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ﬁit'also 1nvolves pol1t1cal procedures and bargalnlng 1n gettrng reform

vﬁiegxslatxon enacted or decreed as we11 as 1n 1mp1ementing and enforclng '

:2i£¢f'Moreover--and often apart from actual attempts at reform--campargn

iﬁprograms and promxses of 1and to the landless have become standard
}ﬁzssues 1n Lat1n Amerxcan pol1t1cs. if- o

-T'ﬁe Several attempts at reform are here appralsed to d1scover whether

‘fany set of cond1t1ons or tactlcs mlght exp1a1n why 1and reform has been
;polxt1ca11y successful 1n a few cohntr1es th has p011t1ca11y fa11ed

i§1n most.a

o inntll nell into the 19308 few Notth or. Lat1n Americans among the
igovernment e11tes questloned that 1ndustr1alzzat1on would--as it had
;done ear11er in Western Europe and the Unlted States--brlng automatic
frzses 1n the standard of 11v1ng and the formatlon of middle classes
idedlcated to 11bera1 democratro forms of government.

“7The be11ef that chauges:1n soc1a1 and p011t1ca1 structures would

“oceur - as akresult ‘of, econom '5development became a doctrrne of the

iﬂnttedf$F§t993f°. ign a1ddprogram dur1ng the 19505 and the early Kennedy
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: 3went,outszde the. economlc system to seek the explanat1on 1n the def1c1ent

7?soe1a1 arrangements of Latin Amerxran soczet:es. Economlc development
~would not occur, they asserted unless the rigldly strat1f1ed class
systems underwent structural changes to give marglnal groups a stake

;1“ thexr own natzonal economic and- soc1a1 life. The Alliance for Progress
hechoed and to some extent perhaps fostered concern with social factors
asacruczal'lnputs for economic development; it also emphasized improve=-
ments 1n human resources through heavy public investment in education,
health and hous1ng.

Now many observers identify the crucial factor as "the lag in the
development of polltlcal institutions behind social and economic change."2
,For two" decades after World War II, Huntington states, American foreign
pol;ey "concentrated sustained attention, analysis and action upon
economxc problems in Asia, Africa and Latin America, but devoted little
if any effort to the problems of pclitical organization and the building
of pol1t1ca1 1nst1tut10ns."3 American policymakers, Huntington goes on,
long. be11eved that "political stability would be the natural and in-
evrtable result of the achievement of, first, economic development and
thenqof%soclal reform V4

Planners!and academlclans oftentxmes suggest that social and economlc

presc rptlons for development have not entrrely fa11ed but rather, that
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o 6
t-resort measures, l1ke deep surgery S

Furthermore, 1f development and modern1zat10n depend upon a llberal
.simrddle class state that w1ll espouse the cause of the workers and
-campesrnos, then development 1s extremely unllkely in the view of many
,fLst1n Amerxcans. After bezng 1n power in some countrres for three or
Ifour decades, "far from reformzng anythlng," Vellz says, "the middle
ﬂclasses have )
‘:.,. . -been responslble for ma1nta1n1ng or- even
~strengthening the trsd1tlonal structure and for
~ leading some of the major countries into a
‘situation of institutional stability and economic
:stagnatxon."7
The late 19603 1n Latln America thnessed .a strong turn toward more
‘iauthorxtarlan governments, perhaps these are the only polltlcal arrange-~

' ﬁments with the. necessary power to br1ng about p ofound structural changes.

.FSeveral polztlcal groups advocate varratlons of soc1s11st development

;Qmodels wrth some form of state part1c1patzon 1n thelr econom1cs and a

'l5foster1ng of mass popula part1c1pat10n n. polrtlcal, 800181 and cultural

'; 0 far'a Jagrarian reform 1s concerned‘leven*moderately progress1ve IR

%iow much, and ‘how fast. .



