1975 134 13.1
 
1976 133 12.8
 
1977 145 13.7
 

Source: Sobre la Desnutrici6n en Chile (Santiago, 1978). 

bottom in their ranking on population per health worker. In the cases 
of Mexico and Venezuela they, too, have few health workers, relative 
to their per capita income. 

Examining the number of physicians as a percentage of total 
medical personnel, it is clear that in Venezuela, Peru, and Nicaragua 
physicians comprised j=t vnder one-third of the health workers, while 
in Brazil 60 percent of all medical personnel are doctors (Table 9). 
In tho~ie Latin American countries, while there are a sizable number of 
physicians relative to the other middle-income countries, there has been 
little emphasis on the training of other health workers. This would 
indicate that there are minimal health facilities, especially preventive 
clinics, which are readily accessible to the poor. 

TABLE 12: 	 Incidence of Disease, in 6 Countries Ranked by Per
 
Capita Income, 1975
 

Incidence Incidence of 
of Dysentery & 
TyphoidO Amoebiosis b 

Venezuela 6 163
 
Chile 45 41
 
Mexico 96 10
 
Brazil 4 ---

Peru 101 168
 
Nicaragua 17 	 234
 

0Per 100,000 Inhabitants, 1974. b Per 100,000 inhabitants, 1975 

Source: Simmons and Burki, p. 63. 
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TABLE 13: 	 Number of Reported Cases of Typhoid In Chile,
 
1969-1977
 

Reported Reported
Year Cases Year Cases 

1969 5,358 	 1974 4,655
 
1970 5,344 	 1975 6,110
1971 4,784 	 1976 7,800
 
1972 4,527 	 1977 10,000*
 
1973 3,688
 

*Based on data for first six months. 

Source: Mensaie 26 (July 1977) :309. 

The incidence of disease is another indicator of health conditions 
for which some relatively reliabie data exist. The diseases which account 
for the high rate of mortality and morbidity in these countries are 
primarily those transmitted by human feces, and the spread of these 
diseases is greater in areas without clean water facilities. Table 12 indi
cates the incidence of dysentery and typhoid. Brazilian data on the 
incidence of dysentery are unavailable, but Brazil appears to have the 
lowest incidence of typhoid (4 cases per 100,000 people). However, 
some caution is necessary in light of the recent publicity surrounding the 
deliberate falsification in the reported number of cases of polio. 6 Chile 
ranked fourth in 1975 in incidence of typhoid, but there was a substan
tial decrease in typhoid from 1970 to 1973, followed by an increase 
of more than 	170 percent from 1973 to 1977 (Table 13).

Every country in the sample has a relatively high incidence of 
fecal-related diseases. Compared to other middle income countries, Peru, 
Venezuela, and Nicaragua are among those countries witb the highest 
incidence of diarrheal diseases. In Venezuela the monthly incidence 
among preschool age children is between 40 and 50 percent. " In Brazil 
this disease group is responsible for over 50 percent of the deaths of 
children under five years old in the Northeast. 31 

Nutrition. Malnutrition and disease reinforce each other, i.e., 
each augments the pathological effects of the other. Malnourished indi
viduals are more likely to contract infectious diseases, to suffer severe 
cases, and to die from them. In malnourished children infections especially 
have severe effects. In a third to a half of deaths of children due to disease, 
malnutrition is a contributing cause. Not surprisingly, calorie deficiency 
is a key determinant of life expectancy and of both child and infant 
mortality. 39 



170 Elizabeth W. DoreandJohn F. Weeks 

In every country in our sample, a major portioa of the population
suffers from significant malnutrition. Extreme inequalities in the distribu
tion of income lead to wide divergencies in food consumption. This, 
coupled with inequalities in nutritional requirements and the distribution 
of food within the family, require that a country's per capita supply of 
calories be approximately 150 percent of the average daily requirements
in order to assure adequate nutrition of all sectors of the population. The 
excess in the per capita calorie supply which is necessary varies with 
particular social, economic, and political conditions. 

In Peru and Venezuela the per capita supply of calories for the 
country as a whole is below the average daily requirement (Table 14),
suggesting severe malnutrition of a significant portion of the population. 
An index of Venezuela's lack of commitment to the satisfaction of the 
basic needs of the poor is the fact that although Venezuela enjoys the 
highest per capita income in the sample, it has the lowest per capita
supply of calories. Venezuela's performance on per capita supply, as 
demonstrated in its relative deficit (-29), approaches the worst among
all middle-income countries (exceeded only by Iran and Iraq)." n In 
1977 43.8 percent of all children from the ages of one to six years
suffered from some form of malnutrition. 4 In Peru in 1974 and 1975,
although tl.:e per capita suply of calories was below minimum require
ments, that was probably close to a peak period for food consumption.
Since that time the average caloric intake of not only the lowest 
strata, but of the middle strata in Lima has declined precipitously (Table 
15). 

Keeping in mind that the average requirement of 2,400 calories 
per day is itself too low (see note to Table 14), combined with fact 
that the FAO categorizes as severely malnourished any person who 
consumes less than 70 percent of his or her daily calorie requirement,
there is substantial evidence that there was widespread malnutrition to 
the point of starvation in both the middle and low economic strata in 
Lima in 1977 and 1978. It appears that there has been further deteriora
tion, as food consumption declined in 1979. 42 

In Peru the regional disparities are stark between the metro
politan areas, primarily Lima, and the highlands and jungle. While it 
is clear that a substantial portion of the population of Lima is now 
severely malnourished, average food deficiency in the highlands is even 
more severe (Table 16). 

During the presidency of General Juan Velasco Alvarado (1968
1975) basic food stuffs were subsidized by the government, and there 
were large-scale imports of food (i.e., rice, wheat, etc.), primarily to 
meet the needs of urban workers. This was done in part because the 
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TABLE 14: 	 Per Capita Supply of Calories as Percent of Average

Daily Requirements in 6 Latin American Countries
 
Ranked by Per Capita Income, 1975
 

Average Percent of 
Per Capita Average Daily Annual Relative
Caloric Intake Requirements a Change b Deficits c 

Venezuela 2,422 	 0.79%98% 	 -29 
Chile 2,825 109 0.98 - 6 
Mexico 2,725 117 0.64 + 1 
Brazil 2,515 115 0.66 - 2 
Peru 2,359 99 0.14 -11
 
Nicaragua 2,387 	 1.45
109 	 + 0.3
 

a Per capita caloric supply as a percent of average daily require
ments is calculated from data based on an FAO (UN Food and Agri
culture Organization) guideline of an average requirement of 2, 400 
calories per day. This figure is generally believed to be too low 
for the population as a whole since sizeable portions of the popula
tion (e.g., adult males, pregnant and lactating women, etc.) have 
significantly higher requirements. "Energy and Protein Require
ments," Report of a Joint FAO/WHO Expert Group, FAO, Rome, 
1972.
 

bPercent of 	annual change, 1960-1975. 

CThe difference between the actual values and expected values as 
predicted by -- ,gression analysis comparing per capita income to per
capita supply of calories in 63 middle-income countries. 
Source: Wilke and Reich, Statistical Abstract of Latin America and 
Burki, "The Performance of Middle-Income Countries on Basic Human 
Needs." 

agrarian reform program initiated in 1969 resulted in a precipitous 
der'line in food production, which coincided with a major expansion in 
industry and in the wage labor force. One of the primary aims of the 
government was to encourage industrial expansion and this was facilitated 
by making basic foods more accessible to workers. 11Despite this policy, 
average food consumption in the middle and lower strata in metropolitan 
Lima in 1972 was considerably below the average daily requirements 
(Table 15). 

By 1976 Peru was clearly in the throes of an economic crisis, 
whose symptoms included a substantial deficit in its balance of payments 
and a huge debt whose payments it was unable to meet. In order to 
renegotiate its debt, the Peruvian government adhered to a stabilization 
program imposed by the International Monetary Fund. This necessitated 
greatly restricting imports while encouraging exports, removing the 
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TABLE 15: 	 Decline of Average Caloric Intake In Metropolitan Lima 
from 1972 to 1978 

Percent of
Economic Caloric Average Daily
Strata Intake Requirements 

1972 	 Medium 2,113 88% 
Low 1,907 79
 

1 977 a Medium 1,455 60
 
Low 1,749 73
 

197 8 b 	 Medium 1,578 66
 
Low 1,490 62
 

a December data. b March data. 

Source: Actualidad Econ6mico 1 (December 1978):11. 

subsidies on 	 food products, which caused prices to andsoar holding
down wages. These measures caused the consumer price index to increase 
to 876 in December 1979 (from 100 in 1973), and the real wages of 
blue collar workers in 1979 to fall to 50 percent of what they had been 
in 1973. " These measures, which were not unwelcome to a portion of
Peru's local capitalist class, especially exporters, were partially respon
sible for the decline in the consumption of food, in the satisfaction of 
other basic needs, and in the standard of living in general in Peru not 
only among the poor, but among a large section of the middle class 
as well. 

Food consumption in Chile has declined substantially since Sep
tember 1973 and appears to be considerably lower than it had been 15 

TABLE 16: Deficiency of Average Food Consumption in the 
Peruvian Highlands, 1978 

Category Degree of Category Degree ofof Food Deficiency of Food Deficiency 

Meat/Fish 37% Oil/Fats 82%
Fruit 70 Sugar 18

Eggs 78 Root Crops 74 
Milk 0 89 

0 lncludes milk products. 
Source: Actualidad Econ6mico (December 1978):11. 
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TABLE 17: Decline in Total Food Consumption in Chile 

Year 
Growth 
Rate Year 

Growth 
Rate 

1965-69 
1970 

3.1% 
3.7 

1973 
1974 

-9.3% 
-4.8 

1971 6.2 1975 -14.8 
1972 4.7 

Source: Wilkie and Reich, Statistical Absrt,.'ct of Latin America, 
p. 22.
 

years earlier. In 1960, 34 percent of the populrtion consumed less than 
2,000 calories per day, while in 1975 this group had grown to 85 per
cent."' In other words, more than 85 percent of the popula-ion was 
not consuming the standard daily calorie requirements. Table 17 shows 
the dramatic decline in total food consumption in Chile between 1973 
and 1975. 

Although per capita income in Brazil has grown at 8 percent in the 
last 15 years, malnutrition is common. In 1975 only 37 percent of 
Brazil's population had adequate calorie intake, with 26 percent having
deficits of up to 400 calories per day and 37 percent suffering deficits 
above 400 calories per day. First degree malnutrition " affects 17 percent 
of infants from birth to six months, and increases to 40 percent by the 
age of tw years. Only 47 percent of all children aged 1 to 17 years 
reach their normal weight. Specialists agree that Brazil is currently 
capable of providing adequate nutrition for the entire population, but 
this would conflict with other development priorities such as improving 
the balance of payments situation. The government of Brazil faces a 
trade-off between domestic food needs and the ncd to generate agri
cultural exports. In the past 15 years attention has turned away from 
domestic food production toward soybeans, cocoa, and fruit juices for 
export. This has resulted in internal food prices rising faster than 
the general price index and a falling per capita supply of some basic 
foods.47 

In only two countries in our sample, Mexico and Nicaragua, is 
average calorie supply higher than would be predicted given per capita
income (Table 14). This is not to be confused with adequate calorie 
supply for all segments of the population, but it does indicate that 
peihaps these governments have a greater commitment to meeting the 
nutritional needs of the population. These conclusions are tentative since 
this relatively better performance may have little or no impact on the 
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poor became of inequalities in the distribution of food. An example is 
the case of Mexico, where the rural Indian population's average calorie 
intake is 85 percent of the average for the urban population. 4 

Housing. Health is directly related not only to nutrition, but to 
general sanitary conditions which are associated with housing facilities. 
Primary among these are safe water and sanitation services which are 
important in providing a disease-free environment. The World Health 
Organization considers the provision of a safe and convenient water 
supply to be "the single most important activity that could be undertaken 
to improve the health of people living in rural areas." " This is because 
diarrheal diseases which spread rapidly through the use of contaminated 
water not only cause frequent illness among adults, but are one of the 
major cause of fatalities among infants and children. 

When analyzing safe water and sanitation services, the dichotomy
is great between conditions in urban and rural areas. Nicaragua is the 
best performer in terms of access to safe water in urban areas, where 
100 percent of the population had access to drinkable water in 1975 
(Table 18). However, its record is less impressive in the rural areas, 
where only 14 percent of the population had access to drinkable water, 
and from 1970 to 1975 there was a 3 percent annual decline in access. 
It becomes even more unimpressive in light of the fact that in 1975, 
50 percent of Nicaraguans lived in rural areas (areas with less than 
20.000 inhabitants). 

In Brazil and Mexico the yearly percentage change from 1960 to 
1975 in access to safe water in urban areas is substantial (22.51 percent 
and 10.07 percent, respectively). In Mexico this was complemented by 
a significant positive change in rural areas as well (11 percent), and the 
highest degree of access to safe water in rural areas among the six 
countries (49 percent). These statistics indicate a serious commitment 
on the part of both the Mexican and the Brazilian governments to provide 
drinkable water. 

The percentage of the urban population with access to pure water 
declined both in Chile and Peru (Table 18). This can be accounted for 
primarily by large rural-urban migrations. In both countries in dhe 
rural areas the yearly growth in access to safe water was relatively high 
from 1970 to 1975. Without other evidence it is impossible to know' 
whether to ascribe this to an active policy of providing safe water in 
rural areas, or to migration to the cities (i.e., the opposite side of the 
coin from the decline in access in urban areas). 

Sewage disposal is as important as pure water in limiting the 
spread of disease. Again, a striking disparity exists between urban and 
rural areas in the provision of sewage !ervices. Given the available 
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TABLE 18: 	 Percent of Population with Access to Safe Water in 6
 
Countries Ranked by Per Capita Income, 1975
 

Urban Annual Rural Annual
Population a Changeb Population a Changec 

Venezuela 92% 0.61% 38% 0% 
Chile 78 - 1.9G 28 17

Mexico 70 22.51 49 11

Brazil 07 10.07 28 d 0.0
 
Peru 72 1.70
- 15 13
 
Nicaragua 100 1.83 14 - 3
 

a 1975 data or latest. C Percent of annal change,
 
b1 970-1975.
 

bPercent of annual change,
 

1960-1975. 
 dData for 1970.
 
Source: Wilke and Reich, Statistical Abstract of Latin America and

Burki "The Performance of Middle-Income Countries on Basic Human
 
Needs."
 

data, it appears that Brazil performs the best with 85 percent of the 
urban population and 24 percent of the rural population having access 
to sewage disposal (Table 19). It is somewhat surprising to note (given 
the available data), that in 1975 Chile had the least extensive access 
to sewage disposal, with a low of 36 percent in urban areas and 11 
percent in rural areas (Table 19). The urban shortage may be correlited 
to the general shortage and rising cost of housing in Santiago. According 
to the Banco Central de Chile, in 1975 Santiago ad a shortage of 
478,556 housing units, and this shortage increased to 571,560 units by 

TABLE 19: 	 Percent of Population with Access to Sewage Disposal
in 6 Countries Ranked by Per Capita Income, 1975 

Urban Rural Total 
Population Population Percent 

Venezuela --- 45% ---
Chile 36% 11 	 32%
 
Mexico --- 14 ---
Brazil 85 24 58 
Peru 52 16 36 
Nicaragua --- 24 ---

Source: Wilke and Reich, Statistical Abstract of Latin America and
Burki, "ThA Performance of Middle-Income Countries on Basic Human 
Needs."
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1977. " This shortage is combined with a dizzying rise in the cost of 
housing, approximately 460 percent from 1972 to November 1975 
Table 20). 

Venezuela also has a severe shortage of urban housing. This is 
hardly surprising since a scarcity of adeq~iate housing exists in nearly 
all urban centers in Latin America. What is surprising, however, is that 
state-supported low income housing has actually declined since the oil 
boom of 1973. In the five years prior to 1973 the state subsidized the 
construction of 177,329 housing units, whereas in the five years subse
quent to the boom of 1973 it has subsidized the construction of only 
148,870 units. " 

Excluded from the analysis is any cross-country comparison of 
those housing facilities which provide piped water, toilets, and electricity. 
This is done because we do not consider them basic needs, especially in 
the coatext of the si -country sample. They are, of course, of great con
venience and improve the quality of life; but given the social realities, 
most particularly, in the rural regions of Latin American countries, we 
cannot describe them as basic needs. 

Education. 1r is generally recognized that important linkages 
exist in the provision of basic needs, that is, the satisfaction of any one 
of the basic needs is conducive to the satisfaction of each of the others. 
Within this, many scholars and policy makers involved in implementing 
a basic needs strategy now believe that education is the key link. This is 
because a more educated population will understand the advantages, and 
consequently will more readily make use of basic goods and services 

TABLE 20: Cost of Housing in Santiago, Chile, from 1967 to 1975 

[December 1974 = 100.] 

Date Index Date Ind x 

1967 0.96 1973 8.97 
1968 1.20 1974 56.90
 
1969 1.51 19 7 4 a 88.20 
1970 1.90 19 74 b 100.00 
1971 2.22 1975 c 
 413.40
 
1972 2.83 1975 d 461.60
 

a November 1974. CSeptember 1975. 
b December 1974. d November 1975. 

Source: Banco Central de Chile, c~ted in Cassese, p. 69. 
h 
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which may be accessible, such as a health clinic, pure water, and more 
nutritious foods. 

If this is true, then it is appropriate to be somewhat pessimistic
about the possibilities for major short-run improvements in the satisfac
tion of basic needs in each of the six countries in the sample. This is 
because in the area of education these countries perform quite poorly
relative to the other middle-income countries. The relative deficits of 
Nicaragua, Mexico, and Brazil (-26, -34.5 and -40 percent, respec
tively) of students completing primary school as a percentage of those 
who enter, rank these three countries at the bottom compared to 35 
other middle-income countries. Peru, the onl-- other country in the 
sample for which data are available also has a large relative deficit (-13 
percent; see 21). terms of absoluteTable In ranking according to 
primary school completion, out of 50 middle-income countries every 
country in our study ranks in the bottom half, with Brazil and Nicaragua
exceeded only by Panama in their primary school dropout rate (Table
21). Comparing statistics from one source with statistics from another, 
it would appear that in Venezuela the percentage of students who com
plete primary school relative to those who enter has declined from 1975 
to 1978. In 1975 66 percent of the entering students completed primary 
school whereas in 1978 only 60 percent did. 12 

We must also keep in mind that these are national statistics, and 
in countries like Brazil and Peru where there are extreme regional 
disparities, educational performance in rural areas far worse.is For 
example, 47 percent of the entering students in Brazil in rural schools 
drop out between the first and second year of primary school, and only 
one rural child out of 100 will finish the sixth grade. ". 

Data on primary school completion is more significant than data 
on enrollment because: 1) enrollments can be high but not reflect 
actual attendance, and 2) enrollments tell us little about students who 
completely drop out of school after one or two years. Still the statistics 
on enrollment are somewhat interesting since they indicate not only
that Nicaragua, Venezuela, and Brazil have the lowest number of 
children enrolled in our sample (65, 81, and 86 percent, respectively), 
but also that the percentage of students enrolled has actually declined in 
Nicaragua and Brazil, while remaining constant in Venezuela (Table
22). " The data on primary school enrollment and completion clearly 
demonstrates that Venezuela, despite its relatively high per capita income, 
was not committed until quite recently to primary schooling, and Brazil, 
despite its rapid rate of growth, has also failed to demonstrate a significant 
commitment to primary education. 

Analysis of the data on enrollment and completion reveals slightly 
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TABLE 21: 	 Students Completing Primary School as a Percentage
 
of Those Who Enter in 6 Latin American Countries,

1975
 

[Countries are ranked by 1975 per capita income. When 1975 data 
are unavailable, the latest available are used. Abso
lute rank is based on standing among 50 middle-income 
countries. ] 

Completing Relative Absol te 
Students Deficit a Rank 0 

Venezuela 66% 	 --- 30 
Chile 55 	 --- 37 
Mexico 65 	 -34.5 32 
Brazil 28 	 -40.0 48 
Peru 66 	 -13.0 29 
Nicaragua 28 	 -26.0 49 

aThe difference between the actual values and expe'ted values as
predicted by regression analysis comparing per capita income to 
students completing primary school as a percentage of those who 
enter, in 35 	 middle-income countries. 

b When two countries have the same incidence of completion their 
relative rank Is determined by their past performance. 
Source: Simmons and Burki, p. 13 and p. 46. 

better performance on primary education in Chile, Mexico, and Per. 
In these countries it appears that most children of school age at one time 
attend school (Table 22), and of these, 55, 65, and 66 percent, respec
tivc,"y complete primary school (Table 21). It is only within the con
text of the six-country survey that these performances miy be deemed 
fair, because compared to the other middle income countries they are 
remarkably low. 

Adult literacy is a major indicator of the general level of education 
and is of extreme importance in terms of facilitatIng the satisfaction of 
basic needs. Chile is the only country in the sample with a respectable 
performance in terms of its adult literacy rate, which is above what 
one might predict given per capita income (Table 23). In comparing 
the absolute percentage of literate adults, as well as the annual change 
from 1960 to 1975, Brazil's lack of commitment to general education 
is again manifest. Although Mexico, Peru, and Brazil all had similar 
literacy rates in 1960, only Mexico and Peru demonstrate significant 
yearly rates of improvement (1.58 and 1.11 petcent respectively), so 
that by 1975 over 70 percent of their adult populations were literate. 
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TABLE 22: 	 Primary School Enrollment In 1975 for 6 Latin American 
Countries of Children in 7 to 13 Year Age Bracket 

[Countries are ranked by 1975 per capita income, and percent of 
annual change Is from 1960 to 1975.] 

Percent Annual 
Enrolled a Change 

Venezuela 31% 	 0.0% 
Chile 119 0.6 
Mexico i12 2.3 
Brazil 86 -0.6 
Peru 111 2.0 
Nicaragua 65 -0.1 

aFigures over 100 percent indicate that persons not In the 7 to 13 
year age bracket attend primary school. 

Source: Simmons and Burki, p. 68. 

Pazil had the worst record in terms of improvement (0.48 percent 
annually), and in 1975 was second only to Nicaragua in the percentage 
of illiterate adults (Table 23). Nicaragua was characterized by the most 
widespread adult illiteracy both in 1960 and in 1975, but it is significant 
to note that it also had the most rapid rate of improvement (3.17 percent 
per annum) in this period (Table 23). 

Given the generally low performance on educational indicators by 
the countries in the sample, it is hardly surprising to discover that the 
percentage of public expenditure devoted to education was extremely 

TABLE 23: 	 Adult Literacy Rates in 6 Lat!n American Countries 
Ranked by 1975 Per Capita Income 

Adult Adult Annual 
Literacy, Literacy, Change, 
1960 1975 1960-1975 

Venezuela 65% 82% 1.95%
 
Chile 84 90 0.69
 
Mexico 62 76 1.58
 
Brazil 61 64 0.48
 
Peru 61 72 	 1.11
 
Nlc ;t-agua 38 57 	 3.17 

a Latest data are used when 1975 are unavailable. 

Source: Simmons arid Burki, p. 48. 
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TABLE 24: 	 Total Public Expenditure Devoted to Education in 6
 
Latin American Countries Ranked by 1975 Per Capita
 
Income
 

Public Antnual 
Expenditure, Change, Absolute 
19750 1960-75 Rank b 

Venezuela 19.9% 3.3% 19
 
Chile 12.5 2.2 43
 
Mexico 12.0 0.0 47
 
Brazil 14.4 5.7 46
 
Peru 21.7 -3.7 12
 
Nicaragua 14.2 -1.0 40
 

Oar latest available data. b Based on 56 middle-income
 
countries.
 

Source: Simmons and Burki, p. 69.
 

low compared to other middle-income countries. In 1975 out of 56 
middle-income countries, Chile, Mexico, Brazil, and Nicaragua ranked 
in th2 lowest quartile in percentage expenditurn on education (Table 24). 

Brazil's generally poor record on general education is partly due 
to the fact that in 1975 not only did it have the second lowest percentage 
expenditure on education in the sample, but that even this low level of 
expenditure (12.4 percent) was a great improvement over 1960. In 
that year only 7.5 percent o" total government expenditures was devoted 
to education (Table 24). Further evidence of the lack of commitmenc 
by Brazil's military government to primary education is the fact that, 
of those funds which were devoted to education, the bulk was earmarked 
for higher education. In 1971, 70.8 percent of public capital expenditure 
on education was devoted to higher education, whereas only 2.6 perccnt 
went to primary, and 10.8 percent to secondary levels. 51 

Chile's overall fair record on education and good performance on 
adult literacy can possibly be attributed to the fact that its extremely 
low government expenditure on education was a relatively recent 
phenomenon. Ia 1971 and 1972 the Chilean government spent almost 
twice as much on education as it spent in 1975 (Table 25). 

Peru's performance on education was good relative to the other 
five countries, and surprising in light of Peru's low per capita income. 
Historically, the government of Peru has devoted a fairly large share 
of its budget to education (26.2 percent in 1960; 21.7 percent in 1975) 
which has contributed to its high incidence (relative to the other five 
countries) of primary school enrollment and completion. 
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TABLE 25: Chilean Government Current Budgetary Expenditure on 
Education, 1971-1976 

[Expenditures are in thousands of constant 1969 pesos.] 

Year Expenditure Year Expenditure 

1971 4,364 1974 3,229 
1972 
1973 

4,116 
2,586 

1975 
1976 

2,429 
1,920 

Source: Cassese, p. 70.
 

CONCLUSION 

This comparative analysis of economic performance and the satisfaction 
of basic needs indicates that neither a high per capita income nor a 
rapid rate of growth necessarily results in improvements in meeting 
basic needs. The case of Venezuela is illustrative of a country that has 
the financial resources to satisfy the basic needs of all of its people. The 
rise in petroleum prices that took place beginning in the fall of 1973 
and the associated increase in fiscal revenues and foreign exchange earn
ing caused Venezuela, a country of 12 million people, to have monthly 
foreign exchange earnings of U.S. $8 million. The foreign exchange 
earnings of the country quadrupled in one year, and the government of 
Carlos Andres Prez ha. na,oxe inancial resources at its disposal than 
all previous governments eince 1900 combined. 

While only preliminry dlata are available to demonstrate the 
effect of this relative wealth on the basic needs of the population, most 
indicators suggest that in general improvements in the standard of living 
of the mass of Venezuelans have been minimal. In spite of certain 
gains, especially in the fields of educaticn and health, as seen in a 
declining infant mortality rate, 'ittle progress has been made in the 
important areas of nutrition and housing. Notwithstanding Venezuela's 
formal democracy, there has been relatively little emphasis by the state 
on improving the overall standard of living of the poor, and this has 
aggravated existing social problems. 

Although Brazil has experienced a growth rate that has been 
acclaimed as miraculous, the country has shown little overall improve
met,- in meeting the basic needi of the poor. At the same time as the 
Brazilian governmert allocated considerable resources to higher educa
tion, its commitment to basic education, while increasing, remained 
limited. While there are many highly trained physicians to provide 
sophisticated curative health ca-e to the upper income strata, there are 
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very few paramedics to administer preventive health care to the mass 
of the population. The absence c- a widespread health care delivery
system results in an exceedingly high infant mortality rate and a relatively 
low life expectancy. 

The survey also indicates that a rhetorical concern with basic needs
has little correspondence with their fulfillment. This can be seen in the 
case )f the Velasco government in Peru from 1968 to 1975. Despite an 
officially stated commitment to the poor, especially to the rural poor,
the level of nutrition, health, safe water, and sanitation remained gen
erally low. And although there is little data to highlight regional dis
parities, the data available indicate that the quality of life in rural areas 
was considerably worse than in the urban regions and characterized by
little improvement. By 1977 concern for the basic needs of the poor was 
eschewed as the Peruvian government attempted to assuage the severity
of the economic crisis by attacking the living standards not only of 
workers and peasants, but also of large parts of the so-called middle class. 

The socioeconomic rights of the population of a country may be 
violated without a corresponding obvious attack on civil and political rights.
Since 1975, through a series of increasingly severe austerity measures the 
Peruvian government has driven down the standard cf living of the 
lower and middle income strata. Not only has there been widespread
malnutrition and starvation in both urban and rural areas, but the infant 
mortality rate has soared and life expectancy declined. This has occurred 
simultaneously with a return to civilian rule carried out through demo
cratic elections. While violations of the person in the traditional sense 
(torrmre, disappearance, summary execution) have not occurred, for the 
most part, the high level of unemployment and the halving of real 
wag&s irom 1973 to 1979 have caused violations to the person to be 
perpetrated aga;nst the majority of Peruvians. Because this has not been 
accompa.sied b,- flagrant acts of violence, as in the cases of Chile and 
Argentina, the -Inial of human rights in Peru goes almost unnoticed on 
the international level. 

It appears from the data that the satisfaction of the basic needs of 
the poor =iprimarily dependent on two variables: 1) the actual material 
communent of a government to meeting basic needs, and 2) a more 
equal, or perhaps it would be more appropriate to say less unequal,
distribution of income. Despite economic stagnation, the Unidad Popular 
government of Chile from 1970 to 1973 was able to achieve substantial 
improvements in the quality of life of the poor, especially in the areas 
of health and nutrition. The succeeding military government rapidly
reversed these achievements, and from 1974 to 1976, the date of most of 
the available data, there has been a sharp deterioration in living standards 
of the poor. 
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A ranking of five of these countries on income distribution"6 

would be very similar to their ranking according to the general satisfac
tion of basic needs. Although Chile experienced the slowest rate of 
growth, it had the least unequal distribution of income, and until 1974 
perhaps the best overall ielative record on the satisfaction of basic 
needs. Mexico ranks second on income distribution and again has a fair 
record on basic needs. That is, Mexico is distinguished by neither its 
relative failure nor success. Brazil's generally poor showing on basic 
needs, despite good economic performance, is characterized by the most 
unequal distribution of income in the survey. And although Venezuela 
has the highest per capita income and a wealth of financial resources, 
it has to date demonstrated relatively little commitment to improving 
the standard of living of the masses of people. This perhaps is correlated 
to its regressive income distribution, second only :o Brazil in the survey, 
which appears to be worsening. n7 

This comparative analysis has demonstrated that the level of the 
satisfaction of basic needs is not high in any of these six Latin American 
countries and that relative to the other middle income countries their 
overall performance on basic needs is remarkably low. For want of 
adequate data the regional disparities within each of these countries could 
not be satisfactorily analyzed. If this were done, a picture of stark 
inequality would be revealed, where the satisfaction of basic needs in 
rurzl areas was far inferior to that which exists in the urban centers in 
Latin America. 

In summary, this survey suggests that while rapid economic growth, 
a relatively higher per capita income, and democratic institutions may 
indeed facilitate the fulfillment of basic needs, they are neither necessary 
preconditions nor guarantees of improvements in the standard of living 
of the poor. A government's political commitment to meeting basic needs 
emerges as the key element in promoting the well-being of the lowest 
income strata in a society. 

NOTES TO CHAPTER 5 

1. We would like to thank George Rogers for his help in gathering 
the data on which this paper is based. 

2. In this chapter the term basic needs is used to refer to the physical 
requirements for human life. These fall primarily into five categories: nutri
tion, health, housing, water and sanitation, and education. Their satisfaction 
requires that the prerequisites for self-reliance and/or effective political and 
economic participation to insure the physical requirements for human life be 
met. There have been a good number of attempts to define basic needs, 
measure their satisfaction, and explore their relationship to the enjoyment of 
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civil/political rights. Among the most useful are John P. Langan's "Defining 
Human Rights: A Revision of the Liberal Tradition," and Drew Christian
sen's "Basic Needs: Criterion for the Legitimacy of Development," in Alfred 
T. Hennelly, S.J. and John P. Langan, S.J. Human Rights in the Americas: 
The Struggle for Consensus. One innovative measure of basic needs fulfill
ment is the Physical Quality of Life Index (PQL!) developed by Morris D. 
Morris in conjunction with the Overseas Development Council. The rationale 
for this particular approach is detailed in Morris D. Morris, Measuring the 
Condition of the World's Poor:The PhysicalQuality of Life Index, Pergamon
Policy Studies, No. 42 (New York: Pergamon Press, 1979). All such 
measures have limitations due to variations and omissions in the relevant 
available data. Nevertheless, there are sufficient data to engage in compari
sons such as the present study. 

3. See, for example, John Simmons and Shahid Javed Burki, "The Per
formance of Middle-Income Countries on Basic Human Needs," World Bank 
Background Paper (Washington, D.C.: January 1979). 

4. The World Bank categorizes 63 countries as middle income i.e.,
those with per capita incomes between $260 and $3,900 in the mid-1970s. 
Countries with populations of less than one million are excluded. 

5. The figures used from the United Nations and the Statistical 
Abstract of Latin America indicate a per capita income for Brazil in 1976 
which ranks Brazil fourth in per capita income in the sample. However, 
Simmons and Burki, taking their data from tne IWorld Development Report
1979, indicate a per capita income for Brazil which is considerably higher 
relatively, and would rank Brazil second to Venezuela in the six-country
sample. This is a clear indication of the problems inherent in indicators such 
as per capita income. 

6. James W. Wilkie and Peter Reich, eds., StatisticalAbstract of Latin 
America (Los Angeles: University of California, Latin American Center Pub
lications, 1978), Vol. 19, p. 241. 

7. For example, in 1975-1977 almost one-third of Mexico's mer
ch' ':';e exports were manufactures, excluding refined sugar, while for Chile 
bei. 'e coup of 1973 noncopper related manufactured e.rports were about 
5 to 7 percent. Manufactured exports from Peru in the 1970s, excluding
fishmeal and refined sugar, were an even smaller proportion. 

8. See the forthcoming World Bank country report on Nigeria. 
9. North American Congress on Latin America, Chile: Recycling the 

CapitalistCrisis (1976). 
10. See Chapter 3, "National Security Ideology and Human Rights." 
11. If the period 1965 to 1974 is taken, the "miracle" looks more im

pressive-an annual growth rate of 9.6 percent. 
12. The difference is slightly higher if one chooses 1974, when the 

growth rate began to decline. 
13. Albert Fishlow, "Inflation without Tears?," Economic Activity 

(1972): 293-321. 
14. See Elizabeth Dore and John Weeks, "The Intensification of the 

Attack Against the Working Class in 'Revolutionary' Peru," Latin American 
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Perspectives 3, 2 (Spring 1976): 55-83; and, for a contrary view, Giorgio 
Alberti et al., Estado y Clase: La Comunidad Industrial en el Perai (Lima: 
IEP, 1977). 

15. See the special issue of Latin American Perspectives on Peru, 4, 3 
(Summer 1977). 

16. Obviously, a major change has occurred in Nicaragua, but it is too 
recent ir treatment with the economic data available to us. The discussion 
refers to the pre-1979 period. 

17. Albert Fishlow, "Brazilian Size Distribution of Income," The 
American Economic Review LXII (May 1972) 2: 391-402 and "Brazilian 
Income Size Distribution: Another Look," MS, 1973. 

18. For example, "the working time required to acquire basic food
stuffs in a given month in So Paulo increased from 87 hours in December 
1965 to 155 hours i July 1974." Howard Stein, "The 'Brazilian Miracle,' A 
Tarnished Image," Latin American Perspectives 6, 4 (Fall 1979): 45; Marcos 
Arruda et al., Multinationals and Brazil: The Impact of Multinational Cor
porations in Contemporary Brazil (Toronto: Brazilian Studies, 1975). 

19. Fishlow, "Brazilian Size Distribuion of Income," and Fishlow, 
"Brazilian Size Distribution of income: Another Look." 

20. G. S. Fields, "Who Benefits from Economic Development?-A 
Reexamination of Brazilian Growth in the 1960s," American Economic 
Review 67 (September 1977): 570-582. Fields stated that the average income 
of the poor in Brazil grew by some 63 percent in real terms between 1960 
and 1970. 

21. Montek S. Ahluwalia et al., "Who Benefits from Economic De
velopment?: Comment," American Economic Review 70, 1 (March 1980): 
242-245; Albert Fishlow, "Who Benefits from Economic Development?: 
Comment," American Economic Review 70, 1 (March 1980): 250-256; 
and Paul Beckerman and Donald Coes, "Who Benefits from Economic De
velopment?: Comment," American Economic Review 70, 1 (Malch 1980): 
246-249. 

22. Fishlow, p. 256. 
23. The Chilean data covered households, while the Peruvian and 

Brazilian data (and Venezuela in 1971) covered income receivers. It is gen
erally the case that household distribution is more equal than that of 
individuals. 

24. Felix Paukert, "Income Distribution at Different Levels of Develop
ment: A Survey of Evidence," International Labour Review 108 (August-
September 1973): 1-33. 

25. For an elaboration of this point, see Dote and Weeks, pp. 55-83. 
26. Jeffrey A. Hart, "Industrialization and the Fulfillment of Basic 

Human Needs in Venezuela," in John G. Ruggie, ed., Alternative Concep
tions of World Order, forthcoming. Hart estimates that manufacturin6 wages 
rose 6.2 percent per annum between 1964 and 1976. 

27. The source for the wage trend estimate is unpublished World 
Bank estimates. 

28. No data on income distribution are available for Nicaragua. 
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29. For an analysis of two views of poverty and of the importance of 
measuring poverty absolutely rather than relatively, see Chapter 4, "Basic 
Needs: Journey of a Concept." 

30. These are problems particular to the comparative analysis of social 
indicators and they are compounded by many of the same problems which 
must be faced when using macroeconomic data, which are discussed above. 

