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Preface

The study of Latin American technocracy has been until now character-
ized by two main features, which have tended to narrow both the historical
and comparative scope of the academic debate. First — and as a result of
the general assumption that technocracy constitutes a relatively recent
phenomenon — most of the studies have been focused on the post-war
period, particularly from the 1960s onwards. Second, a large part of the
work on Latin American technocracies has been done on the basis of
single-country studies.

This book is the product of the contributors’ collective need to look at
the process of technocratic ascendancy in Latin America from a much
broader perspective, stressing historical continuities and changes, as well
as regional communalities and differences. For this purpose, on September
14-15, 1995 the international conference “Technocrats and the Politics of
Expertise in Latin America,” was held in Amsterdam, bringing together
several scholars from Europe, Latin America, and the United States. This
meeting was organized and financed by the Center for Latin American
Research and Documentation (CEDLA), to which we owe particular grati-
tude. We are specially indebted to our colleague and friend Arij Ouweneel
from CEDLA, who enthusiastically supported the idea of holding this con-
ference and who took personal care of the largest part of its organization.
Last but no least, we also want to thank Maria José Ramirez who skillfully
supported the organization of this meeting with her strong sense for detail
and fine humor.

Miguel A. Centeno, Princeton University
Patricio Silva, Leiden University
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1 The Politics of Expertise in

Latin America: Introduction
Miguel A. Centeno and Patricio Silva

From the Rio Grande to Tierra del Fuego, technocrats are triumphant.
Despite differences in the economic and political evolution of the Latin
American countries during the last decades, they share one trend: an
increasing number of economic and financial experts taking key positions
at the highest levels of the decisionmaking process. Called by a variety of
names ranging from técnicos, tecndcratas, techno-politicians to Chicago
Boys or technopols, these new actors have come to dominate economic
policymaking in a variety of countries since the 1960s.

In the 1990s, their power in these realms is almost monolithic. More
impressively, they appear to have increasing control over political as well
as technical institutions. Where before the autonomy of these economic
experts was often constrained by either military masters or populist polit-
icians, experts now independently determine their nations’ fates. This
book analyzes these strategic players on the Latin American stage.

This analysis is not only relevant to our understanding of contemporary
issues, but also may contribute to the study of Latin American political
history. This is not the first time such experts have appeared. Depending
on the country, positivist predecessors played important roles in the con-
solidation of Latin American states in the late nineteenth century (Burns,
1980). Decades later, again depending on the case, they surfaced, often
accompanied by U.S. and European “money doctors” (Drake, 1989,
1994a). Although their ideological stripes varied, they played important
roles in the creation of Latin American developmentalism in the 1950s
and 1960s (Kay, 1989; Sikkink, 1991). Finally, their immediate predeces-
sors were closely associated with the authoritarian regimes of the 1970s
(O’Donnell, 1973; Collier, 1979). We believe that a closer look at the
respective ideologies and cultural frameworks of these experts will help us
better understand these periods in Latin American history.

Given their importance, it is surprising how little has been written in
Latin America about experts and their political roles. While some indi-
vidual country studies of technocratic and neoliberal policymaking exist
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(P. Silva, 1991; Centeno, 1994; Conaghan and Malloy, 1994), no systemic
and explicitly comparative analysis of these actors has been done. Some
may argue that precisely because their rise is so generalized in the region,
they do not represent an interesting sociological or political phenomenon.
The argument is that experts are in power simply because they are needed
and that Latin America is finally making economic and political sense.
-Conversely, others suggest that the experts are merely representatives or
the most visible manifestations of deeper or more structural determinan-
cies; technocrats are not where the action is.

We argue that whatever the merits of their functional necessity or the
constraints facing policymakers in the late 1990s, the composition of deci-
sionmaking circles is important. It matters for economic policies in the
continent and it matters for the form and content of the new democracies
in the process of consolidation. Regardless of the limits of structural
autonomy, political elites help define how these constraints are perceived
and confronted.

Defining technocrats

Much of the conference on which this book is based focused on the tradi-
tional definitional dilemma: who is a technocrat and what does he or she do?
We have not enforced a single language or definition since, despite some
variance, all the authors agreed on the general and most salient characteris-
tics of the subject of study. The most common view of technocratic experts
is as personnel who use their claim to knowledge (as opposed to representa-
tion or authoritarian control) to affirm their right to rule. In this introduction,
we want to focus on the institutional and cultural context of such claims.
Much of previous scholarly work has focused on the technocrats’
qualifications and/or position within a social structure. Relatively little
analysis has been done on the manner in which these experts actually
govern, or on the manner in which their political surroundings help shape
policy outcomes. This book emphasizes the institutional environment in
which these experts work. While politicians, at least initially, derive their
power from the support of key segments of the population or from parti-
cipation in organizations which obtain such support, technocrats derive
theirs from success in organizational settings far removed from interac-
tions with the population. Politicians may not be liked and respected, but
each is identified as representing the interests or aspirations of some social
group. For technocrats, on the other hand, such popular support is im-
material as their careers are in the hands of their hierarchical superiors.
This implies that it is impossible to separate macro or national political
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economy from micro bureaucratic politics. In some, if not all, cases, the
latter may be decisive.

Technocratic institutions may be differentiated from their political
equivalents because, in principle, they do not directly or nominally involve
the representation of particular interests. They are concerned with the for-
mulation of policy for the state as a whole, as opposed to the representa-
tion of one segment thereof. Keeping in mind potential limitations on their
autonomy, they also derive their power not from the satisfaction of these
particularistic demands, but from their ability to fulfill their specified func-
tions (cf. Fischer, 1990). It is also important to distinguish between tech-
nocratic institutions and their more limited administrative or technical
counterparts. Where the latter are limited to the management of policy
implementation in their substantive areas, technocratic institutions have
greater autonomy and decisionmaking capacity. They are capable of
influencing overall policy formulation and play a major role in determin-
ing which alternatives are selected (cf. Evans, 1995).

Technocratic institutions’ functional bailiwick may appear technically
constrained, but the critical importance of their substantive responsibilities
or the centrality of their organizational position allows them to escape the
limits of bureaucratic obedience. If technocratic institutions share certain
basic characteristics, they differ depending on the political context in
which they find themselves. Autonomy and influence will often have little
to do with the expertise in and of itself, and much more to do with domes-
tic political configurations and the relative importance of international
players. In general, it seems that expertise may make a difference in how
power is wielded, but not in how it is obtained.

In this book, we also seek to define how the professional experience of
these experts contributes to a political, social, and economic perspective.
Borrowing from the new work in economic sociology (Granovetter and
Swedberg, 1992; Powell and DiMaggio, 1992) we assert that culture
matters and that the cultural frameworks shared by these experts help to
explain their actions. In the chapters that follow, a variety of authors
define and analyze the technocratic world view or “cosmology” and
explore both its origins and consequences.

We suggest that an elite culture links all of the different historical appari-
tions of expert rule. Whatever their differences, we can define several
shared values: prioritization of economic growth over social development,
an acceptance of the need for political order, and a reluctance to challenge
the social hierarchy. We also note a similar intellectual pedigree: training in
economics and/or engineering, extended visits to Europe and the United
States, a fluency in international discourses and an implicit (and often
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explicit) discomfort with nationalist language. All these components con-
tribute towards the elaboration of an internally consistent policy scheme.

The emphasis on economic growth and the implied inevitability of
following the dictates of the international market may serve to legitimate
existing social structures. Combined with the rejection of conflict as
unproductive and the faith in the ability of expertise to solve it altogether,
the technocratic mentality can serve as a powerful ally to those sectors
wishing to preserve their advantaged position. Technocratic policy ration-
ales, by dismissing the inherent antagonism between classes or groups as
irrelevant, can make social change appear dysfunctional. Most technocrats
also share a belief that conflicts can be resolved, or better yet, circum-
vented, through the optimization of resources. Classes, interest groups,
and individuals are in conflict because resources are distributed
inefficiently. The integration of their interests through systemic manage-
ment will eliminate social struggle by improving the lot of all. On the
other side, technocratic reformism is and has been a powerful force calling
for the dismantling of traditional social structures. The emphasis on
efficiency and meritocracy can call into question basic assumptions of
how the society should be organized. Several of the chapters discuss the
practically revolutionary fervor of technocrats and their wish to recreate
societies in their own image.

The current congruence between technocratic rule and neoliberal policy
should not be misinterpreted as an intrinsic affinity between technocrats and
capitalism. Enough examples exist of leftist revolutions from above (e.g.
Peru in 1968) and of more progressive experts (e.g. the ECLA hegemony of
the 1950s and 1960s) as to challenge a mono-ideological definition of tech-
nocratic culture. More important than specific policy contents or prefer-
ences, these men (and very few women) share a set of policy and analytical
tool kits (Swidler, 1986) which help determine their definition of national
problems and constrain the set of acceptable policy alternatives.

