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THE POLITICS OF STRUCTURAL CHANGE IN LATIN
AMERICA: THE CASE OF AGRARIAN REFORM IN CHILE

Terry L. McCoy

Obviously concern with the factors which initiate and sus-
tain structural change on a society-wide basis is relevant not
only to social scientists who want to generalize ebout such pheno~
mena but also to policy makers who wish to enact such changes.

The purpose of this paper is to generate some explanatory
propositions regaerding the probebility of achieving socio-economic
reform in & developing society. Specifically it attempts to begin
to answer the question of "How do you get reform in Latin Amer-
ica?" The ethodology employed is that of analyzing one case--
agrarian reforr in Chile~~within the general context of recent
Latin American reform programs.

It is particularly appropriate that we consider reform in
the Latin American context. The late 1950's and early 1960's pro-
duced growing hemispheric interest in the concept of internal socio-
economic reform. This movement culminated in the Alliance for
Progress which committed not only the Latin American countries but
elso the United States, the most important actor in hemispheric
politics, to a restructuring of Latin American society. The Charter
of Punte del Este pledged the Americen Republics to a joint effort

of "accelerated economic development and broader social Justice."l
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To achieve these imposing objectives, it was agreed that reforms

in education, land tenure, tax structure, and other areas would
have to accompany conventional development measures. Participation
in the finencial benefits of the Alliance was to be contingent
upon passing.and implementing serious reform programs.

The Alliance for Progress was conceived as a formal , multi~
lateral program of socio-economic reform. One df.its primary goals
was political. That is, through peaceful yet significant change
in the direction of greater social, economic, and political equality,
the governments of the Western Hemisphere, led by the United
States, souz1t to avoid a repetition of the violent transformation
which occurred in thé Cuban Revolution,2

The efficacy of reform as a deterrent to revolution is subject
to challenge. However, here we are primarily interested in the very
existence and success of reform. Now, some eight years after the
promulgation of the dﬁarter of Punta del Este, we have the CppoOr-
tunity not only to evéluate the success of a program which system~
atically committed a diverse body of nations to internal reform, but
also to begin to examine eritically the political dynamics cf the
reform process. Po;ic& nekers and social scientists alike have
placed a great deal of faifh in the ultimate success of reform witli-
out exploring its complexitieé. What low level generalizations can

now be made about the political requisites of socio-economic change?
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The Case of Agrarian Reform in Chile

One of the primary objectives of the Alliance for Progress
was: "To encourage...programs of comprehensive agrarian reform
leading to the effective transformetion...of unjust structures and
systems of land tenure...."3 This snalysis will focus on the
specific issue of agrarian reform.

The heart of agrarian reform is the redistribution of land
ownership. In the predominantly agricultural situation of a dev-
eloping nation, the control of land is an important factor socislly
and politically as well as economically. Huntington states that:

Land reform...does not mean just an increase in

the economic vell-being of the peasant. It in-.

volves also a fundamental redistribution of power

and status, a reorderiag of the basic social re-

lationships which hadhpreviously existed between

landlord end peasant.
Agrarian reform is not just one of a series of reforms but perheps
the single most challenging issue facing the developing nations of
Latin America.5

Analysis of the agrarien reform process is a study of how a
new policy is made and implemented, and it includes analysis of the
restructuring of the policymaking process. New participants enter
the policy arena and sometimes new rules~of-the-game are adopted.
Chile presents e unique opportunity for exaemining the complex and
fluid process of agrarian reform. It has had to cope with the

pressure for reform at an increasingly accelerated pace since the

late 1950ts.
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As we shall see, Chile in meny respects is atypical of Latin
America. Nevertheless, in terms of agriéulture and land tenure,
Chile shares many typical charecteristics with her neighbors, the
chief one being concentretion of lendownership in e few hands. In
1955, according to the Inter-American Agricultural Development
Committee, T8.5 percent of the egricultural surface of Chile was
held in large farms composing only 6.9 percent of the total number
of farms, while 77 percent of farms held only 8.4 percent of the
total surface.6 Chilean agriculture featured, on the one hand, semi-
feudal estates with resident leborers, and, on the other hand,
small subsistence level plots. During the first century of Chilean
independence little change occurred in this situetion for two reasons.
First, agriculture met the domestic needs of the country, and
secondly the political groups which effectively ruled Chile dene-
fited from the existing rurel system.7 In the 1920's the urban
upper and middle clesses chellenged the national hegemony of the
1anded aristocracy. Although primerily an urban movement, there wes
at least superficially some reform spillover into the rural sector,
The new national constitution promulgeted in 1925 posited limits
on individuel property rights and cormitted the state to take steps
to subdivide the large esta.tes.8 In pursuit of the latter objective,
the Agricultural Colonization Bank was created in 1928 with the

power to expropriate and subdivide poorly exploited land. Despite
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tentative moves in the direction of agrarian reform in the 3k years
of its existence from 1928 to 1962, the Agricultural Colonization
Bank settled omly 4,206 colonists in the entire country. Of these
only 15 percent were settled in the rich Central Valley where the
concentration of landownership was most severe.9

Serious discussion about reforming the'rural sector began
during the conservative presidency of Jorge Alessandri in the late
1950 1s. Alessandri , who had narrowly defeated a Marxist in 1958,
wes gradually moved to sponsor a comprehensive egrarian reform bill
by internal pressures and such external events as the Cuban Revolu-
tion and Alliance for Progress. The President signed the bill into
lav in November 1962, The new law was a compiicated document with
10k e.rticles.lO It created three agencies: the Agrarian Reform
Corporetion (CORA) to redistribute land, the Agricultural Develop-
nent Institute (INDAP) to aid small holders, and the Supreme Council
for Agricultural Development to coordinate agricultural planning.
Deveiopment vas to be carried out on a repional basis. Regarding
lend to be redistributed, the new law established a table of prior-
ities beginning with abandoned or p§orly exploited property and in-
cludiné small, less than sﬁbsistence size farms. Finally, it set
up & means for selecting recipients and posited the family farm as

the ideal type of property.
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Ostensibly the 1962 law differed from past agricultural
legislation because it proposed widespreéd redistribution of land.
That is, fhe puilicly announced purpose of the law was to modify
the traditional tenure system. In actual practice, little land
was redistributed during the remaining two yéars of the Alessandri

11 Nor was much accomplished in providing technical

administration.
assistance and credit to small holders and in rationalizing agri-
cultural development.

Despite the lack of substantive accomplishment, the Alessandri
government did bequeath its successor the legel instruments with
which to begin significant change. The 1964 presidential election
quickly becamz a contest between the Marxist candidate and the
nominee of the reformist Christian Democratic party, and so seemed
to promise that furthér steps would be taken in the direction of
reform. The election campeign served to escalate public awareness
of and politicel commitment to agrarien reform. Both major candi-
dates criticized the timidityof the Alessandri government,and both
promised to attack directly the concentration of landownership by
expropriating lerge holdings and distributing them to resident workers.
They both promised a general overhaul of Chilean agriculture.