31. Norman Hicks and Paul Streeten, "Indicators of Development:
The Search for a Basic Needs Yardstick," (Washington, D.C.: World Bank, 
1978); Simmons and Burki, p. 7 ff 

32. According to statistics ;rom CORDIPLAN (the Venezuelan Na
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Growtb,andBasicNeeds 

INTRODUCTION1 

During the 1970s the explosion in the value of North-South private capi
tal flows, the rapid growth in the Gross Domestic Product of certain 
so-called Third World states and the continuation of mass poverty in 
the Third World despite this accelerated production have resulted in 
substantial soul searching within both the radical and orthodox schools 
of development economics. On the one hand, the data challenge ortho
dox theorists' hope that expanded commodity production would at least 
slightly improve the material conditions of the vast number of abso
lutely poor in the Third World. 2 On the other hand, some dependency 
thec ..srs' prediction that industrialization in the periphery of the capi
talist world system is unlikely to occur has been called into question by 
the apparently successful establishment of manufacturing enterprises in 
Mexico, Brazil, and certain Southeast and East Asian territories. ' 

This chapter examines the connection between economic develop
ment and international capital flows during the 1970s. After describing 
recent trends in North-South financial relations, the perspectives of ortho
dox diffusionist and radical dependency economists are compared. With 
this empirical and theoretical background clarified, two separate but inter
related questions remain to be considered. Does foreign capital penetra
tion encourage or impede capitalist growth in the Third World? Does 
foreign capital encourage or impede the development of programs that 
can meet the Third World population's basic needs? 

This essay shows that during the 1970s most Third World countries 
received an increased share of finance from private capital sources, while 
official bilateral development assistance decreased. Multilateral lending 
institutions during this period substantially augmented loans to the poor
est nations. Credit extended by metropolitan financial markets grew 
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more rapidly than direct foreign investment or export-linked loans. This, 
together with the hardening of financial market loans, caased a sharp 
decline in the grant element of loans to Third Wcld) countres and an 
upsurge in debt service payments. Inflation, continued access to financial 
markL.-s, and expanded trade have, however, all helped avoid defaults 
in interest and principal payments. Nevertheless, the increased dependence 
on private capital does limit the possibilities of growth with equity for 
the Latin American nations. This is particularly true in countries where 
the basic needs of the laboring force are not a prime criteria in the deter
mination of economic policy. Until such time as labor unions, peasant 
associations and workers groups increase their participation in economic 
decision making, this will probably continue ro be the case. There are, 
nevertheless, some possible reforms in the international financial system 
that could stimulate more equitable growth in the Th1ird World. These 
are suggested in the conclusion of this chapter. 

'.INTERNATIONAL CAPITAL FLOWS IN THE 1970s 

First to be examined will be the change in the relative importance 
of aid versus fina.ce capital flows, and then the structure of these private 
capital movments. This empir;cal groundwork will allow for the analy
sis of the impact of these developmencs on me production of basic needs. 

The Decline of Public Aid. Since the end of the Marshall Plan, 
it has been a generally accepted liberal principle chat the developed 
countries-the United States and the other natinns of the Organization 
for Economic Cooperation and Development (OECD)-should extend 
both generalized soft financing and project-specific technical assistance 
to the developing nations of the Third World.4 This commitment was 
certainly not disinterested; the Alliance for Progress launched h)y the 
Kennedy Administration, for instance, was stimulated by If°ar that the 
Cuban experiment would spread and turn the Caribbean into a "rel 
sea." 5 

This intense fear of Commurism forced Washington podcymakers 
in the early 1960s to confront the social consequences of economic in
equality. li South America Alliance for Progress nations were supposed 
to institute reform programs to encourage the creation of an entrepre
neurial class which would seriously undertake investments to raise land 
and labor productivity. It was hoped that a more egalitarian social struc
ture combined with infusions of technical and financial asFistance would 
accelerate development and thus impro!e the living standards of the 
urban and rural population.' This early concern with what today we 
would call growth with equity never was consistently expressed in the 
Alliance for Progress programs: few noticeably-successful land reforms 
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TABLE 1: The Ratio of Total Net Offkla Development Assistance 
to Total Net Financial Flows, 1969-1975 

Per Capita Income 
All 
Developing 
Countries 

$265 or 
less, 

$266 
$520 

to $521 to 
$1,075 

Over 
$1.075 

1969 
1971 
1973 
1975 

0.48 
0.46 
0.38 
0.35 

0.89 
0.86 
0.79 
0.71 

0.62 
0.64 
0.60 
0.51 

0.43 
0.39 
0.21 
0.17 

0.18 
0.19 
0.21 
0.18 

Source: OECD, Geographical Distribution of Financiul FlowsDeveloping Countries (Paris: 
to

OECD, 1977), pp. 170-277. 

were ever undertaken, and funding for the South American aid package
became, over time, more difficult to obtain From Congress. 7 

One can trace the decline of U.S. public economic assistance fromthe failures of the Alliance for Progress. While it is outside the scope of
this chapter to explain why the advanced capitalist countries now give
a smaller proportion of their GNP in foreign aid than they did in the
1960s, ' the data in Table I clearly show that private capital flows have
become a progressively more important component of North-South 
financial relations. 

By the mid-1970s, the poorest Third World nations still received 
a high proportion of their foreign finance in the form of soft loans and 
grants. Even in this category, however, the importance of Official Devel
opment Assistance has diminished. Table 2 indicates that these poverty
stricken economies are increasingly dependent on multilateral lending
institutions such as the European Development Fund, the regional devel
opment banks, and the World Bank. Whie the nominal value of private
capital flows to the more advanced commodity producing Third World 

TABLE 2: 	 The Ratio of Multilateral to Bilateral Official Development
Assistance for Countries with a Per Capita Income of 
$265 or Less
 

[Incomes are given In 1975 U.S. dollars.] 

1969 
 1971 
 1973 
 1975
 

0.15 
 0.16 0.30 
 0.48
 

Source: OECD, p. 270. 
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countries tripled between 1969 and 1975, multilateral assistance to 
Fourth World nations expanded more than fivefold. 

With the exception of H.iti, the Latin American countries are in 
the second and third per capita income caterories. Thus, as sugg.sted by 
Table 1, private metropolitan capital has played an increasingly irportant 
role in the financial flows received by Latin American countries. The 
data presented in Table 3 demonstrate that Prazil and Peru, in partirular, 
have turned to private capital sources, while Mexico's and Venezuela's 
utilization of subsidized funds has dwindled to almost insignificant pro
portions. It is more difficult to discuss with any precision trends for 
Nicaragua. The continued heavy reliance of the Somoza regime on for
eign aid throughout the early 1970s may be a commentary the charon 
acter of "Somocismo," which failed to guarantee even transnational capi
tal an attractive return for its investments. 

The Chilean case is far more complex. Despite the extremely harsh 
austerity measures of the Pinochet regime, only U.S. bilateral aid of $82 
million, German assistance of $20 million, and a $14 million soft loan 
from the Inter-American Development Bank made it possible for the 
Chilean authorities to counteract partially the net withdrawal of approxi
mately $231 million in private capital in 1975. On the other hand, in 
1974, the year after the fall of the Marxist-oriented Unidad Popular 
government of Salvador Allende, the structure of financial flows was 
reversed; the value of net metropolitan private capital flows was $305.1 
million, while bilateral and multilateral Official Development Assistance 
totaled only $24.4 million. ' The data presented in Table 3 indicate that 
private loans to Chile carried relatively short maturities. Thus, it is likely 
that the bank's initial presence in Chile after the ouster of Allende put 
added pressure on the multilateral institutions to bail out the Pinochet 
government. 

TABLE 3: 	 The Ratio of Net Official Development Assistance to Net 
Total Financial Transfers in 6 Latin American Countries 

1969 1975 

Brazil 0.38 0.06 
Chile 0.40 -1.240 
Mexico 
Nicaragua 

0.15 
0.66 

0.04 
0.57 

Peru 0.58 0.13 
Venezuela 0.07 0.03 

aTotal financial flows were negative. 
Source: OECD. 
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Clearly, the relation between private and public capital flows is 
a complex one. Despite the claims of some radical analysts, '0 business 
has never been a strong supporter of foreign aid. Even during the 
Marshall Plan, some business lobbies opposed U.S. aid to Europe on the 
grounds that private capital would be supplanted by state intervention. " 
One probusiness rationale for Official Development Assistance is that 
once aid has developed a country so that its economy can attract large 
amounts of capital, there is no need for metropolitan subsidization to 
continue. Radicais would add that aid ties countries to the world capi
talist system and thus guarantees a wider field for metropolitan capital 
penetration. 

Today, multilateral aid institutions are following the policies sug
gested by this corporate rationale. The Inter-American Development 
Bank and the World Bank prohibit concessional lending to Brazil, 
Mexico, and Venezuela. 12 The historical record suggests that Official 
Development Assistance will continue to dwindle. The industrialization 
of certain key nations of the Third World, the inability of metropolitan
countries to quiet Third World demands for a New International Eco
nomic Order, the chronic metropolitan business dis: ,tisfaction with for
eign aid programs, and the lack of domestic political appeal of foreign
aid in the United States will likely combine to end development assistance 
as a significant component of financial flows. 

The Changing Structure of Private Capital Flows. In order 
to reach a better understanding of the significance of the growing
importapce of private finance for developing countries, it is necessary 
to specify more precisely how the structure of finance capital flows has 
evolved during the 1970s. To simplify the discussion, it is convenient to 
divide this capital into three categories. To finance trade, or the move
ment of commodities as capital, exporters often grant credit to the buyers
of their goods or services. In the World Bank literature, this is called 
export supplier credits. This specific, trade-linked lending should be seen 
as distinct from the general lending of money from financial markets. 
Banks can lend funds to Third World governments so that they can 
undertake a specific development project, or they can extend credit so 
that nations can continue to finance their international trade. Further
more nations, agencies that are government owned, or private firms can 
float bonds in order to obtain the necessary foreign exchange for their 
development projects. In any case, both the direct granting of loans by
private banks and the obtaining of finance through the selling of bonds 
are viewed by the World Bank as credits obtained from financial markets. 
In other words, the extension of credit for general financing of develop
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ment projects is separated from lending which facilitates the movement 
of specific commodities. " 

The third major category of capital which developing nations 
receive from the metropolitan states can be labeled Direct Foreign Invest
ment. This category refers to the establishment of subsidiaries by cor
porations whose headquarters tend to be in the advanced industrial capi
talist nations. In Marxist terms, the preponderance of Direct Foreign 
Investment would be considered as part of a process which international
izes productive capital. 14 Activities which create commodity-producing 
subsidiaries generate a complex network of productive operations under 
the ownership and control of one central headquarters, more likely than 
not lodged in New York, London, Frankfurt, Paris, or Tokyo. 

Keeping these three categories in mind, the extension of credit to 
facilitate the movement of commodity capital, the extension of money 
capital in general, and the extension of productive capital, what has been 
the evolution of financial flows during the 1970s? One striking result 
indicated in Table 4 is that credit extended from financial markets has 
grown more rapidly during the 1970s than has any other aspect of 
capital export. Many commentators have argued that the 1970s was a 
time in which transnational corporations increased dramatically their 
domestic foreign investment. "' In fact, it may be more accurate to argue 
that during this decade there was a consolidation of the importance of 
transnational financial institutions. While column 1 indicates the grow
ing importance of debt owed to private capital, columns 2 and 3 demon
strate that metropolitan financial institutions have come to extend rela
tively more capital than export suppliers or direct foreign investors. 

The Rise of FinancialMarkets and the Change in the Struc
ture of Debt. To assess how the increased reliance on borrowing from 
private sources has affected the development prospects of Latin American 
countries, it is essential to describe how debt has changed over this 
decade. If loans carry terms which require their relatively prompt pay
ment at market rates-assumed by the World Bank 1" to be 10 percent 
-then it is clear that the developing nations which receive this credit 
are required to devote a portion of their production for exports. With
out some indication that the nation has the capability to earn foreign 
exchange through trade, it would be difficult for any developing econ
omy to continue to attract foreign capital. Thus, the first aspect of debt 
to examine is whether or not the terms of the loans are easy or hard. 
Additionally, the export-oriented posture of a country's development 
policies does have an impact on whether or not a nation will be able to 
meet the basic needs of its population. 
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TABLE 4: Debt and Private Capital Flows in 96 Developing 
Countries in World 

DebtDebt Debt Contracted
Owed to Owed to Through
Private Financial Financial 
Capital a Markets b Markets C 

1972 1978 1972 
 1978 1973-1977
 

96 Developing

Countries 
 34% 52% 144% 456%
 
Latin America &
 
the Caribbean 
 53 
 74 109 
 709 257%

Brazil. 55 81 158 430 190
 
Chile 
 44 57 92 
 254 326
 
Mexico 64 86 779 5,300 825
 
Nicaragua 40 46 1,417 8,260 ---
Peru 
 54 53 
 68 316 116
 
Venezuela 71 93 
 232 5,215 147
 

aOwed as a percentage of COwed as a percentage oftotal debt. capital expenditures by U.S.
 
b Owed as a percentage of foreign-owned subsidiaries.
 
debt to export suppliers.
 
Source: 
 The debt data for private capital and financial marketswere obtained from World Bank, World Debt Tables, 2 vols.(Washington, D.C. : World Bank, 1979). Data on the capitalexpenditures by U.S. foreign-owned subsidiaries were obtainedfrom U.S. Department of Commerce, Survey of Current Business(Washington, D.C.: Dept. of Commerce, various editions). 

Two concepts are needed to evaluate the type of loan which developing countries presently receivingare from the industrial capitalist
nations. In the first place, it is necessary to determine whether or not the
loan has been extended at average market rates. To the extent that the
interest on loans lies below average interest, one can speak of the credit 
carrying a grant element. 17 Finally, irrespective of the interest rate which 
a given credit carries, it is necessary to examine the maturity of the loan;
i.e., the length of time over which the credits have to be paid off. To the 
extent that the maturity structure of the loans is short, developing nationswill be under more pressure to assure lenders that it is possible for the 
Third World economies to export and earn foreigi exchange.

The switch to financial markets for credit has led to a decline in the 



195 InternationalCapitalFlows,Economic Growth,and Basic Needs 

grant elements of the loans which developing countries receive. In other 
words, interest on all the loans which developing economies have received 
has tended to approach market rates, although the payoff period is not 
shorter. Thus, more than ever, the economies of the Southern Hemisphere 
have to assume an export-oriented posture. 

Table 5 shows that the terms of private loans have become pro
gressively harder. The grant element of the average private loan to the 
96 developing nations in the World Bank's sample has declined from 
10.9 percent to 1.7 percent. On the other hand, there is no evident trend 
in the maturity structure of private credits. The major reason for this 
shift in the grant elements of the loans is that financial market credits 
have become progressively harder (although with fluctuation), while there 
has been a dramatic turn to financial markets for loans. 

Because of the greater than average reliance of Latin American 
countries on these markets, the hardness of loans has risen even more 
sharply. Table 6 shows that the grant element of private loans to Brazil, 
Peru, and Chile is lower than the average grant component in these loans 
for all developing countries. Furthermore, the maturity length of private 

TABLE 5: 	 Average Terms of Loan Commitments by Private Creditors 
to Developing Countries, 1972-1978 

1972 1974 1976 1978
 

Total Private Lenders:
 
Amounta $ 8.8 $31.7
$19.8 	 $49.8 
Interest Rates 7.3% 9.7% 7.9% 9.4%
 
Maturityb 8 .9y 10.1y 8.1y 8.9y

Grant Elementc 10.9% 0.9% 7.5% 1.7%
 

Export Suppliers:

Amount $ 2.4 $ 5.9
$-5.5 	 $ 6.1 
Interest Rates 7.0% 	 7.9%
7.8% 	 7.9%

Maturity 9.4y 10.4y 9.8y 10.3y

Grant element 11.4% 8.8% 7.9% 7.5%
 

Total Financial Markets: 
Amount $ 6.4 $14.3 $25.7 $43.8
Interest Rates 7.4% 10.5% 7.9% 9.6% 
Maturity 8.7y 9.9y 7.6y 8.8y
Grant element 10.7% -2.1% 7.5% 0.9% 

aBillions in 	U.S. dollars. CReckoned as a percentage of the 
bGiven in years. total loan. 

Source: World Bank, World Debt Tables, 2 vols. (Washington, D.C.: 
World Bank, 1979), 1:194. 
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TABLE 6: Average Terms of Loan Commitments for Selected Latin 

1972 1974 19"6 1978
 

BRAZIL 

Official Creditors: 
Amount 0 $1,0'.2 $ 777 $1,946 $1,137
Maturityb 19.6y 14.6y 16.3y 14.9y
Grant Elementc 19.9% 15.9% 12.4% 13.0% 

Private Creditors: 
Amount $1,213 $2,247 $3,700 $9,478
Maturity 7.8y 9.6y 7.Oy 11.3y
Grant element 8.9% -9.1% 6.7% -0.9% 

CHILE 

Official Creditors:
 
Amo.nt $ 176 $ 446 $ 208 $ 135


9Maturity 16.1y 14.2y 16.8y 17 . y 
Grant Element 45.8% 13.9% 21.8% 19.9% 

Private Creditors:
 
Amount $ 159 $ 305 $ 275 $1,568

Maturity 10.5y 8.0y 5.2y 6.4y

Grant Element 10.6% 9.3% 1.9% -3.5%
 

MEXICO 

Official Creditors:
 
Amount $ 409 $ 522 $ 860 $ 965
 
Maturity 20.1 y 20.7y 17.1 y 16.5y

Grant Element 20.1% 19.2% 9.4% 12.2%
 

Private Creditors:
 
Amount $ 827 $2,694 $4,887 $7,539

Maturity 10.4y 9.2y 5.ly 5.1 y

Grant Element, 12.7% -1.8% 5.2% 4.5%
 

°Millions in dollars.U.S. C Reckoned as a percentage of 
b Given in years. the total loan. 

credits is shorter than the average for Chile, Mexico, and Peru. Given 
fluctuations in the interest rates placed on loans to developing countries 
and the resulting volatility of the grant element data, it is difficult to 
come to firm conclusions on the basis of this information. On the other 
hand, the increased reliance of Latin American nations on private capital 
borrowing does at least indicate that their national economies are becom
ing more tightly integrated into the capitalist world economy. 

Payments of Debt. One direct result of both the increased Third 
World reliance on private capital markets and the progressive hardening 



InternationalCapitalFlows,EconomicGrowth, and Basic Needs 197 

American Countries, 1972-1978 

NICARAGUA 
Official Creditors: 
Amount 

Maturity 
Grant Element 

Private Creditors: 
Amount 
Maturity
Grant Element 

PER U 

Official Creditors: 
Amount 
Maturity 
Grant Element 

Private Creditors: 
Amount 
Maturity 
Grant Element 

VENEZUELA 

Official Creditors: 
Amount 
Maturity 
Grant Element 

Private Creditors 
Amount 
Maturity 
Grant Element 

1972 1974 1976 1978
 

$ 49 $ 58 $ 75 $ 66 
24.7y 32.7y 24.4 y 25.0y 
25.1% 53.9% 35.6% 37.0% 

$ 59 $ 125 $ 101 N.A.
8.5y 12.Oy 7.9y N.A. 
4.3% -10.4% 6.1% N.A. 

$ 200 $ 593 $ 932 $ 326
 
17.1y 14 .1 y 15.3y 10.7y 
27.9% 19.1% 28.3% 23.1% 

$ 247 $ 725 $ 930 $ 646 
7.6y 9.5y 7.2y 6.9y
7.7% -4.1% 7.1% -9.3% 

$ 115 $ 31 $ 31 N.A. 
12.4y 11.5y 10.3y N.A. 
16.4% 12.9% 3.5% N.A. 

$ 469 $ 95 $1,131 $2,730 
9.3y 4.9y 7.2y 9.8y 

12.7% -2.1% 9.6% 9.4% 

Source: World Bank, World Debt Tables, 2 vols. (Washington, D.C.: 
World Bank, 1979), 1:203-207. 

of loans from these sources is that the annual debt service payments 
which Third World nations must make to their funding sources have 
increased dramatically. Debt service refers to interest and principal pay
ments on loans; these obligations contracted from past borrowing must 
be paid if a nation is to maintain its credit standing. Thus, debt service 
represents a powerful claim by foreign capital on a portion of the annual 
material production of a nation. 

The data presented in Tables 7 and 8 indicate that these mtro
politan claims on Third World output have risen during the 1970s. 
With the exception of Peru and Venezuela within our Latin American 
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TABLE 7: Debt Service in Millions of U.S. Dollars, 1972-1978 

1972 1974 1976 1978
 

96 Developing
Countries $8,610 $18,767$14,157 $37,642 
Latin America & 
the Caribbean 3,056 5,348 8,015 17,518 
Brazil 627 1,016 1,922 3,934 
Chile 98 278 757 1,064 
Mexico 853 1,196 2,304 6,088 
Nicaragua 32 49 79 133
 
Peru 182 432 454 748
 
Venezuela 213 506 407 750
 

Source: World Bank, World Debt Tables, 1:158.-159. 

sample, debt service payments from 1972 to 1978 grew sharplymore 
than the amount of new debt contracted during this period, Only the 
value of Brazil's exports has increased faster than its debt service. In no 
case has the nominal value in dollars of GDP kept pace with this explo
sion in interest and principal payments. 

This information does not in itself prove that the Latin American 
nations must in the near future face acute foreign exchange crises. Even 
though exports and foreign direct investment have not increased at a fast 
enough pace to provide the foreign exchange necessary for the debt 
service payments, it is possible to roll over a good portion of debt by
borrowing even more funds from the financial markets. This "robbing
Peter to pay Paul" strategy makes good sense in an inflationary environ
ment. Every year borrowers can expect the real value of their liabilities 
to erode at high rates. It has been estimated that inflation wiped out 
approximately 40 percent of the value of loans between 1973 and 
1976. "8The observed increase in the ratio of debt service payments to 
exports is not necessarily a sign of increasing financial difficulties; such 
shifts in a nation's debt exposure may also represent a rational response 
to changing global economic conditions. 

Summary of Third World Aid in the 1970s: 

1. Bilateral Official Development Assistance declined in impor
tance. Nearly all Third World nations received an enlarged share of 
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finance from private capital sources. In addition, multilateral lending in
stitutions greatly increased their loans to the poorest nations of the world 
economy. 

2. Of all types of private capital export to Third World nations,
credit extended from metropolitan financial markets has grown more 
rapidly than direct foreign investment or export-linked loans. 

3. As a result of this trend and the hardening of financial market 
loans, the grant element of loans received by Third World countries has 
declined sharply. 

4. The resulting explosion of debt service payments does not in 
itself suggest that Third World countries are on the verge of interna
tional bankruptcy. As long as inflation continues, financial markets re
main open, and world trade does not collapse, it should be possible for 
r -.tThird World nations to avoid any defaults in interest and principal 
payments. 

This last conclusion should not be a source for great optimism. The 
stability of the world economy seems more tenuous than ever, and avoid
ing a collapse in international trade is not the same as developing a 
country so that its basic needs are met. Overall, the increased reliance on 
private capital could harm the growth with equity prospects of the Latin 
American nations. 

TABLE 8: Percentage Increases in Debt Service, Debt Contracted,
GDP, and Exports, 1972-1978 

Debt Debt
 
Service Contracted GDP Exports 

96 Developing
Countries 337% 246% N.A. N.A. 

Latin America &
 
the Caribbean 473 319 
 N.A. N.A.
 
Brazil 528 426 182 850% 
Chile 986 -169 77 
Mexico 61 4 526 75 251 
Nicaragua 316 298 147 133 
Peru 311 412 
 11 66 
Venezuela 252 381 144 161 

Source: The debt data in columns 1 & 2 are taken from World
Bank, World Debt Tables, I; the data in columns 3 & 4 are computed
from International Monetary Fund, International Financial Statistics 
(Washington, D.C.: IMF, September 1979). 
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11. 	ADAM SMITH AND THE EVOLUTION OF LIBERAL
 
AND DEPENDENCY DEVELOPMENT THEORIES
 

Before assessing how the penetration of private, finance capital 
has 	affected the ability of Latin American countries to meet the basic 
needs of their populations, it is important to situate the issue of develop
ment in a broad theoretical context. A review of Adam Smith's thought 
reveals the origins of both the liberal, laissez-faire theories of the devel
opment banks and the radical dependency theories that have critiqued 
the 	role of international financial capital in the Third World. Deter
mining the validity of these rival development perspectives can only be 
undertaken by uncovering their basic theoretical assumptions. 

Adam Smith wrote The Wealth of Nations in order to attack the 
state's control over private economic activity. In his analysis of the 
Americas, Smith argued that where government controls over capitalism 
were most intense, economic development was stunted, and the masses 
of 	people lived in poverty. '9 The assumption behind this laissez-faire 
contention was quite simple: left to their own devices, entrepreneurs 
would exploit the comparative resource advantages of their regions and 
expand the number of peopie engaged in productive labor. Smith himself 
did not foresee this new economic system leading to any sustained increase 
in the peoples' standard of living, but modern advocates of this thesis 
have not hesitated to claim that liberalized economic relations will even
tually lead to considerable improvement in the material life of the 
masses.20 

While The Wealth of Nations'advocacy of free international trade, 
as originally stated by Smith, is still being argued today, there is another 
part of his analysis which appears to contradict the promotion of this 
particular development policy. In Book 3 of his massive work, Smith 
writes that the natural path of growth which any society undertakes is 
first, to develop its agriculture; second, to produce for the urban market; 
and third, to produce for international trade. It seemed self-evident to 
Smith that a precondition for development was the destruction of the 
feudal elite and the replacement of this unproductive class with sober, 
industrious farmers who would first demand goods from and supply 
goods to small-scale agricultural marketing centers. Only after the hinter
land had developed extensive commodity production would entrepreneurs 
begin to undertake riskier, long-distance trade. Thus, the development of 
a national and world market should naturally come only after the 
emergence of a relatively egalitarian capitalism in the rural areas. 21 

Many radical critics of liberal international economic policies share 
with Smith the fear that an export and urban-oriented policy emphasis 
which does not first transform rural economic life will eventually lead to 

http:masses.20
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a truncated development. They believe that a limited domestic consump
tion base and monopolistic restrictions on capital accumulation will pre
vent the trickling down of the benefits of material production to the 
masses. 

For Smith, the enemies of true economic development were the 
feudal lords, the monopoly merchant class, and the mercantilist state. For 
modern, radical dependency theorists, such as Andr6 Gunder Frank, the 
social forces whose power must be destroyed are quite similar: the 
landed oligarchs, the bourgeoisie tied to international capital, and the 
authoritarian, capitalist state necessary to hold this unstable social sys
tem together. In addition, however, Frank pinpoints the transnational 
corporation, or international monopoly capital, as the agent which is 
ultimately responsible for dependency, or the development of under
development. 22 

It is useful to consider more specifically why many modern radical 
theorists have argued that strengthened international financial arrange
ments among center and periphery countries have frustrated most Third 
World nations' attempts to meet the basic seds of their populat:ons. 
The classic work on this subject is Cheryl Payer's The Debt Trap.23 
Payer argues that a precondition for attracting finance is that the recipient 
nation must show itself able to meet future debt obligations without 
threatening its position in the international financial system. Macro
economic budget austerity i! the only major option for Third World 
countries which are in chronic balance e -"yments difficulties. To control 
trade and capital flows directly would call a nation's commitment to 
liberal economic relations into question. Thus, the state must restrict 
imports and make room for exports by restricting the domestic consump
tion base of the economy. 

To the extent that nations are forced to control the money supply 
tightly and attempt to balance the budget, it is easy to see how debt 
problems prevent the implementation of policies which create jobs and 
expand the living standards of the poorest members of society. Payer 
argues further that the IMF's insistence on lowering trade barriers forces 
Third World states to rely on the traditional exports of raw materials, 
their one area of comparative advantage in international trade. Not only 
does the present international economic order doom states to economic 
stagnation, but it perpetuates a division of labor that inhibits the pro
duction of mass consumer goods in the Third World nations themselves. 
While orthodox theorists argue that aid and private capital flows provide 
basic resources and skills which the Third World country could not 
generate internally, dependency theorists claim that the free market in 
reality perpetuates the multinationals' monopoly control over the periph
eral economies and relegates much of the world's population to, at worst, 
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economic stagnation or, at best, dependent materihd development which
robs the masses of Third World people of their rights to economic and 
political self-determination. 24 

Even if the orthodox, diffusionist theorists are correct in claiming
that capitalist development in the Third World is a likely outcome of
pursuing the free trade policies which the IMF recommends, it is by no 
means obvious that expanded commodity production will improve the 
living standards of the majority of people. As Albert Fishlow has shown,
the huge growth in Brazilian GNP has been accompanied by a worsen
ing income distribution and a deteriorating absolute standard of living
for many. 25 Furthermore, Dore and Weeks demonstrate in Chapter 5 
of this volume that the meeting of basic needs in Latin America is not 
directly dependent on the GDP level. 

To assess the connection between international finance capital and 
basic needs, two questions must be answered: 1) Has the present inter
national economic order seriously hampered the capacity of Third World 
countries to expand material production? 2) If not, has the international 
monetary system prevented the emergence of a social dynamic which 
would allow the increased production of wealth to be shared more 
equitably? 

Adam Smith clearly assumed that the free mobility of resources 
would break up monopoly control and thus simultaneously promote a 
more rational division of labor and a more egalitarian society. Today, it 
may no longer be possible to assert that capital mobility must promote the 
interests of all. Thus, while some dependency theorists' blanket assertion 
that international monopoly leads to economic stagnation may be wrong,
their point that the world's poor can no longer benefit from capitalist
growth may be correct. Disentangling these two aspects of develop
ment requires more than observing broad economic data; one must also 
engage in a complex estimation of the social forces involved in the
development process. In particular, it is essential to determine how social
formations respond to the inevitable crises generated by capitalist growth.
In other words, class analysis must be integrated with more traditional 
economic investigation. 

III. DOES METROPOLITAN CAPITAL PENETRATION 
BREED ECONOMIC STAGNATION? 

If Payer's analysis were completely accurate, there would be two 
regularities in the statistical data: GDP would stagnate for those coun
tries particularly dependent on foreign debt, and the trading structures 
of these economies would be immutable. Tables 9 and 10 examine the 
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TABLE 9: Growth Rates of GDP in 6 Latin American Countries 

1965-1970 1970-1975 1972-1978 

Brazil 38% 
 67% 182%Chile 21 -3 -1Mexico 40 31 75Nicaragua 21 30 147Peru 23 30 11Venezuela 25 26 144 

Source: Columns 1 E;2 are computed from OECD, GeographicalDistribution of Financial Flows; column 3 is computed from IMF,
International Financial Statistics. 

first of these hypotheses by courterposing GDP growth rates (from 1965 
to 1975) with the evolution of debt service ratios during this period.

2ayer' contention that debt breeds economic sluggishncss for the 
less developed nations clearly does not szand up to an examination of
the data. Although Mexico experienced the highest debt exposure over 
the 1965-1975 decade, it was the second most rapid growing Latin 
American economy in the sample. Furthermore, Brazil's debt service 
increased in nominal terms by more than 304 percent between 1968
and 1974 and yet its debt service ratio dropped because the value of 
Brazil's exports rose even faster. 

Despite this rapid growth, one might still be able to argue that the 
classic international division of labor still rules the world economy and 
that the Latin American economies have failed to diversify their economic 
activity. If this were true, then it would be possible to claim that the 
rapid growth which many Latin American states experienced during the 
late 196 0s and 1970s will prove to be ephemeral in the long run. 

TABLE 10: Debt Service Ratios in 6 Latin American Countries 

,Interest and Principal Payments/Total Exports. ] 

1968 1971 1972 1973 1974 1975 1976 

Brazil 
Chile 
Mexico 
Nir iragua 
Peru 
Venezuela 

15.6 
19.9 
26.5 
7.6 

15.0 
1.9 

17.1 
21.5 
23.3 
13.3 
19.6 
3.5 

15.9 
9.8 

22.8 
10.3 
18.3 
5.3 

12.6 
10.9 
24.3 
17.4 
31.7 
5.2 

10.0 
11.7 
19.2 
10.2 
23.9 
3.2 

14.6 
28.4 
25.9 
11.3 
23.4 

14.8 

21.6 

Source: Various supplements to World Bank, World Debt Tables. 
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Once again, this simple dependency argument is not verified by the 
data. Those countries whose exports have diversified the most dramatically 
during the last 15 years have been especially dependent on foreign 
finance. Of the five Mexican exports whose value rose the most sharply 
between 1965 and 1975, three of them were industrial commodities (road 
motor vehicles, clothing, and textile yarn and thread). 20 Furthermor , 
Mexico's rapid expansion of internationally competitive vegetable pro
duction is an indication of a thriving capitalist agricultural sector. Indeed, 
it is now possible to compare the production techniques of Mexican agri
culture with California agribusiness. Recently, Mexico has decided to 
export oil. While this new policy may lead to an expansion of tradi
tional raw material exports, this development would certainly not indi
cate a lack oll dynamism or diversity in the Mexican economy. 

Brazil's export experience is similar to Mexico's. Footwear; non
electric power-generating machinery; road motor vehicles; oil seeds, nuts, 
and kernel; and office machines were the five most rapidly growing 
commodity exports. At the other end of the scale, coffee exports grew 
in value by only 2.8 percent between 1965 and 1975. What is new 
about the decde of the 1970s is the emergence of manufactured com
moditieb as leading exports of the most dynamic capitalist economies of 
Latin America. 

Another way to examine whether or not metropoiitan capital export 
serves to perpetuate an international division of labor, which forces Third 
World countries to specialize in raw material exports, is to investigate the 
pattern of foreign investment to these countries. Multinational capital 
undoubtedly dive-rts domestically generated saving,, and the technological 
superiority of advanced capitalist nations also frustrates the ability of 
national private capitalists from creating industries that can effectively 
compete with U.S., European, or Japanese businesses. Thus, if capital is 
flowing into the traditional extractive sector, one would expect that his
torical patterns of economic relations would be retained. 

Table 11 provides confirmation that one cannot make any general 

statement about the impact of bank and productive capital export on the 
ability of Third World nations either to grow rapidly or to diversify 
their economic production. Foreign capital certainly does not prevent 
capitalist growth, and the evidence on foreign investment suggests that 
it can actually contribute to a nation's effcrts to develop new productive 
and trading capacities. Having said this, it is important to note that 
Payer's debt trap hypothesis still has some relevance. After the 1973 
fall of the Unidad Popular government in Chile, foreign investment both 
expanded and oriented itself toward the traditional extractive industries. 
There is also little evidence that the multinational penetration of Peru 
has contributed to a diversified industrial or agricultural base. On the 



TABLE 11: Percentage Distribution of U.S. Direct Foreign Investment in 5 Latin American Coun.ries 

[Millions are given in U.S. dollars.] 

Total in Mining & Raw Material Machinery & Other TotalMillions Smelting Petroleum ProcessingO Equipmentb Manufacturing Manufacturing 

BRAZIL 
1971 $ 362 1 7% 19% 25* 4% 74%1973 688 -- 2 27 25* ** 831975 1,033 -- 2 35 30 
1977 970 1 

10 77 i°
3 30 38 
 6 71-


MEXICO 

1971 $ 204 4% -- 42% 21% 4% 69% 
1973 247 3 -- 40 30 2 74
1975 335 2 -- 45 24 3 141977 339 -- 494 24 2 77 

0CHILE
1971 $ 4 ...... 25% 25% 75%1973 
 2 ...--
 50 -- 100
1!!75 16 --
 6% 18% 6 
 12 37
1977 17 11% 23 
 17 -- -- 35 

-PERU 
1971 $ 83 53% 15% 6% .... 
 9%1973 217 ** 45 1 -
1975 475 ** 38 4 -- -- 2
 
1977 90 ** 8 -- -- 8 IL 

VENEZUELA
 
1971 $ 330 -- 71% 6% 2% 6% 17%
1973 328 -- 50% 14 3 -- 271975 217 -- 8 30 8 22 62
 
1977 335 
 0% 3 49 8 
 8 67
 

aPaper, chemicals, rubber, primary and fabricated metals. Data withheld from the Transportation Equipment sector.b Equipment for the Transportation sector. Data withheld. 

Source: U.S. Department of Commerce, Survey of Current Business, various editions. 
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other hand, the Venezuelan data provide dramatic evidence that foreign 
capital export can aid in expanding a developing nation's industrial 
structure.
 

IV. 	DOES METROPOLITAN CAPITAL PENETRATION
 
FRUSTRATE THE MEETING OF BASIC NEEDS?
 

The 	previous section has shown that the assertion by orthodox 
economists that reliance on foreign capital can stimulate capitalist 
growth and thus lead to an expansion and diversification of commodity 
production has validity for some countries but not for others. Indeed, this 
growth in material production is one of the characteristics of the recent 
historical experience of Brazil, Mexico, and Venezuela. On the other 
hand, the "trickle-down" argument that prolonged expansion must even
tually improve the living standards of the poorest members of these 
societies is made problematic by the imprecision of the world "eventually."

If placed in historical perspective, this should not be surprising. 
Economic historians have for years wondered whether or not the living 
standards of the English proletariat expanded between 1790 and 1850, 
the 	heyday of the first industrial revolution. Some scholars have claimed 
that the new patterns of consumptior and savings which emerged prove 
that 	industrial growth enhanced the material position of a significant 
number of the producing class. Challenging this is the argument that the 
first half of the nineteenth century produced a n.w professional middle 
class, but did not improve the lives of the agricu!cural and industrial pro
letariat. While the debate has been inceociusive, the mere fact that 
scholars argue about the impact of capitalist growth in England illus
trates the tenuous nature of the "trickle-down" hypothesis. 27 

What then are the conditions which permit economic expansion to 
generate a significant improvement in living standards for a majority of 
the population? To answer the question quite simply, in addition to 
economic growth, the peasantry and industrial work force must be able 
to mobilize political-economic power if their living standards are to be 
improved in the course of sustained capitalist expansion. 2"Historically,
this has not necessarily meant that the working class always had to pos
sess strong trade union organization. In late nineteenth century England, 
for example, the competitive structure of the British economy permitted 
a substantial increase in real wages even though growth slowed and the 
trade union movement had not attained the institutional maturity of the 
twentieth century. I 

Given the present monopolistic structure of modern capitalist econ
omies, however, it is less likely that this historical experience will be 
repeated. The response by multinationals to sagging demand and/or 
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profits is much more likely to lead to a crisis in production and rising
unemployment. The likelihood of the poor protecting themselves during
these periodic slumps depends on their ability to place social demands on 
the government and economic demands on private capital. If this analysis
is correct we must ask whether dependence on foreign capital weakens 
the ability of the working class and peasantry to build social-democratic 
institutions which can contribute to the meeting of basic needs. 