The technocratic mentality encompasses a psychological predisposition
towards specific types of rationality and discourse (cf. Galjart and Silva,
1995). Experts legitimate their rule through appeals to the superiority of
scientific knowledge. This implies a rejection of the give and take of poli-
tics. The objectivity of scientific truth must conquer the subjectivity of
interests. Perhaps more importantly, the good of the “whole” must come
before that of its individual parts. The central difference between expert
and political rule is the permissible discourse in decisionmaking or the set
of values or criteria by which different policy options are judged. In a
political regime, policies may be proposed or defended by reference to
some set of widely held social values or the interests of a particular group;
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in a technocratic regime, the only permissible references are to the relative
efficiencies of policies. That this set of criteria may in fact be structured so
as to benefit a particular group is possible and, in fact, probable. But the
public discourse of a technocracy rejects such a linkage.

Perhaps the most powerful of these cognitive predispositions is an epis-
temological assumption: that there exists a unique and universal policy
reality which can be analyzed through scientific methods and regarding
which no debate is possible. Within the technocratic frame, there is a faith
in the possibility of an optimal solution which all sectors must accept for
the greater good. Solutions are not the result of a balance of power
between various interests and classes, but are determined through the
application of relevant models. Given that there is a truth and that object-
ive cause and effect relationships can be established, politics comes down
to determining which policy option best exploits these relationships so as
to achieve a particular goal.

Comparative and historical findings

How do the chapters presented below illuminate the institutional and cul-
tural basis for expert rule?

Michiel Baud’s essay clearly demonstrates that there is relatively little
new about the technocratic phenomenon of the 1990s. Comptean posi-
tivism and its adherents were already a powerful force in Latin American
thought and politics in the nineteenth century. What is perhaps most strik-
ing about Baud’s analysis is how many of the same issues (with less
explicit racialist overtones) continue to dominate Latin American political
debate. Perhaps the most important contribution of this chapter, however,
is to identify a critical shift in the arena where experts predominate. Where
previously expertise was limited to purely technical tasks, Baud demon-
strates how the frustrations of failure led to the intrusion of such profes-
sionals into more social or political debates. The campaign to reshape
the Dominican tobacco farmer would have its parallels in a variety of
countries (including communist Cuba).

Miguel A. Centeno emphasizes the inherent anti-democratic core of
technocratic ideology. Using the example of Friederich Hayek, he demon-
strates how faith in a particular epistemological model can easily preclude
the legitimacy of popular participation. By privileging objective reason,
such scientific politics deny the very essence of politics: the representation
of particularistic interests and their resolution in some institutional arena.
Even those who are most concerned with preserving human liberty appear
vulnerable to the temptation to discover a policy truth over which there
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can be no debate. One of the unanswered questions from the conference is
the extent to which democracies in the region must accept such an ideo-
logical and professional cordon sanitaire in order to survive. Certainly the
implications of Hayekian political philosophy would call for the institution
of what may be most optimistically called “constrained democracies.”

Patricio Silva provides a detailed analysis of how some of the more
common technocratic ideological attributes are played out in a single bio-
graphy. Chile’s Pablo Ramirez is a particularly interesting case because it
would be extremely difficult to dismiss him as a creature of traditional and
oligarchic interests. Very much an autonomous political force, Ramfrez
represents the reformist wing of the technocratic phenomenon calling into
question standard approaches to political rule. In doing so, however,
Ramirez also reveals a certain impatience with the constraints of demo-
cracy. With his faith in incorruptible meritocracy, Ramirez seemed eager
to use bureaucratic and administrative means to achieve ends. His impa-
tience with parliamentary procedure (as sympathetic as one may be given
his circumstances) would not have appeared out of place in 1973. The case
of Ramirez would indicate that technocrats and democratic order have at
best an uneasy relationship.

Following these introductory chapters, we present more detailed analyses
of the rise and rule of experts in contemporary Latin America.

Ben Ross Schneider’s chapter closely examines the link between exper-
tise, economic ideology, and the world system. For Schneider, expertise is
not devoid of content. In the end, experts have to sell themselves to
power-holders and this process of political marketing will be partly shaped
by the ideas held by these experts. Domestic powers, in turn, are not com-
pletely free in composing their governments but must take into account the
desires and expectations of the global market on whom almost all nations
now depend for their fiscal well-being. The rise of experts in the 1980s
EE 1990s cannot, therefore, be divorced from the ascendancy of neoliber-
alism. These are not just economists in power, but neoliberal economists
who can be expected to send a set of signals to capital markets. In
Schneider’s reading, the independent significance of expertise is relatively
small. What counts is not the content of knowledge, but the signal sent by
this expertise to those who really matter.

Following the emphasis on international influences, Pitou van Dijck
analyses the role of the World Bank in empowering and legitimating
experts in the policymaking process of many Latin American countries.
The continuous implementation of structural adjustment programs has
helped to strengthen the relative position of neoliberal technocrats who in
fact have became the main interlocutors of the international financial

Introduction 7

organizations. Each new adjustment program brings new technical com-
plexities with it, demanding the presence of local financial experts with an
increased level of knowledge, leading to a kind of deepening in the levels
of technocratization of the policy process. Van Dijck underscores the
dangers this process of technocratic deepening can present for the consoli-
dation of democratic rule in the region, but he contends that the existence
of a relative insulation of technocrats does not necessarily work against
democracy. If the accountability of technocratic institutions is guaranteed,
and if policies are designed in consultation with representatives of the
economic or social sectors involved, this could enhance the legitimacy of
the economic policies applied under the new democracies.

Verénica Montecinos agrees with Schneider that the signaling function
of expertise is critical and she demonstrates how this type of knowledge
has been used in the process of political legitimation by a variety of
regimes in Chile. Nonetheless, she contends that the professional
affiliation of these elites constitutes a key factor. The fact that it is econ-
omists running large parts of the Chilean government does make a
difference. Certainly the economistic neutrality fits nicely with what
Montecinos calls Pinochet’s “missionary discourse.” Perhaps more sur-
prisingly, economists have played a prominent role in protecting the post-
1989 regime from accusations of politicization. Montecinos provides an
excellent description of the process through which experts were able to
take over the democratic transition. This empowerment has had its costs,
which are beginning to take their toll on Chilean democracy. Precisely
because they have succeeded in depoliticizing so much of policymaking,
Chilean experts have also contributed to a general disenchantment with
politics. This takes two forms: the first is a cultural distancing from a
debate that no longer deals with the large questions of national destiny.
The second reflects the move away from politics as interest representation
and leads to citizens losing their intimate association with political parties.
The ambiguous relationship between expertise and the new democracy in
Latin America is nicely illustrated in this chapter. as the cure to author-
itarian dangers may produce new forms of illness.

Catherine M. Conaghan focuses not only on how experts have changed
politics, but also how political involvement has altered the economics pro-
fession in Peru. Alone among the cases analyzed here, the Peruvian state
has not been taken over by experts. They surely are prominent and play a
role in defining policy, but they are clearly subservient to the political
forces unleashed by the collapse of the Alianza Popular Revolucionaria
Americana (APRA). Peruvian economists’ only path to power is through
the patronage of a political leader with access to government positions.
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This dependence has also transformed the profession as public visibility
and contacts have become the most important currency in attaining profes-
sional prestige. Conaghan’s description of the political dependence of
Peruvian economists would support those who contend that technocracy is
impossible as experts cannot independently sustain their positions. Unable
to construct their own political bases, experts will always be appendages.

The conflict between bureaucratic and social bases of power informs
Ineke van Halsema’s essay on “femocrats” in Brazil. These experts’ claim
to power is explicitly based on their (supposed) greater knowledge of the
best means through which the state can assist women. This knowledge,
however, is often based and legitimated through political activity at the
grassroots level. This creates a particularly difficult situation for these
elites since they are, almost by definition, on the dividing line between
state and civil society. The manner in which the composition of femocrats
in Brazil has changed and the accompanying institutional transformations
do indicate, once again, that the independent power of experts is limited to
their institutional situations. Van Halsema’s study also illustrates the basic
conflict between popular, interest-based groups and the kinds of responses
favored by a bureaucratic state apparatus.