Eduardo Frei, the Christiaﬁ Democratic candidate, won. For
many international observers, the primary significance of his triumph

was that it prevented an avowed Marxist from becoming president of
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Chile. On the positive side, however, Frei took office with a
pledge to restructure Chileen society. An item of top priority
on the agenda of the new government was agrarien reform.

The Frei government approached the agrarian problem on two
levels. First, it resorted to vigorous utilization of existing
reform legislaetion end instruments. Secondly, Frei and the Christian
Democrats drew up end submitted e new agrarian reform bill eliminating

12 This twofold

the legal obstacles to massive, sustained reform.
strategy permitted the government to begin implementing its reform
progrem at the same time it reconciled differences within its own
ranks and ass’uilated actual experience during the process of

strengthening reform legislation. Frei signed the new agrarien re-

form law in July 1967. By then his program was well established.

Comparative Evaeluation of the Chilean Experience

Studied in isolation the Chilean agrarian reform program under
the Frei government gives some impression of accomplishment. But
domestic crities of the government charge that it has accomplished
little. Certainly Frei will not be able to meet his well-publicized
campeign pledge of redistributing land to 100,000 peasant families
by 1970. Nevertheless, within the Latin American context there is
Justification for proclaiming the Chilean case at least a partial

success and for inquiring into the causes for its accomplishments.
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Table I indicates thet the Alliance'for Progress has been
relatively effective in eliciting the passege of agrarian reform
legislation: all Latin American states have some kind of agrarian
legislation. Excluding the three revolutionary cases--Mexico,
Bolivia, and Cuba--whose agrarian reform programs were obviousl&
motivated by factors other than the Alliance, only Uruguay, Argen-
tina, and Venezuela did not produce some kind of agrarian legisla-
tion after the 1961 Charter of Punta del Este. In other words ,
there seems to have been some causal relationship between the
existence and demands of the Alliance and the legislation of
agrarian reforn. In fact the Charter specified that countries
must submit proof of reform programs in order to qualify for fin-
ancial assistance.l3

The existence of reform legislation does not necesgsarily in-
dicate thet reform programs are being carried out, particularly
in Latin America. We shall evaluate the substantive results of
these laws momentarily. First it seems worthwhile to consider the
nature of the legislation itself. Although not sufficient alone,

& sound legal basis is necessary for effective reform programs.

We must begin by distinguishing between agrerian "reform"
legislation on the one hand and "resettlement" or "colonization"
legislation on the other. The designation "reform" means that the

law, in theory at least, is designed to transfer control over land
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Table 1. Agrarian Reform Progrems in
Latin America
Date and Type Results by 1969
Country of Law Families Acres
Argentina 1940, Colonization and 9,390 3,140,838
Resettlement
Bolivia 1953, Agrarian Reform 197,600 20,688,720
1959, Land Settlement
Brazil 196k, Land Statute 359 11,463
1969, Agrarian Reform Decree (Results by 1968)
Chile 1962, 1967, Agrarian Reform 13,881 3,355,000
(plus 1,066 families in 1963
and 196L4)
Colombia 1961, Agrarian Reform 3,597 165,926
(results by 1968)
Costa Rica 1961, Land Settlement 3,9hb 183,958
1967, Agrarian Reform
Cuba 1959,1963, Agrarian Reform n.a. n.a.
Dominican 1962, Agrarian Reform 0 0
Republic
Ecuador 1964, Lond Refornm 35,600 1,277,000

1637, Agrarian Reform and
Settlement

(Principally a colonization
and titling program)

El Salvador 1950, Colonization 3,198 17,907
Guatemala 1952, Agrarian Reform 22,220 401,817
1956, Agrarian Statute (Since 1954 no land had been
1952, Agrerian Transformation expropriated nor purchased)
Haiti 1962, Agrarian Sector Code 0 0
Honduras 1962, Agrarian Reform 2,680 268,695
Mexico 1915, Agrarian Reform 2,600,000 147,700,000
Nicaragua 1963, Agrarian Reform 4,576 488,000
(Colonization and Titling Program)
Panama 1963, Agrarian Reform 1,305 45,638
(Colonization Project)
Paraguey 1963, Agrarian Statute 34,642 1,085,119
(Settlement program)
Peru 1964, Agrarian Refornm 11,760 950,000
1969, ‘grarian Reform Decree
Uruguay 1948, Colonization 1,533 295,072
Venezuela 1960, Aararian Reform 148,475 9,562,728

Source: Socio-Economic Prosress in Letin America: Social Progress Trust

Fund (Yashington, D.C.: Inter-American Development Bank, 1969).
The cut-off date on the results varies from country to country,

but most approximate January 1, 1969.

In some instences it

wes necessary to reinterpret and qualify the results in order
to render them roughly comparable.



resources and all that :accompanies.this'control from one ‘group-in
rural society to another.ll 0016nization and resettlement legisla-
tion does not .even:purport vo registrabute rural resources.in a
‘direct manner’ rather it seekéxtoualleviete,theucoﬁditon;of-thé
reasant by plaecing him on abandoned or;state-owned property. Unlike
sumé of her Latin:American neighbors, thereféfé, Chile has-opted
for.en explicit ‘attack on the concentration of landownership. This
vgpproach is in part dictated by the absence of vacaﬁt land with
agxicultural potential and in part by growihg political'sentiment

in favor of breékiné the concentration of landownership.

The 1967 Cﬁiléén Agrarian Reform Law provides the legal framc-
vork for a very comprehensive reform. It esteblishes that éhy land
in excess of 80 irrigated hectaves of rich'Central Valley soil or
ite equivalent in other areas ig liable to expropriation and redis-
tribution. ‘ Furthermore, the law provides that compensation for

- expropriated land will be in the form of a:small ‘cash down payment

with the remainder .in long term low interest bonds with a paitial escal-
ator cleuse for inflation. In-order .to avoid .the ‘economic chaos
provoked by immediate redistribution -of-land from owners to peasants,
the Chilean law:¢dlls for a mandatory: transitional phase during

which the expropriated property will be .administered collectively by

the peasants with the supervision of the Agrarian Reform Corporation.

It also provides thaﬁ“the'1and3mayfultimately:be'distxibuted on a
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"ecommunitarian” or collective basis rather than to indi'viduals.l5

The 1967 law contains the general framework for reforming the

entire system of water rights, which are important in a country with
irrigated ‘agriculture. Finally, it mandates the president to re-
organize the entire public sector concerned with agriculture in
order to make it more responsible to the demands of reform and
strengthenés the reform institutions created by the Alessandri
edministration in 1962.16 Thus working with the old law and the
political disposition of Frei to mske significant change in rural
Chile, & new lew was passed which on paper escalated the country's
commitmeat to agrarian reform.