Any crisis in capitalist production will place pressures on the gov
ernment to lower the living standards of the working population. The 
expectation of "acceptable" profit rates is a necessary condition of a 
healthy free enterprise system, and if output is stagnating or falling, 
entrepreneurs need to be especially assured that they will not experience
"unwarranted" cost pressures. Even more important is the assurance 
that any new reorganization of production will not be resisted by a work 
force experiencing an erosion of their traditional working conditions. 
Whether or not foreign capital is present, one would expect that eco
nomic instability would continually challenge the organizational integ
rity of trade unions and peasant associations. 

To specify the connection between basic needs and foreign capital,
it is necessary to examine more precisely the nature of economic insta
bility in Third World countries. The World Bank provides us with a 
clue to the chronic problems of Third World growth when it stresses 
the overriding importance of developing a flexible export structure that 
can respond to sectoral slumps and booms in the demand for exportable 
commodities. " Economic crises in Third World countries almost always
entail foreign exchange crises, and the conditions for receiv'irg loans 
that can roll over debt obligations inevitably require the pursuit of 
stabilization policies of economic austerity. These programs are discussed 
in Richard E. Feinberg's essay in this volume. 

It is important to note that macroeconomic policies implemented
within the context of an open world economy which attempt to restrict 
consumption in order to make room for exports nearly always erode the 
strength of labor and peasant organizations. To the extent that an atom
ized population is a condition for the participation of foreign capital
in the growth process, capitalist development makes it more difficult for 
a society to meet the basic needs of its citizens. The examples of Chile, 
Argentina, and Brazil all illustrate the connection between political
economic repression, foreign capital penetration, and capitalist growth. 
In all three cases, the fulfillment of basic needs and the level of real 
wages oi the organized working class have deteriorated. "' 

The effect of foreign capital on the living standards of the agricul
tural population, where the problems of absolute poverty are most severe,
is more difficult to interpret. On the one hand, dramatic changes in social 
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structure are necessary if backward methods of subsistence agricultural 
production are to be eliminated; the reorganization of society is a pre
condition for improved agricultural production. 12 On the other hand, 
land reform which creates an entreprenurial, capitalist class simultane
ously forms a landless protetariat. In England, this process, which 
stretched over centuries, directly eroded the living standards and eco
nomic security of marginal farmers. ' The same process seems to have 
occurred in the Green Revolution areas of India and Mexico. The recent 
experience of Chile also provides a stark illustration of the attempts by the 
Pinochet regime to create a capitalist farming class: the government's 
efforts have successfully stimulated an export-oriented farming sector in 
the northern part of the country, but at the cost of a sharply worsening 
distribution of income in the countryside and a decline in the production 
of basic foodstuffs. " 

One final point needs to be made on the subject of foreign capital 
and basic needs: beyond the atomizing effect of capital penetration and 
the pressure on states in foreign exchange difficulties to cut back on 
consumption and erode the power of workers' and peasants' organiza
tions, it is necessary to note that past reliance on foreign capital makes it 
more difficult for reformist governments to attempt to build a more
"self-reliant" economic order. Foreign capital penetration necessarily 
entails the creation of an international division of labor. This specializa
tion in economic activities does not necessarily imply that Third World 
countries are doomed to raw material production. Nevertheless, any 
attempt to break from the international economic order necessarily 
entails a period of austere readjustment as the nation develops the 
capacity to produce commodities that it previously obtained through trade 
or direct foreign investment. During these periods of readjustment, the 
interdependence basic to the capitalist world economy can create prob
lems of dependence for a Third World nation. In other words, past 
economic relations can directly frustrate attempts by states to reorient 
their economies so that they more directly meet the basic needs of their 
citizens. The debt trap does not necessarily block economic growth; it can 
prevent, however, the peaceful transition to a more egalitarian economic 
order. 

CONCLUSION 

Global corporations and banks are political opportunists. As long 
as they are provided some security, they can operate in almost any con
temporary economic system. In some cases the enormous expansion of 
metropolitan capital into Latin America via growth in loans and direct 
foreign investment has been associated with the rapid expansion of com
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modity production. Substantial increases in material production have 
taken place within both liberal (Venezuela, Mexico) and authoritarian 
(Brazil) political environments. In other cases, the intensified entry of 
foreign capital has been associated with a stunning decline in the living 
standards of workers and peasants (Chile and Argentina). These different 
results correspond to the more general theoretical discussion of the 
original Smithian underpinnings of dependency and orthodox develop
ment theory. The precise role that metropolitan capital can play in meet
ing the basic economic needs of a particular underdeveloped country 
ultimately depends on the internal environment of that country. 

The problem is more complex than this last statement implies, 
however. Multinational corporations and banks always attempt to fashion 
an international framework which guarantees the free mobility of their 
capital, and this effort influences every nation in the world economy. 
Any Third World country facing a foreign exchange crisis, for instance, 
will have to respond to demands by metropolitan capital to restructure the 
domestic economy in order to guarantee the security of metropolitan 
investments. 

It is in this context that the data presented in the first section of 
this paper should be interpreted. Third World nations' reliance on for
eign capital to maintain economic stability has increased during the 
1970s, and Latin American states in particular presently face acute con
tradictions stemming from this trend. To the extent that these infusions 
of finance promote the rapid development of commodity production, 
social demands of the poor are bound to intensify. On the other hand, 
dependence on metropolitan capital may make it more difficult for the 
states to accede to proposals for the redistribution of income and the 
improvement of production conditions. Unlike the Northern industrial 
countries, the newly emerging industrial powers of the South will not be 
able to displace the contradictions of industrialization by seizing cheap 
raw material sources or by securing captive markets. 

In interpreting recent efforts to reform the world financial system, 
it is important to keep in mind the problematic role of foreign capital 
in development. If the New International Economic Order (NIEO) 
proposals to forgive debt, ease credit terms, and limit the economic power 
of global corporations were implemented, it might be possible to weaken 
the necessity of Third World countries to introduce macroeconomic 
stabilization policies. In this sense, the NIEO could contribute to the 
production of basic needs. 

The possibility of achieving these reforms through negotiations 
within the United Nations, however, is not good. Furthermore, the 
partial implementation of the NIEO proposals may be harmful rather 
than helpful. If only the most nationalistic Third World states attempt 
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to place restrictions on foreign capital, metropolitan capital might with
draw from these nations, thus severely harming their development pros
pects. Or, if the North and South ratified only a watered-down reform 
program, the resulting compromise might not fundamentally change the 
ability of Third World states to modify the deleterious impact of multi
national corporations on the economies of the periphery. 

Because of the doubtful impact of these grand international eco
nomic negotiations, it makes more sense for human rights activists in the 
advanced capitalist nations to concentrate their demands for the reform 
of the world economic system on their own governments. To the extent 
that metropolitan states bend to internal pressure and begin to redirect 
financial assistance to those countries attempting to boost the social and 
economic positions of the poor, the relatively stable consensus among 
governments in the North to promote and protect the investments of 
metropolitan capital could begin to break down. It might then be pos
sible to force banks to withdraw finance from those states which cdn 
only support their position in the world economy by stripping the poor 
of organized political-economic power. It might then be possible for 
metropolitan states to supplant private capital if it withdraws support 
from a socialistic government. 

A basic question still remains: How can a movement to change the 
present economic order be mobilized in the metropolitan world? It is 
beyond the scope of this chapter to provide answers to this question. It 
can only be suggested that the internal expansion of capital does not 
uniformly benefit all sectors of the metropolitan population. In an econ
omy experiencing chronic unemployment, workers will be particularly 
resentful of attempts by businesses to shut down factories and offices in 
order to move them to lower wage areas. In addition, human rights groups
have already attempted to link demands for loans zo low income com
munities with demands against loans to repressive regimes. Domestic 
movements to restrict the economic freedom of large corporations and 
banks within the industrial capitalist countries are still small and par
ticularistic; some also contain within them an isolationist perspective 
which is not sympathetic to the concerns of Third World peoples. Never
theless, it is in these struggling attempts to preserve some economic 
stability for the workers of the metropolitan nations that lies the best 
hope for human rights organizations working in the metropolises of the 
world economy. 

It is useful in closing to remind ourselves that no restructuring of 
the world economy can guarantee by itself the meeting of basic needs 
of the masses of people in the world today. Nevertheless, international 
finance plays a major role in shaping each nation's economic prospects. 
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Our challenge is to persuade the citizens of the advanced industrial world 
that reform of the international economic order matters. 
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7 The InternationalMonetaryFundand 
BasicNeeds: The Impact of Stand-By 
Arrangements 

INTRODUCTION 

Because the International Monetary Fund has so frequently become 
involved in countries at crucial moments in their histories, it has attracted 
considerable attention and criticism. In Brazil in the mid-1960s, in 
Bolivia in the early 1970s, and in Chile, Argentina, and Uruguay in the 
mid-1970s, the Fund signed stand-by arrangements at critical junctures. 1 
In Peru and Mexico, IMF stand-bys were signed as populist periods (the 
presidencies of Velasco Alvarado and Echevarria) were giving way to 
the governments of Bermdez and L6pez Portillo. Most recently, the 
IMF has found itself enmeshed in politically convulsed Nicaragua and 
Jamaica. In Latin America, one could say that the International Monetary 
Fund has been the midwife of change. 

Observers who have identified with those social forces that did 
poorly during these historic conjunctures have tended to place con
siderable blame on the IMF. Most notably, the IMF has been accused 
of imposing severe austerity programs on weak developing countries. 
In fact, an IMF agreement cannot proceed without the approval of the 
government in question, which, however unpopular, usually reflects the 
predisposition of important societal interests. Moreover, in many cases, 
overheated economies living beyond their means had no remaining 
options but to depress living standards to seek to adjust their external 
and internal financial accounts to sustainable levels. The issue cannot 
be framed in terms of whether or not to adjust. Rather, what requires 
examination is which societal groups bore the heavier burdens of adjust
ment, and whether the adjustment was carried out efficiently, ie., at 
minimum loss cf output and employment. 
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Another way to analyze the division of the burden of adjustment
is to examine the impact of stabilization programs on the basic needs 
of the poor. Both absolute and relative measures of poverty are relevant.2 

A decline in absolute standards of living at the depth of the adjustment
period is insufficient evidence to prove that the poor suffered dispropor
tionately. When severe adjustment is required, an equal sharing of the 
burden of adjustment can still leave the poor absolutely worse off. lhis 
chapter first describes the short-term and longer term "structural" com
ponents of IMF stand-bys, and then relates them to a basic needs 
approach to stabilization and development. The various economic instru
ments that typically are employed in an IMF stabilization program are 
scrutinized for their potential impacts on income distribution, when 
viewed in isolation and when implemented as a package. The implica
tions for basic needs of the Fund's preference for market mechanisms 
over official intervention are also discussed. An attempt is made to offer 
some explanations to why IMF programs have failedas so frequently 
to meet their own stated goals, and in the process proved more costly
than necessary. Finally, corrective policy recommendations are offered. 

The likelihood that the IMF will become even more important in
the near future makes an examination of these issues especially pressing.
The looming recession in the industrial countries, skyrocketing oil prices,
and burgeoning debt burdens inflated by high interest rates will increase 
the developing countries' demand for external financing theat very
moment when the commercial banks are expressing growing concern 
about their extensive overseas exposure, and New International Economic 
Order (NIEO) proposals for a rapid and massi-e expansion of develop
ment assistance appear to be floundering. In these circumstances the 
International Monetary Fund will be standiizg by as a major source of 
balance-of-payments financing. Once the currently programmed increase 
in quotas is completed, the Fund will have 58 billion ($75 billion) in 
Special Drawing Rights (SDR) of normal quota resources to lend, plus
another $10 billion in the special Supplementary Financing Facility
(Witteveen Facility). The oil importing developing countries will poten
tially have access to approximately one-fourth of these resources. 

Basic needs are generally discussed in the framework of develop
ment strategy. Some might contend that, since the division of labor of 
the Bretton Woods institutions has traditionally placed the IMF in 
charge of short-term financial stabilization and given the World Bank 
jurisdiction over longer term development matters, the World Bank,
and not the IMF, should be concerned with basic needs. (Indeed, this 
essay ought never to have been written! ) In reality, this sharp dichotomy
between the short term and the long term, between stabilization and 
development, is obscured in concrete cases. 
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An IMF stabilization program involves a comprehensive package
of measures which go well beyond merely seeking to control the money
supply, and seeks to alter fundamentally the structure of the economy.
If successful, these changes set the parameters within which development
planners will have to operate. The blending between stabilization and 
development has been implicitly recognized by the iMF in its establish
ment in the mid-1970s of the Extended Fund Facility (EFF). Under an 
EFF, a country has three years rather than the normal one year to 
undertake the necessary adjustments, to allow time for "structural" 
changes. Among the structural issues that the EFF addresses are food 
and energy supplies, typically considered priority development problems. 
Ai the same time, seeing some of its own projects threatened by imme
diate financial squeezes, the World Bank has begun to offer quick
disbursing "program loans" for balance-of-payments assistance. 

Forttnate!y, the IMF itself has begun to recognize the inevitable 
repercussions of stabilization programs on income distribution, and at 
least two staff studies have been written. ' The Fund has not yet, however, 
begun to integrate systematically this incipient concern for basic needs 
into its routine procedures for drawing up stand-by arrangements. 

1. IMF STRUCTURALISM 

In recent years, the IMF has attempted to negotiate stand-by 
arrangements with numerous Latin American and Caribbean countries,
including Argentina, Bolivia, Chile, Costa Rica, the Dominican Republic,
El Salvador, Guyana, Haiti, Jamaica, Mexico, Nicaragua, Panama, Peru,
and Uruguay. In some cases no agreement was reached, or the program 
was abandoned before complete disbursement. While the particular con
ditions of each case were, of course, differ nt, the Fund's analysis and 
prescription generally bore important similarities, " and might be para
phrased as follows. Persistent balance of payments deficits resulted from 
internal inflation and overvalued exchange rates. Infltion was caused by
excessive domestic demand, the product of government budget deficits 
financed by borrowing from the banking system, i.e., printing money.
Excess demand both raised domestic prices and increased the demand for 
imports, and the overvalued exchange rate further reduced the relative 
profitability of exports. Confronted with a deteriorating balance of 
payments and vanishing international reserves, desperate governments
re~orted to import controls and the rationing of scarce foreign exchange
through multiple exchange rates or direct administrative allocation. 

In many cases, while widening fiscal deficits and rising aggregate
demand were viewed as the immediate causes of the balance-of-payments
crisis, the Fund saw deeper causes, the products of years of mistaken 
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economic management in pursuit of policies associated with import substi
tution industrialization. Beginning in the late 1930s, and intensifying 
after the Second World War, many Third World governments attempted 
to speed national industrialization by overvaluing the exchange rate, 
subsidizing capital investment, and stimulating aggregate demand 
through public sector spending and, sometimes, increasing the earnings 
of the urban work force. Official controls ovt, foreign exchange alloca
tion, administration of the prices of many commodities, and public 
sector ownership of key industries often accompanied the drive to 
establish a domestic industrial base. 

The Fund's prescription involves a two-pronged approach, one to 
deal with the immediate external and internal financial imbalances, and a 
second structural one to halt the imposition of exchange and trade 
controls and, preferably, to move toward dismantling these and other 
elements of the skeleton of import-substitution industrialization strategies. 
The immediate disequilibria are normally dealt with by increasing the 
profitability of the export and import-competing sectors through currency 
devaluation and the wringing out of "excessive" demand, by closing the 
budget deficit, controlling wages, and restricting credit. The Fund's 
emphasis on controlling the money supply, as a principal instrument 
to squeeze out excessive demand, has earned it the label moiletarist, but 
it would be a major mistake to believe that the Fund is only or even 
primarily concerned with tracking the monetary aggregates. The Fund's 
vision of an efficiently functioning economy encompasses a much broader 
range of variables. 

The Fund will frequently take advantage of a country's immediate 
financial difficulties to press for deeper structural reforms. A stand.by 
arrangement is the product of often prolonged negotiations between the 
Fund and the government of the member country. When the Fund feels 
that an important segment of local opinion shares its views, or that the 
country's desperate need for foreign exchange leaves it with few options, 
it will press hard for structural reforms. These are often already being 
advocated by some within the government, and the entrance of the Fund 
strengthens their hand. 

Without demanding perfection, the Fund will propose at least a 
partial removal of such restraints on the free movement of goods and 
capital, as, for example, important licensing systems, import quotas, 
multiple exchange rates or other more direct means of allocation of 
foreign exchange. ' The Fund does not limit itself to policy instruments 
that directly affect its official purpose of restoring equilibrium to a 
member's balance of payments. While a stand-by ma) contain only four 
or five explicitly quantified "preformance criteria" (usually targets deal 
with the size of the government deficit, the rate of growth of domestic 
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credit and the money supply, and the amount of new external borrowings 
and/or other balance-of-payments tests), the accompanying documents 
will detail a much wider plan that will be taken into account when the 
1, ,id determines, at quarterly intervals, whether preformance has been 
s:.wfactory enough to warrant further disbursements. 

This detailed plan generally concentrate3 on stimulating private 
capital formation by offering adequate incentives to savers and producers, 
and by creating a general atmosphere of business confidence. The efficient 
allocation of this capital will best be guaranteed by ailowing price 
signals to be set by the free market. This logic, in turn, reinforces the 
view that government controls over relative prices (other than wages) 
should be removed. In many cases, the Fund also advocates that the 
relative size of the state sector itself be reduiced, to reserve a larger 
proportion of economic activity and of available credit to the private 
sector. 

Beginning with the mandate, enunciated in its Articles of Agree
ment, to help restore a balance of payments equilibrium, the Fund moves 
from a concern to reduce imports to controlling aggregate demand, from 
the need to expand exports to the wisdom of reducing the size of the 
state sector in order to stimulate private investment in exportables. The 
involvement goes deeper and deeper, as controlling aggregate demand 
leads to establishing ceilings on wages, to curtailing fiscal expenditure, 
and to eliminating subsidies on particular items such as bread or bus 
fares. 

The profound implications of this two-pronged approach of 
financial stabilization and structural reform explain the heatedness of 
the controversy in Latin America over Fund policies. The inevitable dis
content generated by austerity measures is amplified by policies which 
attack a development model erected over two generations. 

I. THE IMF AND BASIC NEEDS 

In the pursuit of external balance and financial stability, the IMF 
becomes involved with a wide range of problems. The basic needs of 
the poor, however, are not a direct concern. Some measures may indirectly 
benefit the poor, such as the creation of employment in export-oriented 
industries that are also labor intensive, and steadier prices, if applied 
to essential consumer items, which halt the erosion of workers' purchas
ing power. In essence, however, the Fund adheres to the trickle-down 
approach whereby aggregate growth in GNP is thought to lead to full 
employment and rising real incomes. 

The Fund's emphasis on the free market and a circumscribed public 
sector biases it against official provision, whether through subsidies or 
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directly, of five basic needs-food, health care, education, shelter, and 
water and sanitation. Moreover, the Fund tends to view such budgetary
allocations for "consumption expenditures" as expendible, as i con
centrates on laying the foundations for savings and investment in
physical capital. This focus contrasts sharply with the World Bank's 
increasing emphasis on resourcehuman development, for investment in 
human capital, as central to improving labor productivity and generally
fostering development. ' While the IMF tends to see expenditures on
basic needs as postponable, the World Bank now views them as founda
tion-laying investments. 

While not generally made explicit, the Fund's belief in the market 
carries with it all the assumptions that lie behind the neoclassical 
paradigm, including an acceptance of given or market-determined factor 
endowments (assets and income), consumer sovereignty and the non
comparability of consumption between individuals. If a basic needs
approach implies that the consumption levels of the better off ought to 
be restrained until the basic needs of all or nearly all of society are 
being met, then the Fund's basic philosophy would place it in opposition.

The Fund is not alone among economic institutions in viewing both
production and consumption as aggregates, while a basic needs approach
is, by definition, taking a disaggregated view that confers priority on 
particular goods and services. The Fund seeks to create economican 
environment that fosters aggregate grc, wth, with the market determining
the mix of production. In such a paradigm, the issue of basic needs does 
not arise. 

III. STABILIZATION MEASURES AND
 
INCOME DISTRIBUTION
 

Although the Fund does not routinely worry about basic needs, its
stabilization programs can significantly alter both the relative vnd abso
lute income levels of the poor. Analyzing these effects involves several
 
hazards. Unfort:natcly, comprehensive 
 income data to compare distribu
tion before and after the program is rarely available. Resort must often
 
be made to less disaggregated statistics on functional or 
urban-rural 
distribution, or to data across productive sectors. The results may be
contradictory. For example, as one stidy found in the case of Peru, while 
functional data urbanon wages and profits suggested an increasingly
skewed distribution of income, rising food prices may have benefited the 
rural population where many of the poor are concentrated. ' More gen
erally, the impact of changing relative prices may be marginal on sub
sistence farmers less integrated into the monetary economy. An additional 
hazard involves the choice of timefr.ine: the differential impact on 
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incomes of a stabilization program during its first year or two may be 
misleading. Finally, whereas some variables (e.g., wage controls, selective 
credit allocation) have a direct effect, many others have indirect dis
tributional results that are harder to trace. 

. Notwithstanding these caveats, considerable evidence suggests that 
under many IMF-supported stabilization programs the wealthy elites 
have fared better than the rest of the population, and significant sectors 
of the poor have suffered disproportionately. ' To date there is no 
in-depth study which argues that IMF programs have actually improved 
income distribution. These findings are generally based on the cumulative 
effect of the stabilization package. It would not be inconsistent to discover 
that particular policies may have had a more ambiguous or even positive 
impact on income distribution. The disaggregated analysis which follows 
is intended to elucidate the potential distributional effects of policies 
zommonly employed in IMF stabilization programs. Ceteris paribus 
conditions are invoked for simplicity and space allows for only a sug
gestive treatment of each variable. The cumulative impact of packages 
of measures will then be considered. 

Devaluation. Devaluation can effect income distribution in 
numerous ways. Consumers find imported goods to be more costly, but 
the composition of a nation's imports will determine the relative effect 
on different social groups. If luxury goods are a major component, the 
wealthier classes may suffer more, but if food is a major component the 
impact may fall most heavily on the poor. Devaluation renders exports 
more profitable and, if effective, will move more resources into the export 
sector. In the Argentine case, where agriculture remains the major export 
and where land tenure is concentrated, devaluation has historically 
benefited the landed elite and hurt the urban workers who had to pay 
more for foodstuffs. ' However, where export agriculture is potentially 
labor intensive, the introduction of new labor-using technology allows 
both for the possibility of higher real wages and for increased rural 
employment. Mexican agriculture might fit this mold. Devaluation also 
affects holders of cash balances; holders of foreign currency gain relative 
to holders of local currency, thereby altering the value of assets within 
the monied classes. Also, foreign investors suddenly find assets priced in 
local currency relatively cheaper to purchase. 

The Relaxation of Exchange Controls. The relaxation of ex
change controls will adversely affect those groups that benefited from 
the existing exchange regime. If controls were administered with a high 
degree of corruption and official favoritism of the wealthy, unification 
of exchange rates and reduced administrative allocation of scarce foreign 
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exchange might actually improve income distribution. Thus, in the case 
of the ill-fated stand-by with Nicaragua in the spring of 1979, the 
Fund's insistence on the elimination of advance import deposits and 
deposits for obtaining foreign exchange, and injunctions against any
further official restrictions on international transactions, might have 
reduced at least one avenue whereby the Somoza regime funnelled 
privileges to its adherents. On the other hand, Jamaica maintained a 
dual exchange rate system as a means of holding down the prices of 
imports consumed by low-income groups. The Fund prevailed on Jamaica 
to unify the exchange rate in 1978. 

Credit Restrictions. Squeezing credit to the private sector, in 
the absence of selective controls, would most likely harm those smaller 
firms that lack privileged access to banking institutions. In the absence 
of controls over private foreign borrowing, larger firms may also use their 
access to international credit in order to offset domestic restrictions. 

Easing of Price Controls. Releasing price controls, while gen
erally increasing the return to capital unless wages keep pace, may 
redound to the benefit of the rural poor if internal terms of trade are 
administered to benefit urban food consumers, and if the revenues from 
higher prices reach the small farmers and landless laborers. However, 
in the presence of structural tendencies for internal terms of trade to 
move against agriculture, the removal of price controls may ultimately 
harm the rural sector. 

Elimination of Interest Rate Ceilings. Removing interest rate 
ceilings, and the creation of domestic capital markets with )ositive real 
rates of return, if resulting in efficient capital markets, can benefit small 
savers (but not the very poor, who do not have financial assets) by 
offering higher rates of return on deposits. However, very high rates of 
return on financial instruments, and excessive spreads between rates 
paid to lenders and borrowers, ran divert resources into speculation and 
away from more productive, employment-creating investment. This 
adverse effect of a liberation of capital markets in the absence of a 
healthy climate for productive investment seems to have occurred during 
the sabilization processes in both Chile "oand Argentina " in the mid
1970s. The holders of the speculative assets, and owners of the financial 
intermediaries, benefit, while the other sectors, including workers left 
without jobs for lack of investment in real capital, lose. 

Wage Controls. Notwithstanding occasional disclaimers to the 
contrary, IMF stand-bys frequently establish ceilings on wage increases 
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significantly under the projected rate of inflation. If certain assumptions 
regarding quickly adjusting labor markets hold, new hirings could offset 
some of the adverse effect of decreased real wages on income distribution. 
This is unlikely to occur, however, in the context of falling aggregate 
demand and sluggish investment. The partial incomes policy of the 
IMF, whereby wages but not other prices are controlled, is designed to 
increase the return on capital to stimulate savings and investment. The 
immediate effect on the functional distribution of income is to reduce 
labor's share of national income. 1" 

Budget Restraint. The impact of budget restraint naturally de
pends upon whether fiscal balance is sought by increased taxes or reduced 
expenditures, and the incidence of such measures. While the Fund will 
sometimes recommend selective tax increases, the emphasis is generally on 
expenditure reduction. In that case, the burden may fall on public-sector 
workers whose wages or numbers decrease, on consumers who lose their 
subsidies, and on workers who had planned to work on investment 
projects that were postponed. 

Limits on Public-SectorEnterprises. In its drive to reduce state 
subsidies, the IMF sometimes advocates the transference of state-owned 
enterprises to the private sector. This transfer could allow for reduced 
taxation and more efficient production, and thereby benefit the entire 
society. However, if thi- transfer occurs at bargain prices, as appears 
to have occurred in the Chilean case, then the new owners can look 
forward to very high rates of return on their investments. "3The Fund 
tends to look askance at the forced redistribution of assets within the 
private sector or from the private sector to collective ownership. Land 
reform would generally be seen as prejudicial to investor confidence. 
President Luis Echevarria's dramatic gestures favoring land redistribution 
toward the end of his term were viewed as contributing to the drop in 
private investment in Mexico preceding the 1976 stand-by arrangement. 
In the Peruvian case, the Fund regarded the watering down of the 
industrial community law, whereby labor was to be given increasing 
equity and a commensurate voice in management, as conducive to business 
confidence. 14 

Redistribution of land is obviously an explosive political subject 
with ramifications well beyond the scope of this paper. A recent World 
Bank staff study, however, concluded that, among eight middle-income, 
semi-industrialized countries examined, a key factor in determining in
come distribution was the distribution of land. 15 The poor showings of 
Brazil and Mexico were partly attributed to this variable. Of special 
relevance was the conclusion that, in the cases of more even income 
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distribution, agrarian refon had occurred before the period of accelerated 
growth. This finding would appear relevant to stabilization programs
which are attempting to lay the foundations for future growth with 
equity. 

Stabilizationand Inflation. The main stated objective of a num
ber of these stabilization measures-restricting credit, fiscal restraint,
controlling wages-is to reduce inflation. " It is frequently assumed that 
inflation harms the weaker, generally poorer, sectors most. The prices of 
basic needs may rise especially fast and the poor are less able to defend 
their wage levels. Inflation also allows a government considerable leeway
to alter relative prices. The Brazilian government consciously adjusted
certain wage scales by less than the actual inflation rates. This partial
indexation was intended both to decelerate inflation and to hold down 
real labor costs. As Barbara Stallings has shown in the case of successive 
regimes in Chile, different governments adjusted wage levels with respect
to inflation depending upon their respective sources of political :upport. '7 
Governments representative of business interests (e.g., the administra
tion of President Jorge Alessandri 1958-1964) turned the functional 
distribution of income against labor, whereas the prolabor government
of Salvador Allende (1970-1973) favored its constituents. 

Social Costs of Stabilization Policies. This discussion suggests
that t,e distributional impact of particular stabilization measures is not 
at all obvious. Within a generally declining national income, certain 
sectors may actually benefit while others will suffer disproportionately. 
An important factor is the nature of the governments that preceded and 
are implementing the stabilization program. In the presence of a new
 
government concerned with income distribution that had recently dis
placed a corrupt or elite-oriented regime, selective and carefully

targeted implementation of some of the above measures could actually

advance incc., e distribution. The removal or modification of adminis
trative contru;!s and other fiscal policies that primarily benefited the 
ruling elite coull assist the poor in the short and long run. More gen
erally, a government concerned with income distribution, but fe.:ed by
circumstances to undertake a stabilization program, can consciously select 
meurcs io reduce the burden on the poor. For example, in determining
the depth of a devaluation, the capital-labor ratios in the most affected 
productive secto:s could be considered. Tax increases and expenditure 
cuts could be made with income distribution effects in mind. 1"Public
sector enterprises should be sold off only at prices that reflect their 
future productive worth. As certain restraints on capital markets are 
removed, nonproductive speculation should be discouraged. Where other
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wise 	desirable measures unavoidably cut more deeply against the poor, 
offsetting subsidies would be in order. 

Less effort, bowever, is required in implementing orthodox stabiliza
tion 	measures that avoid considerations of income distribution. Under 
such circumstances, it is easy to envision the poor suffering both in 
absolute and relative terms. At the disaggregated level of individual 
stabilization measures, the above analysis indicated numerous possibilities 
for 	measures impinging most severely on the poor. Devaluation or the 
removal of multiple exchange rates can raise the price of imported food
stuffs. The removal of price controls may work to the detriment of real 
wages and to the benefit of producers. The reduction of fiscal expenditures 
will 	harm those more who depend upon official subsidies to obtain the 
basic services. High interest rates will, in absolute terms, benefit large 
owners of financial assets the most. 

Perhaps most devastating on the poor is the cumulative and rein
forcing nature of these stabilization measures. Although it is true that in 
perfectly functioning markets adjustment would occur through relative 
price changes under continuing full employment, in reality adjustment 
occurs through price increases and rising unemployment. The real wages 
of the workers fall, while the unemployed may find their unemployment 
benefits reduced if they exist at all. The IMF will typically restrain the 
hand of a government considering using administrative controls over 
prices or resource allocation to ameliorate these adverse consequences. 

From a basic needs perspective, even a strictly proportionate dis
tribution of the economic burden is not sufficient. The wealthier have a 
thicker cushion on which to lean before their access to basic needs is 
affected, while poor have cushion all. basicthe may no at A needs 
approach to stabilization would argue for shifting the burden dispro
portionately onto the wealthier groups (although the longer ecorun 
nomic impact of such measures would have to be taken into acc.ount). 
A government especially sensitive to the needs of the poor might 
attempt such basic needs strategy, but the ,. litical obstacles-namely, 
the ability of the wealthier groups to resist-are likely to be effective 
constraints in most cases. It would be a major step forward for the IMF 
to strive consciously for a proportional distribution of the burden of 
adjustment. 

IV. 	THE PREFERENCE FOR THE MARKET 
AND BASIC NEEDS 

While it would be an exaggeration to claim that the IMF's ideal 
economic system would be one in which the government consisted only 
of a central bank maintaining a steady and slowly increasing money 
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supply, imbedded in an otherwise smoothly functioning market system 
fully integrated in world commodity and capital markets, it is certainly 
true that the Fund views many administrative interventions as ineffi
ciently disrupting a more perfect market mechanism. In the Latin 
American case, this predisposition has pitted the Fund against the import
substitution industrialization (ISI) policies mentioned earlier. While 
ISI policies may at first have stimulated employment for a rapidly 
growing urban work force and created the conditions for initial indus
trialization and the welfare state, a near consensus has developed among 
economists ove,. the last decade that further progress on job creation and 
meeting basic needs requires modifications in economic policy. " For 
example, the maintenance of certain protectionist measures benefits the 
ensconced industrialists and relatively high-wage labor to the detriment 
of the under and unemployed and the rural areas. To this extent, the 
Fund's critique can assist those local forces attempting to remove out
moded policies protecting strong vested interests. 

While the World Bank is also a critic of ISI policies, it still sees 
the need for an interventionist state. The Bank officially recognizes that 
the development of a capital goods sector, in countries that have already 
passed through the lighter manufacturing stage that ISI policies were 
designed for, may require some protective tariffs or other modes of sub
sidization. Moreover, the Bank argues that: 

the indivisible nature of investments in the sectors using capital 
goods, and the need for correspondingly large and discontinuous 
expansion in the capital goods-producing sector itself, justify some 
degree of indicative macro-economic planning in order to reduce 
uncertainty and avoid costly errors. 20 

In other words, since the assumptions required for the free market to 
function efficiently may not hold, an active state role may be necessary. 

For countries that have attained a semi-industrialized status, including 
much of Latin America, the World Bank is even more insistent on an 
activist role in providing jobs and services to the poor. To eliminate 
poverty and meet basic needs, the World Bank now advocates such 
measures as: expanded public investment to increase the productivity 
of labor and land; the elimination of dualistic agricultural structures 
where an impoverished peasantry lacking minimal resources co-exist with 
large, modern farms, by land reform if necessary (citing specifically 
Brazil, Colombia, and Mexico); and an expansion and more equal 
distribution of public services, including a restructuring of health systems 
in favor of preventive health care. 21 The state, in short, is awarded an 
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activist role in supply management of the basic necessities for the poor. 
In many countries, the Bank concludes, larger public sectors will be 
required to meet these pressing needs. 

Of course, these recommendations may fall on deaf ears, and any 
increase in public revenues may be spent in the traditional patterns bene
fiting the middle and upper urban sectors. In such cases, the Fund at 
least has an arguable case in favor of maintaining or increasing the 
proportion of goods and services distributed by the market. 

In countries where the government is already attempting to follow 
policies consistent with these World Bank guidelines, the IMF may find 
itself at odds with those genuinely concerned with basic needs. During 
recent attempts to negotiate a stand-by with the Fund, President Julius 
Nyerere feared that Fund recommendations endangered his egalitarian 
development strategy, and told diplomats in Dar es Salaam: 

Tanzania is not prepared to devalue its currency just because this 
is a traditional free market solution to everything and regardless 
of the merits of our position. It is not prepared to surrender its right 
to restrict imports by measures designed to ensure that we import 
quinine rather than cosmetics, or buses rather than cars for the elite. 

My government is not prepared to give up our national endeavour 
to provide primary education for every child, basic medicines and 
some clean water for all our people. Cuts may have to be made 
in our national expenditure, but WE will decide whether they 
fall on public services or private expenditure. Nor are we prepared 
to deal with inflation and shortages by relying only on monetary 
policy regardless of its relative effect on the poorest and less 
poor. Our price control machinery may not be the most effective 
in the world, but we will not abandon price control; we will only 
strive to make it more efficient. And above all, we shall continue 
with our endeavours to build a socialist society. 22 

The IMF and the World Bank are "sister" institutions physically 
located directly across the street from each other in Washington. In 
recent years, their official policies have been drifting apart as the World 
Bank evolves toward urging a more direct attack on basic needs. As 
stabilization policies significantly affect basic needs in both the short 
and long term, closer coordination between the Fund and the Bank is 
essential if the two Bretton Woods Institutions are to avoid working at 
cross purposes. 
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V. 	 THE EFFICIENCY OF FUND STABILIZATION
 
PROGRAMS
 

Stabilization programs that succeed in their stated objectives of 
restoring external and internal financial balance with as little loss in 
output and income as feasible will, within a given income policy, mini
mize the burden on the poor. Unfortunately, in recent years the record 
of IMF stand-bys when judged on their own terms of restoring financial 
equilibrium, has been disappointing. A Fund study of 21 upper tranche 
stand-bys undertaken between 1973-1975 found that only seven could 
be judged successful in the sense that the performance criteria of the 
stand-by were broadly achieved. 23 The Fund has offered various explana
tions for these failures, including the difficult global environment of the 
period, the inadequate responsiveness of performauce criteria to changing 
conditions, the disruptive effects of unanticipated price increases, and 
the reluctance of governments to resist political pressures, including
those opposing reductions in real wages. More recently, at least in 
Latin America and the Caribbean, the IMF's record has, at best, been 
mixed. 

Recent stand-by agreements in Latin America and the Caribbean 
have persistently encountered three problems worthy of elaboration: a 
costly and disruptive underestimation of inflation; the presence of 
unaccounted for political realities and psychological expectations which 
upset projections of economic behavior; and the hesitancy of countries 
to undertake IMF stand-bys until their economies had reached advanced 
stages of disequilibria. 

Why does the Fund, with its expertise on monetary matters, so 
frequently miscalculate inflation rates? The reasons are multiple. First, 
some of the Fund's assumptions about the structure of an economy may 
be invalid. For example, markets may adjust more slowly than antici
pated, oligopolistic structures may permit cost-plus pricing, the velocity 
of circulation may change more rapidly than expected, and supply may
respond more slowly than hoped. Secondly, the stand-by arrangement 
may fail to take sufficiently into account inflationary psychology, and 
overestimate the ability of the monetary authorities to control the money 
supply. Third, the stand-by may call for budgetary cuts or other inflation
fighting fiscal measures that prove politically infeasible. Fourth, policy 
measures that the Fund itself had advocated often have an inflationary
impact. Devaluation, higher producer prices, and positive real interest 
rates can have cumulative effects on prices which produce the inflationary 
"bubble" associated with many IMF stand-bys. Finally, the Fund may
purposely underestimate inflation, for two main reasons: to deflate 
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potential criticism of its inflationary measures and to discourage catch-up 
wage demands. 