Carlos Huneeus also focuses on the interaction between political
strategy and expertise. He contrasts the fate of two very different moments
of expert influence: Argentina under Alfonsin and under Menem.
As Huneeus makes clear, two critical factors help influence the relative
success of experts in power: the internal dynamics of government and the
amount of popular support that government can expect. The first has to do
with access of experts to ultimate decisionmakers, the number of compet-
ing policy claims, and their ideological unity. The second has to do
with the ability of any government to follow often politically dangerous
recommendations. Huneeus emphasizes that the role of experts must be
understood in a wider political context,

This context is precisely what Roderic Camp describes in his analysis of
the Mexican technocrats. Camp is concerned with explaining the institu-
tional and political structures that allow experts greater influence or even
(in the case of Mexico) considerable control over policymaking. He lists
nine factors, but the most important message is that without the right type of
institutional channels which allow a form of bureaucrat to gain power,
experts will always be limited to servicing either popular politicians or
military leaders. As these conditions have changed in contemporary Mexico,
so has the urgency to create more participatory mechanisms. Camp analyzes
the most recent work of technocrats as they attempt to create a new Mexican
political order, but he remains uncertain as to their success.
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Some persistent questions

Despite the research advances of these chapters, there remain several un-
resolved issues regarding expert rule in Latin America.! This is not sur-
prising given the relatively young age of “technocratology” in the region.

In the first place, there remain important definitional problems, as many
terms such as technocrat, technician, expert, techno-politician, political
technocrat and technopol are used in an interchangeable manner, without
being clear why so many terms are required to indicate one single actor.
More comparative work is needed in order to locate key common charac-
teristics among technocrats. The conference made clear that there are
many commonalties but also many differences from country to country.

More attention must be given to the relation between technocrats’ power
and autonomy. The chapters in this book are divided as to the relative inde-
pendence of experts and their relative power. We need to clarify the condi-
tions which guarantee technocratic autonomy and those which impose limits
on their influence. For example, in our studies, technocrats were found to be
particularly influential under two very different circumstances. In Mexico,
the extreme stability of the system allowed internal players to establish a
great deal of control. But transitions such as the Chilean of 1989 also seem
to produce special conditions that enhance the relative autonomy of tech-
nocrats in charge of the economic policies. A related issue is the possible
effect of increasing integration on the power of technocrats. Certainly the
example of the European Union would indicate that such agreements will
give a great deal of power to experts. Will the North American Free Trade
Association (NAFTA) and Mercasur have the same effect?

The relationship of technocrats to politicians and political parties seems
to be much more complex than has often been assumed. All participants
agreed that this is always a tense relationship. In the 1990s, however, we
may see greater mixing of these two types requiring a reconsideration of
the relationship of experts to popular politics. We note that experts in
Argentina, Chile and Mexico were very good at playing organizational
games, but there are also examples of failure (Peru, Brazilian femocrats).
We also need to investigate the causal relationship between the rise of
technocrats and the apparent crisis of almost all political parties in Latin
America. Which is responsible for which?

We as yet have little information on the relationship between state tech-
nocrats and experts in civil society. The relationship between these trends
has been the subject of much study in the United States (Brint, 1994), but
we know relatively little about the parallel technocratization in business,
to cite one obvious example. We also know next to nothing about popular
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attitudes toward the technocrats. Anecdotal evidence indicates a great deal
of opposition to many of the policies with which they are associated, but at
least in Chile they seem to be perceived as guardians against the return to
the ideologization of politics in the 1970s. We certainly do not posses
comparable time series data on the rise and fall of popular support.

Finally, it has become clear that question of technocratic ideology
remains perhaps the most difficult issue in the current debate, demanding a
more elaborate analysis of the specific set of ideas and ideals which guide
the action of Latin American technocrats. One theme that practically all
authors and conference participants emphasized was the problematic
marriage of expert rule and democracy.

Technocratic democracies?

Since the 1980s, Latin America has experienced a democratic revolution.
Yet the new democracies are very different from the standard of not long
ago. In the 1990s we have seen the virtual disappearance of populist
parties (e.g. APRA in Peru) or their transformation into political organiza-
tions with a modified ideological and doctrinal orientation (e.g. the Partido
Revolucionario Institucional (PRI) in Mexico). In some extreme cases,
like peronismo in Argentina, the main features of the political movement
have been transformed beyond recognition. For this reason, the democrats
who have succeeded the authoritarian rulers are quite different actors from
their counterparts of the 1960s and early 1970s.

The fact that this process of democratization has occurred at the same
time as the increasing domination by technocrats has called into question
the relationship between expert rule and popular participation. The elec-
tive affinity between technocrats and authoritarian regimes has been often
noted (Collier, 1979). Certainly the historical record in Latin America
indicates that experts have some affinity with authoritarian rule. Porfirian
Mexico remains the prototypical example of a positivist regime. The
ingenieros of Ibéfiez and the money doctors of Kemmerer found it easier
to work with dictators than with democrats. In the 1960s and 1970s, econ-
omic experts gladly joined hands with generals throughout the continent.

In the 1990s, however, the coexistence of these experts with the institu-
tions of representative democracy has made the application of old regime
categories impractical, imprecise, and often deceptive. No one would
argue that 1988-89 has not changed Chile or that Brazil and Argentina
have not become more democratic in the past few years. However, we
may wish to ask whether they have become less technocratic.

We would like to suggest that the past decade has seen the need for a
new political morphology in which political and economic characteristics
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are biended in new ways. Specifically we would like to discuss the
appearance of what may be called technocratic democracies. The combin-
ation of the formal institutions of representative democracy with the effec-
tive control by expert elites may provide a much needed conceptual
clarification to the process of democratic transition in Latin America.

In technocratic democracies, elected representatives still have nominal
control over the final decisionmaking, but the framing of policy alternatives
is largely in the hands of experts. That is, some degree of interest 3@88::._.
tion remains and elected representatives retain a veto over government poli-
cies, but these have become so complex as to prohibit debate on all the points
covered within them and require a level of comprehension beyond the capac-
ities of the majority of the population. Simultaneously, the qualifications for
becoming a politician increasingly include at least informal acquaintance or
association with the language of economics. In the most extreme case, the
distinction between technical experts and politicians disappears as the former
establish their dominance over all political institutions.

There are a variety of paths to technocratic democracy. In the case of
plutocracies, external authorities may impose new mooao.an ..mz..uzm_am
and political respectability (e.g. El Salvador). More politically o.._.a_:na
authoritarian regimes may see the rise of a cadre of experts through inter-
nal channels (Mexico) or have the new order imposed following the
collapse of the sratus quo ante (Eastern Europe). Democratic qmmmamm
may also increasingly find their policy choices constrained .cw what is
technically feasible. Certainly in Western Europe and the United States,
politico-economic choices appear to be increasingly limited. Of greatest
relevance to our case, several of the Asian Tigers (such as Taiwan and
South Korea) have increased at least nominal or institutional manifesta-
tions of democracy while maintaining considerable control by expert
cadres (cf. Haggard and Kaufman, 1992, 1995).

Technocratic democracies depend on the existence of a relatively wide
consensus regarding the basic values of the society. This frees technocrats
from having to manage precisely those ideological questions which cannot
be dealt with scientifically. For example, technocrats are ou@mzm.om
managing debates on tax rates, but they are less able to rule in a setting

where the concept of private property remains problematic. This does not
preclude public debates about other issues (again, for mxs:_._u_m. human
rights). But it does imply that certain items are, for all intents and
purposes, off the public agenda. o .

This consensus is precisely what we may see developing in rm.n:_
America during the 1990s. With spectacular unanimity, all the countries
in the continent now share what John Williamson has called the
Washington Consensus, which prioritizes free markets, private property,
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and globalization (cf Haggard and Webb, 1994a). Political opponents no
longer argue about different visions of society, but compete over their
qualifications and capacity to play the global market game. Lula spent
much of his 1994 presidential campaign reassuring private capital and
extolling the patience of Brazilian labor while Fernando Henrique Cardoso
basked in the approval of the Council for Foreign Relations. Carlos Lage
emphasizes the discipline of the Cuban work-force while Cuauhtemoc
Ciérdenas in Mexico stresses his support for NAFTA. The ex-Chilean
Minister of Economic Affairs Carlos Ominami praises the dynamic role of
the markets and Pérez de Cuellar becomes the “progressive” candidate in
the latest Peruvian elections.

This consensus is not only critical to the development of democracy in
the Latin America of the 1990s, but cannot be understood without refer-
ence to the politics of expertise. Without getting into old arguments about
the relative values of bread and ballots, we want to ask how the ever-
increasing dominance by expert knowledge has both encouraged this latest
wave of democracy and limited its real participatory potential. By con-
straining the choice of alternatives, expert rule has made democracy safe
for neoliberal policies. That is, democracy is no longer feared since its
outcomes are increasingly predictable. In this way, the dominance of the
neoliberal paradigm and the predominance of expert authority has freed
the continent (at least temporarily) from aunthoritarian rule.

We remain concerned, however, for the long term basis of democracy in
Latin America. Precisely because these policies involve sacrifice and
scarcity for significant segments of the population, technocratic rule and
neoliberalism may undermine the long term viability of these regimes.
Army coups in Caracas, urban disintegration in Rio de Janeiro, and rebel-
lion in Chiapas all serve to indicate that experts cannot expect to rule
without either authoritarian guards or popular support. The latter requires
that greater attention be paid to the social and political costs of economic
efficiency. The former means a return to the bureaucratic-authoritarian
state. The belief that technocratic domination can come without blood and
without compromise is the true fatal conceit of the late twentieth century.