The 1967 reform law is evidence that the Christian Democratic
government of President Frei was serious about its public pledge of
implementing a "repid, massive, and drastic" agrarian reform. 17
What, in fact, have been the substantive results of Chile's egrarian
reform program?

If agrarian reform by definition addresses itself to the re-
structuring of rural power relationships based upon préperty
ownership,.then the evaluation of reform legislatioﬁ must begin with
the amownt of land redistributed.l® How much land has the Chilean
government.expropriated‘and turned over to the peasants? How does
this ‘amount compare with emounts redistributed in other Latin

Americen nations, and more importantly has redistribution had
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‘significant_ impact;on rurel Chileanisociety?

The ;raw:figures. for :Chile .in Table ) are.not particulerly
impressive. Furthermore,.more recent. figures -confirm that the
.government will not fulfill Frei's campaign pledge of expropri-
.ating and distributing land to 100,000 femilies--more than 50
percent of the. total landless rural population=-y 19"{0..;1.9 Yet
there are indications of substantive accomplishments. First of
the Latin American countries which passed agrarian "reform" legis-
letion after 1960, Chile, by 1968, was exceeded in land redistri-
buted and families benefited only by Venezuela (see Table 1),20
Chile bega:n later than Venezuela, and it does not have the financial
resources end available land.of the latter. Secondly, Chile's
agrarian _réform seems to have obtained o momentum at a time when
other La,tin' Amarica_n countries are having second thoughts sbout its
desirability.  For:example,.at & 1967 meeting to evaluate the
Alliance for Progress, hemispheric presidents relegated agrarian
reform to a-.\secoxidary«. role :in the Alliance's future.al

Land.éistri?bution is the key element.of agrarian reform. It

is not the only ‘element. The :a,_chmpqnying aspects are .what dis-
tinguish.t"agre.rian“ refd'rm,from«simplne. "1and" reform. Elsewhere,
programs. providing-technical :assistance, granting credit, and
,«iséu‘ing'légai titles to-~land:squetters are used to distract attention
- from the :faiiure;«sto ':;:{edi's.tr,;flfp,i;te, ~any :land . -InChile :the evidence

strongly suggests thet fhe seéondary‘b aspects of agrarian reform do
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in fact contribute to the main task of significant land re-
distribution. | :

The most important éupplementary activicy, berhaps even more
important thaniland redistribution itself in the early phases of
agrarian reform, is the organization of thé ééasantry. 4Such or-
ganization serves two functions: it creates lines of communicetion
between the government and the chief clientele group, and it
builds a base of pélitical support for reform. Traditionally the
peasants are one of the least orgenized, weakest groups in a dev-
eloping society. Until recently Chile's peasaﬁts were no exception.22
The Frei government successfully sponsored a rural unionization
law which establishes the right of agricultural workers to organize,
simplifies the procedure, provides protections for union members
and lerders, and insures both the right of collective bargaining
and the right to strike.23 In addition to its legislative role,
the government, through INDAP, is actively organizing the peasants.

By mid-1968 well over 100,000 rural worke;s énd small landholders
were members of unions, committees, or coopera.tives.2h

Such s spectaéular growth of peasant organizations in a rela-
tively short period'is_unprecedented for Latin America in a non-
revulutiona;y context. Furthermore, it is the official philosophy
of the;Frei govexnmenﬁ toipush thé peasanfs, through ﬁheir brgani-
zation;,.into thé deciéion-makingvpppcess aélboth“theﬁlocal and

national levels.2” The immediate effects of the.organiiing effort
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were strikes and general labor unrest provoked by the'peasants'
newly collectivized cempaimsn to imnro;e their lot.

The Christian Democratic agrarian reform program has not
stopped at land redistribution and peasant organization. The govern-
ment has expanded credit and féchnical-assisfance and reoriented
them toward small producers. Keeping in mind thét the State Bank
andvcoﬁFb deél éfiharily with large end medium producers, fable 2
indicatgs thaf crediﬁ to the small holders served by INDAP and
CORA has increased faster than that to the iarge landowhers.

Teble 2: Profile of Chilean Agricultural Credit,
196k4-1966

A. Number of Clients Served by Credit Institutions

State Bank CORA INDAP CORFO TOTAL
1964 ’ 31,217 465 34,931 3,918 170,531
1965 38,51k 1,089 4k9,3k0 | 2,842 91,815
1966 48,866 4,980 58,456 3,619 115,921
Change : .
19641966 +56.5% +970.9% +67.3% _ -7.6% +64.3%
B. Amount of Credit Granted in Millions of 1966 Escudos

‘State Bank CORA ~ INDAP ____CORFO TOTAL
196l 207.1 2.4 b3 ko.k 2842
1965 .374.0 S 3.7 28.7 50.1  U456.5
1966 618.9 34,5 38.4 88.0 779.8
Change Lo e .
1964-1966 +1.72.5% +943.7% 4168.5% +117.8% +17h.3%

Source: Repfiblica de Chile, Tercer menSajé del Presidente de la
Repfiblica don Eduardo Frei Montalva, al inaugurar el periodo de
sesiones ordinamos del Congreso Nacional (1967), p. 336.
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An Explanatory Proposition: Economic Development, Agriculture,
and Reform

One can plausibly argue that Chile has made substantive progress
in reforming its rural sector. Although not revolutionary in scope,
redistribution has begun. Furthermore, by mobilizing the peasant
population the Frei government is restructuring thé rursl problem-
solviﬁg system in a fundamental and permanent way. It seems we
are therefore justified in seeking the ﬁossible reasons for the
relativg success of agrarian reform in Chile. Whet conditions
noved the political system in the direction of agrarian reform?

Whet policies and political strategies permitted utilization of the
reform sentiment? In other vords, what relevance does the Chilean. -
experience have for future reformers?26 And what modifieations

does it suggest in current theories about reform?

Ostensibly the most basic requisite for reform is an arrange-
ment which is widely perceived as being structurally defective.
In the case of agrarian reform, the problem concerns unequal distri-
bution of power and wealth in the rural sector, this inequality being
based upon the céncentration of land'ownership in a few hands. This
pattérn of 1ahd tenuré is found throughbut Latin Americe, but as
the Gini Index in Table 3 indicates, Chile shared the highest
concentration of land ownership in Letin Ameriéa. Other measures of
iand distfibﬁxion c&hfirm that Chilets tenure system was one of

the mogt inequitable in the entire world.2T


http:world.27

- 16 -

‘By. any.standard of equality, Chile had‘a serious problem.
Paradoxically, this situation occurred in whet was reputedly one
of the most democratic countries in Latin America. The juxtapos-
ition of these two characteristics un@oubtedly éffeéted the course
of'aérarian reform. We shall expiore this relationship in more
deteil later, First let us exsmine the economic impact of the
tenure system, since it seems to offer some explénation for the
success of egrarisn reform in Chile.