‘Agrarxan Reform as: a Polxtical Issue

The Mex1can Revolutxon marked the flrst t1me in Lat1n\Amer1ca that7
land reform was an effective issue--a factor 1n brznging endurzng

_pol1t1ca1<and~econom1c change. The cry "tzerra z_llbertad" served to

krally the Mexxcan peasants and to prov1de the maJor thrust for the
revolutlonary forces. For the. most part, the 1n1t1a1 changes were
d‘made by the peasants themselves who simply took back land they regarded
as‘unlawfully»wrestederom,them. Legal Justzflcat1on came afterwarda.8
Only in the administration of Cardenas (1934-1940) did expropriation
of large estates become widespread, often accompanied by the violent
opposztlon of the hacendado class and by organization of the more
m111tant peasants into.. agrarlsta bands. To date 147 million acres
of land have been glven to 2.6 million peasants and only 0.5 percent
of the value of~expropr1ated land was ever paid for.9 The reform was a
true confiscatorv:measure.
dThe ﬂexican»revolution had deep repercussions throughout Latin
America. “Inlmid*1924,fvictor Raul Haya de la Torre, exiled from Peru,
fonndedkin*ﬁexico the Alianza Popular Revolucionaria de America, which
advocated the 1ncorporat10n of the Indian campesino into national life
,and massxve land reform.‘

"The fxrst Latln Amerxcan leader in modern times to effectively and

‘_jde11berately ‘use_ the land reform issue in mob11121ng peasants was

: ‘Romulo etancourt. After the death of Venezuelan d1ctator V1cente'Gomez"“

";Betancourt 1n“1936 sent to the countrys:de professlonal polxtlcal v

gorganlzersfto seek out potential communlty leaders andtass1st 1n7form1'

) ’45+Spec1f1c goals of these‘feasanttorganxzatlons were:




tO’ear a decent'lzvrng, 1mprovementa ‘in wages

and land tenure arrangements wlth landowners, and transformatlon of

) sthe rural envzronment through health programs sewage and water supply
A*fisystems, housxng, schoola, roads and other commun1ty eerv:.ces.10
In 1941 Betancourt 8 movement was ‘legalized as Accion Democratica
fandﬂltrbecame the oountry s‘largest organized polltxcal group. By
,-1945;~ﬁetancourt had created‘arconstituency estimated ‘at over 100,000
‘ca@pééin08~9?8§nized-in~é°@€ 500 peasant unions, as well as a strong
,jféilcning amonéfurban workers.' By 1948, an agrarian reform law was
paseeo~§y an ADAcongress.
~The,ADvgovernmentrfell to ‘a conservative military coup less than
a mon;halate;, but a de facto agrarian reform already had taken place
in a»"llttle known, but extremely important radical-phase."11 By the
eﬁa of,l948, 73,000_peasants had settled on land with much political
ereditfaceruing both tokthe peasant leaders and to the AD party. The
diotatorship of;PErez Jimenez halted the reform program of Accion
'6emocr§tica until 1958, however, when AD returned to power. Venezuela':
agrarran reform program has settled about 96,000 families at a cost
lover '$100 mllllon,12 ‘the fandlng sets it apart from all other reforms.
In the Bol1v1an revolution of‘1952’peaeant unions or sindicatos
}rurales played the o'ganlzlng role 1n agrarlan reform, After invasions

1\.by peasants 1n several parts of the: country the Movimiento Nacional

% fRevoluczonarlo (MNR) lega11zed the land selzures. Only in 1969-70,

iiaohowever d1d the government formulate a plan for grantlng definitive

'.»‘»\ .

',ﬁftxtles to the peasant landownera on- any large scale.

: In Guatemala, land was an 1mportant 1ssue 1n the‘overthrow-of i

enera ;Jorge Ub1eo and the electxon of Juan Jose Arevalol1yp‘_ﬁ . f:



'However, not much headway rn 1and drstrxbutxon was made unt11 Jacobo

viAr'enz succeeded to;‘h",prea1dencyf1n 1950. He 1naugurated ‘a’ masslve

agrar1an reform program and some 100 000 peasant fam111es reportedly
had ‘been settled by 1954.13 ,Many of these s1mp1y hadhtaken-land without
waztrng,for a»formal»legaltprocess; later, the government retained
ownership of the;exoropriated lands, and no individual titles were
issued.> | |

After the'fall of Arbenz, the peasants were driven off their claims
and the lands reverted to previous owners. Since that time, reform
efforts in Guatemala have been at a standstill.