Notes

1. We owe much of this analysis to the valuable summaries provided by Ver6nica
Montecinos and Cristébal Kay during the closing session of the conference.

2 The Quest for Modernity:
Latin American
Technocratic Ideas in

Historical Perspective
Michiel Baud

INTRODUCTION

Research on technocrats in Latin America tends to focus on contemporary
examples. Yet the technocratic phenomenon has roots that go back to the
late nineteenth and early twentieth centuries. In this period, many advo-
cated some sort of technocratic rule, and many Latin American govern-
ments included personnel which were specifically selected for their
technical expertise. Large infrastructural projects in most Latin American
countries resulted in a constant need for technicians, particularly engin-
cers. They were not needed for their political capacities or social under-
standing, but constituted the necessary instruments to reach the sacred
goal of modernization. The unrelenting desire to modernize their societies
led Latin American elite groups into the arms of technical men. The tech-
nocratic phenomenon in this period is characterized by an ideology in
which rationality and technological expertise were seen as the prime
instruments for the solution of societal problems.

These technicians symbolized the generally accepted conviction that
Latin American society could be “engineered.” After.a prolonged period
of post-colonial frustration with the impossibility of accomplishing rapid
change, politicians in late-nineteenth-century Latin America turned to
science for solutions. The technocrats of this period, of which the Mexican
cientificos became the most renowned, were expected — and presented
themselves as being able — to fulfill these new hopes and aspirations (Hale,
1988, 1989; Safford, 1976). Sometimes these technocrats were incorpor-
ated into the state apparatus, as in the cases of Mexico and Chile, but in
other countries they remained largely outside of it. In these instances, their
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political role was less important than the manner in which their expertise
helped shape the economic development of Latin American societies.

In this chapter, I analyze the contents of this quest for modernity in
Latin America. It focuses on a basic contradiction in these early versions
of the technocratic discourse. The principal goal of these politicians and
technocrats was to bring about radical changes in the fabric of society, but
at the same time they feared the social dislocation and disintegration which
often were the results of these changes. To a certain extent, they wished to
maintain traditional society while moving it towards modernity. I focus on
the different, and sometimes contradictory, ways the advocates of modern-
ity tried to solve this problem. This can best be done on the basis of con-
crete examples. I will therefore make use of two short case studies from
the Dominican Republic to make clear that these solutions changed over
time. I also argue that it is almost impossible to find an all-encompassing
definition of the technocratic phenomenon in the late nineteenth and early
twentieth century. The technocrats of this period were a mixed lot with
widely different backgrounds, interests and social origins. What bound
them was a relentless belief in the potential of technology and scientific
knowledge to reach the goal of modernization and development.

THE QUEST FOR MODERNITY IN NINETEENTH-CENTUR
LATIN AMERICA .

El progreso was a sacred goal in nineteenth-century Latin America.!
Politicians and intellectuals were appalled by the scant use their societies
were making of the rich potential for economic development offered to
them. Conservatives as well as Liberals considered it absolutely necessary
to develop their countries’ potential wealth.2 As the Dominican intellectual
José Ramén Lépez succinctly pointed out in 1896, “no nation has the right
to take possession of a piece of land and then leave it unproductive for
civilization, for progress...” (L6pez, 1975: 62).

While the goal may have been unequivocal, the way to reach it pro-
voked more debate. Latin American elites were strongly divided as to the
instruments of progress. This was the result of the widely divergent ideas
intellectuals and politicians held as to the origins of the continent’s back-
wardness. Some emphasized economic and social backwardness, others
the “disastrous” mixing of the races, and still others inadequaté technol-
ogy, and so on. There were also different and sometimes contradictory
economic interests within the elite. The principal problem was that mod-
ernizing society inevitably meant partly to uproot it; development is a
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creator and a destroyer of values (Goulet, 1992: 467-75). The freeing and
mobilizing of labor to be utilized on new capitalist enterprises or infra-
structural projects led to social disintegration and unrest in rural communi-
ties. The construction of railways, for example, caused dramatic changes
in patterns of landholding and the destruction of traditional production
areas in favor of others. Improved means of communication also opened
society up for new, potentially subversive ideas.

The Latin American elite was very fluid during this period of capitalist
expansion and groups held widely divergent ideas as to the preferred
road to modernization.® Regional interests fought each other for control
of the state apparatus. Native landowners competed with foreign-owned
plantations over the control of labor. Members of the traditional elite
lamented the loss of old values and resisted innovations. The creation of
large-scale enterprises often collided with the development of a prosper-
ous rural sector of native producers. While the administrative elite
favored the former, provincial elites tried to preserve and slowly adapt
rural society, so as not to endanger their dominant position. It is
significant that rural elites often ended up defending traditional peasant
production which belonged to the “old order” from which they derived
their social position.*

This situation accounted for ambiguous forms of state intervention. On
the one hand, the young Latin American states were too weak and
loosely organized to harmonize contending interests. On the other hand,
the state was expected to assume a new and active role. Liberal ideology
may have pursued the free development of economic forces and
preached the state’s non-intervention in economic matters, but most
liberal reformers accepted the fact that Latin American society was not
yet prepared for a restrained state (cf, Topik, 1980: 608ff). On the con-
irary, they were convinced that the Latin American governments had to
take the responsibility for the creation of the preconditions for economic
growth and progress. It was the ultimate paradox of Latin American lib-
eralism in this period that so much state intervention was required to
bring about the free interplay of the economic forces and to promote
economic growth.’

It might well be that this paradox is the principal explanation for the
great influence of positivist ideas on Latin American modernization ide-
ologies.® Although there were varying interpretations of what positivism
essentially meant, there is no doubt that the ideas of the French philoso-
pher August Comte (and, to a lesser extent, of Herbert Spencer) had a dra-
matic impact on Latin American social thought. Probably nowhere in the
world did European positivism become so popular as in Latin America.’
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Positivism became the core of intellectual and political thought in late-
nineteenth-century Latin America, reaching the culminating point of its
popularity in the period 1880-1920.

Latin American elites were, above all, attracted to positivism because it
entailed the belief that there was no problem confronting society which
science could not solve. Comte and his followers held that the world was
organized according to laws of social development that could be discov-
ered and manipulated by rational thought and study. His particular con-
cerns were those of order and progress. Reflecting the spirit of his age, the
ideas of Comte coniributed to the belief in rationality and scientific inves-
tigation as a way to increase the collective welfare of humanity (Jorrin
and Martz, 1970: 121-29 et passim; Adas, 1989: 199ff).

Although it was imported from Europe, Latin American positivism had
its own characteristics. Ardao has stressed the fact that in Latin America
positivism anticipated scientific culture, instead of resulting from scientific
thought as in Europe, and that this led to a chasm between positivist theory
and practice (Ardao, 1963: 517). Many Latin American positivists main-
tained that their societies had not yet reached the stage of development in
which complete individual freedom was possible. Nikita Harwich has sug-
gested that positivism in Venezuela called, before anything, “for a project
of authority capable of imposing order so as to overcome the state of
chaos, but one that might also lead to modernity as a result” (1990: 343).
This observation emphasizes the two elements of Comtean ideology which
appealed especially to Latin American elites. First, the idea of a govern-
ment that consisted of capable people and was unpolluted by political
bickering and civil strife and, second, the promise of a society which
would be led to development and modernity by a rational, scientific
culture. Nachman, following Zea, stresses the conservative elements
within Latin America positivism. Its appeal was based as much on conti-
nuity and order as on change (Nachman, 1977: 6-7).

Positivist ideas in this period were characterized by the conviction that
the methods of science could be applied to political and social problems.
This general statement should not make us forget that internal conditions
in individual countries led to a variety of different applications and inter-
pretations of positivist thinking (cf. Jorrin and Martz, 1970).® Positivism
could lead to conservative as well as progressive politics. James
Henderson has shown to what extent the ideas of a religious conservative
like the Colombian politician Laureano Gémez were based on positivist
principles (Henderson, 1988). In Brazil positivism became virtually the
official philosophy of the nation. Comte’s “order and progress” became
the country’s official national motto. Brazilian positivists offered solutions
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to problems like national integration, promotion of industry and the devel-
opment of education (Herschmann and Messeder Pereira, 1994a,
Nachman, 1977). Positivism also led to the development of the idea of
“scientific politics” in countries such as Mexico and Chile (Hall and
Spalding, 1988: 384-87). This resulted in the emergence of the cientificos
in Mexico, who formulated official policy during much of the lengthy rule
of Porfirio Diaz (1876-1910). The government of Carlos Ibdiiez del
Campo (1927-31), recruited a large number of ingenieros for important
positions within the Chilean state apparatus (see Silva’s Chapter 4
in this book).