Table 3, in addition to pointing out that Chile featured the
most inequiteble distribution of land ownership in Latin America,
shows that this archaic tenure system coincided with a relatively
developed economy. According to such indicators as gross domestic
product per capita and percentage of urban population, Chile was
consideraebly more edvarnced then most Latin American countries., It
seemed to be on the roed to economic development. Economic develop-
ment, hovever, is not an inevitable nor linear process. In Chile it
was accompenied by severe infletion, a phenomenon which often de-
tracted from and sometimes nullified real economic advances., In-
flation accentuated the normal fits and starts of the development
process. Repeated failure to control it in a direct mechanical way,
created pressure for dealing with it in a more profound approach.

Referring to the Chilean case, Albert Hirschman summarizes the
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"escalator" role of inflation as follows:

In other words, persistent inflation
will arouse or strengthen demands for basic
social and economic reforms; and a society
that is unsble to make the relatively small
inter-group adjustments required to end infla-
tion is likely to find itself feced with
strong and persuasive demands for much more
fundamental social changes.

According to the "structuralist" analysis of Chile's.inflation,
the agrarian sector became the prime target for reform. Not only
was it one of the most socially retrogressive tenure systems in
Latin America, but it acted as a drag on national economic develop-
ment. The very structure of Chilean agriculture was unproductive.
Therefore, it was an important factor in creating economic stagnation-
inflationary spiral.

Data supporting the structuralist interpretation were not hard
to find. Chile, a potentially rich agricultural country, was im-
porting food and fiber at the rate of approximately $150,000,000
worth per year.29 During the development stage agriculture should
not only setisfy rising domestic needs but also earn the foreign
exchange needed to finance industrial growth. Clearly Chilean agri-
culture vas not doing its part during the difficult transitional
phase. It consumed valuable foreign exchange. The subsistence in-

come of the vast majority of those employéd in agriculture inhibited

the expansion of domestic markets and import substitution.3° The
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bleakness and lack of:opportunity in rurel Chile drove people to
the cities in numbers which could not be productively absorbed by
an\eébﬁomy past ;ﬁe fifét‘atage of dévelopmeht.3l
TheVaftr;céiveness.of.thé,structuralist demand for deepseated
reforms grew in the late 1950;3'55 éﬁile.passed through a painful
period of inflation.32 The near victory of a Marxist in the 1958
presidential election indicated widespread disillusionment with
conventional solutions to 1ohg-standing economic problems. The
1962 agrarian reform iaw represented, to a certain extent, the recogn-
ition by a conservative government of possible causal relationships
between land tenurce and general economic stagﬁation.33 Finally,
in 196k, the majority of Chile's voters opted for a presidential
candidete and perty comitted to the structuralist approach.
The logic of the structurelist argument alone is impressive.
The Frei govermment astutel§ exploited this argument to build poli-~
tical subport for its agrafiah reform program. For example, during
the legislative debate over the Christian Democratic reform bill,
the government sought the suppért of the urban middle class by
arguing thet comprehensive agrarian reform would lower the prices on
agricultural goods by increasing production and productivity. In an
attempt to éplit the Chilean right on the issue of agrarian reform,

the government waged o vigorous campaign to win over the industrial
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and commerciel interests. Government-financed advertisements
proclaimed that reform would result in new markets and increased
demand for manufactured goods.3h

The government succeeded in ncutralizing potential industrial-
commercial opposition to the new reform bill. The National Agri-
cultural Society (SNA), the recognized national spokesman for the
lerge landholders, was unable to enlist public support from its
industrial end commerciel counterparts. Even more significant was
the split which developed within the landowners.3” President Frei
opened the fissure with repeated assurances thet efficient farmers
who peid good salaries would not be subject to expropriations. This
approach convinced important opinion makers, especially the leader-
ship of SNA, that the interests of the landowner would not e served
through unrestrained opposition to agrarien reform. Rather they
accepted the proposed bill in principle and sought to moderate it.
Not all landholders supported the compromise policy of SNA, especi-
ally those whose lands were expropriated during the debate over the
nev bill., Growing criticism of SNA's cooperation with the govern-
ment forced the SNA leadership to resign shortly before the new
reform bill beceme law in July 1967. However, the new officers
continued the policy of responsible dialogue with the government.
In essence, then, the majority of Chile's landowners found them-

selves accepting the reasoning that the rural sector had to be


http:goods.34

=20 -

Table 3. Aprarian Structures and Importance
of Agriculture in. Latin America

Gini Index GDP per 4 of Ag. as & -
of Lam capita Urban of Gross Balance of

Country Concentration ($-1963) Pop.  Product Ag. Trade
Argentina  86.3 635 73.7 16.5 +
Bolivia 93.82 150 35.0 28.2° -
Brazil 83.7 200 46.3 29.0 +
Chile 23.8 385 68.2 11.1 -
Colombia 84.9 265 52.0 32.6 +
Costa Rica 89.1 415 34.5 20.5 +
Cuba 79.2a N.8, n.a. n.a. n.a.
Dominican T2.5 270 30.3 n.a. +
Republic e
Ecuador 86.4 238 36.0 36.7 +
El Salvador 82.8 270 38.5 29.8 +
Guetemala  86.C 290 33.6 31.2 +
Haiti n.a. 60 12.2 U49.2 +
Honduras 5.7 220 23.2 51.1 +
Mexico n.a. kLo 50.7 16.1 +
Nicaragua  75.7 330 40.9 38.7 +
Panema T3.7 540 h1.5 22.0 +
Paraguay n.a. 205 35.4 38.4 +
Peru 87.5 295 k7.4 23.0 n.a,
Uruguay 81.7 585 80.0 21,4 +
Venezuela 90,99 880 62.5 T.6 -

8Before the revolution or land reform.