Unanticipated inflation throws off most of a stand-by's quantitative
targets, and is severely disruptive of a program intent upon restoring
financial stability. If it is true that inflation hurts the poor more, from 
a basic needs perspective, stand-bys must either do better at slowing
price increases, or else anticipate them more accurately and provide
compensating measures to reduce the burden on the poor.

The Fund is obviously operating in the realm of political economy,
but it vigorously maintains that its technocrats are apolitical. The 
failure to factor in political variables correctly while devising a stand-by,
especially in moments of great domestic strife, can prove fatal to the 
most elegant adjustment model. The 1977-1979 stand-bys in Jamaica, 
and the 1978 st,,AA-by v.ith Nicaragua are cases in point. 

The Jamaican stand-by assumed that government measures designed
to restrain consumption, restore financial stability, and increase the return 
to capital would automatically stimulate domestic investment and restore 
Jamaican access to international capital markets. Neither occurred, 
because regardless of what particular measures he might have taken,
investors did not trust Prime Minister Michael Manley and the more 
leftist wing of his party, and because investors sensed that Manley's
reformist rhetoric correctly reflected underlying social tensions. The 
slump in domestic demand-itself a success of the stabilization pro
gram-also contributed to sluggish investment. 

The signing of the stand-by with Nicaraguan President Somoza,
just days before the final insurrection against him in 1979 got fully
under way, provides the most glaring example of the fallacy of attempt
ing to divorce a program from the political environment. The stand-by's 
success depended upon increased fiscal revenues and the termination and 
then reversal of capital flight at the very moment when the regime 
was about to face a second, prolonged, and ultimately decisive, general
strike, and when many of the wealthy were fleeing not only with their 
capital but with their families. Even if Somoza had prevailed militarily,
he could nct have convinced the hostile private sector to resume investing.
Yet the success of the Fund program required the restoration of business 
confidence. To argue, as the Fund did, that the stand-by was "technically
sound," despite the admitted risks, is to imagine an environment of 
statistics and behavioral relations without real-world actors. 

In October 1978 the IMF signed an Extended Fund Facility with 
Haiti. The main element of the program was the centralization of gov
ernment revenue into the budget and the abolition of the tax assessment 
and collection functions of the infamous R.dgie du Taboc. In other 
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words, the intention was to eliminate the personal slush funds, such as 
the RIgie, of the ruling family, and to terminate the spending of 
revenues that were not accounted for adequately. This attempt to intro
duce a minimal level of probity into fiscal management was a clear 
threat to the modus operandi of the Duvalier regime. Other donors 
conditioned their assistance upon compliance to the stand-by criteria. 
Acting in consortia, and organized behind an IMF program, the bilateral 
donors sought to increase their own and the Fund's leverage. ' Never
theless, by 1980 the refusal of th. regime to implement these reforms 
had led to the suspension of the IMF program. 

Confronted with equally frustrating political realities in Zaire, the 
Fund has actually placed its own expatriate appointees in key govern
mental positions. Even then, a handful of foreigners will have great 
difficulty controlling a bureaucracy so thoroughly ridden with patronage 
and corruption. 

The Fund often attributes the severity of its stand-bys to the fact 
that countries come to the Fund only after their economic crisis is so 
deep that all their foreign exchange resources are depleted and no 
alternative sources remain. For example, the Peruvian government 
avoided an IMF agreement during more than two years of economic 
crisis, and finally negotiated accords in 1977-1978 only after all other 
avenues were closed. 25 

Why is it that countries are so hesitant to enter into a stand-by 
arrangement? The Fund would blame the member governments for 
lacking the political will or technical wisdom to adopt prompt corrective 
measures. While this is often the case, the preceding discussion suggests 
additional explanatory factors. The combined impact of unanticipated 
inflation and less-than-predicted private, foreign, and domestic invest
ment can result in more lost output and employment than necessary, in 
an "overshooting" of stabilization requirements, and an unwarranted 
deprivation of basic needs. Unanticipated inflation, in the context of 
restrained wages and tight fiscal and monetary policies, squeezes demand, 
which in turn depresses investment. The Fund's often unwarranted 
optimism regarding the likelihood of a quick restoration of investor 
confidence--when judged outside of the relevant political context-is 
thus further compounded. The resulting disappointing performance of 
private investment is especially devastating where governments have a 
strong bia: against public-sector investment. Southern cone stabilization 
experiences, especially in Chile, exemplify such low aggregate capital 
formation. In the cases of Chile, and especially Argentina, the rapid 
accumulation of foreign exchange reserves was one indication that the 
sharp reduction in demand-for both investment and consumption
overshot the mark. 2 
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If rapid inflation and low capital formation have frequently com
pounded stabilization woes, another reason governments avoid IMF 
stand-bys is the fear of imposing measures designed to attain financial 
stability and structural reform at the same time. In those country cases 
where, as Nyerere argued, the Fund's quest for more market-oriented 
structures harms the poor, their adaptation at a time of generally falling 
incomes is especially burdensome. 

Finally, the Fund has long been accused of pursuing a "shock" 
treatment approach rather than a generally less costly gradualism. 2? 
If an economy has simply run out of foreign exchange, the stabilization 
program may necessarily have to seek rapid adjustment. In other cases, 
however, the choice of the proper speed of adjustment may hinge on a 
political judgment: are the authorities likely to weaken gradually as 
political discontent mounts, so that it is better to implement most of 
the tough measures immediately, while the iron is hot? This political 
judgment can only be made on a case-by-case basis, but the Fund's 
normal reflex is to press for adjustment immediately. If, in fact, a more 
gradual adjustment were feasible, the costs incurred may have been 
greater than necessary. 

The Fund, then, is partially responsible for countries avoiding 
stand-bys until they have no other choice. Ironically, the Fund itself 
bears some of the burden for the tendency of developing nations to 
postpone adjustment. 

VI. POLICY RECOMMENDATIONS 

To soften the burden of adjustment on the poor, and to foster a 
general improvement in the efficiency of its stabilization programs, the 
IMF should consider adopting the following policies: 

1) The IMF has begun to investigate the distributional aspects of 
stabilization programs, and should pursue this work with greater intensity. 
In designing stabilization programs, the impact of particular measures, 
as well as their cumulative effect, on income distribution and basic needs 
should be carefully analyzed. Member governments should be informed 
of the likely consequences of ecommended stabilization programs on 
income distribution, and be given assistance in devising measures attentive 
to such concerns if they so request, including measures to offset the 
adverse distributional consequences of otherwise desirable policies. The 
IMF and the World Bank should encourage governments to improve 
their collection of income distribution data. 

2) Despite assurances from the IMF and the World Bank that 
existing informal cooperation is sufficient, their increasing divergence 
on central philosophical issues suggests a need for much closer coopera
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dion. If the IMF is not to be working against the World Bank's basic 
needs strategies, it will have to give greater priority to human capital
formation and allow for a more active public-sector role in supplying
basic needs. A desirable innovation would be the creation of a joint
office, containing officials from both institutions, which would seek to 
coordinate activities in specific countries. 

3) If the Fund is to attract countries at an earlier stage, before 
the crisis becomes severe, it should take a closer look at why countries 
are so hesitant. Greater restraint and flexibility is needed in dealing with 
countries who fear the combined effects of a simultaneous adoption of 
measures designed both to restore financial balance and reform funda
mental structures. The Fund should be less dogmatic in its negation of 
administrative instruments to offset adverse income distribution conse
quences of adjustment measures. In predicting inflation rates and private
investor behavior, the Fund should refrain from unwarranted optimism,
and avoid an overshooting of deflationary targets which increases the 
cost of adjustment. If private investment is likely to be slow to respond, 
greater public-sector investment should be programmed. Finally, grad
ualism is preferable to "shock" treatment if economic and political 
conditions permit. 

Such measures cannot entirely shelter the poor during periods of 
austerity, but they could contribute to a more equal sharing of the burden 
of adjustment. When. local governments not themselvesare concerned 
with protecting "basic needs" in moments of slowed growth, the Fund's 
ability to materially bend the stabilization program will be very limited. 
But where important segments of the government are so concerned, the 
Fund should be supportive of their efforts. 

NOTES TO CHAPTER 7 

1. A stand-by arrangement is a written promise by the IMF to provide 
a determined amount of credit conditioned upon the country fulfilling speci
fied performance criteria. The amount aof credit depends upon member's 
quota, the seriousness of the problems, and the Fund's judgment regarding
the member's willingness to accept rigorous performance criteria, and thereby 
be worthy of "upper tranche" drawings. 

2. For a discussion of these two measures of poverty, see John F. 
Weeks and Elizabeth W. Dore, "Basic Needs: Journey of a Concept," 
Chapter 4 in this volume. 

3. For a published example, see Omotunde Johnson and Joanne Salop,
"Distributional Aspects of Stabilization Programs in Developing Countries," 
IMP Staff Papers,27, 1 (March 1980). 

4. For a general description of stand-bys, see Omotunde Johnson, "Use 
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of Fund Resources and Stand-By Arrangements," Finance and Development, 
14, 1 (March 1977): 19-21. 

5. In justifying an attack on such practices, the Fund often refers to
its founding document, the Articles of Agreement, which charge the Fund 
to foster international trade and orderly and stable exchange arrangements.
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official practices consistent with "the primary objectives of economic policy,"
namely, "the promotion and maintenance of high levels of employment and 
real income." IMF, Articles of Agreement (Washington, D.C.: IMF, 1978), 
p. 2. 

6. World Bank, World Development Report, 1980 (Washington,
D.C.: World Bank, 1980). 

7. W. R. Cline, "Economic Stabilization in Peru, 1975-78," in W. R.Cline and Sidney Weintraub, eds., Economic Stabilization in Developing
Countries (Washington, D.C.: The Brookings Institution, 1981). In the 
abstract, rising incomes for the rural sector as a whole create the possibility,
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disaggregated data on income distribution patterns tliewithin Peruvian 
countryside. 

8. There is a growing number of case studies of Latin American and 
Caribbean stabilization programs. In addition studies cited elsewhereto in
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1980); on Mexico, Carlos Tello, La Politica Econdmica en Mxico, 1970-76 
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University Center for Latin American Development Studies, Discussion Paper
Series No. 3i (February 1979); and on Uruguay, "Uruguay: en el Cfrculo 
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Papel de las Politicas de Estabilizaci6n (Mexico City: Centro de Investi
gaci6n y Docencia Econ6mica, 1978). 

9. Carlos Diaz-Alejandro, Essays on the Economic History of the
Argentine Republic (New Haven: Yale University Press, 1970); and Aldo
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en la Argentina (Buenos Aires: Paidos, 1969), pp. 13-30. 
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234 RichardE.Feinberg 

11. Carlos Diaz Alejandro, "Southern Cone Stabilization Plans," in 
Cline and Weintraub. 

12. See Elizabeth W. Dore and John F. Weeks, "Economic Perform
ance and Basic Needs: The Examples of Brazil, Chile, Mexico, Nicaragua, 
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deterioration of "basic needs" provision. 

13. Foxley, p. 68. 
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stitution, Woodrow Wilson Center, Latin American Program, June 21-23, 
1979. For a discussion of the evolution of the industrial community law, see 
Alfred Stepan, The State and Society: Peru in Comparative Perspective 
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8 BasicNeeds Strategy-Some Policy 
Implementation Issues of The US 
BilateralAssistance Program 

INTRODUCTION 

Support of developing countries' efforts to address the basic needs of 
their poor, through U.S. economic assistance programs, was a key theme 
of the Carter Administration's U.S. assistance policy from its earliest days. 
The United States, through various actions by the Executive Branch and 
Congress, made its basic policy on this issue abundantly clear. For exam
ple, a Presidential directive in late 1977 mandated that Congressional 
assistance would be provided to meet the basic needs of poor people, 
primarily in low income countries. The Foreign Assistance Act of 1979 
stated that "development assistance shall be concentrated in countries 
which will make the most effective use of such assistance to help satisfy 
human needs of poor people through equitable growth." 

While the basic policy thrust and objectives of U.S. foreign assist
ance programs had been made explicit, various ambiguities, issues, and 
problems arose in attempting to implement this policy in practice. The 
purpose of this chapter is to examine some of the issues that arose in 
implementing a U.S. foreign assistance policy whose key, but not sole, 
objective was to assist developing countries in their efforts to better fulfill 
the basic needs of the poor. These issues can be divided into three groups: 

First, there were conceptual issues having to do primarily with 
the optimum developing-country strategy for promoting basic needs 
objectives. Second, there were programmatic issues which had to do with 
the focus and mode of operations of specific assistance projects and pro
grams that could be used to implement the policy. Third, there were 
issues involving the relationship of assistance policy to other U.S. objec
tives and international economic policies which affect our relations with 
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developing countries. There are many such obiectives and policies. Two 
interacting issues will be singled out for particular attention: the link 
between basic human needs and human rights objectives and the link 
between basic needs and U.S. international trade policy. Although some 
issues of bilateral-multilateral program interaction will be addressed, the
focus in most of the discussion will be AID's bilateral development
assistance program which has been the main instrument through which 
the policy has been implemented. 

The multiplicity of problems raised here should not give the im
pression that there is no sympathy for the objectives pursued by the 
policy. The purpose is to clarify the issues somewhat so that ways can be
found to resolve them. Also, the purpose is to outline a pragmatic view 
of what can be accomplished through such a policy so that the policy is 
not discredited by the setting of unrealistic goals. 

1. POLICY BACKGROUND 

The U.S. and the Developing Countries. The magnitude of 
the main components of U.S. concessional economic assistance is pre
sented in Table 1. Bilateral assistance accounted for $5.2 billion 77or 
percent of the total for the 1982 fiscal year. Within bilateral assistance, 
development assistance programs amounted to $1.7 billion, while food 
shipments under PL 480 amounted to $1.0 billion. The Economic Sup
port Fund (ESF) accounted for the rest. This fund is administered by
AID and involves economic assistance which has important .'evelop
mental effects, but the primary justification for the assistance is the 
pursuit of broad U.S. foreign policy objectives. The bulk of this assistance 
(over 75 percent) is extended to Israel and Egypt. The bilateral develop
ment assistance program and, to a lesser extent, PL 480 have been the 
main instruments for the promotion of the U.S. strategy to support basic 
needs objectives in developing countries. 

Policy implementation becomes confused when the analytical under
pinnings of the policy are ill defined, controversial, or logically flawed. In 
the case of assistance policies aimed at helping developing countries 
better address their basic needs, there has been considerable confusion 
between basic human needs as an objective of development strategy, pur
sued by developing countries, and basic needs as an objective of U.S. 
assistance programs. 

Helping address the basic needs of the poor in low income coun
tries seems to have become a U.S. assistance objective before tLie develop
ment strategy that developing countries could pursue to attain basic 
needs objectives was fully articulated and understood, and despite the fact 
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TABLE 1: 	 U.S. Bilateral and Multilateral Assistance to Developing
Countries 

- -_[Budget authority is given in millions of U.S. dollars.] 

FY 1980 FY 1981 FY 1982 
Actual Estimate 0 Request a 

Development Assistance $1,602 $1,712 $1,691
Economic Support Fund 1,942 2,104 2,548PL 480 
 886 1,229 1,023


Sub-Total $4,430 $5,045 $5,190 

International
 
Organizations and
 
Programs (UN/OAS) $ 
 260 $ 262 $ 189MDBsb 2,568 1,266 1,579

Sub-Total $2,828 $1538 1,768
 

Total 	 $_7258 $6,583 $6,958 

aOctober 1981 estimate.
 
b Includes International 
 Development Association, International Bank
 
for Reconstructio,. and Development, International Finance Corporation, Asian Development Bank, Inter-American Development Bank,
African Development Fund, 
 African Development Bank, International
Fund for Agricultural Development paid-in; excludes callable capital. 

that developing countries on various occasions have been openly hostile 
to making such objectives the main basis for international cooperation.
This occurred in good part because of the fundamental humanitarian 
appeal of an assistance strategy aimed at addressing the basic needs of 
the poor to a small but important and vocal group of supporters of the 
U.S. bilateral assistance program such as the private voluntary organiza
tions, the Overseas Development Council, and specific supporters in 
Congress, especially on the House Foreign Affairs and the Senate Foreign 
Relations Committees. 

Problems arose, because bav.c needs as an assistance policy objective
resting primarily on humanitarian considerations caught on quickly, and 
ahead of intensive analysis of the development strategies that would best 
achieve basic needs objectives in individual country settings. 

Within bilateral development assistance, emphasis was placed on 
programs and instruments which aimed at increasing directly the supply
of and access to goods and services consumed by the poor which appeared 
essential to meeting basic These needstheir needs. were .xsumed to 
consist primarily of food, shelter, health, and education. 

Projects in these sectors, often labeled "basic human needs projects," 
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became the main U.S. assistance instrument for furthering the policy. 
This was facilitated by congressional support for existing bilateral pro
grams which had already been focusing on agriculture, education, health, 
and family planning-sectors 2 called "direct impact sectors." These are 
all sectors whose output under certain conditions could be easily demon
strated to help relieve the worst aspects of human deprivation. 

AID programmatic emphasis in these sectors antedated the develop
ment of the basic needs policy. Helping developing countries reach their 
basic needs objectives provided an explicit and easily comprehended 
rationale for continuing efforts in these areas. While Agency policy had 
for some time stressed the importance of increasing incomes and em
ployment of the poor, this was fundamentally pursued only through 
activities in the aforementioned sectors. 

Developing countries have had decidedly mixed responses to basic 
needs as a development policy in international forums. At the 1976 Con
ference on Employment, Growth, and Basic Needs of the International 
Labor Organization (ILO), there was ample support both for the pro
motion of basic needs objectives and for domestic and international 
policies that would fun ier their achievement. At the Colombo Plan 
meeting in 1978 this support was reinforced. Similarly, individual coun
tries implicitly or explicitly introduced such objectives in their own 
planning, and-with varying degrees of commitment and success
pursued supportive policies. 

In various other international forums, however, including the 
United Nations and the UN Conference on Trade and Development 
(UNCTAD), developing countries were vocal in opposing basic needs 
objectives as something which they, with the support of the international 
community, would wish to achieve. Some were suspicious that the U.S. 
intention was to sidetrack discussion of issues that focus on the interna
tional distribution of income in favor of issues pertaining to internal 
distribution of income. Most developing countries consider the former 
an appropriate subject for international discussion and cooperation, but 
view the latter as undue intervention in sensitive domestic social areas. 
Still others viewed the emphasis on basic needs objectives as a desire on 
the part of the United States to promote a pattern of development that 
emphasized an essentially rural and backward production structure at the 
expense of industrialization and modernization. Thus they considered the 
basic human needs (BHN) policy as irrelevant at best and as undermin
ing their own stated development objectives at worst. 

Several other donors supported the U.S. assistance policy thrust 
more because they felt that, due to Congressional support, such a policy 
had a good chance of raising U.S. bilateral assistance levels, an important 
objective to them, and less because they were convinced that such an 
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approach or objective was the most appropriate way to promote de
velopment. 

Some Conceptual Considerations. Over time, some of the con
fusion pertaining to concepts, objectives, ends, and means seems to have 
been resolved. 

It has always been clear that developing countries, themselves, must 
decide what their development objectives are, what. weight they wish to 
place on enabling the poor to meet their basic needs, and over what time 
frame. The bulk of the resources that would be rimquired to attain these 
development objectives would have to come from the developing coun
tries themselves, for external assistance can play but a small part. Finally,
developing countries' broad economic and social policics and institutional 
capabilities play a determining role in their success in attaining basic 
needs objectives. 

What has become clear is that the strategy a developing country
might follow to attain basic needs objectives would be quite complex and 
likely to vary from country to country. It certainly cannot be considered 
to be limited to policies aimed at increasing the supply of and access of 
the poor to goods and services which, when consumed, would result in a 
better satisfaction of basic needs. While the details of the development 
strategy that would best enable developing countries' governments to 
promote the achievement of basic needs objectives in individual settings 
are not well defined, some consensus has developed on a few key in
gredients of such a strategy. 

Perhaps the most important realization has been that fulfillment of 
basic needs objectives not only has to take place within a climate of 
overall economic growth, but also that a particular pattern of growth is 
desirable. This is a growth pattern that: 

1) significantly increases the earned income of the poor over time, 
at least absolutely and possibly relatively; 

2) results in increased overall supplies of goods and services that 
the poor consume, and which ate essential to better meeting their basic 
needs; 

3) requires that the poor obtain access to productive assets as well 
as to the increased supply of essential goods and services. ' 

Some corollaries can be derived from these key ingredients: the 
degree to which an internal redistributive process, i.e., internal transfers 
in cash or in kind, can be relied upon to promote the attainment of basic 
needs objectives would vary significantly from country to country. In the 
low income countries of Asia and Africa where the bulk of the poor 
are, such transfers cannot be relied upon to a significant degree. The 
countries are frequently too poor and the administrative mechanisms for 
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the transfers are adequate. As a consequence, increasing the productive 
assets and incomes of the poor, whose main asset is their own labor,
would require a growth process that provides increased and more produc
tive employment. Furthermore, such a process would require that de
veloping countries place relative emphasis on labor-.ntensive sectors and 
techniques of production. 

In more advanced countries, especially in Latin America, there is a 
potential to redistribute assets and income, in the sense that income levels 
are relatively higher and the distribution of assets and income is skewed. 
But here the political structure sometimes does not permit such redistri
bution. At the same time, the same power structures which inhibit 
redistribution may also make the adoption of labor-intensive growth 
processes more difficult. 

While increased supply of goods and services, critical to the satis
faction of basic needs, is a necessary ingredient, it is not sufficient to 
assure the success of the strategy. Increased output in variety of othera 
sectors which would increase overall income and employment of the 
poor ;s also necessary. This is true for a number of reasons: 

1) The sectors whose output may need to expand to increase the 
supply of goods and services consumed by the poor, e.g., agriculture, 
while providing a significant source of income and employment for the 
poor, cannot u 1al!fy absorb productively the currently unemployed and 
underemployed w_)rkers vs well as future increases in the labor force; 

2) Expansion of output even along this narrow set of sectors re
quires significant output Increases in a variety of others sectors providing
capital and intermediate inputs, e.g., road network, power, fertilizer. 

3) If increased supply of goods and services consumed by the poor
is not accompanied by increased employment and incomes for the poor,
income redistribution policies will not be adequate to permit them to 
obtain the bundle of goods and services that would result in better 
satisfaction of their basic needs. 

Some of this consumption of essential goods and services becan 
more accurately characterized as investment in human capital through
better education, nutrition, and health, which contributes to longer term 
GNP growth through increased labor productivity. Moreover, when the 
poor obtain additional income, they mnay not necessarily use it to obtain 
goods and services which planners (or worse, foreign aid agencies) con
sider essential to the satisfaction of their basic needs. To obtain these 
objectives, both additional mobilization of internal and external resources 
as well as better allocation of resources would be required. 

Assistance ProgramImplications. This brief discussion of the 
key ingredients of a development strategy that could contribute to better 
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satisfaction of basic needs demonstrates thc complexities of the problem, 
and gives rise to a number of issues as to the proper focus on U.S. 
assistance programs aimed at supporting developing countries' efforts: 

(a) Since no sector can be excluded a priori as a legitimate target of 
assistance, it is not possible to assert that the most effective way to help 
developing countries is to provide them with assistance in agriculture and 
rural development, hea!th, and population-the direct impact sectors 
which also have been the sectors of emphasis in the AID program. 
Whether a given sector turns out to be a suitable target for economic 
assistance depends on how substantial are the linkages between the sector 
and achievement of basic human needs objectives, compared with alterna
tive uses of assistance. 

Agriculture is obviously important as a sector, especially in low 
income countries, because expanded production, when undertaken in 
small farmer-owner settings, raises both incomes of the poor and the 
supply of the main staple that they consume. However, all sectors employ 
labor. While most of the poor, especially in low income countries, are 
located in rural areas and depend directly or indirectly on agriculture for 
their livelihood, there is no presumption that agriculture is the only 
productive sector worthy of assistance. Policies and programs that increase 
productivity of the poor engaged in agricultare through the introduction 
of labor-intensive technologies are only one approach to the employment 
problem. Labor-intensive industry is another sector whose expansion 
tends to promote a substantial expansion in employment, especially where 
a larger portion of the poor is likely to be located in urban areas, and 
hence, not directly served by an emphasis on agricultural employment. 

Furthermore, activities that provide productive employment depend 
on various types of infrastructure. Improving infrastructure, which ulti
mately makes a significant contribution to productive, labor-intensive 
activities, may need to be ineluded among foreign assistance activities 
that receive top priority. 

Achieving adequate supplies of food, housing, health, and education 
in the direct impact sectors is likely to depend on the availability of 
various materials, inputs in the form of public services, e.g., agricultural 
research and extension, credit facilities, and trained personnel (teachers, 
paramedics). AID programs already do a great deal of this. However, 
foreign assistance is needed in a variety of other sectors as well. In some 
countries the least costly approach to assure adequate food supply (or 
fertilizer supply) may be to produce and export some other goods and 
then import food consumed by the poor. This simple comparative ad
vantage principle has often been lost sight of in drives toward self
sufficiency in food. While it is true that in many LDCs there are significant 
food distribution problems and increasing food production may provide 
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more security in raising nutritional levels, opportunity costs of production
should not be ignored in connection with basic needs strategies.

It is conceivable that a thorough overall assessment of a particular
developing country's problems and prospects would reveal that U.S. de
velopment assistance should be allocated in the direct impct sectors for 
a number of reasons, including t. iat the developing country or other 
donors are addressing effectively the employment problem outside agri
culture. Indeed, an important component of AID's rationale for placing
emphasis on these sectors had been that, given its size and the kind of 
programs other donors and the developing countries were undertaking,
the sectoral emphasis discussed above is appropriate. But it is not legiti
mate to assume automatically that assistance extended to the direct im
pact sectors is in some ways superior to assistance extended in other 
sectors with respect to achievement of recipient's basic needs objectives.

b) AID's relative emphasis on activities in such service sectors as
health and education has led to some criticism that such activities are 
nonproductive and welfare oriented. 

If developing countries' governments are not willing to make the
commitment that they continue support of such 3ctivities through the
future allocation of their own resources in these sectors, such activities 
may indeed not be productive. On the other hand, properly conceived 
programs in these areas could be critical to the long-term human resource 
development of a recipient. 

More generally, the point needs to be made that while it is proper
to place emphasis on economic assistance activities that add to a recipient's
productive capacity, there is always room for activities directed at cum-ent 
consumption because of their impaict on future production. Future pro
ductivity can increase, e.g., by increased current nutrition of children,

implemented by raising current food availabilities through PL 480. In
deed, if aid activities are undertaken 
 only when they apparently add to

investment instead of current consumption, the whole PL 480 program,

which 
 accounts for about one-third of U.S. bilateral assistance, would 
have to be questioned. But this is not the issue. The issue is the proper
mix of activities in support of individual developing countries' policies, 
programs, and objectives. 

c) Developing country macro and sectoral policies pertaining to
budgetary allocation, prices of factors and products, and asset distribution 
have a direct and important bearing on the contribution that any in
dividual assistance project can make, and have to be assessed prior to the
undertaking of any aid activity. If these policies are incompatible with
the achievement of the recipient's basic needs objectives, it is necessary
to influence recipient government policies. For example, raising food 
production cannot be accomplished if prices to farmers are kept at 
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depression levels to benefit the urban poor. Efforts to direct investment to 
labor-intensive activities will founder if domestic prices are distorted 
and/or the trade regime favors capital-intensive sectors or technology. 
Land tenure systems pose constraints both on increasing efficiency of pro
duction and improvements in income distribution. Moreover, progress in 
increasing supply of goods and services must be carefully balanced with 
efforts to raise the employment and income of the poor; otherwise supply 
may remain underutilized, or services may be co-opted by the rich or, if 
income gains outstrip the supply response, prices of goods may be forced 
up, resulting in no real change in consumer welfare. All this implies
that adoption of a development strategy in pursuit of basic needs ob
jectives will tax significantly the planning and implementation capacity
of many developing countries, as well as donors' capacity to monitor, 
assess, and influence such a strategy. 

d) In countries where the needs of the poor are great, but the 
existing power structure offers little opportunity for future improvement
in their status, serious dilemmas arise. How does the United States design
assistance programs that would have a lasting impact on the poor under 
the circumstances? Does the United States stay out of assistance com
pletely despite the obvious needs of a significant segment of the popula
tion? One answer is to rely on direct impact activities and direct transfer 
programs. But while such programs may provide short-term remedies, 
they offer few prospects for lasting impact. 

This discussion suggests that a proper interpretation of the develop
ment strategy that can promote the attainment of basic needs objectives 
requires a thorough assessment of the effectiveness of developing coun
tries' policies, institutions, and commitment in support of basic needs 
objectives, prior to deciding what sectors to assist and how, and in which 
direction to influence recipients' policies. Program implementation issues 
thus arise at both the macro planning level and at the project level in 
connection with activities in the direct impact as well as other sectors. 

II. PROGRAM IMPLEMENTATION ISSUES 

Macroeconomic Policies, Planning, and the Role of Foreign 
Assistance Instruments. Better achievement of basic needs objec
tives depends primarily on a complex set of economic and social policies 
by the recipient, the development of appropriate institutions, and a 
political process that permits allocation of resources in ways that promote 
realization of these objectives. Assistance by any donor has to fit into 
and be supportive of developing countries' efforts. The particular aid 
program must be chosen from among alternative sectors and different 
potential interventions; effectiveness in promoting basic needs objectives 
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can never be assumed. But chances of success are considerably enhanced 
if the macroeconomic policies and planning of the recipient are suppor
tive. This is all perfectly obvious and applicable no matter what the 
particular thrust of the aid program. However, a number of policy im
plementation problems do arise. 

Neither AID nor any other part of the U.S. government possesses 
a staff with the analytical capability to evaluate adequately development 
strategies, macroeconomic policies in aid recipient countries, and the 
optimal types of intervention that would promote the attainment of 
basic needs objectives by the recipients. Over the years, as the capacity 
of the developing countries to plan and execute broad development 
policies and programs has increased, the capacity of AID to interact at 
the national level with recipient governments has declined. 

This has been recognized as a problem for some time. The previous 
response had been that AID would rely on the World Bank's (IBRD) 
macroeconomic policy judgment in individual countries and focus its at
tention on sectoral policies. Two problems stemmed from this: 

1) A sectoral policy focus alone cannot substitute for a capacity to 
analyze macroeconomic effects of policies on the incomes of the poor, 
which play a critical role in the attainment of basic needs objectives. 

2) The particular emphasis and policy concerns of the IBRD may 
well not be the same as those of AID. 

Pari passu with the decline in the capacity to analyze developing 
country policies, and perhaps an important reason for it, came a decline in 
the aggregate size of development assistance programs. This decline was 
masked by the fact that supporting assistance programs, extended pri
marily to bolster short-term political security objectives-first in Vietnam 
and then in Israel and Egypt-have been rising in recent years relative 
to a decade ago. The average size of a country development assistance 
program in 1976-1978 was $10.1 million compared to $22.3 million in 
1966-1968. If one takes account of developing countries' growth and 
inflation, the real size of the average program relative to the economies 
the United States assists is even smallei. ' By contrast, the average size 
of supporting assistance activities over the same period more than doubled 
from $49.1 million to $117.7 million.' The decline in size in develop
ment assistance programs in turn implies a decline in capacity to affect 
developing country policy and resource allocation. Size alone is not a 
guarantee for influence or aid effectiveness. The most critical element 
is to have some useful advice. Also, the capacity of the United States or 
any other donor, including the IBRD, to induce significant policy or 
resource allocation changes in recipients is limited. At most, resource 
allocation can be influenced at the margin; and, given often competing 
policies and groups within recipient governments, it may be possible to 
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strengthen the hand and support the policies of those groups most inter
ested in pursuing policies that would better enable the poor to improve 
their living standard. It is this inability to influence macro and even 
sectoral policy at the margin which was lacking. The easy rationalization 
is that "AID was no longer in the business of making resource transfers" 
and that "this has to be left to the Bank." 

There are a number of problems with this view: First, it is quite 
clear that, no matter what AID does, it makes resource transfers to de
veloping countries. Thus, the question is the form and size of the transfers. 
Given that the size is relatively small, it may make sense to try to 
address critical institutional and technological constraints, rather than, 
for example, to support import programs whose impact on the poor may
be indeterminant, especially since we do not have the capacity to assess 
the overall effectiveness of recipients' policies. However, larger size 
would obviously make it more possible to affect both policy and resource 
allocation of the recipient. Second, in the absence of U.S. ability to in
fluence overall policy and allocation, there is no assurance that the impact 
of particular projects vould not, in fact, be negated by overall develop
ing policies. Third, ,:ven ifWAID were able to succeed in establishing
particular activities which1tend to increase output or services consumed 
by the poor, e.g., health, their long-term viability depends heavily on 
developing country commitment to channel resources to these institutions 
or sectors on a more permanent basis. This is especially important because 
the ratio of recurrent costs in some of these activities is quite high; hence 
they are not often self-sustaining and, therefore, require future budgetary 
allocations. In the absence of such policy commitment, which cannot be 
easily obtained, the long-term effect of such activities on the welfare of 
the poor may be indeed negligible. 

It is thus ironic that the United States moved strongly to support 
basic needs objectives in developing countries at the very time when 
the bilateral resources it could bring to bear had shrunk in relative terms, 
and when both large additional resources and significant developing 
country policy changes were required to achieve these objectives. 

Direct Impact Sector Issues. In recent years the bulk of AID 
assistance has been provided through individual projects, focused on 
well-identified, specific problems in the areas of agriculture and rural 
development, education, health, and population. The process of imple
mentation involved first, the identification of a problem; second, the 
provision of enough resources to address the problem in a particular 
locality; and, third, an effort to obtain commitments from the recipient 
government to replicate the activity on a larger scale. The sectors on 
which emphasis was placed were those which could increase the supply 
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of goods and services important to the satisfaction of basic needs, They
form the core of what AID does now and were considered the main
thrust of the U.S. bilateral effort in support of basic human needs. 

There are two types of implementation problems that arose with 
these traditional direct impact programs: 

1) Inadequate Levels of Appropriate Staff. These activities
usually require meticulous identification of social, cultural, economic, and 
political interrelationships which are commonly quite different from
those of the donor. It was also felt desirable that target groups parrici
pate in defining their own objectives, though in practice such a collabora
tive approach has not been extensively used. To the extent that these
objectives differ from those of the national government or the donor,
delicate design and program compromises are needed. Similarly, this 
type of assistance frequently is intended to introduce technologies and/or
values alien to local systems. Extreme care must be exercised in both the
design and implementation phases to enhance prospects for a successful
project. For all these reasons, it was necessary to employ highly qualified
and trained staff, especially in the social sciences, to implement -id 
activities. AID had very limited numbers of such staff.
 

A related problem was 
that such projects not only required a staff
different from that previously employed in the Agency, but also required
more staff because the amount of analytical input per dollar outlay in
aid funds is significantly higher than that required to implement a large
capital-intensive hydroelectric project or a program heavy in commodity
imports. However, there were significant constraints on increasing staff.
Both the Executive Branch and Congress were wary of personnel in
creases, irrespective of program justification. Furthermore, Congress had
imposed ceilings on Agency operational costs. This posed a constraint on
moving more Agency personnel to field missions to design and implement
projects, since it is far more expensive to maintain personnel in the field
than to keep them in Washington, and gave rise to the need to reevaluate 
the overall system of Agency program implementation. 

2) Lengthy Implementation Periods. The period of imple
mentation is the time it takes to design, obtain congressional approval,
negotia-te agreement with the recipient, and fully disburse program funds.
Projects of this type would appear to have significantly longer imple
mentation periods. Often the design and execution phases blend into each
other, since such projects require continuous refinement procedures 6 If
the projects require institution building of some sort, the process will be 
even slower. AID generally considers a minimum of five to eight years 
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necessary to launch successfully an institution with outreach at the local 
level. 

Some projects with immediate and direct impact on local population 
do disburse rapidly. Examples have been vaccination and fertilizer projects 
or other activities involving financing of imported inputs. In general, how
ever, project activities have taken a long time to implement. AID ex
perience in the last ten years shows that the average total time for fully
implementing a project loan was 46 to 52 months. On the other hand, 
"Program" and "Sector" lending typically has been implemented in about 
a third less total time. To the extent that direct impact project activities 
account for a larger portion of the current AID portfolio, implementation 
periods in the future may well rise. 

Constraints on the speed of the program implementation, com
bined with constraints on the kind of activities and sectors that can be 
supported, having given rise to a further problem: assistance is increas
ingly being sought and extended through the Economic Support Fund 
rather than the Development Assistance program in countries requiring 
significant amounts of external support across a broad development front, 
as well as where it is desirable to address quickly foreign exchange 
constraints that are limiting long-term development. While such aid is 
also, to the extent possible, supposed to help recipients address basic needs, 
there tends to be generally less rigorous economic conditioning because, 
presumably, assistance from ESF is designed primarily to promote U.S. 
political security objectives. This has contributed to the present situation 
where the size of the bilateral assistance program under ESF is signifi
cantly higher than under the Development Assistance program. 

Finally, a few words should be added on a topic which has been 
identified as a potentially serious issue, but which, to my mind, is not a 
substantial problem. The concern that foreign wouldhas been donors 
substitute their preferences of what constitutes basic needs for the pref
ference of the ultimate bcreficiaries of the assistance-the poor in de
veloping countries. Others have been concerned with the same issue but 
from the opposite perspective. The poor in developing countries, perhaps 
due to ignorance of the existence or the impact of alternatives, have a 
disconcerting habit of spending their meager incomes in ways which do 
not maximize nutritional values or meet health or other standards. A 
number of writers have argued that under such circumstances it is appro
priate for developing countries' governments, and presumably donors, to 
provide or help provide some so-called "merit goods" gratis or at a 
reduced cost in order to increase information through demonstration 
and thus ultimately "improve" the consumption patterns of the poor. 7 

The broad issue then has been how much should the developing 
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countries' governments, and donors, interfere with the present market 
allocation system to affect consumption patterns in general, and of the 
poor in particular. This is a thorny issue which gives rise to many specific 
problems: How does one evaluate consumer preferences when informa
tional systems are inadequate? How does one treat services normally 
supplied through the private market? What is the role for government 
intervention in each? How does one increase participation of the poor 
in the decision-making process, so that their interests will be respected 
in public resource allocation which directly impinges on their welfare? 