These developments also had a critical influence on the efforts to
refashion higher education. In the first instance, technical schools were
established as an instrument to educate the experts of the future (Murray,
1994). Many politicians sought to improve and expand educational oppor-
tunities to help create a scientific elite. Another important incentive for
educational reform, shared by positivists and liberals alike, was the desire
to decrease the influence of the Roman Catholic church. These tendencies
were particularly clear in the countries where the influence of the Puerto
Rican philosopher Eugenio Maria de Hostos was great, most notably the
Dominican Republic and Chile. The emphasis on non-religious education
led to the establishment of the so-called “normal” schools, which heralded
rationalism and opposed religious dogma (see Lewis, 1983: 271-76;
Hoetink, 1982: 141-45). In the twentieth century, this development also
led to a more generalized attention to primary education. Many govern-
ments came to realize that they could only succeed in their quest for mod-
ernization when the masses were “elevated” and given a minimum of
education (Hale, 1989; Bazant, 1984; Safford, 1976; Herschmann and
Messeder Pereira, 1994b: 38-39).

The emphasis on education indicates that there was also an ideological,
almost moral side to positivism in Latin America, which was much
stronger than its counterpart in Europe. Latin America’s elites were often
overwhelmed by a deeply-felt apprehension and even pessimism about the
potential for “progress” in their backward, racially mixed societies. They
felt a combination of paternalism and disgust for the mass of the popula-
tion and could only envision real progress after their moral education and
transformation to civilized and orderly citizens.® The strong civilizing
notion in modernizing ideology which became general in the twentieth
century could also be seen in Europe, but was much more vehement in the
Latin American countries, not in the last place because it was colored by
strong ethnically and racially informed ideas (see Graham, 1990; Borges,
1993; Cassd, 1976; Baud, 1996). Both liberals and conservatives were
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greatly influenced by Social-Darwinist and Eugenist thought. The notion
that racial “improvement” could be achieved through scientific means had
considerable appeal to politicians and intellectuals who were intent on
developing their nations (Stepan, 1991; Needell, 1995). It was an import-
ant factor leading to the formulation and implementation of indigenist
ideas in the Andean republics (see e.g. Davies, 1970). It also explains the
attention to medicine as a “social” science which became important in the

early decades of the twentieth century.
The technocratic utopia

There is no doubt that the most important consequence of positivism was
the belief that late nineteenth-century Latin American society needed a
technocratic government. Rational government was too difficult and com-
plicated to leave to politicians. In the opinion of the positivists it was
necessary that an intellectual elite organize social and political relations
according to scientific rules. As Charles Hale remarks, “scientific or posi-
tive politics involved the argument that the country’s problems should be
approached and its policies formed scientifically.” (1989: 27) The progress-
ive nature of historical development could be confirmed by the interven-
tion of technocrats who would put an end to the interference by human
passions and blind incompetence. However, the idea of a technocratic
administration was inherently paradoxical. Although many advocates of
scientific politics saw themselves as liberals, their ideas were in contrast to
the classic liberal faith in constitutional politics. The concept of “scientific
politics” implied a system which distanced itself from conventional poli-
tics and which was geared exclusively, without any partisan biases what-
soever, to economic and technological development. The arena of politics
had to be invaded, complemented or taken over by apolitical technocrats.
Positivist ideas in the nineteenth century thus showed an excessive belief
in technological expertise and progress. The goals of most politicians and
intellectuals were not so much social or political, but technical. For them,
progress meant railroads, advanced urban transport such as trolleys and -
later — undergrounds, wharves and harbors, new telecommunications such
as telephone and cablegram, and modernization of mining technology. To
bring about these miracles of progress Latin American governments
needed technical — often foreign — experts. When people spoke of technical
men during this period they self-evidently meant ingenieros. This obses-
sion with technical modernization also translated into what Frank Safford
so aptly called “the ideal of the practical” and the establishment of techni-
cal schools. Latin American elites wanted to decrease their dependence on
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foreign expertise, and therefore displayed great energy in the establishment
of technical schools, especially those oriented towards engineering
(Safford, 1976; Bazant, 1984; Murray, 1990, 1994).

This emphasis on technical expertise was the basis for many of the
ambiguities within the late-nineteenth-century political quest for develop-
ment and modernization. Politics was at the center of the attempts to
develop Latin American societies in this period. Although everyone
agreed rhetorically on the need to put an end to the political divisions, the
quest for modernization, the trust in technological expertise and especially
the granting of concessions were in practice politically highly charged
actions. The example of railroad construction in Latin America suffices to
make this clear. While Latin American governments had to rely on
(foreign) technological assistance for the construction of their much-
desired railroads, they were not prepared to relinquish control over them.
Politicians and members of the elite wanted to have a say in the decisions
concerning trajectories, but they also struggled continuously for control
over the railroad enterprises and their benefits. This political strife led to
incompetence and frequent mismanagement (see Miller, 1987). This
struck at the heart of “scientific politics” because railroads had always
been considered the prime example of modernization and the benefits to
be gained from technological expertise.

THE CASE OF RAILROADS IN THE DOMINICAN REPUBLIC

This situation was particularly clear in a small country like the Dominican
Republic. The country had many transportation problems in the late nine-
teenth century. Tobacco, the source of the prosperity of the northern
region, the Cibao, was transported to the port Puerto Plata by herds of
mules. This was a very slow, risky and costly enterprise. When the per-
spicuous observer Pedro Francisco Boné presented his ideas on the future
of the Dominican Republic in 1881, his first preoccupation was the
deficient infrastructure of the country. According to him, good roads were
ihe absolute precondition for economic progress of the young Republic.
Bon6 was only one of the many observers who lamented the conditions of
iravel and transport in the nineteenth century. The press was full of similar
complaints by journalists, merchants and public officials. They constantly
cmphasized the fact that the underdevelopment of the Dominican
¢conomy could not be solved if there were no means to transport agricul-
tural products.'® In the words of the Dominican Minister of Public Works
in 1910: “Roads, be it landroads or railroads, are the crucial necessity
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which will save the country, will confirm its independence, and will allow
it to fulfil its potentials in the future ... It also will permit the achievement
of an enduring progress, by which the government will be able to fulfil its
duties in a rapid and efficient way.”!! It is not surprising, therefore that “/a
cuestion de caminos,” was a hot issue in the Cibao and the improvement
of the infrastructure was a predominant theme in public opinion.

This discussion, in which all layers of society participated, led to an
avalanche of ideas, proposals and plans. It was, above all, the railroads
which captivated public opinion and were often considered the ultimate
solution of regional problems (see Baud, 1993). Two railroads were con-
structed in the end. They were financed by foreign capital and built under
supervision of foreign engineers. The first was a Scottish project, the
second began as a Dutch-Belgian venture, but was taken over by a U.S.
company before it was finished. The fact that they were both foreign com-
panies cannot be taken as a sign that they were exogenous initiatives,
imposed from the outside on a hapless Dominican society.'? On the con-
trary, they were the result of the frenetic activity of the regional elite to
improve the region’s infrastructure. Countless initiatives had been taken
by elites to build roads, facilitate rivers for transportation or to construct
railroads. Most of these came to nothing because of the unstable political
situation of the country and the small financial basis of most ventures. It
took technological expertise and larger financial means to bring to a close
a difficult and costly project like the construction of a railroad.

The first railroad, which was supposed to run from Saman4 to Santiago
(but, incidentally, never reached either of the two cities), was financed by
the Scottish ironmaster Alexander Baird. Its construction was supervised
by six British engineers under the direction of the engineer MacGregor.
These men worked from 1884 to 1887 to construct the railroad under
difficult circumstances. The marshes in the eastern part of the valley
caused much delay. After its completion, the railroad remained a private
enterprise. Only in the 1930s, when it had already outlived its utility, was
it acquired by the Trujillo dictatorship.

Equally difficult was the construction of the other railroad, called the
Ferrocarril Central Dominicano (FCD), which ran from Puerto Plata to
Santiago. It originated in a loan to the Heureaux government by a Dutch
bank. The latter’s representative in the country organized a new loan with
the bank in order to finance the railroad. The construction works started in
1890 under the direction of the Belgian engineer Louis Bogaert, who
worked with two Belgian colleagues, all of whom communicated with
the Dominican government in French. They were probably hired because
of their experience with railroad construction in mountainous, rugged
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territory. Especially in the first stretch near Puerto Plata the engineers
faced numerous problems in conquering the steep mountain sides of
the Cordillera Septentrional. Their decision to build a railroad with a
extremely narrow gauge, using a pulley-system for the steep gradients,
consistently produced problems and was heavily criticized.