Land reform had become a major political issue in Peru by the
time of the elections of 1962, Only the outgoing President Manuel
Prado's Movimiento Democratico Peruano did not allude to agrarian reform
directly in its official platform, but promised "a solution to the
Indian problem."14

Prado, horever, had established a commission to study the question
of agrarian reform; In 1960 it recommended limits on the amount of
land that could be acquired and expropriation in provinces with high
rural population'density and in situations where land was exploited by
tenants or where‘the land‘was not cultivated or cultivated badly.15
An, Instltute of Agrarxan Reform and Colonization was set up at the end
of Prado 8 adm1n1strat1on, but few act1ons were ever taken.

Fernando Belaunde Tetry, whose Accion Popular party had- made an . S
';1mpress1ve showxng in. the e1ect10ns of 1956 campalgned on horseback

in the most remote parts of the Peruv1an Andes and Amazon, v181t1ng

ffv1llages that never before had seen a pres1dent1a1 can_1date, and
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kd&nromxslnglland to those who worked 1t ffHowever, Belaunde, unlxke.
2 ;Betancourt d1d not attempt exther to organlze the peasants 1nto .;‘
jpmpermanent un1ons or. to 81ng1e out potential 1nd1genous leaders for R
-f;hxs polxtxcal movement., Mbvements were organlzed 1n several parts
. of the 31erra but wzthout outslde leadershlp 16 .

‘ Soon after hls 1naugurat10n, Belaunde sent an - agrarlan reform b111
to congress. By then a masslve wave of land 1nvaslons already had
/spread‘over the 31errasa3‘lnd1an communltlesi-some estimates place the
'number'at 300;0d0nnersons-*took Belainde's campaign promises seriously
and moved without waiting for a<land reform l1aw.1? Belaiinde decided
toxuseythe Guardia Ciuil-fPeru;s‘internal army--to dislodge the campe-
sinos; only in Junin in the central sierra were the Indians allowed to
stay on .the lands‘they'had oceupied.18 During his term of office,
Belaﬁnde never moved deeisively to implement the land reform, especially
in the matter of fundzng, and by the time of the military coup of 1968
’only some 9,200 fam111es had ‘been resettled.

The agrarlan reform was the. f1rst law to be decreed by the revolu-

'*tzonary government of Cuba. There was little resettlement involved

~in-the Cuban program, all med1um and large propert1es (over 456 hectares)

- were sxmply expr'*r1ate“’nd‘came under the admrnistratlon of the

"Instxtuto Nac1ona1 de, eforma Agrarla. What was e11m1nated was the

:rent some 100 000 small agr1cu1tura118ts pa1d for the rlght to farm

ﬁfon these larger estates, many adminxstered as buslness propert1es and

;fowned by U S. cltizens. Thls'reform paralleled the reductlon of rents

;fon urban propertyvln the at the same tlme, both rural and urban g

f:salarles were ra1sed_}?gt:‘qunh
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~In Ch1le, land reform was s maJor issue in the electlons of 1964th
The.lndependent-rlght government of Jorge A1essandr1 had passed an
agrarian reform law which had been 1mp1emented‘1n,s;very limited Vay,
and both the'Chrisrisn~bemocratic and Leftist parties (the Socialists
and Communistsbuhited“behind a single candidate) promised a sweeping
and vigorous agrarian reform.

_Even before an agrarian reform law was passed in 1967, the vic-
torious Frei government had accelerated expropriation and resettlement
under legislation passed but not very energetically implemented by the
Alessandri government. It was not until 1968, however, that legislation
removed the barriers which had kept rural peasant unions from organizing
on any broad basis and which prevented them from exerting enough pressure
to be consulted on the framing of the agrarian reform law. By 1970,
peasant unions had united into three large confederations and were
growing phenomenally, counting an estimated 100,000 members among them. 20

Because impetus for the organization of the peasants first came
from the government--McCoy documents that in 1964 there were only 1,647
union members among the 200,000 farm workers--the question of co-optation
of the peasant movement by the governhent remains an open one.2l The
Frei government*on,occasion has used armed force to repress land invasions
in areas where such peasant actxon was considered premature. McCoy,

however, does not belxeve that the .peasant movement is being setlously s

Aemasculated., For one thlng, the Marxlst confederat1on and the 1ndependent f

Chr13t1an unxon Iesgue ate growzng rap1d1y, although thelr combxned

s,‘membershlp does not yet equal the government-sponsored confederatlon.