This has not been a problem for the U.S. bilateral assistance pro
gram because the program is typically so small that it alone does not 
tend to affect existing patterns of consumption for better or for worse. 
Its usual demonstration-experimental nature means that it is up to the 
recipient to pick up on a large scale or abandon. It is the responsibility 
of the recipient government to determine whether it meets the needs of 
its poor or not and how the poor could let their government know about 
their needs and affect its decisions on what to do about them. 

However, the PL 480 program is often significant enough to affect 
consumption patterns and dietary habits. This program has tended gen
erally to have a beneficial impact on nutrition standards. The problem 
that can arise results primarily riot from a conflict between the United 
States and the developing country's views of what is better for its poor 
to consume, but rather between our interest in expanding exports and 
the recipient's consumption and production patterns. This problem, 
however, seems to arise less frequcntly in recent periods when develop
ment concerns have been more explicitly introduced in the PL 480 
program. 

Indirect Program Approaches. Outside of the agriculture sec
tor, which is very important in low income countries, AID has limited 
recent experience with activities aimed at addressing basic needs indirectly, 
through means thac increase income and employment of the poor. There 
have been some efforts in Latin America to promote agribusiness ac
tivities as well as rural public works programs, but these have been 
limited in scope. AID has had extensive experience in infrastructure 
support, but such activities have been questioned by Congress unless 
they seem to be closely related to activities which directly influence 
agricultural production by low income farmers. As a result, a good dcal 
of AID's involvement in infrastructure has been limited to constructi:n 
of secondary rural roads. 

There is a fundamental implementation problem for activities 
outside the traditional sectors; many in Congress, and some in AID, do 
not believe that such activities can be useful in promoting developing 
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countries' basic needs objectives, or that the U.S. bilateral program 
should 1, ;nvolved in them even if the ultimate payoff in terms of jobs 
or product'-2"y is high. One of the reasons appears to be the belief that 
there is more .ertainty in dealing with direct impact programs. In other 
programs, the links to basic needs are not obvious, cannot be easily 
demonstrated, and work through the entire economic system, which AID 
has limited capacity to analyze. 

The second implementation problem is that the Agency has limited 
experience in developing activities aimed at increasing employment in 
industry. Thus, even if the necessity to generate increased employment 
through a variety of means has become generally accepted, there is little 
that AID has to offer. This is a particularly acute problem because there 
is evidence that some of the technology needed to increase agricultural 
yields per acre, especially in grains, which AID is helping introduce, is 
actually less labor intensive than traditional forms of subsistence farming. 
As a result, serious unemployment problems can be expected to continue 
and perhaps even increase in severity, unless systematic efforts to increase 
employment opportunities are undertaken, both in the rural and urban 
sectors.8 

Ill. INTERACTION ISSUES 

Human Rights. During the Carter Administration it was U.S. 
policy to give special consideration in the allocation of economic as
sistance to countries with a good or substantially improving record on 
human rights and less favorable consideration to countries with a poor 
or deteriorating record. Thus, there was supposedly a symmetry in the 
treatment of good performers and bad performers. The way this policy 
worked in practice was as follows: on the positive side, a government's 
commitment to promotion of basic needs was viewed as support for one 
element of human rights-that which pertains to basic economic and 
social rights. AID took this into account in its process of allocating 
development assistance. Thus, there was a clear link between support 
of basic needs development objectives and human rights; and it was 
argued that the United States positively encouraged observance of rights, 
especially economic rights, through its normal aid allocation policy. But 
this positive encouragement received less attention than the negative U.S. 
response in cases of violation of human rights. In these instances, the 
rights involved are primarily personal and political, e.g., the right of the 
individual to be free from government violation of the person; the right 
to enjoy freedom of thought, religion, assembly, or speech. 

Foreign assistance legislation calls for the United States to withhold 
assistance from develop.ng countries which are judged to violate fla

http:develop.ng
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granly the human rights of their citizens, unless the assistance involved 
activities that "will directly benefit the needy people." Thus, the reaction 
was not entirely symmetrical. The United States did little positively to
promote personal and political human rights through assistance; it did so
primarily through denial of assistance in cases of violations. But with 
respect to economic rights the U.S. response was symmetrical by incorpo
rating commitment to basic needs objectives as part of its regular develop
ment assistance allocation. Moreover, to extendit continued assistance, 
on strict humanitarian grounds, through direct impact programs even 
when there were violations of political and personal rights.

This policy has come under considerable criticism from a variety
of directions. Some viewed it as hypocritical, because human rights con
siderations were given short shrift when other U.S. interests were im
portant. Others viewed it as detrimental to U.S. interests because it tended 
to introduce what they considered extraneous ethical considerations into 
the realpolitik of international relations. 

There are many problems, ambiguities, and issues and a lot of 
room for clearer understanding, especially of the linkages between de
veloping countries' polkies on personal and political rights and policies
affecting economic rights. One of the problems isthat the policy of denying
assistance was more symbolic and less a deterrent which seriously affected
economic prospects of recipients. This was true for two first,reasons: 
the U.S. bilateral program was and is typically too small to affect ma
terially overall economic prospects; second, the multilateral institutions 
programs are usually larger, but given the voting structure of these
institutions, our opposition usually is not sufficient to prevent the pro
grams from going through. However, one should not underestimate the

cumulative and, one hopes, consistent effect of symbolic gestures in
 
exerting international pressure.
 

Another issue concerns the possible differences in developing coun
try commitment to different types of human rights. The most common

divergence occurs 
in countries which may have a significant commitment 
to addressing basic needs through a variety of policies, but whose support
of political and personal rights is suspect. An example is Korea. There 
may be others and more may exist in the future. Some would argue that
this divergence is not possible, and that economic rights will only be
safeguarded if individuals are free to participate fully in the political
process and there are adequate safeguards of personal freedom. And yet
there are problems since few countries, even those with laudable per
formances on political and personal rights, have attained the type of
equitable growth patterns characterized by Korea under a regime whose 
practices on human rights have often been questioned.


A further issue arises in the 
context of providing exceptions to 
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violators of political and personal rights if the "-id activities directly 
benefit the needy people." The problem is the following: a development 
strategy has many components, of which policies and programs that 
directly impact on the welfare of the poor are a part. It is quite possible 
that general policies of a government negate the effects of aid aimed at 
directly helping the poor. On the other hand, it is conceivable that the 
best way of helping the poor may be through indirect programs and 
policies aimec at providing increased employment and incomes. If the 
overall economic policy structure would permit the poor to benefit from 
such programs there may be a case for continuing assistance. 

During the early stages of implementing human rights policies, an 
effort was made to identify the type of basic needs projects that would 
qualify for aid, even when there were other human rights violations. 
Fortunately, this effort was abandoned when it became clear that projects
and programs must be viewed in the total context of the recipient's eco
nomic, social, and political policies. 

There is no easy substitute for intensive analysis of individual 
countries. Howew:r, the basic human needs project syndrome is difficult to 
get away from. In implementing policies toward multilateral development 
banks, the United States repeatedly voted against certain projects in 
individual country settings because the countries had been suspect on 
human rights grounds. At the same time, the United States provided 
bilateral assistance through the ESF because of the importance of these 
countries to the United States in a total foreign context. 

International Trade. The link between basic needs strategies 
and U.S. international trade policy is employment in labor-intensive ex
port industries of developing countries. Increased developing country
employment is a key element in the success of a basic needs strategy. In 
turn, employment increases in developing countries can be promoted
by outward-looking industrialization strategies. A series of case studies 
undertaken under the direction of Anne Krueger provides abundant recent 
evidence in support of the traditional hypothesis that export industries in 
developing countries are more labor intensive than competing import 
activities; and that developing country trade and domestic policies that 
encourage, or do not discourage, exports can play a role in expanding 
their total employment. ' Thus, U.S. support for developing country 
policies that encourage exports of labor-intensive goods can be a sig
nificant means for promoting the attainment of basic needs objectives. 

Herein lies the policy problem and dilemma that faced the United 
States in the recent past. The U.S. government has been under significant 
pressure from both industry and labor to protect U.S. industries, especially 
from labor-intensive imports of developing countries. A large portion 
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of U.S. industry demands for tariff protection as well as action on counter
vailing duties has been focused on labor-intensive products from develop
ing countries. The countries whose trade is most frequently challenged 
are Taiwan, Korea, Mexico, Brazil, and India. These are all countries 
which have either made significant progress in promoting employment
through an export orientation, or, as in Mexico and India, in which it is in 
the U.S. interest to promote employment, both in pursuit of basic needs 
objectives and in order to relieve pressure on immigration to the United 
States. Other countries further down the industrialization ladder will soon 
follow. 

The U.S. response to such pressure has been mixed. Only a limited 
number of the requests for protection has been granted. On the other 
hand, there are nontariff barriers to expansion of developing countries' 
trade in textiles and shoes. And while the average tariff level on develop
ing countries' products is only about four percent, there is tariff escalation 
and the nominal tariffs on individual countries such as Taiwan and 
Korea are higher (11 percent and 13 percent, respectively). 

The TJnited States has traditionally avoided integrating its develop
ment and its trade policies. The former have been usually addressed 
through foreign assistance instruments. The latter have been funda
mentally guided by other principles although their impact on development
is frequently much larger than that of development assistance. "0It is 
quite clear that a policy that supports developing countries' exports of 
labor-intensive manufactures is in the U.S. domestic interest and also 
supports the attainment of basic needs objectives. While imports of labor
intensive products do cause some domestic adjustment problems, there is 
strong evidence that these problems are miniscule in comparison to the 
problems of adjustment due to technological and demand changes faced 
by U.S. industries. This is particularly so of those competing with de
veloping countries' labor-intensive imports." A key challenge to the 
United States in the future would be whether it will be able to resist 
domestic protectionist pressvres and in so doing promote broad U.S. 
economic interests, as well as support developing countries' efforts to 
address their basic needs. 

CONCLUSION 

This general review of issues that arose in implementing a U.S. assistance 
policy supportive of basic needs concludes with policy suggestions. These 
focus on the limitations of past policy and how, given these limitations, 
it could have been pursued more effectively. 

1) Given present and likely levels of U.S. economic assistance, the 
impact that the United States can make in helping developing countries 
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promote their basic needs objectives is decidedly small. Thus, we should 
guard against undue raising of expectations that are implied by such 
goals as eliminating poverty, or eliminating hunger by the year 2000. 
Such goals are not and cannot be the goals set for the development 
assistance program. 

2) The obstacles that need to be addressed require both significant 
policy changes on the part of developing countries and significant ad
ditional resources, most of which have to be provided by the developing 
countries The present U.S. bilateral program is often too small to exert 
a policy influence or to have an impact on developing count.y resource 
allocation. While we should not exaggerate the importance of con
straints arising from overall lack of resources, at the same time larger 
volumes of aid, and perhaps higher concentration of resources, will make 
us better able to pursue these objectives. 

3) Increased assistance levels need to be complemented with ap
propriate policies in other spheres, especially trade, -'hose impact com
plements and frequently may be even more important than that of 
economic assistance. 

4) The development strategy that is appropriate for individual 
developing countries in pursuit of their particular objectives is varied 
and complex. Thus, there are no easy answers, nor are there any easily 
identifiable lists of sectors that best promote these objectives. 

5) The U.S. bilateral program should develop more flexibility in 
terms of the forms of assistance used- project vs. sector vs. program 
lending-as well as with respect to the areas of concentration. Program 
type assistance may well be very appropriate for countries in which we are 
quite convinced that both their overall policy commitment and their 
institutional development are helpful in addressing their basic needs 
objectives. Limiting assistance to basic human needs sectors or projects 
reflects a narrow view of the development process, and will have increas
ingly undesirable results. Given likely constraints in total staff size, it 
might become more and more difficult to implement and disburse quickly 
a rising level of assistance commitments. In light of the obvious needs of 
developing countries in a variety of sectors and the rigidities inherent 
in the current program, it is likely that pressure will increase for additional 
aid resources to be allocated to the Economic Support Fund. The economic 
impact of aid from this fund can be potentially as great as that from the 
Development Assistance program, but in practice this is not the case. In 
implementing ESF activities there are considerable political pressures to 
commit aid resources to particular activities, irrespective of the economic 
policies of the recipient and the contributions of the aid to the attain
ment of basic needs objectives. 

6) Increased flexibility does not imply that aid should be provided 
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for all types of activities regardless of the capacity of the United States 
to provide it. We may still wish to concentrate on particular sectors in
which we have the ability to assist more effectively, e.g., agriculture, but
such decisions must be made on the basis of a thorough examination of
alternative interventions, after detailed analyses of developing countries' 
overall policies and prospects. There are significant personnel constraints
which limit AID's capacity to undertake both the broad-gauged macro
economic policy analysis and the intensive microanalysis needed. It is
urgently necessary to address these personnel needs in order to improve
the effectiveness of our assistance policy.

7) Assistance policy that aimed at helping developing countries
better meet basic economic needs was an important part of U.S. human
rights policy. While a number of policy conflicts arose in implementing
these policies, the United States has been making slow but steady progress
in integrating human rights concerns in the pursuit of its overall foreign
policy. The issues that did arise result from the complex relationships
between developing countries' commitment to economic rights, on the 
one hand, and political and personal rights, on the other. Given the 
complexity of individual situations, great care is needed to undertake
intensive analysis of these relationships prior to taking any actions to 
support or withhcd assistance from any country. 

NOTES TO CHAPTER 8 

1. The author wishes to acknowledge helpful comments by Charles
Paolillo, Antonio Gayoso, and Michael CrcGswell on an earlier draft of this
 
paper. This paper, however, expresses solely the pL:'onal views of the author.

Nor does it necessarily reflect policy of the U.S. Agency for 
 International
 
Development.
 

2. A distinction needs to be made assistance tobetween activities
Less Developed Country (LDC) sectors whose output can have a direct impact
in expanding supplies of goods and services the poor consume and direct 
transfer activities which involve transfering the output itself, e.g., food.
AID does the former; PL 480 involves primarily the latter. 

3. For a detailed discussion of these issues, see Michael Crosswell,
"Basic Human Needs: A Development Planning Approach," AID Discussion 
Paper No. 38, October 1979. 

4. AID's bilateral assistance can be divided into Development As
sistance and Supporting Assistance (now called Economic Support Fund).
Only about half of the development assistance is in country programs. The
other half goes for worldwide technical assistance activities (including some
for population), operating expenses, and other noncountry-oriented activities.
The average country program figures understate slightly the actual AID in
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vo!vement in individual countries. However, this does not materially affect 
the conclusions either about the absolute size or the trend in the size of the 
program over the last decade. 

5. The decline in the average size of development assistance programs
occurred despite an increased concentration. In 1966-1968, 82 countries 
received development assistance compared to 55 in 1976-1978. By contrast,
the number of countries receiving supporting assistance remained constant 
at 15. 

6. This discussion draws heavily on Antonio Gayoso's "Aid Instru
ments-A R,-view of their Implications for Speed of Program Implementa
tion," AID, December 1978. 

7. See Danny Leipziger and Maureen Lewis, "The Basic Human 
Needs Approach to Development." Paper presented at the Western Economic 
Association Meetings in Hawaii, June 1978; also Paul Streeten, "The Dis
tinctive Feacures of a Basic Needs Approach to Development," Basic Needs 
Paper No. 2, IBRD, August 1977. 

8. See John Mellor, The New Economics of Growth (Ithaca, N.Y.: 
Cornell University Press, 1976). 

9. Anne Krueger, "Afternative Trade Strategies and Employment in 
LDCs," American Economic Review 68, 2 (May 1978): 270-275. 

10. An interesting case of policy integration occurred in Korea. Korea 
was asked to "voluntarily" reduce its exrorts of textiles in exchange for 
receiving a significant amount of PL 480 assistance. In Sri Lank4 on the other 
hand, AID had been strongly supporting the local government's efforts to in
crease employment while other parts of the U.S. government were considering
steps aimed at curbing the expansion of Sri Lanka's textile exports to the 
United States, which perhaps offer the best prospects for increasing Sri 
Lanka's urban employment opportunities. 

11. See Anne Krueger, "LDC Manufacturing Production and Implica
tions for OECD Comparative Advantage," paper prepared for the Conference 
on Prospects and Policy for Industrial Strtcture Change in the U.S. and other 
OECD Countries, Depart. 2ent of State, Washington, D.C., January 1979. 
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9 US-Latin American MilitaryRelations 
Since World War IT Implicationsfor 
Human Rights 

INTRODUCTION 

The purpose of this chapter is to analyze major aspects of U.S.-Latin 
American military relations since World War II and their impact on 
human rights observance in the hemisphere. To accomplish this, major 
ideological and policy objectives of U.S. strategy will be traced, indicating
how they differed or coalesced with Tatin American military and develop
ment goals, and assessing to what extent U.S. military assistance and 
training programs have helped or hindered the promotion of human 
rights in the Americas. 

The essay is divided chronologically according to major time spans 
so as to ascertain shifts in emphases and tactics of the United States: 
1) pre-World War II, 2) immediate postwar years, 3) Cold War 
period- 1947-1960, 4) the era of the Alliance for Progress-1961
1968, 5) the Nixon years-1969-1974, and 6) new congressional and 
presidential initiatives between 1974 and 1980. 

Throughout, three recurring themes are highlighted as underlying 
U.S. policy: 

1. U.S. security interests in Latin America since World War II 
have always been heavily influenced by the global strategic con
cerns of this country, namely, the containment of communism, 
the maintenance of close military relationships with Western 
allies, the enhancement of conditions favorable to U.S. private 
investments, and U.S. access to raw materials in the Third World. 

2. 	 Human rights objectives that have been given emphasis in re
cent years have roots in earlier concerns in U.S. dealings with 
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Latin America-official U.S. preference for formal democracies 
in the Americas, a desire for limits on the sale of sophisticated 
weapons, and encouragement to Latin governments not to di
vert resources away from economic development to arms pro
duction and purchases. 

3. 	 Seldom over the past 35 years has there been a consensus within 
the U.S. Government (among State, Defense, Congress, and the 
Office of the President) as to what should be the priorities in 
our Latin American policy, and current disagreements among 
these departments over human rights objectives are affected by 
these perennial differences. 

I. 	PRE-WORLD WAR II PERIOD (1890-1940) 

For 50 years prior to World War II, Germany and France were 
the major foreign influences on Latin American military thinking and 
training. Beginning in the late nineteenth century and the early part of 
the twentieth century, German military missions were invited to several 
Latin countries-Chile, Argentina, and Bolivia-to train the various 
branches of the armed forces in these countries. The French performed 
the same function in Peru and Brazil, particularly after World War I. 1 
The skills and technology provided by these German and French missions 
helped to professionalize the Latin American milit ry. The missions 
emphasized in their training that military men were morally superior 
to civilians and that they had a major political and economic role to 
play in the development of their countries. 

During this period German and French military strategists devel
oped theories of geopolitics in their own military schools and transmitted 
to Latin America many of these ideas-namely, that defense required 
development of economic, political, and social resources, that the state 
was a living organism constantly growing and in need of geographical 
space, and that civilian populations must be organized effectively to meet 
the ends of the state and the nation. - None of these ingredients of 
continental geopolitics placed emphasis on the civil and political rights 
of citizens. They also inculcated a strong sense of nationalism among 
the Latin military and inspired them with a vision of their own impor
tance as leaders for the integration of their societies. Such perspectives 
and strategic thinking continue to shape the attitudes of the Latin 
military and form an important part of current national security doctrines 
taught in Latin American military academies. 

United States military presence was concentrated primarily in the 
Caribbean in the period after the Spanish American War of 1898. It 
was closely associated with the promotion and protection of North 
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American business interests, especially in countries such as Nicaragua,
Panama, Haiti, Cuba, and the Dominican Republic. In each of these 
countries, U.S. troops engaged in various types of expeditionary missions 
and also had a major role in training national guard and police units. s 
Such incursions by U.S. military forces ceased during the first Franklin 
Roosevelt administration in the mid-1930s, when Gooda Neighbor 
policy of mutual respect and nonintervention was emphasized by the 
United States regarding Latin America. ' 

During World War II close working relationships between U.S. 
and Latin American military representatives were established. Bilateral 
military defense agreements between the United States and Latin Amer
ican nations included lend-lease agreements of $450 million in arms and 
equipment for seven countries, the inauguration of U.S. training missions 
for military personnel from a number of republics, and U.S. support for 
the construction of air and naval bases in 16 countries that were to be 
utilized by the United States during the war ' 

From the Latin American side large quantities of strategic war 
materials were provided to U.S. wartime industries, and Latin America 
sent more than 50 percent of its exports to the United States during 
World War 11. A 25,000-member Brazilian expeditionary force served 
in the European theater in close collaboration with allied military forces, 
and a series of high-level meetings were held just prior to and during the 
war by foreign ministers of the American republics to coordinate efforts 
against Nazi agents and prepare for a possible Axis invasion of Brazil. 0 

All Latin American states entered the war on the side of the Allies, 
although Argentina waited until 1945. 

By the time the war began, all U.S. expeditionary forces in the 
Caribbean had been withdrawn and there greaterwas mutual public 
respect between Latin America and the United States. By 1941 all Axis 
military advisory missions in the Americas had withdrawn. In their wake 
the United States established bilateral security relationships with most 
Latin American countries and in return received important strategic 
support from them during the conflict. 

II. IMMEDIATE POST-WORLD WAR II PERIOD 
(1945-1946) 

In the immediate post-World War II period strong differences of 
opinion emerged within the U.S. government regarding the strategic
importance of Latin America to North American security. With the 
defeat of the Axis powers, the President and his national security advisors 
paid little attention to Latin America. in their perspective, U.S. hegemony 
was secure and there no in thewas danger of any foreign interference 
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hemisphere. The Defense Department, however, wanted to transfer its 
surplus weapons to Latin America and thus standardize armaments 
throughout the Americas. Furthermore, 100,000 military and civilian 
personnel from the United States had been diverted to Latin America 
to coordinate united defense efforts during the war. The U.S military 
now wanted to withdraw some of these personnel for mr,re crucial 
security work elsewhere and prepare the Latin military to take over 
their own defense against any future external threat. The State Depart
ment opposed such strategies, arguing that arms shipments to Latin 
America would drain Latin resources away from economic development 
and also help keep authoritarian rulers (such as Trujillo in the Domin
ican Republic and Per6n in Argentina) in power, thus hindering the 
chances for democracy. Because Latin America was a low security 
priority, and because State and Defense disagreed, Congress took no 
action on the proposed Inter-American Military Cooperation legislation 
of 1946. 

III. COLD WAR PERIOD (1947-1960) 

Although long-standing U.S. concerns about Russian communism 
were submerged during the war efforts against the Axis powers, by the 
late 194G. all major decision-making centers in the U.S. government 
became increasingly preoccupied with the emerging Cold War and the 
threat of further Soviet expansion in Europe. The first priority of defense 
was Western Europe, but Latin America came to be seen as an important 
piece of this overall strategy to contain communism. Within the U.S. 
government there was a desire for a united hemispheric defense against 
possible external attack, particularly from Russian submarines. In such 
a context, the State Department's objections to the transfer of weapons 
to Latin America were subordinated to the Department of Defense's 
desire for uniformity of arms and technology throughout the hemisphere 
and for an expandea capacity for Latins to defend their coasts. 

Two major meetings took place among representatives of the 
American republics in the late 1940s-the Rio Conference in 1947 and 
the Ninth International Conference of American States in Bogoti in 
1948. It was clear, however, that at both of these gatherings the objec
tives of the U.S. representatives differed from those of the Latins. In 
each instance, it was evident that the Latin delegates had as their major 
goal the establishment of effective regional mechanisms which would 
both limit U.S. dominance in military affairs, thus preventing future 
U.S. military intervention, and serve as a means of channeling public 
resources from the United States into economic development in Latin 
America on a large scale. Security concerns and the containment of 
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communism were not their major preoccupations. Rather they wanted 
something like a Marshall Plan for Latin America. 

U.S. representatives, however, refused to grant massive economic 
aid, given the pos.-war belt-tightening in the United States and its com
mitment of several billion dollars to the reconstruction of Europe. 
President Truman at Rio de Janeiro and Secretary of State Marshall at 
Bogoti both stressed the importance of private domestic and foreign 
investment as a better means to engineer development in Latin America. 
The United States also opposed a defense system in the hemisphere 
which functioned collegially, preferring to establish bilateral agreements 
for arms transfers and training between itself and each Latin country.' 

The U.S. perspective prevailed, since the resources for both military 
and economic p-ograms would have to come from Washington. At Rio 
the Inter-American Treaty of Reciprocal Assistance was signed which 
established the principle that an external attack on one member nation 
would be considered an attack on all. No effective multilateral structures 
for collective military action were established, however. At Bogoti the 
following year the Organization of American States was formed to 
provide ongoing exchanges of information and opinion on a regular 
basis among foreign ministers of member nations, but the United States 
gave no guarantees for major economic assistance. Resolution XXXII 
of the Final Act of Bogoti, moreover, declared that "by its interven
tionist tendency, the political activity of international Communism or 
any totalitarian doctrine is incompatible with the concept of American 
freedom . . . ," and encouraged each member state to adopt measures 
"to eradicate and prevent activities directed, assisted, or instigated by 
foreign governments, organizations or individuals." 0 

Hence, in the late 1940s the Latin Americans sought to prevent 
future U.S. military intervention in their couaitries as had transpired 
during the interwar period, and wanted suLstantial foreign public sup
port to speed up national economic &:velopment in their societies. The 
United States, however, was more concerned with security agreements 
against possible outside intervention into the hemisphere by the Soviet 
Union and with guarantees for private investment opportunities through
out the Americas. 

Different priorities characterized these respective positions. For the 
Latin Americans national political sovereignty vis A vis U.S. hegemony 
and state-supported economic growth were of great importance. For the 
United States democratic governments and free enterprise were para
mount. These different emphases have continued to affect inter-American 
relations and they help explain some of the present disagreements 
between Latin American military governments and the United States 
regarding human rights. "0 
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With the outbreak of the Korean War in 1950 the United States 
began to establish bilateral agreements with several Latin countries for 
military assistance. The rationale in the Office of the President and in 
the Defense Department was that while the United States was engaged 
in police action in Asia, it needed to protect the safety of Latin American 
raw material supplies for its own war efforts, and it had to help Latin 
military organizations perform tasks the United States would otherwise 
have to carry out in the hemisphere. The Mutual Sectrity Act of 1951, 
therefore, authorized $38 million for the fiscal year (FY) 1952 to set 
up military assistance programs (MAPs) for Latin America. This aid 
included grants of arms and equipment, credits for purchasing weapons 
and technology, and U.S. Army, Navy, and Air Force missions to train 
Latin American forces. Such assistance did not include tanks, jets, and 
large naval vessels. These were needed in Korea and in Europe, and 
the State Department opposed the transfer of such items to Latin 
America for fear of stimulating a competitive arms race among neigh
boring countries. " 

After the Korean War the Defense Department proposed that such 
arms transfers and training for the Latin American military continue. 
New arguments were made to Congress which included the need for 
the United States to obtain missile tracking stations in Latin America 
and the desirability of preventing Latins from purchasing new weapons 
elsewhere as post-World War 11 vintage U.S. equipment (previously 
given or sold to them) became obsolete. The Pentagon also claimed 
that U.S. training of Latin American officers, in Panama and in the 
United States, could help to inculcate democratic attitudes and promote 
respect for civilian governments. Military regimes in Argentina, Vene
zuela, and Colombia had all handed over power to civilians in the late 
1950s and the Pentagon knew that Congress, State, and the Office of 
the President all wanted to reinforce such movements toward constitu
tional government. 

Finally, the Defense Department said that ongoing military assist
ance could protect internal security within these nations and also guar
antee U.S. access to needed raw materials. 12 The military assistance to 
Latin America was renewed each year by Congress in the 1950s and 
by the end of fiscal year 1959, 20 countries had received a total of 
$317 million, and approximately 9,000 Latin American personnel had 
received some form of training from the United States. " 

With the ebb of Cold War hostilities by the late 1950s, however, 
congressional opposition to military aid to Latin America increased and 
strong arguments were made by some senators, particularly Wayne 
Morse and Frank Church, that such assistance only helped to promote 
dictatorial forms of government and repress civilian opposition to such 
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regimes. Morse was instrumental in putting into the Mutual Security 
Act of 1958 a clause that explicitly rejected granting military aid to 
promote internal security in any Latin American nation. it stated that: 
"Internal security requirements shall not normally be the basis for 
military assistance programs to American Republics." 1" Senator Morse 
and Congressman Charles Porter, however, were unsuccessful in getting 
Congress to pass a concurrent resolution in 1959 to give military assist
ance only to those Latin countries having representative governments. 15 

Amidst this mounting criticism of continued military aid, President 
Eisenhower appointed a blue ribbon committee, composed mainly of 
active and retired military personnel, to study the pro's and con's of such 
assistance to third world countries. In 1959 this group, known as the 
Draper Committee, published its recommendations, strongly in favor of 
continuing military assistance programs. The Committee argued that for 
economic development to occur, order and stability were essential. For 
the first time in U.S. public policy, a close link between security assist
ance and economic progress was made, thus rejecting positions previously 
espoused in the State Department that these were virtually incompatible. 
The Committee advocated an expansion of U.S. training of Third World 
military personnel, and concluded that to abandon the program, for 
mistakes in execution or for any other reason, would be to abandon 
the Free World and to lose the Cold War. 16 

Parallel to this new emphasis by the Draper Committee on the link 
between security assistance and economic development was a similar 
but more sophisticated trend among several Latin American military 
establishments. War colleges or institutes in Argentina, Brazil, and 
Peru, founded in the late 1940s and early 1950s, were reinforcing some 
of the tbemes that had been part of their education during the 51-year
period when German and French military advisors were training their 
officers. 

The course of studies in these institutions by the mid-1950s 
included not only military strategy and tactics, but also economics, 
political science, management, and industrial planning. The rationale 
was that national defense had to be coordinated with, and include, 
development of all sectors of the country needed to support potential 
war efforts. Furthermore, these academies taught that in order to prevent
communist mobilization of the poor in their societies, major reforms 
were needed in banking, industry, agriculture, education, and politics, 
and that the military might very well be superior to civilian leaders in 
accomplishing these needed structural changes. In some cases, civilian 
students were admitted with military officers into these classes (Brazil), 
while in other cases (Peru) civilian economists and political scientists 
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with reformist (and sometimes anticapitalist) attitudes actually taught 
courses to the military. 17 

Although the United States through its MAP program gave some 
initial advice and technical assistance in setting up the Brazilian Escola 
Superior de Guerra (ESG) in 1949, its influence in developing the 
type of security doctrine emphasized in the courses was not preponderant.
The chief strategist of the ESG, General Golbery do Couto e Silva,
drew heavily upon French and German writings published during the 
pre-World II period and during the Indochina and Algerian struggles.
-le also modifi2d and adapted this body of literature to the Brazilian 
situation, emphasizing such uniquely Brazilian problems as development 
of the Amazon region. 18 

Furthermore, in Peru at the Centro de Altos Estudios Milita:r,
(CAEM), founded in 1950, no U.S. military advisors had a hand in 
the establishment of the school or in the development of the curriculum. 
General Marcial Romera Pardo, the professor of CAEM most influential 
in the elaboration of its theories in the 1950s, had studied at the 
Superior War School of Paris and drew heavily upon French geopolitical
writings in his teaching. Under his tutelage in the 1950s CAEM empha
sized the importance of eliminating illiteracy, sickness, and hunger among
the rural poor in Peru so as to strengthen the nation's moral and physical 
resources for defense. The goal was integral security, which linked ade
quate military strength to the provision of social and economic needs 
of the poor. Running through the courses at CAEM were strongly national
istic currents highly critical of foreign private capital and dependent
economic relationships that limited the rights of the Peruvian state to 
determine its own course of development. " 

French military advisors began teaching at the Argentine Escueda 
Superior de Guerra in 1957, preceding by several years U.S. military
instructors. At the Centro de Altos Estudios (CAE) for Argentine 
colonels (founded in 1943), emphases on current social, economic, and 
political problems appeared in the curriculum by the 1950s. 

Hence, by the end of the decade three of Latin America's largest
military establishments in Brazil, Peru, and Argentina had begun to 
develop their own security doctrines. While some U.S. influence was 
having a reinforcing impact, especially the Cold War emphasis on 
anti-communism, much of the ideology was a mixture of the old German 
and French geopolitics, nationalism, anticommunism, and a desire on 
the part of the military to make a contribution to economic development. 
Well before the Alliance for Progress and the expanded training of 
Latin American military personnel by U.S. officers to take part in civic 
action programs, the Latin military themselves were doing serious think
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ing about their future role as managers of national development. While 
some emphasis on social and economic rights was included in this 
strategic doctrine, particularly by the Peruvians, much more priority was 
givcn to the rights of the state to expand its field of competence and 
act as an autonomous arbiter of national development.20 National 
security doctrine prominent today in the Southern Cone region of Latin 
America, as described in Chapter 3 in this volume, was well underway 
20 years ago and not simply created by the U.S. Department of Defense. 21 

IV. ERA FOR THE ALLIANCE FOR PROGRESS 
(1961-1968)
 

When John Kennedy began his presidency, Latin America was one 
of the first priorities on his foreign policy agenda. Castro's successful 
insurrectionary war in Cuba, and his subsequent option for an alliance 
with the Soviet Union, sent political and emotional shock waves through
out the hemisphere. It was a clear sign that North American economic 
and military hegemony could no longer be guaranteed effectively by 
thc zransfer of conventional weapons to Latin America along with 
traditional training of Latin officers and enlisted men to fight external 
invasions. In addition, many Latin Americans felt that the Eisenhower 
years were a period of neglect, and there was growing resentment of 
U.S. values and power, dramatically expressed in Caracas in 1958 when 
Vice President Nixon was stoned by an angry crowd. 

When Kennedy took office, he and his advisers quickly sought a 
new aproach in order to prevent proponents of revolution in Latin 
America from capitalizing on discontent, chronic poverty, and growing 
animosity toward the United States. Within two months of his inaugura
tion the president announced plans to begin an Alliance for Progress 
throughout the Americas which would entail the transfer of large 
amounts of U.S. capital and technology for development projects in 
Latin America. It would encourage goveraments to undertake major 
internal structural reforms within a democratic framework so as to make 
this outside aid an effective catalyst for change on behalf of the poor. 

Simultaneously, the State Department prepared a policy paper 
entitled "Internal Development and Defense," which laid out a strategy 
to involve military forces in Latin America intimately in the develop
ment process. The paper argued that in order to combat wars of insurrec
tion, counterinsurgency tactics had to be taught to Latin armies and 
police forces. It also proposed that these same groups be employed in 
civic action programs in the countryside, building roads, schools, clinics, 
and improving communication networks. Three goals would thus be 
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achieved: 1) important infrastructures necessary for development and 
private investment would be established; 2) basic services would be 
provided for the poor, thus diminishing their potential support for 
revolution; 3) the energies of the military would be channeled into 
useful development programs and civilian-military relations would 
thereby be enhanced. Counterinsurgency campaigns again communist 
or nationalist guerrillas in the Philippines, Indonesia, and Malaya had 
all pointed to the necessity of removing the causes of insurrection, such 
as poverty, and of winning the support of the civilian population both 
for the government and the military establishment. 22 

Behind this thinking at State (and the Pentagon) was the belief 
that for the Alliance for Progress :o succeed, internal stability and the 
prevention of guerrilla war wcre essential. The earlier suggestions and 
arguments of the Draper Committee were now accepted as policy. The 
Department also hoped that by enabling the Latin American military 
to become more professionalized and technically competent, with a special 
role of their own in the development process, they would become 
less interested in intervening in politics and less inclined to carry out 
coups against civilian governments. It was assumed that this policy 
would not only help defeat guerrillas, create publicly funded infra
structure for private investments, and provide social services for the poor, 
but would also inculcate democratic attitudes and support for civilian 
government among the Latin American military. 23 

Thus, the same objectives of U.S. foreign policy in Latin America 
expressed in the !ate 194 0s--security against communism, hegemony of 
private investment, and the promotion of democratic governments
were all reinforced by the Alliance foi Progress and by the concept of 
internal development and defense. The major differences in the Kennedy 
strategy were that more U.S. government economic grants and loans 
would be given to promote these objectives and that the Latin American 
military could be incorporated into achieving such goals. 

For the first time since World War II there was a strong executive 
coalition--Office of the President, the State Department, and the Depart
ment of Defense-joined by a Congress acquiescent to a consistent 
U.S. policy toward Latin America. Economic loans and grants were sig
nificantly increased as a result, 24 and new equipment for counter
insurgency efforts (helicopters, trucks, jeeps, light arms, communications 
technology) weie transferred to Latin America. Training programs for 
Latin military personnel were also greatly expanded, including prepara
tions for riot control, intelligence gathering, surveillance techniques, and 
psychological warfare. By the mid-1960s there were over 1,300 U.S. 
military personnel in Latin America (as compared to 800 in 1959), 
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providing training and advice for Latin military, and two-thirds of the 
MAP program proposed for 1967 ($48 million of $71 million) was 
directed to internal security or civic action activities. 25 

lihe total expenditures for training Latin American military per
sonnel between 1951 and 1967 reached $91 million. Over 36,000 officers 
and enlisted men from 20 different countries received some form of 

16training during this -year period, with approximately half of them 
being educated in Panama and the rest in various installations inside the 
continental United States. The countries with the largest number of 
personnel in this program (IMET) include Brazil (5,518), Peru 
(3,751 ), Coloribia (3,133), Nicaragua (3,044), Ecuador (3,042), and 
Chile (2,882). 26 In addition to training, between 1963 and 1967 $421 
million in arms grants and sales were provided to countries throughout
the hemisphere, with Brazil ($110 million), Argentina ($70 million), 
Peru ($49 million), Colombia ($44 million), Chile ($43 million), and 
Venezuela ($43 million) receiving 75 percent of the total. 27 

The concept of defense in the Americas quickly shifted away from 
preparations against an external invasion or coastal attack to strengthen
ing internal security and development. The Morse amendment in the 
Mutual Security Act of 1958 against such a rationale for military aid 
was put aside. 28 The dominant feeling both in Congress and in the 
State Department was that the armed forces in Latin America were not 
threats to democracy, but rather immediate bastions against radical revo
lution as well as nation builders through their contribution to economic 
development. 