This is not the place to go into the details of railroad construction in this
small Latin American country. What is interesting in the context of this
paper is whether these hired engineers coming from Europe can in any
way be linked to the quest for modernity of late-nineteenth-century Latin
American governments, and could even be considered some sort of a tech-
nocracy. On first sight the answer must be “no.” They were technicians
hired to do a specific job and without any public function. They were paid
to apply their technological skills and transfer part of their expertise.'* If
we look somewhat closer to the social and political position of these
engineers, the picture becomes somewhat more complex. First of all, as
we have seen, the railroads were publicly endorsed projects, sponsored in
one way or another by the (regional) government. The Scottish company
received free land grants and numerous tax deductions. The Ferrocarril
Central was established as a so-called “mixed enterprise,” in which private
capital was combined with government investments and by which the rail-
road would eventually become the property of the Dominican state. The
construction of these railroads implied dramatic social and economic
changes on a regional level. The correspondence between the government
and the railroad companies shows that the latter were in many senses
public enterprises. Thus, the engineers hired by these private companies
were more public employees than might appear at first sight. It may also
be significant that the Belgian railroad engineer, Louis Bogaert, became
the founder of a rich and politically very influential family in the
iwentieth-century Dominican Republic.

This link with the government was even more important since many
“technical” decisions about the construction had direct political implica-
tions. This was clearest in the debates about the preferred trajectories.
During the construction of the Saman4-Santiago railroad its trajectory was
repeatedly changed causing protests and political debates about the rela-
tionship between the government and the company. Other technological
aspects of the construction such as the gauge and the type of locomotives
were political issues debated in public. The engineers constructing the rail-
roads were repeatedly interviewed by Dominican periodicals and their
activities were avidly watched. Once the railway was functioning, the
technocratic (as opposed to purely technical) nature of the railway direc-
tors became even more obvious. The General Director of the FCD, the
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U.S. engineer Hugh Gibson, in fact became a public employee when the
railroad was transferred to the Dominican Government in 1908. From then
on, he had to steer a prudent course between the national and regional
political interests on the one hand, and the entrepreneurial goals of the rail-
road on the other. In the subsequent years this led to repeated problems.
There existed an increasing tension between the entrepreneurial, “techno-
cratic” direction of the enterprise by the General Director and the attempts
by politicians to use the railroad for personal or political reasons. In 1912
he denounced the fact that many family members of politicians obtained
tickets free or for half the price, which they then sold with a profit.' There
were constant complaints by the management of the railroad and the
public that political factions tried to obtain control of the company for
their own benefit. The railroad was such a desired object because it deter-
mined the control over the revenues from import-export duties.

This case gives an indication as to how technicians were forced to enter
nolens volens in the realm of politics. It proved the ultimate paradox of
late-nineteenth-century developmentalist practice that engineers could in
the end only safeguard some of their technocratic goals by entering poli-
tics and mixing with the local elite.

POLITICIANS AND PROGRESS

Whatever the outcome, there is no doubt that the Dominican and Latin
American quest for modernity was strongly influenced by the elite’s desire
to copy the European model. This was clearest, of course, in the enthusias-
tic reception of Comtean philosophy, but also in more concrete matters
such as the construction of railways or the improvement of (technical)
education. Europe and, to a far lesser extent, the United States were the
model defining the contours of Latin American developmentalism. The
varied and fragmented introduction of Comtean ideology and the frequent
failures of transplanting European technology to Latin America, however,
pointed to the limits and variation of this European influence. Specific
characteristics of the Latin American nations and their peculiar historical
development after independence caused large differences in the reception
and impact of European ideas. Charles Hale has observed that the import-
ance and expression of scientific politics was, for instance, quite different
in Mexico and Chile. The historically rooted openness of Chilean intellec-
tuals to changing currents of European thought was greater than in
Mexico, and the grafting of new ideas onto old ones came more naturally
and imperceptibly (Hale, 1988: 388-89; Sikkink, 1991). These general
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differences existed above all between countries, but they were also dis-
cernible within them. One sector of the economy, for different reasons but
normally because of its crucial economic importance, could be controlled
by the government, while others depended exclusively on private initiative
for their development. These differences were the result of the varied his-
torical development of Latin American countries, but also of other factors
such as geographical position and size.

Probably the most important factor was the level of economic develop-
ment and political strength of specific Latin American countries. These
determined the space for maneuvering for governments and elites and their
potential for negotiating with foreign companies and technical experts.
The essential difference was the extent to which governments could direct
and control the development in their countries (Marichal, 1989). This
determined governments’ relationships with the groups executing the
pians deemed necessary for the modernizing projects. The latter may be
divided in two groups: (1) private capital and (2) technocrats who were
hired directly by the state. Here we are most interested in the second
group, but T would hold that there is often only a thin line dividing them
from the first. This heroic phase of capitalism did not have much room for
alruism and ideals. The technocrats were never far from serving their own
{business) interests. Where national governments were able to control the
process of modernization and to pay the necessary technicians themselves,
the situation was most likely to favor the stereotyped situation of a tech-
nocracy. In less developed, poorer countries governments were unable to
control the process of development. In these situations, the government
could barely lay down the contours of its aims and had to leave the actual
execution to private groups of investors and technicians. In these cases we
can hardly speak of technocrats, but might instead speak of “private tech-
nology”. There is no doubt that because of the weakness of the state and
the inability of public employees to do the job, this group often acquired
considerable political influence.

Ir was in this ambiguous and fluid situation that Latin American states
had to bring about economic modernization. Politicians and public
employees tried to reach the sacred goal of progress without endangering
too many vested interests and stirring up too much social trouble. This
resulted in a contradictory state policy, with uneven and divergent results,
and with governments often relegating certain state tasks to private com-
panies and individuals. These may not have been technocrats in the full
sense of the word, but they fulfilled many of the functions usuaily ascribed
to them. They invented and executed the plans which governments and
politicians were supposed but unable to execute. They transformed the
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progresista dream into reality (or, at least, something that resembled
reality). Only in the course of time did the position of these experts
change. As a result of a variety of factors, Latin American governments
took hold of modernization themselves, extended their activities to other
areas of society, and started themselves to hire the experts they needed for
their political objectives.

Social and economic changes in the early twentieth century

Periodizations in social history are notoriously difficult, but it seems fair to
say that in the first twenty years of the twentieth century — and especially
in the second decade — a fundamental shift occurred in perceptions of
social and economic change, on the one hand, and the role governments
had to play in them, on the other. This may have been a world-wide
process, but it was particularly clear in Latin America. The paradigmatic
liberal vision on modernization which had been shared by Liberals and
conservatives alike was gradually replaced by the conviction that state
intervention was indispensable for the social and economic development
of Latin American societies. Modernization remained the sacred goal, but
few people believed anymore that it could be left to the free market to
reach it (Escobar, 1995).

This ideological transformation took place under the impact of a variety
of historical changes. First, we can point at the world-wide economic
crisis which lasted until the turn of the century. This crisis wrought havoc
on many regions which had been orienting their agricultural production to
the world market in the preceding years. It also caused a realignment of
productive forces and led to a concentration of capital and productive
capacity. At the same time, this was the zenith of European and U.S.
imperialism. In the Latin American societies this meant an increasing
dominance of U.S. capital on Latin American soil and the introduction of
new ideas about social and economic policies. This process gathered pace
in the beginning of the twentieth century when the United States started to
become increasingly militarily involved in Central America and the
Caribbean. A third general factor was World War I which shook the world
system and forced a world-wide’ economic reorganization.'

There were also more specific Latin American factors which were stimu-
lating this changing perspective. First of all, the late nineteenth century saw
a number of wars, which undermined the self-confidence of Latin
American elites and their belief in the self-regulatory mechanisms of
society. The most dramatic ones were the War of the Pacific between Chile
and Peru and the civil wars in Bolivia and Colombia.'® The disillusionment
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and pessimism which were the result of this warfare coincided with what
we could call the life cycle of the Latin American states. This factor may
be mentioned as a second cause for new political ideologies. The euphoria
of independence had faded by the end of the century and Latin American
politicians and intellectuals realized that they had to find new ways of
dealing with the social and economic problems of their societies. When
the limitations of their utopian belief in technological progress had
become clear, they tried to find solutions for what we could call the “social
question.” Latin American elites had to decide on the preferred policy with
respect to people like the Indian peasants, the urban populations and the
new industrial workers (see Hall and Spalding, 1988).

Thirdly, and certainly not least important, Latin American elites were
confronted by general problems related to modernization and urbaniza-
tion. The concentration of people in cities and industrial complexes,
changing forms of production and new labor conditions, all created new
problems, for which no ready solutions were available. The clearest prob-
lems were in education and public health, but public transport, city plan-
ning, an unhampered food supply to the urban centers and the provision of
electricity were no less important.