’other, the Inst1tuto de :esarrollo Agropecuarxo (INDAP)j't” WhICh




;fThe‘Polztxcs of‘AErarlan eform s

Thls 1nventory of 1and reforms actually carrled out 1n Lat1n o

fhiAmerlca 13 too brlef to warrant any conclua1ona on the p011t1ca1
3rfcond1t10ns and tactlcs neceaaary for achxevxng aucceasful reform.
'Indeed so far the cases are too few to 1dent1fy even major trends with
jcerta1nty. Nevertheless, some szmxlar1t1es in the cxrcumatances surround-
,Z;1ng succesaful agrarzan reform are worth ponderlng without suggesting
that they are necessary cond1t10ns under wh1ch reform will ‘always take

N place.

- -Firat, in political‘termsf.whatwiafa “guccessful" reform? Flores
defrnes true agrarxan reform as "a revolutlonary measure which passes
fpower property and status from one group of the community to another. n23
'{All power and property and atatus need not be transferred; an interest—
»1ng sxdelxght of the Mex1can reform is the fact that the peasants did

~'not demand nor. dxd they achreve, the complete abolrtzon of the hacienda

_;:aystem. Chevalrer remarks that the'campe31nos apparently did not want

»]to destroy an 1nst1tut10n as tradrtro»{l aa their own villages and
_}:which’"formed an essent1a1 part of their cultural hor:.zon."24 Never-

fiﬁtheleas, aa Furtado poznte outr through a thoroughgorng reform, the

ﬂQQMexr an‘state galned a atable,polltxcaly 1tuat10n,_vas able to concen—

}f*trate on industria11zatiomhand make great. strxdesetoward modern1zat10n

ﬁf'off’grrculture.~\¢}d f’“'
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mejonly Mex1co, B011v1a and Cuba can ‘be regarded as havxng carrled out

vreform total enough and conf1scatory enough to have effected wlde-:‘

’3spreadvredlstr1but10n of p011t1ca1 power and 1ncome.

Venezuela 8 land reform was. m3351ve and 1n 1ts flrst stage (1945—
48) ‘had revolutzonary overtones. However, in spite of the fact that |
nearly 100 000 peasants have been given land, the reform cannot be
conszdered conflscatory in any sweeping sense; that is, the land reform
’d1d not result 1n the ‘transference of power from an establishment group
" to the. campe81nos, but rather, the 1atter were taken into the political
system and granted a share in deczslon-maklng. The landed oligarchy
never were as 1mportant in Venezuela as in some other countries, so
land refbrm d1d not br1ng an. ent1re1y new get of polltlcal actors upon
the polxtlcal scene.‘ Venezuela had vast public lands and sufficient
,government resources ‘to give land to significant numbers, yet not be
foreed,to-expropr}ate without compensation. Indeed, many landowners
chose to selfjvoluntarily, and at several points the agrarian reform
ingtitutevhad'more offers than it could handle, 26

In}Peru;under Belalnde and Colombia under the National Front--the
'three presidents.who have ruled alternately representing the Liberal
and Conservatzve partles--only token reform has been carrled out.,
’Peru s new agrarlan reform under Velasco and Chile's program are st111

,'1n the process ‘of - develop1ng and cannot yet be claasxf1ed def1n1t1ve1y. o

‘fReVOIutionary*Agrarieaneform

st in Latin America, Humtington suggests that those:who' debate
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:vjmust'cornczde wrth the”mob111zat;hn*and organzzatlon of the peasantry 27”f

iHunt1ngton goes on'to‘suggesththat land reform by revolut1on 1s ‘y

;fthe most successful because 1t fulfrlls to the greatest degree the

'<+fol owxng condrtrons.: there rs rap1d centrallzatlon of power 1n the S

ﬁhand 'of the revolutlonary*hllte andfthere 1s, at the same t1me rap1d

-

j;mob111zatlon of the peasants.zs

Ifxland reforma occurrlng so far in

;,Latrn Amerlca are scaled accordlng to the1r relatrve thoroughness as

‘ art1a1 and token, 1t appears that masslve reform has taken

.fplac soffar only‘when botthondltions have been fulleled.p On the

1contrary; 1n s1tuatrons where land 1nvaslons are repressed (as 1n

‘srnce 1948land”1n Peru under Belaunde) or where peasants are ;‘
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suff1c1en power to crush peasant 1n1t1at1ve. Nevertheless, even 1f