The U.S. Army Caribbean School at Fort Gulick in Panama,
 
founded in 1949, changed its name in 1963 to the U.S. Army School
 
of the Americas 
 to reflect its wider scope of interest in the hemisphere. 
It also significantly expanded its Latin American enrollment and 
reoriented its curriculum to offer training in rural counterinsurgency and 
civic action. 28 In 1962 the Inter-American Defense College was founded 
at Fort McNair in Washington, D.C., offering annual ten-month courses 
for 40-60 colonels, lieutenant colonels, and some civilians, focusing on 
strategic, economic, social, and political problems of Latin American 
republics. In the same year the International Police Academy was begun
in Washington and offered training to Latin American police personnel 
including techniques in counterinsurgency warfare and surveillance. " 

In addition to the transfer of new types of technology and training 
to Latin American military personnel, networks of communication and 
cooperation were also expanded. In 1963 the Central American Defense 
Council (CONDECA) was established to provide a structure of con
tinuing coordination of regional defense efforts among all five Central 
American countries with U.S. military installations in Panama. The 
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Permanent Commission of Inter-American Military Communications 
(COPECOMI), set up under U.S. aegis, provided more effective radio 
communication among all military installations in the hemisphere, 
closely tied to the Panama Canal Zone. Mobile Training Teams (MTTs) 
of U.S. military personnel were authorized to train Latin American forces 
in their own countries in counterinsurgency tactics, and one such mobile 
team assisted the Bolivian army in successfully eliminating a guerrilla 
force led by Che Guevara in that country in 1967. "1 

There is no evidence that this expanded military aid and network 
under U.S. tutelage included methods of torture or other inhumane 
techniques to control the civilian population. Nor is there any proof 
that U.S. military officers training or advising the Latin Americans during 
the 1960s actively encouraged them to intervene in politics or overthrow 
civilian governments. Three things, however, are true: 1) the course 
content of training programs involved a high degree of anticommunist 
indoctrination; 12 2) the organizational skills and managerial capabilities 
of the Latin American military vis ii vis civilians were significantly 
upgraded; and 3) the type of technology and arms the Latin American 
military received from the United States significantly increased their 
ability to wield potentially repressive power inside their own countries. " 

U.S. military training in the 1960s, therefore, reinforced currents 
already present in the security doctrines of several Latin American 
military establishments-mo.- _ng antipathies toward those espousing 
radical or Marxist solutions to societal injustices, predilections toward an 
expanding role for themselves in guiding their countries, beliefs that 
they were equally if not more competent than civilians to manage the 
complexities of development. These reinforced attitudes, along with 
sophisticated techniques and technologies which the StatesUnited 
provided to control the civilian population, contributed to a type of 
professionalization tiat conducive a active rolewas to more political 
for the military in Latin American society. " 

What is also fact is that not only did military forces in Latin 
America during these years carry out a series of coups against civilian 
governments (Peru, 1962 and 1968; Guatemala, 1963; Ecuador, 1963; 
Honduras, 1963; Dominican Republic, 1963 and 1965; Argentina, 1962 
and 1966; Brazil, 1964; Bolivia, 1964; Panama, 1968), but that a new 
style of military intervention was emerging in several of these countries 
by the mid-1960s. Unlike traditional Latin American coups that resulted 
from infighting within the armed forces or strong urging by civilians in 
opposition parties (and which tended to be short-term in duration), the 
coups that occurred in Brazil in 1964, Argentina in 1966, and Peru, in 
1968 were different in purpose and style. In each of these cases the 
military acted as a relatively unitary force and avoided promises of 
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prompt elections and a return to civilian government. In all of these 
instances the military announced that civilian politicians were no longer 
capable of directing the process of national development and that they 
themselves planned to stay in power for some time in order to insure 
stable and equitable economic growth. 

Structural crises precipitated these military coups, brought on by 
rapidly rising demands for a more equitable share of wealth and power 
by workers and peasants; refusal on the part of many landed, industrial, 
and financial groups to accept economic changes. benefiting the poor; 
mismanagement of reform efforts by some civilian politicians; and 
expanded activities by guerrilla movements. In such circumstances, the 
security doctrines developing inside war colleges and institutes of 
advanced military studies in countries such as Brazil, Argentina, and 
Peru provided important legitimation for a new style of military inter
vention in government. Those who engineered coups in these countries 
argued that effective internal security required efficient mobilization of 
all critical sectors of the economy and population under centralized 
control. They also claimed that they themselves, due to their experience 
in managing complex organizations and carrying out development 
projects in the interior of their countries, were the most qualified persons 
to oversee this process of centralized control. Normal civilian procedures 
and constitutional mechanisms, they argued, were inefficient, corrupt, or 
infiltrated by Marxist ideas. . 

Concomitant with this new trend in civil-military relations in the 
mid and late 1960s in several of the larger military establishments in 
Latin America, was the development once again of contingency plans 
by U.S. military personnel for possible intervention in Latin countries 
should crises be too much for national military establishments to handle 
on their own. Such plans were elaborated for Colombia during unrest 
there in 1962. In Brazil in 1964, U.S. troops stood ready to assist in 
the coup if necessary. "6In 1965 U.S. armed forces did intervene in the 
Dominican Republican to help crush a popular revolt against a military 
regime on the grounds that the insurrection was controlled by commu
nists, although subsequent evidence did not substantiate this conclusion. "' 

By the end of the Johnson administration in 1968 the threat that 
rural guerrillas would overthrow existing governments had substantially 
subsided in Latin America. The scenario of other Cuban type revolu
tionary movements coming to power was more remote, although for a 
time urban gueirilla movements caused considerable concern by carrying 
out bank robberies, kidnappings, and terrorist activities in Brazil and 
the Southern Cone region. Efforts by the United States to encourage 
major structural reforms by democratic governments in the hemisphere, 
however, had met with mixed success. Furthermore, counterinsurgency 
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training and experience in civic action by military forces in several 
countries had not reduced the likelihood of coups but rather had expanded 
the capability and inclination of military officers to take a more active 
and directive role in the political process of their countries. 

Finally, networks of communication and collaboraticn between U.S. 
and Latin American military representatives were not contributing to 
greatet support for civilian governments, nor to greater noninvolvement 
in domestic Latin affairs by the U.S. government. While the use of 
torture was not yet widespread nor the effect of t:,ater mil';tary 
involvement in the development process on socioeconomic ci.hts yet 
clear, confidence in civilian government and constitutional procedures 
by many Latin American officers had diminished considerably. 

V. THE NIXON YEARS (1969-1974) 

With the decline of the threat of successful guerrilla wars spreading 
throughout Latin America, with several stable military governments in 
place in the hemisphere, and with U.S. involvement in Vietnam at its 
peak, the Nixon adiiiinistration took a rather pragmatic approach to 
Latin American relations, giving them a low priority among its foreign 
policy concerns. A study group headed by Nelson Rockefeller visited 
several Latin American countries during Nixon's first year in office and 
concluded that "the question is less one of democracy or the lack of it 
than it is simply of orderly ways of getting along." Their final repo-t 
suggested that a new brat.1 of military was emerging in Latin countries 
that was reformist and should be supported by the United States as the 
best way of preserving stability and preventing a reemergence of a 
communi-c threat. Finally, the group recommended that the United 
States continue to give security aid to military governments along with 
weapons, on the grounds that other countries would do so if the United 
States decreased its assistance. 8 

Important members of Congress did not agree with this approach, 
however. As congressional criticism of the Nixon administration's escala
tion of the Vietnam war increased, so did its opposition to the president's 
easy acceptance of military governments in the hemisphere. Senator 
Church conducted an extensive review of U.S. military aid programs for 
the Foreign Relations Committee in 1969, challenging the Rockefeller 
Report's recommendations for continued security assistance to military 
governments in the hemisphere. Some of the former arguments against 
military aid from the 1950s reappeared in Congress, namely, that such 
assistance merely encouraged authoritarian governments and thereby went 
against fundamental democratic principles and constitutional government 
espoused by this country. " 
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In congressional hearings during the late 1960s and early 1970s, 
administration spokespersons (civilian and military) disagreed. They 
claimed that continued military assistance was necessary to insure stability 
in the hemisphere, to maintain influence with Latin military leaders and 
keep open the lines of communication with them now that they were 
important political actors running their countries. This argument was 
made particularly in reference to Chile after the election of Salvador 
Allende in 1970, when U.S. military argued before Congress that it 
was important for them to solidify lines of communication with the 
Chilean military to promote U.S. interests against a Marxist govern
ment. 40 

Congress was reluctant to accept these claims, however, and a series 
of amendments was added to foreign assistance legislation just before 
or during the first Nixon Administration limiting military aid and arms 
sales. The Conte amendments to the Foreign Assistance Act of 1967 
prohibited the United States from transferring sophisticated weapons 
systems (e.g., missiles, jets) to any underdeveloped country, and called 
for reduction in economic assistance to any poor nation by the amount 
spent by its government on such arms. The Fulbright amendment 
(1967) placed an annual ceiling of $75 million on military grants and 
sales from the U.S. government to Latin America. The Symington amend
ment (1968) cut military sales to countries that diverted excessive 
resources to defense spending. The Reuss amendment (1972) dis
approved of all military sales that would strengthen dictators who were 
denying the growth of fundamental rights or social progress to the 
people. "1 

The results of these congressional efforts, along with a desire on 
the part of the administration to take a lower profile in Latin America 
and therefore to withdraw many of the U.S. military advisors in the 
hemisphere, was that the military grant assistance program (MAP) 
fell from $75 million annually in 1966 to $6 million in 1971. However, 
during the same period the administration sold more nonsophisticated 
weaponry to Latin American military forces that were useful for main
taining internal security and controlling civilian populations. In 1966 
foreign military sales from the U.S. government totaled $85 million, 
whereas in 1973 they reached $150 million. 12 

After 1968 there was undeniable evidence from Brazil that some 
of this nonsophisticated technology being sold by the U.S. government 
or by private U.S. businesses was being used by the Brazilian military 
to engage in systematic violations of the personal rights of their citizens. 
In 1971 a Senate investigation found that not only were repressive 
measures increasing in Brazil, but that U.S. training programs and 
technology transfers included censorship methods, clandestine operations, 
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defoliation, electronic surveillance, use of informants, espionage and 
counterespionage, interrogation of prisoners and suspects, and undercover 
operations. An Amnesty International report in 1972 on the state of 
human rights in Brazil concluded that systematic use of torture was 
widespread in that country, and suggested that U.S. police training and 
technology had contributed to the apparatus being used to carry out 
such repression. 

What also was becoming clear by the early 1970, was that the 
new economic model of development under way in Brazil that had 
produced an annual growth rate of 9 percent between the 1964 coup 
and 1971, and which was being watched closely by other Latin American 
military for possible adaptation in their own countries, was placing a 
great burden on the poor. During this seven-year period, despite impres
sive gains in overall production and in controlling inflation, real purchas
ing power of workers declined, peasants and Indians were being deprived 
of land and emrloyment in favor of large agrib'isinesses, and basic 
social services wete not being provided to large sectors of the population 
by the government. Not only were civil and political rights being violated 
systematically but socioeconomic rights were not being fulfilled for large 
numbers of people. It was becoming clear that political repression was 
essential in order to sustain such a model of development. "' 

The reaction of Latin American military to a decreased interest 
in Latin America manifested in the executive branch, to congressional 
criticisms of internal domestic policies in their countries, and to the 
new limits on the amount and types of weapons they could purchase 
from the United States, was a mixture of bewilderment and annoyance. 
In some cases (Uruguay, Argentina, Brazil, and Central America) nili
tary leaders believed that guerrilla activities and the threat of an eventual 
communist takeover were still very real. They had been encouraged and 
trained by the United States to fight counterinsurgency war and argued 
that they still necded the arms and technology to do so. Even in cases 
such as Peru, Bolivia, Venezuela, and Colombia, where the possibility of 
armed revolution had been eliminated or significantly reduced by the 
late 1960s, the military continued to search for a new justification to 
modernize and maintain their expanded installations and technology. 
Civic action and counterinsurgency activities did continue, but new 
arguments for arms and training were based on general national defense, 
border protection, and preparations for conventional war.41 

Behind these arguments were resentments by the Latin American 
military of technological dependency on the United States. By the late 
1960s and early 1970s, the geopolitical thinking in advanced colleges 
and institutes of war in Argentina, Brazil, Peru, and Chile as well, was 
stressing the importance of national autonomy, or at least flexibility, in 
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maintaining a sound defense policy. Too heavy dependence ona one 
source of weapons or technology was regarded as a severe limitation 
for fighting a war, especially if that source of supply-the Unir .d 
States-refused to grant or sell all the equipment which the Latin 
military considered essential for their security. These criticisms were 
strongly voiced by both Argentine an! Peruvian military representatives 
in Caracas in 1973 at the Tenth Gnference of American Armies. They
called for more tolerance within the hemisphere, especially by the United 
States, for the respective security interests of each nation as defined 
by its own leaders. " 

Between 1968 and 1972 both Brazil and Argentina launched 
substantial programs for domestic arms production with increased 
federal allocations for such efforts and with assistance from private
business firms and investors from abroad. By the mid-1970s both of 
these nations were in a pc,,ition to export some of these weapons to 
other Latin countries and to the Middle East (Iraq and Libya), including
ammunition, vehicles, and planes. "' During this same period the Latin 
American miltary increased arms purchases from Europe, thus" 

diminishing their tradi,' 
 :,a! dependence on United States suppliers.
Table 1 gives a comparativ e overview of the amount and percentage of 
weapons imported by Latin American countries from various nations in 
the North Atlantic region. 

This policy of neglect toward Latin America by the Nixon admin
istration, combined with mounting congressional criticisms of arms trans
fers at:d training programs, made Latin military establishments more
 
intent on seeking aid elsewhere. It also had no effect on reducing their
 
propensity to oveithrow constitutional government or refrain from
 

TABLE 1: Arms Transfers to Latin America Valued at $1.627 

Billions, 1968-1972 

[Amounts given in millions of U.S. dollars.] 

Amount Percentage 

United States $334 20.5%
Great Britain 548 33.7
France 441 27.1 
Canada 
 145 8.9 79.5%West Germany 105 6.5
Italy 54 3.3 

Source: U.S. Congress, House, Committee on Foreign Affairs,Hearings, Mutual Development and Cooperation Act of 1973, 93dCong., 1st sess., 1973, pp. 147, 197-198. 
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regressive tactics. Military coups continued to occur during the early
1970s throughout the hemisphere, in Bolivia (1971), Ecuador (1972),
Uruguay (1973), and Chile (1973). In all of these interventions except
Ecuador, new military regimes engaged in systematic violation of civil 
and political rights of citizens. 

Moreover, the brunt of the oppression was felt most directly by
those groups that had been most accive and outspoken in proposing more 
equitable distribution of income and resources in favor of the poor in 
their respective societies-labor leaders, organizers of peasant coopera
tives, reformist party representatives, and students. While arguments were 
made, especially in Uruguay and Chile, that strong repr'ssive measures 
and a suspension of constitutional guarantees were necessary in order 
to prevent an imminent Marxist takeover of these countries by force,
the extent and prolongation of the repression and the harsh economic 
measures that followed in the wake of these military interventions were 
an indication that the armed forces had something more in mind. 

In the case of Chile the military were determined to change the 
trends in economic development of the past decade and wanted to over
turn many of the reforms begun in the Frei administration in the 1960s 
and accelerated by the Allende government in the early 1970s. After 
September 1973 public expenditures for such basic human needs as 
health care, nutrition, and education were curtailed, prices were allowed 
to rise at a much faster rate than wages, publicly ownel enterprises 
were sold to private speculators, and land reform ceased, with many
cooperatives given back to the original private owners or divided up
into inefficient and unviable plots for small farmers. Repression of 
civil and political rights continued long after any possible danger of 
armed insurrection was eliminated and became an integrally necessary 
part of inaugurating a style of development that violated the social and 
economic rights of the poor. " 

By the end of the Nixon administration, therefore, it was evident 
that many of the assumptions of both the Alliance for Progress and the 
Rockefeller Report regarding the Latin American military were incor
rect. U.S. training in counterinsurgency tactics, civic action programs,
and greater exposure to U.S. military personnel had not professionalized
the Latin armed forces in the style of U.S. military behavior-namely,
made them more respectful of democratic values and procedures and 
also less inclined to intervene in politics. 

Except in Peru," no other Latin American military government
"n the late 1960s or early 1970s carried out economic or social changes
that directly benefited workers, peasants, or other low income sectors of 
their societies. Furthermore, freedom and privileges for U.S. private
investments in lucrative extractive industries were not guaranteed by 
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the coming to power of these governments. In the case of Peru, Ecuador, 
and Chile the military inaugurated or continued policies of nationalization 
of enterprises engaged in extracting and developing critical natural 
resources such as copper and oil. 

The only assumption on the part of U.S. policymakers that proved 
to be correct was that, by increasing military aid and arms transfers and 
training, communist and leftist movements in the hemisphere could be 
eliminated or substantially brought under control. Once this limited 
objective was achieved, however, and the United States began to focus 
its security concerns and assistance on other parts of the world (South
east Asia, the Middle East), the expanded military machines that it had 
helped to create in Latin America did not atrophy. The proportions of 
national budgets devoted to defense remained fairly constant or in some 
cases increased, "' and other Western arms suppliers proved most eager 
to take up where the United States had left off in support;ng Latin 
American armies. 

Furthermore, it was clear that some Latin military leaders had 
definite plans to continue in power for some time in countries such as 
Brazil, Peru, Bolivia, Ecuador, Uruguay, and Chile. The role expansion 
and institutional growth of the military that had occurred during the 
Alliance for Progress, along with the continual development of security 
doctrines-reinforced in -art by U.S. training-that gave them a rationale 
for managing the development process, had led to some perhaps unfore
seen negative consequences for both civil and political and socioeconomic 
rights in the hemisphere. 

VI. 	NEW CONGRESSIONAL AND PRESIDENTIAL
 
CONCERN FOR HUMAN RIGHTS (1974-1980)
 

After 1973 new coalitions within the Congress, the State Depart
ment, and the Office of President emerged to make human rights concerns 
a major priority in evaluating military assistance programs and arms 
transfers to Latin America. Many of these concerns were rooted in 
perennial preoccupations with promoting democratic forms of govern
ment in the hemisphere, dating back to the post-World War II period 
in the State Department and Congress. There was, however, some uneasi
ness with these policies among U.S. military leaders, some of whose 
arguments were rooted in traditional U.S. security priorities regarding 
hemispheric strategy--standardization of weapons, defense against 
Communism, access to raw materials, ongoing communication, and 
cooperation among military leaders throughout the hemisphere. 

Opposition to congressional and presidential emphases oi human 
rights as a condition for further military assistance also arose among 
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Latin military leaders themselves, and these too were in continuity with 
what Latins, both civilian and military, have been saying for well over 
30 years: U.S. interventionism in the domestic affairs of Latin America 
is wrong and Latin Americans have the right to determine their own 
course of economic and political development. 

Beginning in 1974, Congress began to focus attention on rights 
violations in several part of the world, but Latin America was a major 
area of concern due to the proximity of the region and the publicity 
which repression in several Latin countries was receiving in the U.S. 
media. Pioneer work in heightening congressional awareness of the 
human rights issues in the Americas was done by Congressman Donald 
Fraser and his staff on the Subcommittee on Intern.cional Organizations 
if the House Committee on International Relaticns. In late 1973 and 
throughout 1974 the Subcommittee held hearings on rights violations in 
Chile and Brazil. In 1975 similar hearings were conducted on Uruguay, 
and in 1976 on Nicaragua, Guatemala, Ei Salvador, Paraguay, and 
Argentina. 

In those countries where the military had just recently come to 
power (Chiec, Uruguay), or hand returned to power after ? brief civilian 
interlude (Argentina), or had engaged in new forms of repression 
after having been in power for some time (Paraguay, Brazil, Nicaragua, 
Guatemala, El Salvador), the patterns seemed to be the same: commu
nist subversion, real or potential, was being used as a justification for 
systematic torture, murder, arbitrary devntion, and disappearances. 
Civilians in labor unions, opposition parties, peasant leagues, and student 
movements were suffering the brunt of this repression, and economic 
measures placing a low priority on basic services for the poor were being 
imposed. 

As a result of the information gathered in these hearings, congres
sional support was marshaled to place further restrictions on military aid, 
in spite of opposition from the White House. The International Security 
and Arms Export Control Act of 1976 stated as a "principal goal of 
the foreign policy of the United States" the promotion of "increased 
observance of internationally recognized human rights." The act further 
stated that U.S. military aid programs should be administered in ways 
which both "advance human rights and avoid identification of the 
United States, through such programs, with governments which deny 
to their people internationally recognized human rights and fundamental 
freedoms." The legislation therefore forbade, except where the president 
believed the national security of the United States required otherwise, 
any security assistance to a government which has a "consistent pattern 
of gross violations" of such rights. It also mandated an annual report 
to Congress from the State Department on the status of human rights 
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observance in all countries receiving U.S. security assistance, and estab
lished in the Department a Coordinator for Human Rights and Human
itarian Affairs. 82 

In 1977, after Congress enacted specific legislation that suspended
security assistance to Uruguay and Chile, Brazil, Guatemala, and El
Salvador all announced that they would not accept further U.S. security
assistance. Tying military aid to a positive human rights report card, they
argued, was an unjust interference in the domestic affairs of their 
societies and a violation of national sovereignty. " 

The election of President Carter in late 1976 gave an impetus to
congressional critics of U.S. military aid and arms sales to Latin America
since the new chief executive made human rights the cornerstone of his
foreign policy. He also announced in May 1977 that the curtailment 
of the sale of conventional arms to foreign countries was a major goal
of his administration and that such sales and transfers could no longer
be considered a means to achieve diplomatic ends. One of the functions
of the new Cordnator for Hvman Rights and Humanitarian Affairs 
which the Congress established in 1976 inside the State Department was 
to assist in reviewing requests from private U.S. companies wishing to
make arm sales to Latin American countries and to evaluate these in 
terms of what impact such technology could have on furthering repres
sion against civilians. 

After President Carter took office, the Congress began moveto
against rAivate arms sales abroad. It imposed new legal limits on the 
commercial export of technology directly associated with repression. The
State Department also ceased giving licenses to private U.S. companies
to sell napalm, incendiary munitions, flame throwers, silencers, radio
logical weapons, or delayed action explosives in Latin America. 54 

With the dramatic decline of military grants, credit sales of arms,
and training available for Latin American military from countries

with serious rights violations, the number of U.S. military personnel

serving in advisory capacities in Latin America was substantially reduced.

In 1968 there were 769 U.S. military advisors stationed in Latin America,

wherean in 1979 there were than
fewer 100. 5' The number of Latin
American officers, cadets, and enlisted men receiving training at the 
U.S. Army School of the Americas in Panama also diminished substan
tially in the late 1970s. In 1976 there were 1,777 in the School, but in 
1979 only 782, and in early 1980 under 600. "6 

One result of this steady decline of U.S. security assistance and 
training was that Latin America, which accounted for over 7 percent of
total U.S. military aid in 1967, dropped to 4.8 percent in 1977 and to
1.3 percent in 1979. After 1974, however, European, Israeli, and Soviet 
arms sales increased steadily, along with domestic production and expoiz 
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in both Argentina and Brazil. As of 1979, the U.S. share of arms transfers 
to Latin America was down to about 15 percent of the total. Moreover, 
the Brazilians, Argentines, Peruvians, anU Chileans all were providing 
moie training for military officers and personnel from Central American 
countries, as well as for Ecuador, Bolivia, and Paraguay. This not only 
helped to offset the decline of aid and training formerly available from 
the United States, but also provided important export earnings as well. "' 

Thus, Latin American military leaders in the late 1970s were pur
suing objectives in line with security doctrines emanating from their 
own war colleges-namely, elimination of heavy dependence on sole 
sources of supplies, promotion of national sovereignty and independence 
from outside intervention in domestic affairs of their countries, and 
significant military involvement in the process of economic and social 
development. Military establishments in several countries have become 
more independent of U.S. control, and have found more than willing 
sources of arms ard technology elscwhere. 

Criticisms of the current restrictions on military assistance voiced 
by the Pentagon also have roots in longstanding objectives of the 
U.S. military in the hemisphere-namely, access to raw materials, com
munication with allied military leaders, elimination of communist influ
ence, and control over the style and amount of weapons flowing into 
the region. Testifying before a House subcommittee in 1978, Admiral 
Gordon Schuller stated that long-term U.S. interests in Latin America 
were not being given sufficient attention. H scar: d that: 

Our security interests in Latin Ameiica are high and we must 
not lose sight of the fact that sea lines of communication which 
connect NATO and the Middle East pass through the South 
Atlantic. The state of our security relationships with Latin America 
impact on our ability to effectively control these sea lines of 
communication. Thercfore, our U.S. military objectives toare 
preclude the establishment of miiitary power bases hostile to U.S. 
interests, maintain access to regional resources, avoid intraregional 
hostilities, and maintain secure lines of communication. " 

While stating thait he was in favor of the human rights policy of the 
United States, he also claimed that he did not always agree with the 
manner in which it has been carried out."' 

Other spokespersons for the Pentagon and the State Department 
argued before Congress in early 1980 that a renewal of U.S. training 
programs and military sales and credits for Latin America were needed 
at the time to re-establish friendship bonds with Latin American military 
leadeis, to check the influence of third country supplies of arms and 
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training in the region, and to influence positively the attitudes of Latin 
American junior officers in favor of U.S. values and interests. Strong 
arguments were also made to renew both IMET and FMS program3 
in El 	Salvador, Guatemala, Honduras, and in the eastern Caribbean to 
strengthen the capacities of the military in these countries to maintain 
internal security and thus offset what the Pentagon believed to be growing 
Marxist-oriented insurrectionary or political movements. 60 

The Office of the President supported this position. In the after
math 	of developments in Iran and Afghanistan in 1979, the administra
tion did not want in 1980 (an election year) to be accused of "losing" 
additional countries to U.S. influence, especially those bordering on the 
Caribbean basin close to our shores. It was also concerned about what 
it first believed to be significant Cuban support for guerrilla movements 
in Central America, although no solid proof was given to Congress to 
substantiate this charge. Moreover, the administration was reluctant to 
stand back and watch other Central American and Caribbean countries 
follow in the socialist-oriented path of Nicaragua for fear of the restric
tions 	on U.S. private investments that this might entail. 61 

Under the Reagan administration, several of the global strategic 
and economic considerations that have perennially affected U.S. security 
policies toward Latin America are once again prominent factors shaping 
the positions espoused by the Office of the President, the Department of 
Defense, and the State Depaftment. The perceived threat of communism, 
the desire for continued contact and communication with military allies, 
the preoccupation with securing access to raw materials, and the desire 
to promote stable investment opportunities for the export of U.S. capital 
have all re-emerged as major considerations. 

It is not yet certain what congressional reaction will be in the 
decade of the 1980s to these a;,&uments from the executive for renewal 
or increased security assistan:. to Latin America. It is clear, however, 
that the momentum of 1976 nd 1977 to give human rights priority 
over security ;-sues in U.S. foreign policy toward the Americas had 
dissipated by early 1980. 

VII. 	THIRTY-FIVE YEARS OF U.S.-LATIN AMERICAN 
MILITARY RELATIONS: IMPLICATIONS FOR 
HUMAN RIGHTS 

The previous historical analysis of U.S.-Latin American military 
relations since 1945 indicate. that simplistic judgments about past cor
relations between security assistance and human rights in the Americas 
are impow.lble. The following observations do seem to be in order, 
however, and are based on the evidence that exists. They are also neces
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sary to clarify projected future impacts of U.S. security assistance on 
human rights in the hemisphere. 

1) Despite the stated intentions of U.S. policymakers to make 
Latin American military more apolitical nd more respectful of demo
cratic values, security assistance to date has not contributed to this 
objective nor is it likely to in the future. U.S. training and technology 
have en.bled many Latin American military organizations to become 
more professionalized and more effective in curbing insurrectionary 
movements. Such assistance has also contributed to an upgrading of 
managerial skills and development technic'ies and to an increased 
capacity to exercise coercive power against civilians. 

None of these skills nor the exposure to U.S. military officers, 
however, has led to a decline of intervention into politics on -he part 
of Latin American officers. Such assistance and interchanges have also 
not induced a greater respect on their part for democratic processes and 
civilian-controlled government. In fact, in several countries in the 
hemisphere the military have used equipment and techniques previously
provided by U.S. security assistance to violate internationally recognized 
human rights of their fellow citizens. 

The U.S. government is therefore responsible for some of these 
negative consequences of its previous security assistance on human rights 
observance in Latin America. Moreover, arguments proposed by some 
U.S. policymakers for renewed military aid in the future so as to positively 
influence younger Latin American military officers in favor of democratic 
and humane values are on weak ground. Past experience indicates that 
the possibility of affecting attitudinal changes among Latin American 
military men by U.S. training and interchanges are minimal. No solid 
evidence exists to indicate that future attempts will prove otherwise. 62 

2) Very different rights priorities have long characterized U.S. 
policymakers and Latin American military leaders. These are not likely 
to change quickly, nor to be affected significantly by either the granting 
or the withholding of security assistance in the future. When U.S. govern
ment leaders have taken human rights into accoint in past statements 
and policy formulations involving Latin America, they have emphasized 
the importance of civil and political rights. This has been due in large 
part to the priority these rights have in U.S. cultural and political tradi
tions. The Latin American military, however, have been far more con
cerned wtih the rights of the state to pursue societal goals of internal 
security, economic growth, and national autonomy. 

While these latter sets of rights are not necessarily incompatible 
with the former, the way in which highly nationalistic Latin American 
military leaders perceive the nature of threats to such societal goals has 
led to their adoption of measures which violate or limit civil and political 
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rights of citizens. These perceptions are due in large part to social and 
political crises in their countries and to the nature of the national security 
doctrines taught in their own academies that give priority to the rights 
of the state over those of individuals. 

These different emphases are also due to the measures they have 
chosen to pursue economic growth--suppression of union activities, limits 
on wages and salaries, curtailment of public spending on social services. 
Such policies have been necessitated in part by demands of foreign 
creditors, private banks and international public lending institutions, such 
as the International Monetary Fund," that Latin American countries 
control inflation, increase exports at comparative advantage, and improve 
balance of payments. 

While such austerity measures please large landholders, indus
trialists, and financiers in Latin America, they cannot satisfy the basic 
needs of the majority of workers and peasants. Limitations on civil and 
political rights are seen by the Latin American military as essential to 
prevent sustained opposition by these latter groups to unpopular methods 
that are damaging their own survival. Were the military in Chile, 
Brazil, Argentina, Paraguay, Uruguay, and Guatemala to accede to 
U.S. pressures for open and free elections, multiparty competition, and 
complete freedom for the media, the pursuit of economic growth at 
the cost of not meeting the basic needs of the poor would be much more 
difficult. 

The military in such countries, th .refore, resent emphases on civil 
and political rights by many U.S. government spokespersons and the 
curtailment of U.S. military assistance until these rights are restored. 
They consider this both a lack of sensitivity to their internal security 
problems as they perceive them and a misunderstanding of the costs of 
economic grow -a type of growth which is sustained by, and is a 
benefit to, many t .,, rnic interests in the United States. 

Regardless of the correctness of the perceptions of Latin America 
military about the range of political and economic options available to 
them, the different emphases on rights priorities between themselves and 
U.S. policymakers are real and long-standing. Neither granting nor 
withholding security assistance by itself is going to reconcile these differ
ences. Other critical factors would first have to change, e.g., the viability 
of insurrectionary movements, emphases in Latin American national 
security doctrines on the rights of the state over those of the individual, 
austerity-inducing policies of international private and public levding 
institutions, and more equitable sharing of the costs of development by 
iul social classes in Latin American society. 

3) It is not self-evident that curtailing U.S. security assistance 
has led to an improvement in human rights observance nor to a decrease 
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in arms transfers and military training opportunities in Latin America. 
it has, however, helped to disassociate the United States from govern
ments which violate the rights of their citizens. According to the State 
Department, some of the more brutal violations of individual rights 
(torture, disappearances, arbitrary arrests, and long-term imprisonment) 
declined in 1978 and 1979 in countries such as Brazil, Chile, Argentina, 

"' Uruguay, and Paraguay. While a denial of U.S. security assistance 
continued in all of these countries, other critical factors were also at 
work, e.g., decline in the viability of insurrectionary movements, mount
ing internal opposition to authoritarian rule, diplomatic representations 
by foreign governments, pressures of international public opinion, and 
limitations on bilateral public economic aid from several Western nations. 

It is difficult to assess, therefore, what positive impact cuts in 
U.S. military assistance had in this process of decompression in comparison 
to other converging factors. In some cases (Argentina, Brazil, El Salva
dor, and Guatemala) denial of security assistance precipitated strong 
denunciations, and probably made military leaders in these countries less, 
not more, disposed to U.S. views on human rights. " 

Moreover, it is clear that third-country suppliers of arms and train. 
ing (France, Great Britain, West Germany, the Soviet Union, Israel, 
Italy, Spain, Brazil, and Argentina) have quickly filled the gap left 
by a decline in U.S. security assistance. The type of weapons provided 
by such suppliers has undermined previous U.S. efforts to limit the flow 
of expensive and sophisticated weapons into the region. There is also 
no reason to believe that the foim of training given by countries such as 
Brazil, Argentina, and France (especially to the police forces) is any 
less repressive in its potential for violating personal rights of civilians 
than that once offered by the United States, and may very well be more so. 

Hen,e, just as the United States cannot be exonerated from some 
resp..nsibility for the repressive tactics used by several Latin American 
military establishments in the past, it cannot by itself curb arms buildups, 
defense spending, or potentially repressive military training in the 
hemisphere in the future. So long as there are demand and willing sup
pliers elsewhere, this trend will continue. 

Denial of U.S. security assistance to countries with poor human 
rights records in the hemisphere, however, has contributed to one 
important purpose articulated in the International Security and Arms 
Export Control Act of 1976, namely, avoiding "identification of the 
United States through such [military] programs with governments which 
deny to their people internationally recognized human rights." " In the 
legislation this goal is placed on an equal par with the other objective, 
the positive advancement of human rights. Even if the latter goal has 
not been clearly enhanced by denial of U.S. security assistance, the former 
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objective has, and this is frequently overlooked by critics of U.S. human 
rights policies who are unfamiliar with the wording of the legislation. 
While more limited in scope than the latter, its symbolic importance is 
significant since at least some legitimizing support by the United States 
for repressive Latin American regimes was reduced. Moreover, official 
U.S. contributions to human rights violations by Latin American military 
art. less now than prior to the 1976 legislation. 

4) Aithough recent emphases on human rights in security assist
ance decisionmaking have roots in traditional U.S. foreign policy objec
tives in the hemisphere, other perennial U.S. concerns are of equal 
importance in the minds of U.S. policymakers and often take precedence. 
Congressional limitations on U.S. security assistance to Latin America in 
the mid- and late-1970s as a sign of disapproval of human rights 
violations were consonant with previously stated U.S. foreign policy 
goals in Latin America-promotion of democratic processes and consti
tutional government, limitations on the amount and type of weapons 
available in the hemisphere, preference for economic as opposed to 
defense programs in Latin American budget ailocations. 

Nevertheless, other priorities have traditionally competed with the 
pursuit of such goals in the past and at times have overshadowed them 
in U.S. security assistance decisions, e.g., containment of communism, 
U.S. access to raw materials in Latin America, protection of stable environ
ments for U.S. private investments, and ongoing contact and com
munication with allied military leaders in the hemisphere. 

Moreover, in the past 35 years, whenever the Office of the Presi
dent, the Department of Defense, the State Department, and the Congress 
have felt that this latter set of objectives was being threatened, concern 
about democratic processes, civilian government, and human rights has 
not been given priority in decisions about security assistance. Regardless, 
therefore, of some past U.S. responsibility for repression in Latin America 
because of the uses to which its security assistance was put, and despite 
moral gains from a self-distancing by the U.S. government from several 
brutal regimes in the hemisphere in the late 1970s, the trend of denying 
military aid on humanitarian grounds is reversible. Early indications 
are th.7t this is occurring under the Reagan administration. 

This judgment is not meant to justify de-emphasis on human rights 
in U.S. foreign policy. Nor does it mean that renewed U.S. security 
assistance to re.-pressive military establishments will actually stop the 
threat of communism, protect U.S. access to raw materials, Pnd secure 
stable markets for U.S. investments. What this analysis is meant to 
convey is that when leading U.S. policymakers, civilian and military, 
perceive that these security and economic interests are in proximate 
jeopardy because of insurrectionary movements, they are likely to favor 
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an increase of military aid and underestimate the consequences for 
human rights in Latin America. 
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10 The Carter Administrationand
 
Human Rights in Latin Americ-a
 

INTRODUCTION 

As World War II drew to a close, the U.S. government appeared ready
to make the protection of human rights an important component of its
foreign policy. The nation wao at the end of a war which had been
fought in large measure to halt violation of rights, and it therefore seemed 
appropriate that international efforts to forestall further infractions
should receive American support. The appointment of Eleanor Roosevelt 
to the UN Commission on Human Rights underscored the nation's con
cern over the issue and guaranteed an energetic U.S. presence in that
forum. Under the leadership of her delegation, commission members 
labored more than two years to complete their initial task, the creation
of the Universal Declaration of Human Rights. When the document 
was accepted by the General Assembly in the predawn hours of Decem
ber 10, 1948, the presiding officer rose to congratulate U.S. officials for
making the protection of human rights a cornerstone of American
foreign policy. The assembled representatives of the world's governments
responded with a standing ovation. 