From technology to social engineering

The new demands on modernizing Latin American societies required new
kinds of experts and methods of state intervention. These problems no
longer required purely technical solutions. They were also social problems
which needed different kinds of expertise. From the point of view of the
elites, they involved two goals. On the one hand, the potential threat to the
social order by urban masses and dislocated peasants needed to be cur-
tailed. This could be done by social projects and better control of the urban
space. On the other, the laboring masses needed to be prepared for their
integration in modern society, that is, they had to become productive wage
laborers and agrarian cultivators (cf. Haynes, 1991). There was still
another incentive for state intervention: the attraction of foreign capital.
Rosemary Thorp writes: “It is no surprise then to find the bulk of the insti-
wutional innovation of [the 1920s] precisely in those measures designed to
introduce order and to make the economies in question more ‘suitable’ to
foreign finance (1986: 72).” It was this latter goal that made financial poli-
tics so important for many Latin American countries leading, for instance,
to the famous Kemmerer missions (cf. Drake, 1989, 1994a).

This situation was a crucial factor in changing perceptions of change
and the emergence of new ideas about the development of Latin American
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societies. More and more elites started to realize that modernization was
not only a matter of technology, but that it involved changes in the entire
social fabric of their societies. The Mexican engineer Alberto Pani, for
instance, strongly criticizing the developmental policies of Porfirio Dfaz,
wrote in 1921 that “in the realm of government policy, sound, integrated
sociological judgments would have saved us from the atrocities provoked
by the pseudo-scientific, purely economic, criteria of the old [Porfirian]
politicians™ (cited in Haynes, 1991: 261). Gradually the idea of social
engineering took hold among Latin American elites. Still influenced by
nineteenth-century ideas, which saw society as an organism that could be
diagnosed, treated and cured, they became interested in the social side of
modernization. To bring about modernization and progreso, it was neces-
sary to change the organization of society and to educate and control the
population. These ideas about improving the “quality” of the Latin
American populations were partly the result of late-nineteenth-century
European scientific theory. Obviously these also had roots in racist
assumptions, but they were more than simple expressions of prejudice.
Efforts to “educate” the peasantry, elevate the urban masses and to teach
hygiene and good customs to the population in general were other clear
examples of this new conviction that development or modernization could
only take place when the mass of the population was prepared for it.

It would appear that this new perspective was a decisive factor for the
emergence of a new group of technical experts, and would eventually lead
to new technocratic ideologies. Politicians realized that it was no longer
possible to focus on isolated technical problems and their solutions: they
had to be considered as part of a larger social and political problematic.
The building of railroads, the creation of water and electricity supplies,
the planning of cities, improving public health, were all activities with far-
reaching social and political consequences. Therefore they could not be
left to mere technical experts. They needed thorough social analysis and
political guidance. This was all the more urgent, since the first decades of
the twentieth century saw a number of Indian revolts, urban demonstra-
tions and strikes (cf. Skidmore, 1979; Romero, 1986). The Mexican (and
to a lesser extent the Russian) Revolution became for many Latin
American politicians the terrifying vision of what could happen when the
social question remained unsolved.

Diverging perspectives emerged to counter these problems. They
reflected the tensions inherent in twentieth-century technocratic ideolo-
gies. On the one hand, they included progressive ideologies, aimed at the
changing and democratization of society. These wished to break the tradi-
tional elites’ hold on society and envisioned a more equal, rational and
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Just society. On the other hand, reformers were often exasperated by the
poverty, passivity and lack of education of the mass of the population. As
a result, many progresista technocrats opted for authoritarian, often racist
solutions (Akin, 1977). This contradiction was even more intense in the
Latin American context, where social inequality and ethnic contrasts were
more poignant. On the one extreme, there was the racist-repressive
current; on the other, we see a more democratic-paternalist and, later,
socialist approach.

The adherents to the former opted for repressive politics. They also
emphasized the racial composition of the population in order to explain
Latin American backwardness. They therefore advocated “white”
European immigration and favored eugenic policies. The eugenic move-
ment became quite influential in the 1920s and 30s, especially in the
bigger countries like Brazil, Argentina and Mexico. Eugenist physicians
acquired a great deal of political influence and may be considered a real
technocracy in this period. They were organized in Pan American
Federations and exercised direct influence on a variety of eugenic laws
regulating race and marriage (Stepan 1991: 58-62 et passim).

Another approach was characterized by a more or less engaged convic-
tion that the masses had to be elevated and educated to be able to adapt to
modern society and to live as “human beings”. Comtean positivism had
always advocated the inclusion of the laboring masses in the modernizing
project, but often in quite authoritarian terms.!” For some people this
inclusion was, before anything, meant to avoid a social revolution. The
Chilean politician Pablo Ramirez, for instance, warned in 1921 - refer-
ring to the Russian Revolution — that social legislation was the only way to
avoid social revolution (see Silva’s Chapter 4 in this book). For others,
most clearly leaders of labor unions or revolutionary parties, raising the
consciousness of the masses was the precondition for revolutionary
change. Whatever the underlying ideologies, this perspective led to more
attention for education, public health and the construction of utilities.

What made the early-twentieth-century intellectuals different from their
predecessors was that they realized (or were made to realize) that they
could not just impose their ideas on the population, but that they had to
mold popular perceptions and public opinion in accepting their cry for
modernization.'® Paraphrasing Leopoldo Zea we might say that the Latin
American elites were forced to accept their own history and to incorporate
the socio-cultural characteristics of their societies in their modernizing
schemes.'® As Richard Morse has stressed, the new prise de conscience
was also very much a literary phenomenon. Latin American modernism
between 1910 and 1930 in many ways symbolized the efforts of modernist
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artists and intellectuals to come to terms with the social fabric and cultural
peculiarities of their societies. This was clear in works as different as
Mariategui’s Seven Essays (1928), Martinez Estrada’s X-ray of the
Pampas (1933) and Freyre’s The Masters and the Slaves (1933).2° These
works became the symbols of a whole intellectual epoch in which the
peculiarities of Latin American society as such became the core of the
intellectual discourse. This changing perspective may also partly be
viewed as the result of a more conservative current in Latin American
thought which combined a culturalist rejection of what was considered an
excessive rationalism and increasing anti-yanqui sentiments. This move-
ment was clearly influenced by Rodé’s Ariel (although in general not
being so authoritarian), and it gave a definite romantic and cultural touch
to many of the intellectual currents in the first decades of the twentieth
century.?!

In this process intellectuals acquired a new place in society. Politicians
and intellectuals had always been closely connected groups in nineteenth-
century Latin America, but in the first decades of the twentieth century,
the role of the more or less independent intellectuals became more pro-
nounced. They presented themselves as playing an essential role in solving
the problems which confronted Latin American societies in this period;
and there were few people contradicting them. Their first and foremost
task was the formulation and definition of national identities (Schmidt,
1978). But simultaneously, they interfered with all spheres of politics and
social-economic relations. José Vasconcelos suggested in 1911 that
Mexican intellectuals had to create a complete intellectual revolution
which contained an assault on “Porfirian positivism.” Laced with revolu-
tionary fervor, his article stated that the future of Mexico would be in the
close relationship between intellectuals and the state. However strong and
sincere these sentiments, it may be asked how fundamentally the new
ideas of the revolutionary intellectuals in effect differed from their posi-
tivist predecessors. It is as important to stress the continuities between
these periods (and their intellectuals) as the changes.?

The underlying question was to what extent intellectuals and politicians
were prepared to fully accept the revolutionary consequences of the social
and economic changes affecting their societies. Just as in the late nine-
teenth century positivist belief in the technological transformation of
society was accepted among Latin American elites, later groups were
equally convinced that it was necessary and possible to modernize the
make-up of their societies. Men like José Vasconcelos, Gamio and the
just-mentioned Alberto Pani in Mexico, Oliveira Viana in Brazil, Pablo
Ramirez and Valentin Letelier in Chile, are just a few more articulate

Technocratic Ideas in Historical Perspective 29

examples of this general conviction. Different as their ideas might have
been on many issues (e.g. the contrast between the populist revolutionary
Vasconcelos and the racist conservative Viana), they shared the belief that
iechnological modernization of Latin American society would necessarily
imply a social transformation which needed to be stimulated and directed
by them.

In all this almost euphoric thinking about the present and future of
Latin American society, there remained one crucial problem: How to
implement these ideas? Although these new intellectuals were more
aware of the social and economic problems of their societies than their
predecessors, they were unable to bridge the great social cleavages
within Latin American societies. They therefore turned again to techni-
tal men, who were expected to implement their ideas in the concrete
reality of daily life. Although engineers continued to be highly valued,
the new ideas required different technological expertise. Besides econo-
mists and financial experts, Latin American governments increasingly
relied on social scientists, educational experts, physicians and agrono-
mists in this period.

Their real impact can only be assessed at the local level where these
experts were doing their work. To give an idea of the reality and contra-
dictions of such technological interventions, I will present another short
vase-study from the Dominican Republic, which refers to the implementa-
tion of agrarian expertise. It shows how developmentalism and the imple-
mentation of technical expertise gradually acquired new faces and were
geared more than before towards influencing the social fabric of society.?