3ﬁw1n1t1a1 1mpetua for deep reforms come from below. New revolutlonary‘ S

7j$governments have many th1ngs to deal w1th, all at once, and they may

1{not regard land reform as a- f1rst pr1or1ty. In the four cases of
74;successfu1 reform 1n Latln Amerlca, there has’ been a preliminary phase
'ﬂgof‘spontaneous peasant land 1nva31ons, later followed by .government
drat1f1catlon of the new order 1n the countryside.

The classlc case of peasants forclng adoptlon of an.agrarian
ireform program by a- revolut1onary €lite is that of Mexlco. Both
d?Chevaller and Furtado c1te the fact that a spirit of sol1dar1ty -among
j}fthe‘"easants had been rev1ved on the eve of the revolution, awakened by
lrthe encroachlng plantatlons on thelr trad1t10na1 communal lands and
'.gpressures for the1r labor., The latter says that thhout the spontaneous,
~f;commun1tar1an surge of fee11ng against the landowners, there would have

‘}been no agrarlan revolution. The peasants modified profoundly what the

.7urban peaders had 1ntended as the installation of a l1bera1 democracy.?qn
After Mexxco s peasants drove out szgnlfzcant numbers of the land-:a

n,ownlng class, they wa1ted for the 1ncom1ng revolutlonary government to :

SrdeV1se the polxtlca procedures and processes to make the change defl-}k 3

‘fpn1t1ve 1n the countrys1de. The gradual formatlon of peasant leagues
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nfluence and voxce 1n government. As

give the peasants a certai

{Chevaller poxnts out; more research 1s needed on exactly how peasant

}1nterests are representedaln the Mex1can system, however, he also

fobserves that a maJor counter-revo]utxon would be needed to dlslodge l

-;the peasants from the advances‘they have won‘31 ,f~” s

_‘1n successful reform does not

;mean that the task of government can be minzmxzed. It is also a fact :

The 1ns1stence onﬂpeasant 1n1t1atrv

'that not even part1a1 agrarlan reform has taken place w1thout the actxve

:part1c1patlon of*some type of government. But 1t is notable that, up ‘

'untxl now, the mos ,xtenslve land reforms in Latzn Amer1ca have taken

fplace at the 1n1t1at1ve of the- easantry, they are made legal by the

) agrarlan reform agenc1es and systemat1c organlzatlon of the peasantry

¢

gpassage of approprlate 1egxslat1oniand'consol1dated through the creatlon
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falmost always falledjentlrely--for reasona not yet clear.' He suggesta

?thatvthe cultural gap may‘be too w1de, or that the left has not yet
tlearned how to formulate 1ts program 1n terms peasants can understand 32 B
‘P0881b1e exceptlons may be pre-l948 Venezuela -and Cuba.

It 1s true that so far in Latxn Amerrca, slgnrflcant agrarian
vreform has taken place ‘only when the peasantry is revolutionary and
'takes land reform into its own hands in the initial phases. While this .
‘puts’the‘futurevof3orderly, incremental reform in some doubt, it would
be:almistakeftoldiSmiss entirely the poasibility of reform within a demo-
craéie:ft;ﬁgwbrk. ‘Venezuela's reform was a mixture of the two models—-
ah;earlier;reVOlutionary phase followed ten years afterward by an orderly
reform5~duly'ratified by the Venezuelan congress and carried .out by
;régéily constituted government agencies. Nor can the Chilean reform,
althouéh,falling far short of its orlginal target of settling 100,000
fam{liessby the end of the Frei administration in 1570, be dismissed
as a failure, ‘For one thing, the Chilean reform is too new to be
evaluated in- any definitive way. More importaﬁtly, there are many
Lndrcatrons that the -reform may have altered the Chilean rural power
structure 1n 1rrever31b1e ways.