Sources: Gini Index, in which higher numbers indizates higher concen-
trations of land ownership, is from Bruce ¥. Russett, "Inequality
aend Instability: The Relation of Land Tenure to Polities," in
Robert A. Dahl and Deane E. lleubauer (eds.), Readings in Modern
Political Analvesis (Englewood Cliffs, New Jersey: Prentice iall,
1948), pp. 158-159. OGDP per capita and percentage of urban
population from Socio-Ficonomic Progress in Latin America. Agri-
culture es percentapge of gross product from United Nations,
Economic Cormission for Letin America, Economic Survey of Agri-
culture in Latin America, 1966, Part IV: Past, Present, ané
Future Trends of Agriculture in Latin Americe (EICU, 12/7/67
Add 3, 17 March 1967), p. 3k. Arricultural balance of trade
from Food ané Agriculture Orsanization, Balance of Trade: Trade
Yeartook, Vol. 18 (Rome: FAO, 196k4),




restructured if economic develqpment were to proceed. The
government further co-opted the moderate landowners into tacit
support of reform by convincing them that they were the "efficient"
farmers who would not lose their land. This strategy isolated and
fragmented the political power of those owners who were in fact
threatened by reform.36

The reaction of the landowners was more than passive accept-
ance of the ineviteble. Under the leadership of SNA, they set about
reorganizing themselves into a modern interest group which could
successfully compete for political attention and public resources
with the other groups being formed in rural Chile. Long range SNA
policy proposed organizing all landholders, large and small, into
a national system of societies, unions, and cooperatives. 1In
August 1967 representatives from 20 agricultural societies with a
combined membership of over 20,000 farmers formed the National
Council of Farmers.37 More than 90 employer unions with over 2,000
members were constituted in 1967 to represent owners in collective
_bargaining and general labor disputes.38

Chile's large landowners accepted the reformist challenge to
improve agriculture in a manner which did not fit the traditional
stereotype of the Latin American "oligarchy."39 Their reaction to
reform was not entirely negetive. True, owners did reorganize in

an attempt to strengthen thelr own position, but not for purposes
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of an all-out defense of the status quo. Rather they sought to
operate effectively in the new system created by agrarian reform.
From this perspective, the "reformed," as one prominent landowner
put it, became the "reformers."HO

The relatively poor performance of Chilean agriculture was an
economic fact beyond dispute in the l950'é and early 1960,s.
Another characteristic of the Chilean economy was uneven growth
coupled with inflation. The structuralists began to argue per-
suasively that the first characteristic was an important cause of
the second. Furthermore, they blamed low agricultural production
and productivity on the archaic land tenure system. The Christian
Democrats parlayed this technical argument into an action progrem
positing agrarian reform as necessary for economic develonment.
Growing dissntisfaction with egriculture made the program attractive
end permitted the formetion of a broad coalition on its behalf.

The widely shared perception of Chilean egriculture as en
obstacle to development contributed to the pro-reform climate.
Paradoxically the fact thaxiagriculture was not too important in
the over-all eéonomic picture also served to pave the way for
reform.,

By the 1960's, Chile was no longer a predominantly agricultural
country. AQ'Table 3 indicates, only 11.1 percent of the gross

domestic product originated in agrieculture. According to another
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source, agriciulture's share of the value added in domestic product

from 1950 to 1964 was half the Latin American average and lowest in

the area except for Venezuela..hl The relative unimportance of agri-
culture in Chile meant that chenge in the rural sector could be
attempted without fear of provoking total economic collepse; both
politically end economically there was more room to menuever and exper-
iment. The risks involved in agrarian reform were less in Chile

than in, for example, Colombia or Brazil where agriculture was the
principal employer and chief source of foreign exchange.

Thus far the Chilean case suggests the following proposition:
agrarian reform is more likely to occur under conditions of inter-
mediate economic development where the agricultural sector is per-
forming poorly but is not the primery economic activity, and where
the concentration of land ownership is perceptibly unequal. Our
first proposition therefore concerns the economic environment which
is conducive to éeaceful reform.

The data in Table 3 for Venezuela, the other Latin American
country with a relatively successful reform experience, tend to
support the proposition. That is, at the time of its reform, Vene-
zuels featured a developing economy primerily dependent on mineral
‘extraction with agriculture contributing little. Venezuela also
faced & growing agricultural trade deficit. Based upon the Chilean

and Venezuelen cases, we would predict that, as other Latin American
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economies move from a,rural—agricultﬁrai\fsﬁérd an‘ﬁrbén;industri-
elized base, egrarian reform will become both more popular and more
seriously pursued. While the drive for development has its ups-
and-downs, there is a hemispheric trend toward increasing food
:'unpori:s.h2 A logicel corollary of our proposition ebout the economic
configuration favorable to reform is that, in those countries
economically dependent upon one crop, such as suger or coffee, reform
will be aimed at domestically oriented agricuiture.h3
Policy-mekers and social scientists have cohsistently emphag-
ized the politicall controversial nature of'égrarian reform. As
a result reforﬁ programs usually slip through incrementally.hh
Agrarian reform does involve fundemental changes. Nevertheless, our
proposition holds that gt & certain point in the economic develop-
nent of every country, it is possible to mobilize a wide base of
political support for reform.45 The urban middle class and indust-
risl interests mey not actively campaign for reform, but, as in
Chile, they will probebly lose sympathy for the large landholders
as agriculture lags behind the rest of the economy. Logically one
would assume that for these éecfors to continue to accept reform
they would need some pogitive‘feedback regardihg the economic per-~
formance of "reformed" agricuiture. They want proof of the indirect
payoff promised by the structuralists. Fortunately for the reformers
the Chilean experience suggests thet there are means for prolonging

urban support without producing immediate economic improvements.
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Lond redistribution usuelly leads to lower marketed pro-
duction in the short run. The Frei program sought to avoid wide-
spread disruption with a mandetory transitionalAperiod under
government supervision for all reform projects. In the absence of
eny dramatic economic upturn which could be related to agriculture,
the government attempted fo convince the public that one was near-
by publicizing selected instances of improved production after

L6

reform. Such tactics may win time for reformers. Yot if a

significant segment of the population originally supported reform
because they saw it as the key to economic growth, then sustained
evidence of improvehent must be forthcoming. The very ponditions

which initially meke reform possible also impose limits on its

performance., They demand economic achievements.

An Explenetory Proposition: Institutionalized Pluralism and Reform

As with most complex human behavior, economic conditions alone
are not sufficient to explain the Chilean agrarian reform program.
Otﬁer variables are important to an understanding both of how the
program originated and of its implementation. Their existence also
suggests that the political future of reform does not solcly depend
upon & perceptible eéonomic upturn. Political factors thegselves

influence the path of agrarian reform. .
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As“Tablé” b ‘ihdicetes,i Chile .deviates from the Latin American
norm not' only ‘éconoriically but also politically. One of Chilels
most ‘distinguishing charscteéristics: is its stable democratic pol-
‘itical history. ~Along with Costa Rica and Uruguaey, it is consistently
described as‘aa exception_tO"the'authoritarian trend in Latin Amer-
iéa.

To what -extent, if any, has Chile's unique political system
contributed to'the success of agraerian reform? In the first place,
Table 4 demonstrates thet Chile has enjoyed a high degree of pol-‘
iticai stability. The country has not undergone an unconstitutional
change in government since~the early 1930's. ' Not even Uruguay and
Coste Rice can matcéh this record. Susteined reform is very unlikely
to occur in d politicel situation where not only the personnel of
government chenge freQuently but also the nature of the regime it-
self. In addition, many of the military coups of the 1960's were
directed amainst reformist governments. But stebility alone is
obviously not enough. Currently some of the most stable regimes,
such es Nicaragus and Paraguey, have very bad reform records. Does
the "democratic" aspect of the Chilean political character there-
fore help explain the success of reform?