In the years between the beginning of the Cold War and the de
velopment of widespread opposition to the Vietnamese War, human
rights all but disappeared as a component of United States foreign
policy. On the domestic scene, the alleged incompatibility of human rights
conventions with existing federal-state jurisdictional boundaries and the
fears accompanying the relinquishing of the rights of domestic jurisdiction
to international bodies influenced many groups (most notably the 
American Bar Association's Committee on Peace and Law through the
United Nations) to oppose U.S. participation in human rights accords. Ininternational relations, the issue became increasingly politicized as ideo
logical disagreements over the definition of human rights were reinforced 
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by Cold War divisions. By the early 1950s, human rights had become 
a propaganda weapon to be pulled out of a nation's arsenal whenever 
strategic considerations indicated it would be useful. The coup de grace 
which virtually eliminated human rights considerations from U.S. foreign 
policy came in 1953, when Senator John Bricker received the Eisenhower 
administration's commitment not to become a party to binding human 
rights agreements. 

Throughout the 1950s and most of the 1960s the nation's few 
human rights activists were dismissed as unrealistic, and often unreason
able liberals, and their proposals were discarded as utopian. Gradually, 
however, political forces advocating a larger role for human rights slowly 
began appearing on the periphery of foreign policy decision making. By 
the late 1960s human rights had commenced its quiet resurgence as a 
component of U.S. foreign policy, with primary emphasis on the Third 
World and the Soviet bloc. During the following decade, human rights 
considerations were added to the list of conditions under which the 
United States granted economic assistance, supplied military weapons, or 
supported loans by multilateral development banks. To accomplish these 
changes, human rights activists mobilized a substantial constituency 
through a number of interest groups and stimulated the creation of a State 
Department bureaucracy dedicated to increasing the impact of humani
tarian considerations in United States foreign policy. 

When Jimmy Carter became president in 1977, human rights 
assumed unparalleled prominence in foreign policy. Human rights did 
not replace national security as the fundamental guiding principle of 
U.S. foreign policy, but where national security objectives were not 
threatened, human rights became a significant component. Critics have 
complained that the Carter human rights policy was administered in
consistently and that several of the nation's most powerful foreign policy 
instruments were not utilized in the effort to promote human rights. 
Nearly everyone agrees, however, that human rights considerations came 
to enjoy a substantially enlarged role in United States foreign policy in 
general and U.S. policy toward Latin America in particular. This essay is 
an analysis of that development. 

1. THE NIXON-FORD YEARS, (1968-1976) 

Most of the witnesses who appeared in 1973 at hearings on human 
rights held by Congressman Donald Fraser's Foreign Affairs Subcom
mittee on International Organizations and Movements noted that the 
policy of the Nixon administration was to discount humanitarian values 
in foreign policy making. Fresh from a tour as the U.S. representative to 
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the UN Commission on Human Rights, Rita Hauser stated that "we 
speak out against violations of countrieE we are not particularly close 
to . . . and we are largely silent ... when human rights violations occur 
on the part of all allies." Princeton poiitical scientist Richard Falk 
lamented that human rights were such a low priority that they were dl 
but excluded from consileration in foreign policy decision making. This 
evaluation was echoed by a specialist in international law, Tom Farer, 
wlo cnaracterized human rights as "the stepchildren of United States 
foreign policy." "The best guarantor of an aborted career in the defense 
and foreign policy establishments," he observed "is a marked concern fo: 
the humanitarian consequences of national behavior." ' 

The issue of United States policy toward human rights violations in 
Latin America was never discussed directly by President Nixon. This in 
itself is significant, for a presidential address serves as one of the prin
cipal mechanisms by which a President informs the executive branch of 
the concerns he wishes to emphasize. When President Nixon did refer 
indirectly to human rights, he emphasized his greater interest in other 
potentially competing values, particularly the stability of existing rela
tionships: 

The United States has a strong interest in maintaining coopera
tion with our neighbors regardless of their domestic viewpoint.... 
We hope that governments will evolve toward constitutional pro
cedures but it is not our mission to try to provide, except by 
example, the answers to such questions to other sovereign nations. 
We deal with governments as they are. 2 

Except for this comment and a similar one near the end of his presi
dency, 3 Mr. Nixon was silent on the issue of human rights in Latin 
America. 

The principal Nixon administration spokesperson on human rights 
was Henry Kissinger. Until 1975 he commented on the issue only in 
response to direct questioning. At his 1973 confirmation hearing, Kis
singer was asked about the administration's intentions in light of the 
increasing levels of repression among U.S. allies. He responded: 

In our bilateral dealings we will follow a pragmatic policy of 
degree. If the infringement on human rights is not so offensive that 
we cannot live with it, we will seek to work out what we can with 
the country involved in order to increase our influenec. If the in
fringment is so offensive that we cannot live with it, we will avoid 
dealing with the offending country. 4 
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At the time, human rights violations in many coantries with which 
the United States was closely allied (Chile, Indonesia, Iran, the Philip
pines, South Korea, Uruguay) were reaching new heights. When Kissinger 
and President Nixon failed to make an issue of these violations, the 
foreign policy bureaucracy logically concluded that the administration 
wished to emphasize goals other than human rights observance in its 
relations with repressive governments. In July 1974, the issue of diplo
matic intervention on behalf of human rights appeared to be settled for 
the duration of the Nixon-Ford administration, In that month the 
American ambassador to Chile, David Popper, broached the subject of 
torture and other abuses during the course of a meeting with the Chilean 
Minister of Defense. In the margin of the cable describing the discussion 
Kissinger scrawled an instruction to his aide: "Tell Popper to cut out 
the political science lectures." ' 

Then in mid-1975 the Ford administration began to propose a 
change in the role of human rights in United States foreign policy. Once 
again, Secretary of State Kissinger was the principal spokesperson. Dur
ing his final year and a half in office he asserted repeatedly that there 
were limits to the extent to which governments engaged in the systematic 
repression of their citizens' human rights could be "congenial partners"
with the United States. ' The impetus for this change is uncertain, al
though many factors probably contributed. Certainly congressional 
pressure was among the most prominent. Many observers agreed with 
David Weissbrodt, a legal scholar who has carefully chronicled the 
Kissinger human -ights policy, that the Secretary's "rhetoric may not have 
been translated into his policies." I Nonetheless, the fact is that the 
human rights policy enunciated by the "late" Kissinger differed from that 
of the "early" Kissinger. 

The most vivid example of this came in his June 1976 speech 
entitled "Human Rights and the Western Hemisphere" to the sixth 
general assembly of the Organization of American States (OAS) in 
Santiago, Ch.e. In it he stated: "One of the most compelling issues of 
our time, and one which calls fo. the concerted action of all responsible 
peoples and nations, is the necessity to protect and extend the funda
mental rights of humanity." ' There exists no parallel to this address in 
the first seven years of the Nixon-Ford period. The message to American 
diplomats was that the role of human rights as a criterion of United 
States policy toward Latin America had increased considerably. 

It is of absolutely crucial importance to note, however, that 
throughout the period from 1969 to 1977 Kissinger consistently voiced 
his belief that human rights concerns must remain secondary to the 
maintenance of peace and world order. The best example of his under
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standing of this subordinate relationship appeared in a 1976 speech in 
which he acknowledged that 

it isour obligation as the world's leading democracy to dedicate 
ourselves to assuring freedom for the human spirit. But responsi
bility compels also a recognition of ,ur limits. Our alliances ...
 
serve the cause of peace by strengthening regional and world
security. If well conceived, they are not favors to others but a 
recognition of common interests. They should be withdrawn when 
those interests change; they should not, as a general rule, be used 
as levers to extort a standard of conduct or to punish acts with which 
we do not agree. ' 

Overall, the message from the Secretary of State was that human rights,
while deserving greater attention, should not distract foreign policy
officials from the pursuit of their more traditional national security 
interests. 

Once out of office, Kissinger placed this position in sharper focus in
commenting upon the obvious difference between his human rights policy
and that of the Carter administration. Speaking as a private citizen in 
1977, he warned the new policymakers to "maintain the moral distinction 
between aggressive totalitarianism and other governments which, with
all their imperfections, are trying to resist foreign pressures or subversion
 
and which thereby help preserve the balance of power in behalf of all

free peoples." 10 This statement appears to 
confirm Rita Hauser's con
clusion that during the Nixon administration the United States had
friends-"free peoples" in Kissinger's lexicon-whose human rights
practices were irrelevant to United States policy because these allies were 
engaged in a struggle to maintain a higher value, the balance of power.
The human rights behavior of "aggressive totalitarianisms," conversely, 
was morally distin'ct: their abuses could not be counterbalanced by the
value of maintaining freedom. It is upon this logic that U.S. policy
toward the international protection of human rights based duringwas 
the Nixon and Ford administrations. 

II. THE PROMISE OF THE CARTER ADMINISTRATION 

Candidate Carter's first major speech emphasizing human rights
and foreign policy came on September 8, 1976, during an appearance
before a national convention of the B'nai B'rith: 
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We cannot look away when a government tortures people, or 
jails them for their beliefs or denies minorities fair treatment or the 
right to emigrate. . . . We should begin by having it understood 
that if any nation.., deprives its own people of basic human rights, 
that fact will help shape our own people's attitude towards that 
nation's government. " 

During the second pre-election debate in October 1976, Carter accused 
the Ford administration of ignoring "in our foreign policy the character 
of the American people," and of acting "contrary to our longstanding 
beliefs and principles." Responding to President Ford's statement that 
the United States "does not condone . . . repressive measures" in South 
Korea, Carter noted "that Mr. Ford didn't comment on the prisons in 
Chile," where "his administration overthrew an elected government and 
helped to establish a military dictatorship." 

Thereafter, statements about human rights became a prominent 
feature of the Carter campaign. By the time of his inauguration, no one 
was startled to hear him assert that "our commitment to human rights 
must be absolute." Perhaps the most quoted passage from his initial 
presidential address concerned human rights: "Because we are free, we 
can never be indifferent to the fate of freedom elsewhere. Our moral 
sense dictates a clearcut preference for those societies which share with us 
an abiding respect for individual human rights." 12 Even if President 
Carter had done nothing else on the issue, he would have been noted 
for bringing human rights to the center of diplomatic exchange. After 
January, 1977, United States dipnlomars knew that the value of human 
rights had risen dramatically in American foreign policy. 

Why did the United States cease reinforcing the Somozas, Pinochets, 
and Videlas of Latin America? Why in the 1970s did Congress cease 
writing Hickenlooper amendments to protect U.S. investors and start 
writing Harkin amendments to protect human rights? The answer lies in 
an unusual conjunction of five events which caused a breakdown in the 
consensus among policymakers that the core values of anticommunism 
and support for liberal capitalism were threatened in Latin America. 

First there was the U.S. intervention in Vietnam, which undermined 
popular support for foreign policy in general. Vietnam labeled the United 
States as the primary supporter of a repressive government whose prin
cipal justification was its fanatical anticommunism. Virtually all of the 
human rights activists within and without the government began by 
challenging the Johnson and Nixon policies toward Vietnam. Having 
made progress on that issue, antiwar activists then searched for related 
questions, and became involved in the opposition to United States support 
for repressive Third World governments. 
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Watergate was the second event that increased the importance of 
human rights in the 1970s. The Nixon administr..tion collapsed in 
August 1974, and the following November voters expressed themselves 
by electing an overwhelmingly Democratic Congress, 291 Democrats to 
144 Republicans in the House. Among the new members were Tom 
Harkin, Toby Moffett, Stephen Solarz, and Paul Tsongas, all of whom 
worked during 1975-1976 to add human rights amendments to legisla
tion governing aid programs. Lacking moral authority in the area of 
human rights, the Ford administration was unable to defeat these con
gressional initiatives. 

The third important event was the 1973 coup in Chile, the nation 
that had been the pride of Latin American democracy. On nightly tele
vision the world was exposed to the brutality of the Pinochet government
and a liberal Congress turned against the Nixon administration's policy 
of supporting the junta. Then came the revelations in Congress and the 
press of U.S. covert action against thL Atlendc government and U.S. 
support of the junta through military aid and thiw tFood for Peace program. 
Citizens who took the time to read the documents produced by congres
sional investigating committees were simply appalled by the behavior 
of the U.S. government. "a 

Although high levels of human rights violations occurred elsewhere 
in the hemisphere, provided one case whichChile the combined the 
destruction of a strong democratic tradition, followed by uncommonly
widespread human rights violations and extensively documented U.S. 
complicity. As Chile became the focus of the human rights movement in 
the United States, it directed the attention of human rights activists to 
Latin America. 

Fourth, by adopting human rights as the soul of his foreign policy,
President Carter lepitimized humanitarian concerns in much the same 
way that John Kennedy had legitimized economic aid through the 
Alliance for Progress. The policy strengthened State Department per
sonnel who voiced concern over the lack of humanitarian values in 
foreign policy. In addition, the individuals President Carter named to 
direct the State Department's new Bureau of Human Rights and Humani
tarian Affairs were people with strong commitments to the issue. Until 
1977 the few human rights personnel in the State Department were 
closen largely for their ability to counter criticism from the public and 
Congress. Thereafter, they were selected because they could increase the 
impact of human rights in foreign policy decision making. 

The fifth factor contributing to an increasing role for human rights 
concerns in U.S. foreign policy is that during the 1970s there nowas 
credible threat to United States security in Latin America. By 1975-1976 
a good number of Latin American countries were dominated by repres. 
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sive conservative governments. There were no Allendes or Goularts to 
preoccupy stability-oriented foreign p'lkiy officials. No government was 
threatening the continued dominance of liberal capitalism. There were 
only the Sandinistas in Nicaragua, with little hope in 1975 of ever 
overwhelming Somoza's U.S.-su-pplied National Guard. The assertions 
that United States security was threatened began to reappear only as the 
challenge to Somoza grew. 

Once human rights came out of the closet, the question arose over 
their relative value. Brady Tyson, a member of UN Ambassador Andrew 
Young's staff, observed that "those of us who had been outside came in 
with lots of ideas about what was wrong and about what ought to be, 
but nor many ideas of how to go about it." 4 Gingerly, they groped their 
way. At his February 8, 1977 news conference, the President noted that 
he was "reserving the right to speak out forcefully whenever human 
rights are threatened," but then he finished this sentence by adding "not 
in every instance, but when I think it's advisable." In contrast to his in
augural address, this suggested that President Carter had a relative rather 
than an absolute commitment to increasing the role of human rights 
considerations in U.S. foreign policy. 

The question then became the same which had faced all previous 
administrations: How much of a commitment? The first attempt at an 
answer was made by Secretary of State Cyrus Vance when he appeared 
before the Senate Appropriations Subcommittee on Foreign Operations on 
February 24, 1977. He announced that the administration planned to 
reduce aid to Argentina, Ethiopia, and Uruguay because of their gross vio
lations of hr-nan rights. Absent from the Secretary's statement was any 
suggestion that human rights had the absolute value which the President 
had mentioned in his inaugural addre-ss. Instead, Vance noted that while 
human rights considerations would re.ceive greater attention, as with 
previous administrations they would be incorporated in U.S. policy on a 
country-by-coun-ry basis: "In each case we must balance a political con
cern for hunan rights against economic or security goals." " At his initial 
appeaance before the UN General Assembly in March 1977, President 
Carter again expressed the relative value of human rights in United 
States foreign policy by asserting that human rights would not interfere 
with progress in certain other areas, especially arms control. The im
portant point, however, is that the President actually addressed the 
issue of human rights and pledged the support of his administration for 
improved human rights observance. 

In December 1978 the President took advantpge of the 30th anni
versary of the Universal Declaration of Human Rights to emphasize his 
commitment: 
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As long as I am President, the government of the United States 
will continue throughout the world to enhance human rights ... 
No force on earth can separate us from that commitment.... Our 
human rights policy is not a decoration. It is not something we 
have adopted to polish up our image abroad, or to put a fresh coat 
of moral paint on the discredited policies of the past .... Human 
rights is the soul of our foreign policy. "8 

From the outset of his administration, it was obvious that the President 
and his major advisors agreed that human rights should be given a greater 
relative value than they had during the Nixon-Ford years. 

Once this was established, a number of ancillary issues had to be 
clarified before U.S. diplomats could implement the administration's 
policy. One such issue-the selection of the human rights to be given 
major emphasis-was settled by Secretary of State Vance at his Law 
Day speech at the University of Georgia in April 1977. The Carter ad
ministration, he declared, would concentrate first on the right to be free 
from governmental violation of the integrity of the person; second, on 
the right to the fulfillment of basic nc ds; and third, on the right to enjoy 
civil and political liberties. Nothing that problems might arise over 
which of these rights should be given priority, he indicated his preference 
for seeking "a rapid end to such gross violations as those cited in our 
law: torture, or cruel, inhuman or degrading treatment or punishment, or 
prolonged detention without charges .... The promotion of other human 
rights is a broader challenge. The results may be slower in coming ... ," 17 

A second issue-the relationship between terrorism and human 
rights violations by governments-had particular significance for Latin 
America. It too was clarified by Secretary Vance, this time at the seventh 
general assembly of the Organization of American States in June 1977. 
In that forum Vance presented a vigorous rebuttal to the contention that 
human rights abuses were an unfortunate but necessary by-product of 
the war against terrorism. In direct contrast to the position of his pre
decessor, the Secretary of State rejected the legitimacy of combating 
terrorism with counterterrorism: 

If terrorism and violence in the name of dissent cannot be con
doned, neither can violence that is officially sanctioned. Such action 
perverts the legal system that, alone, assures the survival of our 
traditions. The surest way to defeat terrorism is to promote justice in 
our societies-legal, social and economic justice. Justice that is 
summary underw ires the future it seeks to promote. It produces only 
more violence, more victims, and more terrorism. 8 
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At the same meeting the United States cosponsored a resolution which 
deflected the Carter administration's refusal to recognize terrorism as an 
excuse for repression. 

Finally, the manner in which the Carter administration handled 
four specific events in 1977 and early 1978 served to clarify the limits 
of the new emphasis upon human rights in United States policy toward 
Latin America. First, any fears that the President would project a funda
mentalist view of human rights protection were put to rest in the 
spring of 1977. On March 8, 1977, Brady Tyson, a Methodist minister 
and university professor, who was serving as an aide to UN Ambassador 
Andrew Young, appeared at a meeting of the UN Commission on Human 
Rights in Geneva and expressed "our profoundest regrets" over official 
and unofficial U.S. involvement in the overthrow of the Allende govern
ment in Chile. He further expressed sorrow that such regrets could not
"contribute significantly to the reduction of suffering and terror that the 
people of Chile have experienced." Tyson was immediately called home 
for instruction in diplomatic procedures. ' At his news conference the 
following day, President Carter repudiated both Tyson and his own 
charge in the October 1976 pre-election debate with President Ford that 
the United States "overthrew an elected government and helped to 
establish a military dictatorship" in J'hile. Between October and March 
he discovered the lack of "any evidence that the U.S. was involved in the 
overthrow of the Allende government in Chile." .,o 

The second event was the September 1977 ceremonial signing of 
the new Panama Cana! treaties, attended by nearly all of the Western 
Hemisphere's chiefs of state. President Carter spoke individually with 
each of the leaders, including Chile's Pinochet and Argentina's Videla, 
thereby signaling his conclusion that the need for hemispheric solidarity 
on such important issues as the Panama Canal treaties overrode the earlier 
impulse to show official displeasure with governments causing major 
human rights violations. 

The third event was an extraordinarily ill-timed letter sent by 
President Carter to Nicaraguan President Somoza in July 1978, com
plimenting him on making a verbal commitment to improve human 
rights observance. This letter was sent just two months before the be
ginning of the full-scale civil war which eventually toppled Somoza. It 
was drafted by the National Security Council staff and cabled to Managua 
over the strong opposition of the Department of State. 

The fourth and surely the most widely received message to U.S. 
diplomats came in the form of a demonstration of what happened to 
half-hearted supporters of Carter's human rights policy. Terence A. Tod
man, the Assistant Secretary of State for Inter-American Affairs, initially 
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opposed the use of public diplomacy to pursue aggressively the protection
of human rights in Latin America. Upon completion of a trip to Chile 
in October 1977, he remarked that the Department of State was en
couraged "by recent evidence that the trend away from democracy may
be.ending," citing as an example of this the Chilean government's "public
commitment to a timetable" for elections. No such timetable existed. 
Within a week the State Department took the unusual step of presenting 
a detailed rebuttal to Todman's statement. It noted that the Assistant 
Secretary "has tried to emphasize the readiness of our Government to 
recognize progress" and "to avoid the development of a sterile adversary
relationship." Nonetheless, the Department argued that "at no time did 
he allege that the human rights situation in the Southern Cone countries 
was satisfactory," and even if he did give that impression, "the Department 
continues to be disappointed with the lack of political freedom in

2 1
Chile." 

Todman's second major break with the Carter administration came 
in February 1978 during the course of a speech at the Center for Inter-
American Relations in New York. There he presented a list of ten
"tactical mistakes" which the United States must avoid "if we are truly 
to help and not hinder the cause of promoting human rights and alleviat
ing suffering." Among these were the practices of "condemning an entire 
government for every negative act by one of its officials" and of "holding
entire countries up to public ridicule and embarrassment." 22 Shortly
thereafter, Mr. Todman was asked to accept the ambassadorship to Spain. 

The general message which emerged from these actions was that 
human rights would have a significant place in nearly all foreign policy 
decisions, but that the amount of significance would depend upon the 
countries involved. As it happened, many of the truly egregious human 
rights violators were outside the U.S. sphere of influence-the United 
States, for example, had no diplomatic relations with Cambodia or 
Uganda. Other major violators were of such importance to U.S. strategic
and economic interests that administration officials concluded that human 
rights objectives could not be pursued vigorously. In this category were 
the governments of Indonesia, Iran, the Philippines, and South Korea. 
This left the nations of Latin America linked to the United States by 
two centuries of intimate intercourse and, with the possible exceptions of 
Brazil, Mexico, and Venezuela, lacking, any of the strategic significance
which exempted other nations from diplomatic pressure on behalf of 
human rights. Once the Carter administration recognized that a universal 
absolute standard rights conflict otherof human would with foreign 
policy goals, the administration adopted a case-by-case approach to 
human rights abuses. 
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III. CONVERTING PROMISES INTO POLICY 

BilateralDiplomacy. Within the Department of State, the two 
bureaus charged with implementing United States policy on human rights 
in Latin America are the Bureau of Inter-American Affairs (ARA) and 
the Bureau of Human Rights and Humanitarian Affairs (HA). 

ARA's prime task is the maintenance of smooth relations with -the 
various governments of Latin America. It is responsible for day-to-day 
diplomatic interaction with Latin America, the staffing of embassies and 
consulates, and the monitoring of development' in the region which 
might affect U.S. interests. Because of the nature's of the Bureau's duties, 
ARA officials have always been reluctant to raise publicly the issue of 
human rights abuses. Thus the following statement by a Nixon adminis
tration Assistant Secretary of State for Inter-American Affairs, Jack 
Kubisch, expresses a widely held attitude: "It is one thing for our news
papers or for private citizens to make charges or make complaints or 
appeal to the Chileans. It is something else for U.S. government officials 
or the executive branch to lean hard publicly on a regime since to do so 
might make them feel that they are required to dig in their heels and 
resist us publicly, or not have anything to do with us, or discuss the 

-
3matter with us." 2 

While such a position could reflect a willingness to accept repression 
as an alternative to disorder and revolution, it is at least as plausible to 
suggest that the attitude stems from the simple perception that, as Kubisch 
stated, if the United States publicly presses a Latin American government 
too hard on a sensitive issue such as human rights, the government might 
indeed decide "not to have anything to do with us." Should that occur, 
ARA will have failed in its mission to maintain smooth relations. 

Because the officials of ARA have as their principal task the preser
vation of effective working relationships with all recognized Latin 
American governments, regardless of their level of repressiveness, the 
Bureau has always preferred quiet diplomacy. There are, however, various 
types of quiet diplomacy. During the Nixon-Ford years diplomatic inter
action over human rights issues was of a perfunctory nature. Secretary 
Kissinger's Assistant Secretary of State for Inter-American Affairs, Wil
liam D. Rogers, liked to compare his marital experience and the Nixon-
Ford administration's activities on behalf of human rights. He contended 
that he was much more willing to accept his wife's criticism of his social 
misbehavior if she waited until they were alone in bed rather than 
chastising him publicly. Following this approach, Rogers argued that he 
could be more successful by tactfully suggesting rather than by openly 
demanding that a repressive regime change. 24 

Readers will recognize that private criticism by most spouses varies 
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widely in its intensity. The quiet diplomacy ARA had in mind under
the Nixon adirmnistration was often very gentle. Take, for example, the 
response from William Roundtree, the U.S. ambassador to Brazil, when
Senator Frank Church inquired whether ARA had expressed concern over
evidence that the Brazilians dictatorship was systematically exterminating
all dissent: "To the government, yes. I might say that the Department
of State here in Washington has mentioned its concern to the representa
tives of Brazil, and the various members of the mission ... have indicated 
concern regarding these stories." 2 

' To the Nixon-Ford administration,
quiet diplomacy on behalf of human rights generally involved only the 
most circumspect protestations. 

This style of diplomacy contrasts vividly thatwith practiced
under the Carter administration. In 1978, for example, the Deputy
Assistant Secretary of State for Inter-American Affairs, Richard Arellano, 
was asked the same question regarding the repressive activities of El
Salvador's White Warriors Union. He responded by describing a far 
more aggressive form of quiet diplomacy: "Repeatedly, upon instructions
from Washington, the Embassy has made formal demarches, sent protest
notes and otherwise actively sought to impress upon Salvadoran authori
ties and others the abiding concern of the American people and Govern
ment with the human rights ramifications of developments in El
Salvador." 21 It is worth noting that few of the national security concerns
which might have prompted a relatively mild approach to the Brazilian 
government's human rights violations applied to tiny El Salvador in 1977.
But in those instances where national security was a minor consideration 
-Uruguay in the mid-1970s, for example-the Nixon-Ford adm:nistra
tion's form of diplomacy was also lacking in aggressiveness.


Despite these differences, it should be emphasized 
 that under any
administration ARA tostrives conduct diplomatic relations in such a way that relations are not strained. While under the Carter administration 
the Bureau occasionally accepted the risk of straining relations, even
then its opposition to the strategy was apparent. In fact, throughout the

late 1970s the Bureau maintained its reputation for remitence on the

human rights issue. Much of this was
reputation undeserved, for it
regularly used quiet diplomacy in defense of human rights. But because 
it was quiet, it often went unnoticed, and thus the Bureau's reputation 
came from its public efforts to protect existing aid programs from attacks
by CongreF'r and the Bureau of Human Rights and Humanitarian Affairs.
Given its responsibility to maintain contact, access, and influence with
all Latin American governments, it is difficult to imagine how the Bureau
could have behaved otherwise. Its often criticized "curator mentality"-
the desi to protect exi, ting relationships-will probably never dis
appear. 2 
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The Bureau of Human Rights and Humanitarian Affairs, the second 
executive branch bureaucracy responsible for implementing United 
States policy on human rights in Latin America, is a new organization 
whose present structure and functions date from early 1977. Prior to 
the creation of HA, responsibility for the diplomatic aspect of human 
rights protection rested briefly (1975-1977) with the Office of the 
Coordinator for Human Rights and Humanitarian Affairs and, before that, 
withi both the Bureau of International Organization Affairs (10) and, 
to a lesser extent, with the Office of the Legal Advisor. This reflected the 
State Department's conception of human rights questions as primarily 
technical: the preparation of instructions for United States representatives 
to international human rights commissions and the creation of policy 
toward international human rights agreements. At the time of the 
initial Fraser Subcommittee hearings in 1973, 10 had assigned one foreign 
service officer to work full-time on human rights, assisted part-time by 
a junior officer. Jn the Office of the Legal Advisor, there was one assistant 
legal advisor for human rights. 2 

1 

Soon after the hearings were completed, a human rights officer was 
designated in every regional bureau. It is not known whether the purpose 
of this move was to please congressional critics or to promote a larger 
role for human rights in United States foreign policy. But it is instructive 
to note that each of these new human rights officers was initially 
expected to continue with his or her previous tasks (most were labor 
specialists) and to perform hunian rights functions as well. " In addi
tion to the creation of the posts of regional human rights officers. 10's 
human rights officer was upgraded to deputy director of the UN Political 
Affairs Office, and another officer was assigned to work as his assistant. 
Finally, in April 1975 the State Department anticipated Congress' 
directive and appointed a Coordinator for Humanitarian Affairs in the 
office of the Deputy Secretary of State. " In 1976 Congress changed the 
title of the coordinator, made the position subject to Senate confirmation, 
and guaranteed that it could not be abolished without congressional 
approval. 

Despite these structural changes, human rights officials had little 
impact on policy determination during the Nixon-Ford administration. 
The initial coordinator, James M. Wilson, Jr., was noted for his low 
visibility during his brief tenure. Most of his first year in office was 
devoted to the problem of Vietnamese refugees; thereafter he spent 
much of his time attempting to convince Congress not to pass human 
rights legislation. In his only public statement on human rights and 
diplomacy, he offered a view of diplomatic interaction which differed 
not at all from that of his colleagues in ARA: 
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In every instance . . . human rights problems are likely to be 
a unique result of a special set of circumstances. There will be 
few general prescriptions that will apply equally well to all coun
tries. A case-by-case approach . . is essential.. . . bilateral diplomacy 
remains the basic weapon for promotion of human rights.... This 
requires deft diplomacy of the highest order. We have to retain 
contact and influence and yet try to persuade governments who feel 
fiercely besieged [by terrorists]. 

Responding to congressional demands for an activist human rights policy, 
Wilson urged instead that the United States concentrate upon "quiet and 
friendly persuasion" to combat human rights abuses. 32 

At the initiative of the House of Representatives, in mid-1977 
Congress included in its Foreign Relations Authorization Act (PL 
95-105) an amendment upgrading the position of the coordinator to 
that of an assistant secretary of state, a move which was strongly en
dorsed by the Carter administration. HA quickly became the center 
of human rights activities in U.S. foreign policy, in large measure due 
to its highly competent and aggressive staff. Most of HA's considerable 
bureaucratic strength stemmed, of course, from President Carter's 
emphasis on the international protection of human rights, an emphasis 
which was most evident in United States policy toward Latin America. 
Because of this commitment, HA's staff grew both quantitatively and 
qualitatively. The two-person staff under the Ford administration was 
augmented by five new human rights officers, arid further additions were 
made as needs became identified. By the end of 1978, HA had at least 
one expert covering each aspect of United States policy toward Latin 
America. 

Two individual appointments were particularly significant. As the 
first Assistant Secretary of State for Human Rights and Humanitarian 
Affairs, Patricia Derian set the tone of HA's activities. A civil rights 
activist, a founder of the Mississippi Civil Liberties Union, and an 
organizer of the biracial Loyalist Mississippi Democratic Party which 
successfully challenged the all-white Mississippi delegation for seating 
at the 1968 Democratic Party convention, Ms. Derian is a person of 
unusually strong will. If President Carter wanted an Assistant Secretary 
who could forcefully present the case for human rights and who was 
not intimidated by established bureaucratic procedures, there could have 
been few better choices than Derian. " Her principal associate was 
Mark Schneider, as Deputy Assistant Secretary for Human Rights. 
Through Schneider, HA enjoyed extremely close relations with several 
members of Congress who had been working for years to enlarge the 
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humari rights component of U.S. foreign .*olicy. A former Peace Corps
volunteer in El Salvador, Schneider had worked for some years as an 
aide to Senator Edward Kennedy, where he performed most of the 
staff work which resulted in a number of Senate-sponsored hearings, 
resolutions, and laws on repression in post-Allende Chile. 

Under Derian, HA concentrated upon building its staff and its 
expertise in specific policy areas such as foreign aid. Interspersed with 
this institution-building activity was an ongoing attempt at direct bilateral 
diplomacy on behalf of human rights, including a number of meetings
with the leaders of Latin America's most repressive governments. Unlike 
officials at ARA, whose actions and private conversations expressed pro
found concern over human rights violations but never went so far as 
to offend foreign leaders, HA was willing to push the issue beyond the 
bounds of normal diplomatic intercourse. Derian characterized her diplo
matic conversations with leaders of repressive governments as "a very
serious kind of thing. It's not just talk. It is always extremely tense." "' 
She was one of the few United States diplomats ro elaborate publicly 
upon her discussions: 

What happens is that we begin a meeting, and this is at the 
official level, with long statements about the concern and affection 
and importance of human rights to the country involved. All 
countries say that they are great defenders of and believers in 
human rights. Then we have a kind of pause in the discussion and 
they explain whatever the crisis is in the country that themcauses 
to violate human rights. No country really admits it is a human 
rights violator. All countries, or representatives of countries, profess 
to care as much as we do. They often hold up their own constitu
tions and pronounce them better than ours. Then they explain
their crisis, which threatens their society, and next say that as 
soon as they get on the other side of this crisis they will begin to 
observe human rights again, but during this interval it is necessary
for them to take extraordinary measures. Then I talk respectfully
about what they mean by extraordinary measures. There is ordinarily 
a great breakthrough because I use this word "torture" in places
where this is applicable, and it is applicable in far too many places.
I talk about the specific kinds that they do, the names of places
where people are detained, the names of people who are missing,
the names of people who are no longer in detention but are not 
[at liberty], who have suffered various kinds of abuses and mis
treatment. 

Then we come to a kind of reality facing. Mostly an explanation
that they are not responsible, that we have to understand things 
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are so terrible and intense in the place that people at a lower level 
are moved by their own overriding emotions to take these actions 
on their own. Then I talk about responsibility. If you hold high 
office you must take the full iesponsibility and the blame. Then 
we generally start all over again and go through the whole thing 
again. That is generally the end of the first encounter. '5 

To Latin American leaders accustomed to exchanges with United States 
diplomats who emphasize the maintenance of smooth relations, Ms. 
Derian's brand of quiet diplomacy must have come as a surprise. 

MultilateralDiplomacy. In addition to their bilateral o :tivities, 
United States diplomats worked through the United Nations and the 
Organization of American States to implement U.S. policy toward human 
rights in Latin America during the 1970s. For most of the Cold War 
period, however, multilateral diplomacy has not been a favored tool of 
American policymakers. In 1974 the legal scholar Louis Henkin lamented 
that 

the United States has remained largely outside the international 
human rights program. It has been for this country a peripheral 
aspect of its United Nations activities, themselves increasingly 
peripheral, and conducted by officials peripheral to the seats of 
power and the major concerns of United States foreign policy. " 

This is not to suggest that the United States has always ignored
the United Nations in addressing its human rights concerns. Indeed, 
the United States dominated the early human rights activities of the 
UN, providing the major impetus for the human rights provisions of the 
Charter and much of the initiative for the Universal Declaration of 
Human Rights and the Genocide Convention. In addition, the United 
States was instrumental in urging the creation of the UN Commission 
on Human Rights, and it has a largely unrecognized record of sponsoring
improvements in the Commission's procedures. Given the Cold War 
attitudes of American policymakers and the decline of U.S. hegemony 
in the United Nations, it was probably inevitable that U.S. participation 
in multilateral human rights activities peaked early. Still, the decline in 
U.S. interest in multilateral diplomacy to protect human rights was 
impressive in its dimensions. " The nadir was reached during the Nixon 
administration. 

The general policy of the Nixon-Ford administration toward human 
rights issues in the United Nations was to protect U.S. allies from 
criticism. " Since the only major Latin American human rights issue to 
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arise in the United Nations during the 1970s was that of Chile, it is 
upon the U.S. position in this instance that the record of the Nixon-
Ford administration stands. There is some question as to the content of 
that position. In his March 1976 testimony before Congress, Secretary 
of State Kissinger asserted that at his direction the United States "voted 
in the United Nations with the majority on the .issue of human rights in 
Chile." " Contrary to the impressi:,t Kissinger may have left with 
Congress, what he must have meant b)this statement is not that United 
States consistently voted with the majority or that it regularly voted with 
the majority, but that it once voted with the majority. The record is fairly 
unambiguous, and it indicates that the Nixon-Ford administration 
obstructed the efforts of the United Nations to assess the situation in 
Chile and to promote increased respect for human rights. This position 
appears congruent with other aspects of their policy toward post-Allende 
Chile. 

In early 1974 the Social Committee of the UN Economic and 
Social Council (ECOSOC) adopted its first resolution on Chile, a mild 
statement calling upon the government of Chile to "restore and safe
guard basic human rights." The measure passed by a vote of 41 to 0, 
with two abstentions: Chile and the United States. rhe resolution was 
then passed to the parent ECOSOC, where it was adopted by consensus. 
According to one active observer, California Supreme Court Justice Frank 
Newman, the contribution of the United States to the resolution "was 
to make it as weak as conceivable." 40 

In October 1974, the General Assembly's Social, Cultural and 
Humanitarian Committee voted 83 to 9 to urge the Chilean government 
to restore human rights and to free political prisoners. The United States 
abstained. The following month the General Assembly passed two resolu
tions on human rights in Chile. One called upon the government of 
Chile "to release all persons who have been detained without charge or 
imprisoned solely for political reasons." The resolution passed by a vote 
of 90 to 8. The United States abstained, calling the resolution "1abal
anced." The second resolution requested freedom for Clodomiro Almeyda, 
Chile's foreign minister under Allende and the president of UNCTAD 
III. Again the United States abstained. 