The Chzlean reform will be most instructive to observe because it
1s the ohly on-gozng exper1ment being carried out in a democratic system

wher'dpeasant mob111zat10n was put off until last, and: where the forma- >

t1on f.'easant consciousnesa and leaderahrp, as well as the organizatrbngs
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peasantsfftheir organrzatrins at,that trme fﬁagmented and weak--f

Onlyrzn th Hoperatxonal phaa_‘has there been

.

‘"ﬁ&serxous effort to organize the campesznos, but the organ1z tlonal model

':fgzs the. ural trade unlon'league workxng in harmony with the government.

?ithn several cases where peasant unxons became strong enough to defy the :
;}lgovernment and utage land 1nvas1ons 1n places where they considered
'reform was’ movxng too slowly, there have been confrontatxons between
uiCORA, the agrarxan reform agency, ‘and ' the campes1nos 33
The lack of peasant support in the 1nit1a1 phases of the Chilean
._agrarran reform may have been offset by several advantages in the
o Chxlean 91tuat10n whxch McCoy documents and which may yet weight the
mbalance toward massxve reform under a democratlc regime. The pre~reform
' hclzmate, he - says, znvxted support for reform because even Chile's large
'landowners shared the: 1dea that the backwardness of Chrlean agriculture
'ikwas an obstacle to development.sé: Morsover, unlike all the other Latin
fAmerlcan natxons where any type of reform has occurred--excluding
;f%Venezuela--agrlculture was not all-1mportant in the economy, contributing
gsllghtly more than 10 pcrcent gross nat1onal product and engaging less
'“}than 30 percent of the populatlon._vi";z'

McCoy also attr1butes the relat1Ve success of the Chilean agrarian

/;j5]reform to the fact that the Chrxstian'Democrats are a hrghly motxvatcd

rm group, founded on a strong 1deolog1ca1vbaszs wh1ch has contrrbuted
ed polxtlcal party in Latxn

*students of polltxcal part1es

rmply that ideologzcal motrvatron and centralxzed polrcy-mak1ng are not )

'“ﬂ.as “modern" as: the bargainlng style characterrstlc of U. S. polltxcal,,gf-“
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“partres. The Chxlean case‘suggests, however, "the propositron that a

.{hrelatrvely closed party'wdth,p u_nelusive world v1ew 1s an effectrve -
: reformer "35 As he also observes, the Chrlean reform was pushed forward
: because of constant support and preasure from the left.36

The h1story of other land reform attempts on the democratic model
in. Latrn Amerlca--rn Belaunde s Peru and under Valencia and Lleras
Restrepo in’ Colombra--demonstrates that incremental reform, even when
backed by government initiative, so far has not been nearly so success-
fulras”thefrevolutionary-anarchic model. Albert 0. Hirschman, who has
been the most vocal proponent of "revolutron by stealth" or "reform-
mongering," has suggested that such an approach can be successful in
tiie area of land reform because landowners can be successfully lulled
into a false sense of securityvby their belief that orderly reform
will take a long time (to secure passage of the legislation, set up
the agrarian reform agency, begin expropriation); that much can happen
during this relatively long implementation period, and that the middle-
sized and small farmer will not oppose land reform since it affects
them very little.3?‘ The difficulty with Hirschman's analysis would seem
to be that the mrddle-srzed and small farmers are unimportant in Latin
Amerrca 1n terms of therr numbers and the polrtrcal pressure they can
exert and that landowners -are absolutely correct in the1r predlctrons ,

'that much ean happen between the promrse of land reform and the actual
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Comme

:'hlandowners 1n both countries took an official part 1n framing agrarian }~1,'

'7.reform legislation.u And in both countries, effective reform was bogged’f'
) fdown wrthin the bureaucratic t0113 of the agrarian reform agency or j
"fin congresses which aimply refused to vote aufficient funds to’ do much

‘;more than maintain the agencxes a8’ holding operationa.
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