The answer to the foregoing auestion is nof a pfiori an easy
one. A cbgent ergument can he made that democracy by its very nature

is incapeble of implementing structural change. The system presents
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Table &, Latin American Political Systems

Democratic Stabllity
Country - Rapking - RankIng ___Remarks
Argentina L 10 MIlitary Coups, 1962, 1966,
Bolivia 16 18 Milltary Coup, 1964; signiflcant
peasant movement,
Brazll 7 5 Milltary Coup, 1964; destroyed
* Inclplent peasant movement.
Chile 3 3 Strong MarxIst partles; growlng
‘ peasant movement,
Colombla 6 16 2 partles alternate In power until]
1974; Inciplent peasant organization,
Costa Rica 2 | Reformlst governments since 1948,
Cuba 15 -— 1-Party state; strong but depen-
dent peasant movement,
Dominfcan 18 L Milltary Coup, 1963; U.S. Milltary
Republic Intervention, 1965,
Ecuador 10 ] Military Coup, 1963; counter=-coup
1966,
El Salvador 12 13 Relatlvely progressive mllltary
rule with clvillan facade,
Guatemala 13 17 MilItary Coup, 1963; strong peasant
movement, 1945-54,
Haltl 19 19 Duvaller dictatorship.
Honduras 14 12 Military Coup, 1963; peasant unlons
In banana areas,
Mexico 5 15 Strong peasant movement dominated
by officlal party.
Nicaragua 17 8 Famlly dictatorship.
Panama n 2 Milltary coup, 1968,
Paraguay 20 6 Stroessner dictatorshlip,
Peru 9 7 Milltary coups, 1962, 1968; peasants
organfzed In some areas,
Uruguay 1 4 Return to presldential government
_ In 1967,
Venezuela 8 9 Strong and Independent peasant
movement,

Sources: ''Democratlc RankIng" Is for 1960, from ''Correlates of Democracy In
Latin Amerlca,' In Ben G. Barnett and Kenneth F. Johnson (eds.), Polltical

Forces In Latin Amerlca (Belmont, Callfornla: Wadsworth Publishing Company,
1968), p. 514, The countrles were ranked by 40 experts on the basls of 15
criteria, The degree of correlation between 1945 ranking and the 1960 ranklng
measured by the Spearman Rank Correlation Coefficlent |s Rho™0,88, signlflcant

at 0,01, ''Stabillty Ranking'' Is adopted from Ernest F, Duff and John F. McCamant,
""Measurlig Soclal and Political Requirements for System Stablllty In Latin
Amerlca," American Polltlcal Sclence Review, Vol, 62, No, 4 (December, 1968),

p. 1138, Information for '"Remarks'" came from: Burnett and Johnson, the New

York Times; and Annbal 0uljano Obregon,

) . .. _... Elltes In Latin Amerlca
(New York: Oxford Unlversity Press, 1967), pp. 310-3%0,
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too meny opportunities for obstruction and debilitating compromise.
Referring specifically to Chile. one aroup of authors states that,
ETbg gsgengewof pluralistic democracy is that it cannot be:quickly
moved in one ‘direction or another..."*7 Another suthor analyzing
Cﬁiiéan poliﬁiqlehistory concludes that not even the legitimate
péfticipation of Marxist parties has increased the chances of re-
form. He argues that the Marxists participate only because they
ﬁp ﬁbf challengé the existing order, and as a result:
. Chilean political democrecy has

rested...on an equilibirum of social

forces more or less in stalemate, more

or less willing to act toward each

other in the politicel arena on the

tacit assumption that each would res-

pect the "rights" of the others con-

cerning their fundamﬁgtal interests

as they define then.

According to the ebove interpretations, a democratic political
system would not be cepsble of producing and sustaining reform
programs. The stagnation inherent in the interplay of a wide variety
of groups precludes reform as a vieble alternative to neintenance
of the .status quo or revolution. Yet intuitively one senses import-
ant differences between the political equilitirum of Chile and the

stagnation of euthoritarian regimes such as Paraguay and Nicaragua-

While Chile's democratic norms -proseribe: certain behevior, they

L

Acent@iglyiigrmit a more‘openi nd dyﬁaﬁic society than those which

exiétﬂin;mpst of Latin America. . Analysis .of the political dynanics
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of the agrerian reform process in Chile produces evidence in
support of preliminary speculation about the relatively favorable
atmosphere of democracy for reform. It is true that Chile did
not seriously begin to reform its archaic rural sector until the
early 1960's; nevertheless, it has still accomplished more than
most Latin American countries. In what follows we shall examine
data which validate the proposition that institutionalized plural-
ism is more conducive to peaceful reform than alternative political
systems. First we shall look at those aspects of the Chilean
political system which hrought pressure to bear for legislative
action, and then at those aspects which permitted implementation
of the laws.

Neither the 1962 nor the 1967 agrarian reform laws repre-
sented a reaction to direct political pressure from the peasants.
Chilean peasants did not have a viable orgenization until late 1967.
Other political actors represented the interests of the peasants
in pushing for reform. Srecifically, the Marxists and Christian
Democrats forced the issuc into the legislative arena.

We shall discuss the role of the Christian Democrats in more
detail later. One must emphasize here, however, that it is unlikely
that such a political group could have gained control of the

government and pushed through a reform progrem in most other Latin
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~ American countries. The basis of Christian Democratic political
poﬁéi is electoral, Tﬁe“Pafty (PDC) emerged from relative obscur-
'iﬁy to capture the presidency in 1964 dﬁaiéhéﬁ won unprecedented
mdj&rity'controi ofithe lower house of Congress in 1965. Unlike her
vﬁeigﬁﬁors, Cﬁiie has a tféﬁition of étiict adherence to election
reéults.h9 The Christian Democrats were therefore permitted to
take power without fear of subsequent overthrow beceuse they
sponsored programs ﬁhich threatened the interests of established
pover contenders. On the contrary, the Chilean system encouraged
the PDC to seek election es & reformist éarty. Furthermore, as e
relotively new party in search of e permenent constituency, it was
natural for the PDC to give its program an agrarian emphasis since
the peasants were the last major unaffiliated sector in society.so
In the Chilean political configuration, the Christian Democrats
stood to gain a significaent partisan reward for their support of
agrerien reforn. |

| The contribution of the Marxists to the reform process is
subject to a variety of interpretationa: In general, the political
role of Marxists in non~Comﬁunist systems has been inadequetely
examined., Prominent social scientists have traditionally stressed
the besic incompatibility of Marxist participation in Western
democracies., For example, one eriteria defining democracy for Lipset

is the ebsence ofka'éﬁrong Conmrmunist party.sl Students of Latin
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American politics tend to see politics es a battleground between
Communism and democracy with no room for conpromise or cooperation.
Fear of the Marxists, especially the Communists, is based upon
sentiments such as the following:

The Communist parties of Latin America, like

their counterparts eclsewhere in the world,

have two basic objectives. The first has been

to serve the interests of the Soviet Union.,..