Finally, on November 11, 1975 the United States voted with the 
majority on an issue of human rights in Chile, when the General Assem
bly's Social, Cultural and Humanitarian Committee recommended by a 
vote of 88 to 11 that the General Assembly express its "profound 
distress at :he constant, flagrant violations of human rights, including the 
institutionalized practice of torture" in C' ile. 41 This vote occurred as 
part of a broader effort by the Ford administration to distance itself 
from the Pinochet government. The Chilean junta was a particularly 
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vulnerable target for a variety of reasons: its unusual brutality, its 
1975 decision to support (and later abstain on) the UN resolution 
equating Zionism with racism, its refusal to permit a UIN human rights 
investigating team to enter Chile, and its repression of all domestic 
political opposition. Also relevant were the negative connotations of an 
association with the Chilean junta during the upcoming United States 
presidential contest. 

Thus in his June 8, 1976 speech to the foreign ministers of the OAS, 
Secretary of State Kissinger addressed the subject of human rights with 
unusual frankness. Although he noted that the OAS's Inter-American 
Commission on Human Rights had concluded that "the infringement of 
certain fundamental rights in Chile has undergone a quantitative reduc
tion" and that "Chile has filed a comprehensive and responsive answer 
[to the Commission's charges of institutionalized torture] that sets forth 
a number of hopeful prospects," he expressed the dismay of the U.S. gov
ernment that violations continued to occur: 

In the United States, concern is widespread in the executive branch, 
in the press, and in the Congress, which has taken the extraordinary 
step of enacting specific statutory limits on United States military 
and economic aid to Chile. The condition of human rights . . . 
has impaired our relationship with Chile and will continue to 
do so. We wish this relationship to be close, and all friends of Chile 
hope that obstacles raised by conditions alleged in the report will 
soon be removed. 42 

Except for the periodic vilification of Cuba, this wa at the time 
the strongest formal statement any OAS member had made against the 
internal human rights violations by another member government. Aside 
from this activity in support of human rights in Chile, however, the 
Nixon-Ford administration demonstrated little interest in using multi
lateral diplomacy to promote the observance of human rights in Latin 
America or elsewhere. 

There were some changes during the Carter administration in the 
use of multilateral diplomacy as a foreign policy tool to promote human 
rights. In the United Nations, the major difference was in the level of 
rhetoric. On March 17, 1977 President Carter chose the UN General 
Assembly for the site of his first major foreign policy speech as President. 
Although he spoke on several topics, his remarks were noted for their 
emphasis on human rights. To demonstrate his administration's com
mitment, the President signed and promised to seek Senate ratification 
of the two UN human rights covenants, and he continued his predeces
sors' attempts to obtain ratification of both the Genocide Convention and 
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the Treaty for the Elimination of All Forms of Racial Discrimination. 
In addition, he pledged to support efforts the toby United Nations 
improve its human rights machinery. Specifically, he proposed moving
the UN's human rights division back to the New York headquarters 
from Geneva, and he promised to support efforts to establish the post
of UN high commissioner for human right. 

Beyond these initial activities, the Carter administration did not 
emphasize the use of the United Nations to promote respect for human 
riglhs in Latin America. This reflected in part a desire to address the 
issue via the Organization of American States, where U.S. diplomatic 
power is far greater than in the United Nations. But even on non-Latin 
American human rights issues, the Carter administration appeared to 
view the United Nations as a relatively limited arena. For example, the 
administration continued the practice of appointing part-time representa
tives to the UN Commission on Human Rights. These individuals were 
often selected because they were underemployed party loyalists, particu
larly recently defeated members of Congress, rather than experts in 
the field of human rights or persons with a significant influence upon 
United States foreign policy. 

Less than a month after his initial speech to the UN General 
Assembly, President Carter his address thegave first to Permanent 
Council of the Organization of American States. Unlike some of his 
predecessors, who had taken advantage of their initial appearance at
the OAS to announce a new Latin American policy, President Carter's 
speech was basically a catalogue of problems affecting inter-American 
relations, nearly all of which were economic in their nature. Special
emphasis was placed on human rights, however. He told the delegates that 

our values ant. yours require us to combat abuses of individual 
freedom, including those caused by political, social, and economic 
injustice. Our own concerns for these values will naturally influence 
our relations with the countries of this hemisphere and throughout
the world. You will find this country eager to stand beside those 
nations which respect human rights and promote democratic 
values. 4 

In addition to this relatively mild statement, the President signed .the 
American Convention on Human Rights on June 1, 1977. 

The Carter administration's use of the OAS to encourage respect
for human rights can best be pictured as an extension of the policy begun
in 1976 by the Ford administration. Its major effort occurred in mid-June 
1977, at the organization's seventh general assembly on the Caribbean 
island of Grenada. The human rights issue totally dominated the meeting. 
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Secretary of State Vance went far beyond the Kissinger statement at 
Santiago in 1976, presenting a strong rebuttal to the popular contention 
that human rights abuses were a necessary part of the war against
terrorism. In addition, the United States cosponsored, and helped obtain 
the necessary votes for, a resolution which states in part that "there 
are no circumstances which justify torture, summary executions or pro
longed detention without trial contrary to law." " The Secretary of 
State then proceeded to link the provision of United States foreign
assistance to the recipient's level of respect for human rights, noting
that aid would be useless in an environment of extreme repression.
Finally, Vance met privately with the foreign ministers of nearly all 
OAS member states, urging the representatives of repressive regimes to 
take seriously his public comments. Each of these statements was a 
significant extension of the human rights policy of the preceding 
administration. 

But beyond this initial effort in 1977, multilat.!ral diplomacy
through the OAS did not become a prominent tool to iraplement United 
States policy toward hunan rights. OAS members soon became aware 
that the Inter-American Commission on Human Rights was fully sup
ported by the United States, and that the reports of the Commission could 
no longer be ignored as they had been for years. The necessary resolu
tions and declarations were made; there was little that the OASmore 
could do to promote human rights. There was never a question about 
the possibility of the OAS punishing an individual member, for most 
Latin American governments have always considered the level of respect
for human rights an internal political matter. In addition, many nations 
were understandably suspicious of the role of the United States in the 
human rights effort. One need not know much about U.S.-Latin American 
relations to recognize why Latin Americans might be wary of the moti
vations behind yet another United States crusade in Latin America. So 
while Latin America's repressive regimes could not prevent the United 
States and several hemispheric allies from making human rights a major
issue in the OAS, they could make concrete action extremely difficult 
to accomplish. Recognizing this reality, the Carter administration decided 
to invest its diplomatic resources in bilateral efforts to promote human 
rights in Latin America. 

IV. CONVERTING POLICY INTO ACTION 

The Carter administration used principally four policy tools to 
encourage repressive governments to reduce their level of human rights
violations: military aid, economic aid, multilateral development bank 
loans, and private economic transactions. The manner in which each was 
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used reveals much about the potential and the limits of humanitarian 
considerations in United States foreign policy. 

Military Aid. Early analyses of the Carter administration's mili
tary aid budget were uniformly negative. The Interreligious Task Force 
on U.S. Food Policy blasted the administration's fiscal year (FY) 1978 
security assistance proposals as heavily skewed toward the most repressive 
governments. Brazil, Indonesia, the Philippines, and South Korea were 
all scheduled by the Carter administration to receive major assistance. 
After holding his criticism for nine months, the highly respected leader 
of the Friends Committee on National Leglislation, Edward Snyder, was 
quoted as saying that "with regard to giving military aid to repressive 
regimes, I see little difference between this administration and the 
Nixon-Ford approach." " 

While this criticism was justified in the sense that military aid con
tinued to flow to many repressive regimes, in the case of Latin America 
it was first premature and then, for a brief period, simply incorrect. It 
was premature because the FY 78 budget was largely the creation of 
the outgoing Ford administration, and incorrect because executive branch 
requests for military aid to Latin America dropped dramatically between 
FY 76 and FY 79. While worldwide military assistance expenditure 
requests remained roughly unchanged between FY 77 and FY 79, Latin 
America's share of the total dropped from 8.1 percent to 2.3 percent. 

Several factors contributed to this reduction. As mentioned pre
viously, political dissent by leftist groups in several nations (Argentina, 
Chile, and Uruguay) had been largely eliminated by 1977, so less aid was 
required to contain the political groups which had been considered threats 
by earlier administrations. At the same time, 'e level of human rights 
violations accompanying this political repression had risen so dramatically 
that Congress legislated a series of country-specific aid reductions. By 
the end of 1978, the executive branch could not provide certain types of 
military aid to Argentina, Brazil, Chile, El Salvador, Guatemala, and 
Uruguay. Perhaps more significantly, in order to preempt action by either 
Congress or human rights activists within the State Department, military 
aid requests were reduced for other countries with governments noted 
for their high levels of human rights violations. ARA decided not to 
request the typical $1 million to $4 million in Foreign Military Sales 
(FMS) credits for Somoza's Nicaragua, for example, simply because the 
Bureau recognized that either HA or liberal members of Congress would 
put up too much of a fight. 

It is difficult to determine how these variables interacted, and 
hence to estimate the extent to which reductions in aid reflected auton
omous decisions by the Carter administration to withdraw military assist
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ance in order to promote respect for human rights in Latin America. 
There were some documented cases where the administration used mili
tary assistance to Latin America for this purpose. In 1977 the United 
States signed an FMS agreement with Nicaragua, for example, but the 
State Department refused to release the funds because of the Somoza 
government's human rights violations. The administration delayed the 
actual use of the money until pressure by pro-Somoza members of Con
gress forced a partial release. " Then in late 1978 the administration 
placed a complete ban on military aid and export licenses for Nicaragua, 
making Somoza's government the third in Latin America (together with 
Chile and Uruguay) to be totally cut off from U.S. military arms and 
services. 

In another case, in mid-1978 the Carter administration briefly sus
pended military aid to Bolivia when General Juan Pereda Asbdn seized 
power following a disputed election, and it suspended aid again when 
the Bolivian military launched yet another coup in July 1980. "' 

Most of the repressive regimes in Latin America were pressured 
from time to time by delays in the approval of military aid requests, 
but the U.S. military aid program to Latin America had been declining 
since the mid-1960s, so that by the late 1970s it had lost much of its 
utility as an instrument to influence the region's repressive governments. 
Once aid had been reduced, the Carter administration was forced to turn 
to other foreign policy tools, especially limitations on commercial arms 
sales, to promote its human rights policy. As for military aid, the 
administratic i could do little more than wait to see if the reductions 
were having their desired effect. 

It is possible to argue that in the case of Nicaragua the effect was 
to contribute to the fall of Anastasio Somoza and, more positively, to 
the creation of a government that gave every indication of respect for 
human rights, including the economic and social rights to which the 
U.S. government had given limited attention during the Carter admin
istration. But if such an argument is possible-and I believe it is
then it is equally possible to argue that in the case of El Salvador the 
effect of an increase in military aid was to shore up a government which 
perpetuated human rights abuse. " In April 1980 the Assistant Secretary 
of State for Human Rights and Humanitarian Affairs, Patricia Derian, 
attempted to assuage the concerns of a group of Latin Americanists by 
informing them that the administration's military aid was "to enable 
the Salvadoran Armed Forces to purchase communications and trans
portation equipment to improve its ability to control the violence." Then, 
in the very next sentence, she added that the level of violence in El 
Salvador was in part "the responsibility of undisciplined security forces 
in the countryside." " 
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Overall, the Carter administration's FY 1981 military aid request
to Congress w?.s a grave disappointment to human rights activists. 
Reflecting the general drift of foreign policy toward a renewal of the
Cold War, the administration's $63.6 million request reflected a large
increase (15 percent) over FY 79. Moreover, it was directed toward the
Central American and Caribbean nations where civilian political forces 
were struggling to assert their control over public policy. Regardless of 
what this aid might accomplish in strengthening defenses against a real 
or imagined threat by Cuba, increased military aid could only strengthen
the forces most closely identified with the violation of fundamental 
human rights in Latin America. If the military aid budget can be viewed 
as a reliable indicator of policy, by 1980 the Carter administration 
appeared to have forgotten the lesson it learned with such difficulty in 
Nicaragua. 

BilateralEconomic Assistance. By 1978 Congress and the ex
ecutive branch had accomplished about much could be expectedas as 
in linking human rights considerations to bilateral economic assistance 
to Latin America. They had reached agreement on the principle that 
bilateral economic aid was to be halted or reduced to Latin American 
countries which engaged in a consistent pattern of gross violations of 
fundamental human rights, unless such aid directly benefited needy
people. Moreover, the two branches had agreed upon tentative defini
tions of the various terms of this agreement. These understandings served 
to accelerate the decline in the level of economic aid to Latin America 
which had begun in 1966. With the exception of relatively small pro
grams to the economically least developed Latin American nations and 
a few projects in such showcase countries as Costa Rica, by the end of
the 1970s bilateral economic aid had become a minor instrument of
 
United States policy toward Latin America.
 

MultilatcralDevelopment Assistance. In the late 1970's con
siderable change occurred in United States policy toward human rights
and the multilateral development banks (MDBs). First, in late 1977 
Congress created a law (PL 95-118) requiring the executive branch 
to oppose loans to governments which violate their citizens' fundamental
human rights unless the funds would directly benefit needy people. This 
was an unusually difficult battle for human rights activists, in that they 
were opposed not only by the Democratic congressional leadership, a 
common feature of all human rights battles ef the 1970s, but by the
human rights-oriented Carter administration as well. Nonetheless, with
the help of conservative colleagues opposed to all forms of foreign aid, 
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liberal members of Congress produced a law which human rights activists 
inside and outside the government then proceeded to exploit. 

Although Congress was unable to add a human rights/needs 
amendment to 1978 legislation governing United States participation in 
the Supplementary Financing Facil Uy of the International Monetary 
Fund (IMF), it raised again the long-standing humanitarian concern of 
a relatively small number of citizens to the level of national policy 
debate and international diplomacy. By challenging the necessity for 
deprivations of basic needs which accompany IMF stabilization programs, 
Congress brought closer the day when the poor of the Third World will 
no longer be forced into even greater poverty in order to compensate 
for the financial mismanagement of their leaders and the negative impact 
of international market forces. 

Second, the Carter administration adopted a policy of using its 
influence in the MDBs as an instrument to promote respect for funda
mental human rights. The administration was vulnerable to criticisms 
that it did not use this power with sufficient vigor or consistency, that 
it approved many loans which violated the spirit if not the word of 
congressional directives, and that it was too quick to reward the marginal 
diminution in repression by approving a resumption of 'avorable votes. 
But there is no contesting the evidence that the Carter policy was a clear 
departure from that of its predecessors. The issue of human rights was 
raised in MDB councils, and while no loans were formally denied because 
of opposition from the United States, the Carter administration policy 
served to deter loan applications by Latin America's most repressive 
governments. 

Within the U.S. government, the administration created a formal 
bureaucratic mechanism that served almost automatically to inject human 
rights considerations into any MDB Joan proposal. All HA needed to do 
to raise a human rights issue was refuse to sign off on a loan proposal. 
Then the issue went to the Christopher Committee, 5 where HA won 
some battles and lost others. On t' . ; question the administration could be 
criticized for adopting a proposal-oy-proposal review process, which at 
first simply overwhelmed officials in the newly created human rights 
bureau. But the administration staffed HA with energetic personnel, 
and the Christopher Committee provided a forum where HA could 
demonstrate its vigor. As a result of these changes in United States 
policy, in the MDBs the subject of human rights was alive and, if not 
well, at least doing better by 1980. 

The Private Sector. An examination of U.S. government at
tempts to employ the linkages between the private sector and repressive 
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Latin American governments yielded far less encouraging results. In 
theory, the government had at its disposal a variety of foreign-policy
instruments which could hav been used to encourage improved human 
rights practices or, barring that, to dissociate the United States from 
repressive regimes. Prime among these instruments are the Export-Import 
Bank, the Overseas Private Investment Corporation, the American 
Institute for Free Labor Development (AIFLD), and commercial arms 
export licenses granted through the State Department's Office of Muni
tions Control. " With minor exceptions none of these instruments was 
used during the 1970s to promote the nation's 'human rights policy.
Indeed, Congress passed legislation (PL 95-630) specifically prohibiting
the executive branch from employing Eximbank loans and guarantees 
for human rights purposes. 

In addition, the administration failed to exploit less formal relation
ships between its private sector and Latin American governments. Certain 
forms of cooperation are matters of public record; for example, the CIA's 
use of U.S.-based corporations to provide cover for its personnel and 
information for its analysts. It is also evident that the government on 
occasion asks these corporations for assistance in bringing direct pressure 
upon Latin American governments, as in early 1960 when Treasury
Secretary Robert Anderson personally urged executives of Exxon, Shell,
and Texaco not to refine Soviet crude oil in their Cuban refineries. 52 
But it is not clear whether the few rather sensational public examples
aie typical of public-private cooperation in the pursuit of U.S. policy
objectives in Latin America. Rather than dwell upon this unanswerable 
question, it is more illuminating to approach the issue from another 
perspective by looking at the potentially powerful private sector relation
ships which the government did not use during the 1970s to promote 
its human rights policy in Latin America. 

In general, both the Nixon-Ford and Carter administrations were 
extremely reluctant to request private-sector cooperation in efforts to 
pressure repressive governments to cease their human rights violations. 
Since the Nixon administration placed little emphasis upon the human 
rights component of foreign policy, its decision not to ask private
corporations for assistance seems natural; but the absence of ansuch 
effort by the Carter administration was one of the most striking charac
teristics of its human rights policy. After 1977 an attentive public
became accustomed to verbal flourishes on behalf of human rights, to 
cuts in economic and military aid, to pressure through MDBs, and even 
to an occasional halt in Eximbank or OPIC financing. In many cases,
however, for every dime halted by the U.S. government, a dollar was 
sent to repressive governments by U.S. corporations. This vitiated the 
Carter human rights policy for, as even fairly friendly critics noted, 
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"official bilateral assistance became irrelevant when billions of dollars in 
private resources were available for the asking .... Given the prom
inence of human rights in the administration's policy toward Latin 
America, it might have been expected that policymakers would take some 
actions when their public goals were thwarted by private actions. Yet 
the Carter administration did nothing. 

The case of Chile attracted the most attention. In the years imme
diately following the 1973 coup, private investors remained wary of 
sending their funds to Chile. But then as Congress and, later, the Carter 
administration began to halt public support of the Chilean government, 
U.S.-based multinational corporations stepped in. Two investments in 
early 1978 broke the lull which had existed since the Frei administration 
(1964-1970). The Exxon Corporation purchased for $107 million the 
state-owned La Disputada de las Condes copper complex, and Goodyear 
Tire purchased for $34 million the state-managed CORFO-INSA tire 
company. Attracted by generous incentives from the Pinochet govern
ment, U.S.-based transnational corporations slowly began to return to 
Chile. In mid-1979 Anaconda Copper, now a subsidiary of Atlantic-
Richfield, handed the Chilean government a check for $20 million and 
took control of the unexploited Pelambres copper deposit. Despite the 
clear U.S. government policy of halting aid to Chile, business was being 
conducted as usual. 

Even more striking than corporate investments in mining and 
manufacturing was the support of the Pinochet government by private 
multinational banks. As public sources of external aid declined, private 
borrowings, which had been insignificant in 1974, increased to $100 
million in 1975, to $520 million in 1976, to $858 million in 1977, and 
to an estimated $977 million in 1978. " Noting that these loans exceeded 
by far what could have been expected from official bilateral and multi
lateral assistance, House Banking Committee Chairman Henry Reuss 
sent telegrams to six U.S. banks, suggesting that their loans "appear 
inconsistent" with the accepted banking policy of not interfering with 
U.S. foreign policy. The full explanation demanded by Reuss was never 
forthcoming-indeed he did not pursue the matter beyond his tele
gram-and the United States banking community continued to lend to 
Chile. " 

Given the very energetic human rights policy of the Carter admin
istration, it is difficult to be certain why no serious attempt was made to 
influence private sector transactions which supported repressive govern
ments in Latin America. Although this means was used for other pur
poses ranging from the isolation of Cuba to the promotion of majority 
rule in Rhodesia, apparently the costs in some cases were considered 
too high. Facing an enormous balance of payments deficit and a highly 
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vocal, well connected business community, the administration was
extremely reluctant to halt any potential source of foreign trade or
profit. Reinforced by Congress' refusal to adopt binding human rights
amendments to legislation governing public support for private trans
actions, the Carter administration concluded that financialthe and
political costs outweighed the potential humauitarian benefits of a policy
of interference. 

In summary, the Carter human rights, policy served to limit some
what U.S. involvement and identification with repressive governments.
In addition, it is possible that several latin American governments
became less repressive sooner than they would have had the United
States not adopted a humant rights policy. But it is also reasonable to 
believe that the gross violations themselves responded to a dynamic
beyond the control of Washington. The U.S. governm-,-, could encourage
the coming to power of repressive governments, as the examples of
Brazil in 1964 and Chile in 1973 demonstrate, but it was only after the
early repression subsided that the U.S. government appeared to be an 
effective advocate of greater respect for the physical integrity of persons
and, much later and more slow!y, of the process of political liberalization. 

This evaluation seems particularly appropriate in the cases of
Argentina, Brazil, Chile, and Uruguay, but it is a less accurate description
of the impact of U.S. policy toward El Salvador, Guatemala, and Nica
ragua, where there was a rising tide of public opposition to existing
repressive regimes which coincided with the U.S. emphasis upon human
rights. This public opposition led to what appeared in mid-1980 as an
authentic revolution in Nicaragua and to extraordinarily strong threats 
to the existing structure of privilege in El Salvador and Guatemala. 

The human rights policy of the United States clearly helped tostimulate this opposition. There are no conclusive data to confirm this,
but, for example, the normally critical liberal weekly Latin America 
noted that "Carter's policy (albeit unwittingly) undermined the entire
somocista system in Nicaragua," and that "the best the Guatemalan 
government can hope for is a victory at next year's U.S. presidential
polls for a Republican." " The United States encouraged opposition and 
resistance to repression. It is here that the policy of promoting human 
rights promised to leave its most lasting impact upon Latin America. 

Institutional Impact of the Carter Policy. It is unlikely that 
we will soon witness another major period of positive human rights
activity on the part of the United States government. But three structural 
changes in the foreign policy decision-making process which strengthen
the role of humanitarian values in United States policy toward Latin 
America did occur in the 1970s. 
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First, the increased influence of interest groups promoting human
itarian values is a reality. The monopoly once held by business groups 
and lobbyists for Latin American governments has been broken. As a 
result, United States policy can no longer be made the way it once was. 
The day is gone when a highly competent attorney such as Monroe 
Leigh can quietly slip a piece of paper into the hand of a senator and 
expect to see it processed without opposition into law, as he did with both 
Hickenlooper amendments in the 1960s. The day is gone when a Latin 
American dictator such as Anastasio Somoza can engage in gross viola
tions of human rights and expect to continue to nose up to the foreign 
assistance trough. There may be more Hickenlooper amendments, and 
there undoubtedly will be times when foreign policy officials feel obliged 
to support a repressive dictator in order to protect their vision of national 
security, but now these actions will be contested. This will be done, in 
par-, by highly effective human rights lobbyists, who in the 1970s suc
ceeded not only in influencing foreign policy but in institutionalizing 
themselves -,swell. In the struggle for suppor- from United States policy
makers, the next Somoza will be faced with a serious battle. 

A second change in the policy-making process of the 1970s was 
the resurgence of congressional interest in humanitarian issues, which 
had as a natural consequence a renewed interest in selected aspects 
of U.S.-Latin American relations. Since about 1965, when the invasion 
of the Dominican Republic marked the end of a brief period of con
gressional concern with Latin America per se, few members of Congress 
have been interested in any Latin America-related issue. At the beginning 
of the 1980s there is still little congressional interest in Latin America. 
The two foreign affairs subcommittees responsible for U.S.-Latin Ameri
can relations are largely composed of lawmakers without substantial 
knowledge of La-iij America. But this condition, ostensibly lamentable, has 
a positive aspect. It permits eager, aggressive legislators to capture the 
congressional policy-making process despite their lack of strztegic bureau
cratic positions. Had these legislators been opposed by info.med, indus
trious leaders of the inter-American subcommittees during the 1970s, 
few of the human rights proposals of Congressmen rraser, Harkin, Koch, 
Drinan, Solarz and Senators Kennedy, McGovern, and Abourezk would 
have become law. Or, perhaps more accurately, their proposals would 
have been seriously weakened by amendments. 

As it was, and is, virtually any member of Cungress has a reason
able chance of having his or her favorite topic become part of United 
States policy toward Latin America. This is a two-edged sword, of course. 
Only in the 1970s, however, did persons concerned with humanitarian 
aspects of American foreign policy learn to wield it with proficiency. 

The third change in the policy-making process was the institution
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alization of a human rights bureaucracy within the executive branch. 
Created at congressional insistence in the years immediately prior to the 
Carter administration, this bureaucracy proved to be absolutely indis
pensable in implementing U.S. human rights policy toward Latin 
America during the 1970s. Few, if any, of the human rights initiatives 
of the Carter administration would have occurred without the aggressive
prodding of the Bureau of Human Rights and Humanitarian Affairs. 
But circumstances will certainly change over time, perceptions of threats 
to national security will arise, and in that event any administration's 
concern with the humanitarian aspects of foreign policy will decline 
rapidly. This will obviously diminish the effectiveness of the human rights 
bureaucracy within the executive branch. 

V. 	 RESTRICTIONS ON U.S. HUMAN RIGHTS
 
POLICY IN THE FUTURE
 

The future of human rights in U.S. policy toward Latin America 
will therefore depend upon the balance struck between the structural 
changes that reflect greater political power for human rights forces
the development of interest groups, the increased congressional assertive
ness in areas related to humanitarian concerns, the institutionalization 
of a human rights bureaucracy in the executive branch-and the ever
changing environmental factors which cannot be expected to encourage
human rights initiatives to the same extent as they did in the 1970s. At 
the beginning of the 1980s, the great imponderable is when and under 
what conditions a fairly unambiguous threat to the core security and 
economic values of U.S. foreign policymakers will appear again in 
Latin America. The course of decompression is difficult to predict, for 
there are many possible scenarios. They range from a continuation of 
the 	authoritarian status quo through mildly participatory democracy to 
violent social revolution. But some repressive governments will un
doubtedly be less capable than others in controlling the decompression 
process, and in at least one Latin American country a popular, reform
oriented government may be created. Here, history tells us, are the 
makings of a threat. 

Whether elected by a slim plurality or swept into office by over
whelming public support, this new government will probably be weak,
administered by inexperienced personnel and buffeted by a bewildering 
array of long-submerged political pressures. But it will nonetheless 
attempt to initiate reforms that threaten to alter significantly the exist
ing structure of socioeconomic privilege, not out of devotion to an 
abstract ideological model, but because the government's political base 
is support from citizens who desire such a restructuring. If history 
repeats itself, this simple fact may well be beyond the realm of corn
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prehension of U.S. policymakers. Like the governments of Allende, 
Ardvalo-Arbenz, and Goulart, the new popular government will national
ize property because its leaders and their followers believe that their 
country will be a more just and peaceful place in which to live if 
peasants do not work for landowners and if major productive enter
prises are owned and administered by the government rather than by 
private corporations. 

While no one can predict the results of such attempts at reform, 
it is far less difficult to speculate about U.S. policy toward the govern
ments that institute them. Certainly, major socioeconomic reforms will 
lead some part of the public and its representatives in Congress and 
.the executive branch to perceive a threat to the U.S. economy, and 
hence its national security. These citizens will demand that their govern
ment act to neutralize the threat. The measures they suggest taking 
will probably differ very little from those taken in the past: covert action 
using contacts in the military and organized labor, an unannounced 
economic blockade through Eximbank, OPIC, and private sector financial 
institutions, a halt in economic aid, a boost in military assistance. 

In policy-making cocncils, the opposition to these actions would 
logically consist of the same forces of the center and liberal left which 
championed human rights in the 1970s. Throughout 1970sthe these 
forces demonstrated their ability to influence U.S. policy toward Latin 
America, but with the exception of Somoza's Nicaragua they never faced 
in Latin America a circumstance in which human rights were competing 
with the core values which orient U.S. foreign policy. Latin America is 
therefore the wrong place to assess the likely outcome of such a com
petition. For purposes of prediction there are instead the cases of Iran, 
the Philippines, and South Korea-major defeats for human rights forces 
during the Carter administration. Only where communism was not a 
perceived threat were human rights an important component of U.S. 
policy. 

In the Nicaraguan case, human rights forces were victorious because 
they prevented Somoza from making a communist threat credible to 
more than a few policymakers. This subtle distinction between outright 
combat and the stru,:, le for credibility should not be missed. So long 
as anticommunism remains a component of national security policy, it 
will always defeat humanitarian values in a straightforward struggle
for control of U.S. policy toward Latin America. Once a threat to national 
security is perceived, officials who perceive it must act. By definition, 
not to act on a national security threat is to jeopardize the nation's safety,
something no administration would consider. Thus the goal of forces 
defending a reform-oriented Latin American government from hostile 
acts by the United States is to break the perceptual link that permits a 
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situation involving major structural reforms in Latin America from being 
defined as a shift toward communism and, therefore, as a threat to the 
United States. The goal is influence over the perceptions of policymakers. 

This is precisely what human rights activists accomplished in the 
case of Nicaragua. Note, however, that by late 1978 it was relatively 
easy for human rights forces to influence policymakers' perceptions on 
Nicaragua, given the unusual repressiveness of the Somoza government. 
With the Nicaraguan population in armed rebellion and with such 
progressive Latin American allies as Costa Rica and Venezuela, in open 
support of the rebels, it was obvious that something more than a simple 
communist conspiracy was afoot. It will be a different matter entirely 
to convince senior foreign policy officials that the next popular, reform
oriented Latin American movement or government is not a threat to the 
security of the United States. 

VI. 	 STRATEGIES FOR COMPLETING
 
AN UNFINISHED AGENDA
 
How does a group promoting humanitarian values influence senior 

foreign policymakers' perceptions? How does such a group successfully 
contest the assertions of rival groups, both within and outside the govern
ment, who claim to have identified a threat to the most important foreign 
policy value of all, national security? The 1970s' struggle over human 
rights contains some lessons. First, human rights activists must fight 
with facts. Just as they showed policymakers and the public how 
Anastasio Somoza maintained power through raw terror, corruption, and 
coercion, they now must demonstrate that the next progressive govern
ment, far from deserving hostility, merits support because it is seriously 
pursuing reforms designed to meet the basic needs of its citizens, reforms 
that the United States has proclaimed for decades as essential to long-term 
stability and as the basis for widespread civil and politcal rights. 
Foreign policy officials know that United States policy is to encourage 
stability through reform in Latin America. But they have to be reminded 
that what they know about social change and human needs should guide 
their actions, rather than what they have been conditioned to fear about 
communism. 

This argument, however, will not convince the more enthusiastic 
supporters of the status quo in Latin America; in no case are facts alone 
sufficient. Also essential is a foundation upon which to build a structure 
of facts. In this context, it is extremely important to note that a major 
source of strength of human rights activists during the 1970s was they 
spoke from a position of recognized moral authority. At a time when the 
moral authority of the United States government had all but dis.appeared, 
human rights forces began to talk about the felicitous consequences of a 
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policy based upon humanitarianism. They said a people imbued with 
anticommunism had squandered what was left of their moral legacy in 
the corrupt exercise of power. They said that a sobered people now 
needed to reclaim their principles. They spoke with certainty of how 
to do some limited good in a confusing world where good is difficult 
to find and even harder to create. They spoke of principles all citizens 
understand. They spoke of human rights. 

There are few principles more self-evident than that which asserts 
the human right to be free from torture at the hands of one's government. 
But there is at least one. It is thot people have basic needs: to eat, to 
have shelter, to receive medical care, to read and write. During the 
twentieth century these have become recognized as fundamental human 
rights. They are rights systematically denied to millions of Latin Ameri
cans not because they are poor, but the human andbecause financial 
resources of their societies are controlled by groups that are no more 
concerned with malnutrition than they are with the moral implications 
of torture. Yet, as we have seen, these are groups that the United States 
has traditionally supported, not because we stand for either malnutrition 
or torture, but because our policymakers believe that anything more 
than very modest reforms in the existing structure of privilege in Latin 
America will be detrimental to our national security. 

There will be neither peace nor stability in Latin America until the 
basic needs of the people are met, not by another reformist program
reminiscent of the Alliance for Progress, but by a fundamental restruc
turing of privilege, so that the right of the minority of Latin Americans 
to spend their vacations at Disney World is made subordinate to the 
right of peasants to eat. That is the truth with which United States 
policymakers must become acquainted. And that is the truth the Reagan
administration has missed in formulating its Latin American policy.
Instead of recognizing that political turmoil is a symptom of widespread 
discontent over conditions of deprivation, the Reagan policy has inter
preted unrest in Latin America as a sign of Cuban and Soviet expan
sionism. 

Thus in the battle for control over policymakers' perceptions,
human rights forces have suffered a setback at the beginning of the 
1980s. Following the rejection of Ernest Lefever by the Senate Foreign
Relations Committee, the administration placed a neo-conservative, Elliot 
Abrams, in the post of Assistant Secretary of State for Human Rights
and Humanitarian Affairs. The young (33) Mr. Abrams had been an 
aide to Senators Henry Jackson and Daniel Moynihan, where he was 
best known for his anti-Soviet positions. Since the beginning of the Reagan
administration, he had been Assistant Secretary of State for International 
Organization Affairs. While in that position, he came to the attention 
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of senior policymakers by authoring a memorandum that advocated an 
increased emphasis upon human rights considerations in U.S. policy: 
"Human Rights is at the core of our foreign policy because it is central 
to what America stands for," he wrote. "'Human Rights' is not some
thing we tack on to our ;oreign policy but its very purpose: the defense 
and promotion of freedom in the world." " 

Despite these encouraging words, Mr. Abrams' statements during 
his confirmation hearing left little doubt that the human rights com
ponent of the Reagan foreign policy would focus upon our ideological 
adversaries. Abrams' harsh words for the Soviet Union ("an enemy of 
the United States") were in stark contrast to those used to describe 
rightwing tyrannies in Latin America. Abuses in Argentina, for example, 
were "largely a matter of the past;" the U.S. should support multi
lateral lending to Argentina, Chile, South Korea, Paraguay, and Uruguay 
because of improved human rights conditions in those countries; in 
El Salvador the human rights situation may be "very bad," but requires 
no more than quiet diplomacy. 

The human rights record of the Reagan administration should be 
judged not by the statements of a young assistant secretary, however, 
but by the specific actions of the government. Here the record of the 
first year of the Reagan administration was uncommonly discouraging 
for human rights advocates. Eight days after the inauguration of Mr. 
Reagaa, Secretary of State Haig announced that international terrorism 
would take the place of human rights in U.S. foreign policy. Then the 
administration took the following steps that effectively removed human 
rights considerations from U.S. foreign policy: 

1 ) 	 Certain economic sanctions against Chile are lifted and the 
government is invited to participate in inter-American naval 
exercises. (February 22) 

2) 	 Argentine President Roberto Viola is invited to make a state 
visit to the United States. (March 15) 

3) 	 U.S. votes against a U.N. Commission on Human Rights 
resolution condemning human rights violations in El Salvador. 
(March 11) 

4) 	 Reagan administration presents its FY 1982 foreign aid re
quests, increasing military aid by 27%, decreasing economic 
aid by 26%, and requesting repeal of the Clark Amendment 
prohibiting U.S. covert action in Angola and repeal of pro
hibitions on military aid to Argentina. (March 19) 

5) 	 National security advisor Richard Allen announces that future 
relations with South Africa should depend on U.S. self-interest 
and not on U.S. disapproval of apartheid. (March 21 ) 
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6) 	 Mennonite Church denied license to ship milk powder to 
Vietnamese children-the first denial of a license to any 
private voluntary organization engaged in humanitarian relief. 
(May 1) 

7) 	 Reagan administration welcomes South African foreign min
ister Pik Botha, the first African foreign minister to visit 
President Reagan. (May 14) 

8) 	 Undersecretary of State James Buckley announces new policy 
on arms sales. Of the seven factors to be considered when a 
country requests arms, not only m'kes any mention of human 
rights. (May 21) 

9) 	 Administration circumvents human rights legislation and sends 
100 jeeps, 50 2 -ton trucks, and spare parts to Guatemala. 
(June 5) 

10) 	 Vice-President Bush visits the Philippines and praises President 
Marcos for his "adherence to democratic principles and demo
cratic processes." (July 1) 

11) 	 Administration announces that it will vote in favor of multi
lav.ral loans to Argentina, Chile, Paraguay, and Uruguay, 
thereby violating the specific legislation (PL95-118, Sec. 
701) prohibiting positive votes on loan proposals from human 
rights violators. (July 1) 

12) 	 Administration brings 16 Guatemalan military officers to the 
United States for training, thereby violating Sec. 502B of the 
Foreign Assistance Act that prohibits military aid to repressive 
governments. 

13) 	 U.N. Ambassador Jeane Kirkpatrick visits Argentina and 
Chile, praises both governments for their improved human 
rights behavior and announces U.S. intentions to normalize 
relations with the Pinochet dictatorship. (August 10) 

With these and other actions, the Reagan administration abandoned 
human rights as a criterion of United States policy toward Latin 
America and the Third World. 

Nevertheless, of all the political groups opposed to various domestic 
and foreign policies of the Reagan administration, human rights activists 
have been perhaps the most adaptable to adversity. They ha:ve redesigned 
their tactics to fight a two-front war: one to force the U.S. government 
to cease supporting Latin American political groups that use repression 
to thwart change, especially in El Salvador and Guatemala; and another 
to protect the progressive Nicaraguan government, whose policies are 
designed to meet the basic needs of Nicaraguan citizens. The overall 
goal is not to convert the Reagan administration, but rather to limit 
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the damage the administration does to human rights in Latin America. 
As with all damage control efforts, the question is not how many victories 
can be won for h,man rights, but how many losses can be avoided. This, 
we must remember, was how the human rights movement of the 1970s 
began, out of the ashes of Vietnam and Chile. In the face of considerable 
opposition, the activists of that decade created a period of unprecedented 
concern for human rights in United States policy toward Latin America. 
Now, in the face of equally strong opposition and circumstances that 
seem far less propitious, it is time to begin again. 
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