The sccond has been to scize power within

their particuler country, esteblish a dic-

tatorship of their party, then procecd to re-

mold the country's economic, social, and

political life according to the orthodox

precepts of Marxism-Leninism.22

The Chilean Marxist movement dates back to the seccond decade
of this century and includes an orthodox Communist party (PC) and
& militant Socialist party (PS). Together these two parties con-
sistently drew about one~third of the national vote.53 Our study
of their behavior in the struggle over egrarian reform challenges
some of the rigid interpretations about the function of Marxist
movements in Latin America. It svggests that Marxist parties can~
not only abide by the democratic rules-of-the~geme, but can even
play a positive role in the reforn process. Functionally there are
situations in which nominally revolutionary groups assume reformist
roles which strengthen democracy.
For meny years the Marxist parties and labor unions were the

only sourceses of representation and feedback for large segments of

Chilean society. These groups, working through legitimate channels,
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applied importan@ pressures for agrarian reform in the late 1950's
and early 1960's. The near victory of the Marxist cendidate in the
1958 presidential election forced the‘basically conservative

winner to sponsor an agrarian reform bill. PC and PS representatives
in Congress kept pressure on the government to make the subsdequent
law meaningful. The few peasant unions which existed to supervise
implementation of the 1962 law were Marxist affiliated. The 196k
presidential elecction pitted the Marxist who had nearly won in

1958 against Eduardo Frei of the PDC., The presence of a strong
Marxist candidate forced Frei to the left on issues like agrarian
reforn, whiie the Marxist candidate "sought support by emphasizing
his commitment to what was in essence & democratic reform program.
Following the election,the PC and PS pushed the Frei government to
fulfill its campaign pledge to redically accelerate agrarian reform
activities. After token attcmpts to strengthen the new bill sub-
mitted by the Frei government, Marxist congressmen voted in mass
for the bill, Without their support passage would have been prob-
lematic since the PDC lacked a majority in the Senate.

The Marxist parties assumed a more active role than Just that
of a "loyal opposition." They were instrumental in plecing the
issue of agrarian reform before the public and in forcing Congress
to act upon it on two separate occasions. This active yet moderate

behavior also characterized the Marxists' participation in the
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implementetion phese of the reform process. They took advantage
~of the rural unionizetion law to organize peasant unions, and
formed a national peasant confederation with over 18,000 members.sh
Such a lerge orgenization hed the potential for overloeding the
reform agencies with an excess of demands, but Marxist leaders urged
moderation and discouraged illegal challenges to the reform process.55
While maintaining constant pressure on CORA and INDAP, the Marxists
stayed within the bounds of legitimate behavior.

In most Latin American countries the chief threat to agrarian
reforn comes from the right, not the left. Table b illustrates
the frequent use of military coups against reformist governments.56
The almost universal and deep cormitment to democratic norms in
Chile prevented extra-constitutional moves against agrarian reform.
Chilean landowners did not conspire with the nilitary when it became
clear that the Frei government had broad political support for its
program. Rather they acccpted the fact that the political configure-
tion had changed and sct ebout reorgenizing along "modern" interest
group lines in order to compete in the post-reform situation.

It is evident that the institutuioanlized nature of Chile's
pluralistic political system was ultimately s facilitator of
significant chenge. In a society where the Communist and Socialist

perties are allowed to participate openiy, pressure for change is
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ineviteble, Furthermore, Chilean pluralism is not stagnant,
because it does permit the formation of new political groups

such as'the PDC and peasant unions. When these groups win con-
trol of government through electoral victory, they can be sure tha
that if they adhere to democratic norms, their opponents will do
likewise and accept the policies and programs of the vietorious
perty. Seen from this perspective, widespread commitment to
democratic rules-of-the-game is functional for reform,

The reasoned opposition of both the left and right to' the
Christian Democratic reform was due in part to ingrained behavior
and in part to the fear of sanctions against unconstitutional action.
The right could wltimately count upon military action to subdue
radical moves by the left while the latter could presumebly fall
back upon a popular uprising. However, both extremes also had
foith in the long term ability of the Chilean political system to
protect their interests., Landowners accepted reform and sought to
control it. The Merxists did not resort to violent land seizures
because they felt that the same results were attainable through
legal measures. Both groups retained the hope of controlling govern-
nent through election.

A broed spectrum of political forces support the Chilean systen.,
In return the system not only guarantees their right to: participate

but also produces occasional payoffs for this participation, Such
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a diverse, open political configuration gives the impression of
constant chaos. It can, however, be a dyanimec problem-solving
apparatus--even to the point of restructuring itself as in the
case of agrarian reform in Chile. Adaptation and internal reform

is the essence of political developnent.

An Explanatory Proposition: Reform Strategy and Reform

Chile's state of economic development and her political system
were important to the success of reform, but in a sense they are
passive factors; they constitute an atmosphere conducive to reform.
Ultimately reform depended upon an individual or group of indiv-
iduals motivated to and capable of manipulating the pro-reform
atmoshpere to produce a concrete program. These are the "reformers."
Both they and their strategy are pertly molded by systemic condi~-
tions, but they also act as an independent variable in the reform
process. In Chile the "reformers'" were Christian Democrats. There-
fore, to fully understand the path of agrarian reform vwe must
examine the PDC and its reform strategy.57

The PDC is not typical of Latin American political parties,
which tend to be loosely organized, transitory coalitions. Vhile
there are reformist parties of various shades in Latin America,

none approach the ideologicael basis and internel organization of

the PDC., Students of political parties imply that significant
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voters who hoped to see Chile move forward in a sustained way.
Over the years the PDC emerged as & party with a well-conceived
program and enlightened, close-knit leadership. In 1964 its
candidate for president promised to implement a "Revolucidn

en Livertad" (Revolution in Freedom) if elected. Without violating

Chile's democratic tradition, Frei and the PDC committed themselves
to a complete restructuring of society, with the emphasis on in-
corporating the heretofore marginal sectors into all aspects of
netional life.6l For rural Chile, the "Revoluecidn en Libertad"
offered agrarian reform.

With the rapid growth of the PDC, culmineting in its 1964
victory, a number of ncw elements cntered the party and made its
membership more heterogeneous. Furthermore, translating campaign
pronises, even when detailed and well-conceived, into action was
time consuming. Therefore, on taking power Frei gave the PDC a
mandate to produce an agrarian reform bill consonant with party
principles, acceptable to party members, and capable of passing
Congress. In the meantime, he set about utilizing the existing law
and instruments to begin his reforn program, Such a dual approach
provided a source of feedback for party policymekers at the same

time actual progress was made with reforn.
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A serious debaté developed within the PDC oVver the new bill.
One faction wanted, ‘in essénce, to make marginal-changes in existing
legisletion while the other wanted a’strong'bill which would-enable -
the government to remake Chilean egriculture. It is importent to
point out that this debate, which oftén'becamé bitter, was carried
6n almost entirely within the confines of the PDC. The only signi-
ficant source of outside information came from those party members
wﬁb also held government positioﬁs. Neither the peasants nor land-
ovners participeted in any sysﬁématic fashion. Thé closed strategy
had drawbacks, but they may haeve been offset by the advantages. The
final vefsion was less & compromise than & victory for the faction
favoring a strong measure. The bill included such controversial
measures o8 the right 0 expropriate property for size alone, re-
gardless of state of exploitation, an interim period between expro-
pridﬁion and distribution under state supervision, and the alterna~
tive of distributing land on a collective besis rather then to
individuals alone. Since the proposal had been thoroughly debated
wifhinjﬁhe party, the PDC presented a united front in Congress, and
thé'biil's radical nature assured it the ultimate support of the
Marxist parties and their allies. It passed relatively unscathed,

In the pre-leéisiative phase of the reform process, the PDC

sought to minimize bargaining and compromise, A common party position
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vas worked out. and then, as is necessary in & parliamentary
demoeracy, the debate was opened to interest grqqpsband opposition
parties. Unity within‘the govefnment paft&’pius ; 5&11 which
already inéluded‘éhe chief éroposals of the leftist opposition spelled
succéss for the legislation.

Minimizing opposition aﬁdnmaximizing support for a reform
during the prolopged period of implementation is even more complex
than engineéring a legislative victory. Regarding the landowning
opponents, we havé already seen how the Frei government exploited
inﬁernal dividions by.promising the protect the efficient pro-

ducers.§2

In addition the government publicized that many of its
measures, such as higher pfices for agricultural products, improved
margeting facilities, and increased subsidization for agricultural
inputs, acecrued to the benefit of large landowners ag well as small.63
In general, Presidenﬁ Frei made a point of consulting with
national répresentativeskof the landowners on reform related topics,
But at the local level, field studies reveel that there was prac-
ticg;ly no contact between the reform ogencies and landholders.
This dual stfategy seens té have beeﬁ functional for the progress
of reform. It kept the landowners off balance. On the one hand
national leéders_gave the impression, through their meetings with
Frei, of know@ng‘whgt was going on; on the other hand, local landf

owners were not prepared for the next move by the reform egencies.
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The government exposed the vaunted power of the large landowners
to be frail indeed.

In its effort to build a permanent pro-reform coalition, the.
Frei government chose naot to institutionalize the support of the
Marxists. Many Christian Democrats, central to the agrarian reform
program, urged the Prgsident to formally.inoorpoffte the Marxists
into his government, but he .steadfastly refused.64 Fréi argued
that he had been elected to .form a Christian Democratic government
with no compronising elliences. While the government'had no formal
links with Merxist groups, it did work with them, especially
peasant unions, on an gg.ggg;bdbis at the locel level.

The sector which stood to gain the most from agrarian reform was
the peasatnry, but it was totally without organization in 1964. The
Christian Democrats' answer to this dilemms was not to wait for
the peasants to organize themselves in reaction to the reform, but
to build peasant orgéniiation as reform was taking pldéé. In this
‘way. the government not only constructed an importent base of pol-
itical support for reform; it also retained some control over this
base by seizing the initiative. Christian Democratic control over
the fledgling peasant movement could not be tbtal in dhiie&s
pluralistic environment. The Morxists and independent Christian

labor movements were not hindered in their efforts to form peasant
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unions ‘after 1964, but the government mobilized public resources
through INDAP to create the largest peasant confederation in
Chile,

INDAP, as the principal peasant organizer in Chile, has a great
deal of influence on the direction taken by the peasant movement
as a whole. Not every peasant can receive land under the reform
progran if it is to increase agricultural production and protect
. efficient producers. INDAP helps restrain the pressure on CORA for
land by encouraging the pcasants under its control to seek alterna-
tive goals such as wage raises, profit sharing, and worker parti-
cipation in the administration of private farms. Because of INDAP's
influential positon, other peasant confederations have followed
its restrained policies.

INDAP has not emasculated the peasant movement, as in Mexico.
It goes to battle for its clientele, even sgainst other official
ogencies, when necessary, -But in its organizing role, INDAP serves
as a built-in guarontee against input overload on the reform system.

The lack of effective peasant political power is often cited
as one of the chief obstacles to land reform.6S Powell credit
Venezuela's success with reform to a viable peasant union movement

66

working through the government reform party. Chile seems to
confirnm this fornmula for suqcéés. It also suggests an important

innovetion. State agencids can effectively mnticipate the need
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-for peasalit -organization-and ‘hélp meet this need with official
regourdes, ‘evén ‘in-a politicdl system with & strong:liberal
democratic tradition. By seizing the initiative, the Christian
Democratic government was ‘able to impose some control on the
erlerging peasant movement, but it also forced its opponents into
peasant organizing”activities.' Three major national peasant con-
federations émerged in 'a very short time., This organizational pro-
liferation provides the reform process with‘a erucial long rame
basis of politicel support which transcends any one party.67 It
also enriches Chilean pluralism which has been weak in the rurel
sector.

On teking office in 1964, President Frei and the Christian
Democrats promised a peaceful revolution for Chile. One of its
key elements was agrarian reform. PDC plans for massive national
reform hove been fruétrated, but the traditional pattern of land
concentration and lsbor exploitation in rural Chile are being
significantly restructured. The ideologicel commitment and reform
strategy of the PDC have been contributing factors to the success of
agrarian reform. Their most important contribution has been the
institutionalizing of & rural problem-solving sysiem which will out-

last the (Christian Democratiec government itself.
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Conclusion

Samuel Huntington hes writteg that, "Revolutions are rare.
Reform, perhaps, is even ra,rer."s8 Students of Latin Americen
politics are Just as pessimistic about the prospects of reform, even
when compared to those for violent revolu.tion.69 This paper does
not deny the difficulty of successfully executing profound socio-
econcmic change. It does, based upon analysis of the Chilean ex-
perience with agrarian reform, postulate some general conditions
and policies conducive to such change. In the abstract then, reform
is more probable when the sector to be reformed: 1) constitutes
an obvious dreg on national developnent, yet does not represent the
primary economic activity; 2) exists within an institutionalized
pluralism characterized by = broad spectrum of organized interests
which uncover problems beiore they become explosive, and also
characterized by widespread commitnent to democratic behavior; and
3) is led by a highly motivated, well organized reform movement,
The coincidence of such conditions in the same country is rere, but
these factors are perhaps more subject to manipulation than those

which lead to revolutions.
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