EDUCATING THE PEASANTRY IN THE DOMINICAN REPUBLIC:
THE WORK OF LUIS CARBALLO

Agricultural policies of the Dominican state were guided by two objec-
tives. In the first place, agricultural production for the market had to be
quantitatively and qualitatively improved. To reach this goal, peasant pro-
duction had to be brought under control. The second objective of state
policy was therefore to subdue the peasantry and to put an end to the
autonomy of peasant agriculture. Only through state intervention could the
peasant producers be drawn out of their agricultural conservatism and
technological ignorance. This conviction, which was an essential part of
the modernizing ideology of the period, led to considerable interference in
agricultural production and brought peasant producers increasingly in
contact with representatives of the state.
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The urge to change agricultural technology was extremely clear in the
peasant-dominated tobacco sector. Politicians and state officials were con-
vinced that to strengthen the market position of Dominican tobacco it was
necessary to improve its methods of cultivation. Both the state and the
merchants tried to put an end to what they perceived as backward or
archaic cultivation techniques of the peasantry. Many tobacco experts and
politicians sincerely believed in a technocratic solution for the problems of
Dominican agriculture. Around the turn of the twentieth century a number
of efforts were made to convince the peasants to change their ways.
However, the agronomists which were brought from abroad (the United
States or Cuba), were unfamiliar with local customs, and their efforts were
largely ineffective. This only changed from the late 1920s onwards when
the Costa Rican tobacco expert Luis Carballo Romeno was hired by the
Dominican government.

Luis Carballo Romero rapidly became the unchallenged tobacco expert
of the region. He was the key figure in the implementation of new ideas
about agricultural policy. He directed a series of intensive “tobacco cam-
paigns” which aimed at improving tobacco cultivation. The distribution of
seeds to the peasant producers and the maintenance of public seedbeds
became normal activities and many of his technological suggestions would
become common practice in years to come. He thus symbolized a new
kind of active state intervention, but he also showed the contradictions of
state intervention in rural society. He demonstrated a curiosity for peasant
agriculture and a comprehension of its underlying logic which would have
been unthinkable only a few decades earlier. More than his predecessors,
Carballo tried to solve the technical problems of tobacco production in the
context of food production and other elements of the peasant economy.?
Carballo was no longer content with the easy armchair denunciations of
the indolent peasantry. He believed that agricultural improvements would
only be possible when they were adapted to the logic of peasant produc-
tion. In his agricultural advice he tried consequently to take the daily
reality of peasant production as a starting point. Under his direction, the
free distribution of plantlets was extended, partly financed by the mercan-
tile sector. He also took charge of the distribution of cheap credit for the
tobacco cultivators in order to build more and better ranchos. Yet, the
effects of his activities showed how a better understanding of rural society
and the system of agricultural production could be instrumental in the
restriction of peasant autonomy and more intensive state intervention.
State policy thus became better adapted to the logic and methods of
peasant production and this enabled the state to obtain a greater hold on
rural society.?
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Carballo’s credit programs show the extent of his technocratic attitude.
When in 1928, credit facilities were offered to cultivators who cultivated
more than 25 tareas (one and a half hectare), Carballo flatly refused to
use the credit for political purposes. A local official wrote, “I have
received information that the majority of the debtors are followers of [then
president] Horacio Vdsquez and that a large part of them are not able to
pay at this moment.” He suggested, to take political advantage of this situ-
ation: “I consider that whatever their political affiliation, this is a good
occasion to attract those who cannot pay, remitting their debts in name of
the Government.”?® Carballo rejected this and similar proposals in 1931
because they would endanger any future credit programs.

Carballo believed that the state had to teach the peasant producers the
value of money and the logic of the market economy. In the 1930-31 harvest
an inierest of one percent was charged to pay for “the inspection costs,” but
also “to accustom the peasant producers to the idea that it takes money to
make money.”” Carballo acknowledged that low tobacco prices were an
important reason for the financial problems of the peasantry. He wrote: “The
iobacco has become a thing of charlatans (charlataneria) and for the first
time I understand that the merchants are ABUSING the poor peasants
because they are paying only 1.50 pesos for a quintal of the very best
iobacco.” He therefore proposed to be lenient towards the cultivators who
could not repay their loans. This hesitation between harsh paternalism and
sympathy towards the cultivators showed the basic ambiguity in the attitude
of these new technocrats. Their activities in favor of the cultivating interests
ofien strained their relations with the merchants. Already in 1928, Carballo
had stated that it was necessary to liberate the cultivators from “the clutches
of the speculators.”? In his monthly reports he often rejoiced that the culti-
vaiors held firm and refused to sell their tobacco for unfavorable prices. It
could well be that this prudent and technocratic identification with the inter-
ests of the cultivators signified the greatest change in agrarian policies.

Gradually this led to a complete infrastructure primarily meant to
support the tobacco sector and in 1963 to the establishment of the ‘Instituto
ael Tabaco’ under the direction of Carballo. This institute has been a prime
example of a technocratic institution (and, incidentally, has been threat-
ened more than once by politicians who were frustrated that they could not
use it for their own purposes). It formed an important mainstay for the
iobacco sector in the years to come and became an indispensable interme-
diary between the state and the tobacco cultivators. Perhaps the clearest
indicator of Carballo’s technocratic posture was the fact that he worked
uninterruptedly for the Dominican government in the extremely turbulent
and politically polarized period from the late 1920s to the late 1960s.
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CONCLUSION

This chapter has shown that technocratic attitudes prevailed among Latin
American elites from the mid nineteenth century onwards. However, the
continuities in a quest for modernity did not preclude changes in the
assessment of modernization and the expertise necessary for attaining it.
This chapter has focused on the transformation in technocratic ideology
which occurred between the late-nineteenth and twentieth centuries.

The nineteenth-century technical experts were a mixed lot, originating in
different countries and using different methods. Many of them started as
mere technicians hired to build bridges or railroads or to design water
works. Sometimes they were hired directly by the government, in other
cases they were contracted by private companies which worked independ-
ently or for the state. Important engineering projects such as railroads were
almost completely dependent on foreign expertise, even when in some
countries local technological expertise existed. The envy this caused among
local elite groups may be considered the principal incentive for the estab-
lishment of technical schools and universities in the larger Latin American
countries in the late nineteenth century (see Ouweneel, 1995). In the smaller
countries of Central America and the Caribbean the local system of educa-
tion was unable to produce a class of competent technicians.

Whatever their background, these experts could not stay out of politics.
First and foremost, this was a result of the social and political importance
of their projects. No government was prepared to completely leave import-
ant infrastructural and social works to technicians. When they could not
direct these works themselves, Latin American governments formulated
laws which guaranteed a certain degree of state control and allowed for the
appointment of administrators and supervisors. Moreover, governments
made every effort to assure that state control was in the hands of friendly
politicians. In both cases, technicians had to “become political” if they
hoped to be successful. They had to create a space within the realm of
politics in order to do their technological work. They had to negotiate the
terms of the project, discuss what kind of methods they wished to employ.
which technological solutions they preferred and, most important, to what
extent they allowed politics to enter into the entérprise.

In the early twentieth century, the position of technical experts under-
went important changes. It was only then that the idea of social engineer-
ing took hold among Latin American elites. Partly influenced by European
scientific theory, politicians started to think about improving the “quality™
of their populations. Seeing society as an organism that had to be cured,
they became more interested in the social side of modernization. The
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efforts in-the Dominican Republic to “educate” the peasantry are a clear
example of this new conviction that development or modernization could
only take place when the mass of the population was prepared for it. It is
difficult to prove, but it appears that this new perspective was a decisive
incentive for the creation of a group of what may be called technocrats.
The fact that they were no longer just interested in restricted technical
problems, but saw their tasks as part of a larger social problematic, made
all the difference.

On the basis of the foregoing, I would suggest that the concept of tech-
nocrat may be less determined by its relation to politics per se, but more
by the supposed (and, often implicit) social objectives of the technocratic
dream. The goal of social (and thus political) engineering seems to be a
decisive criterion in determining whether we can talk about technocrats.
Technocrats could be seen as people who believe that scientific knowl-
edge (in whatever discipline) is essential for the rational organization of
society, and who wish to use their own professional expertise in order to
stimulate modernization and development.

The emphasis on the quest for modernity and the contradictory ways by
which Latin American elites have tried to attain this goal may lead the
way out of the fruitless discussion whether technocrats have been basically
“good” or “bad” for Latin American societies. This question has given
shape to much of the present-day debate around technocrats, This may be
considered the direct result of the prominent place neoliberal economists
have had in Latin American politics. Neoliberal economists often acted as
the technocratic think tanks of the various dictatorships, among which the
Pinochet-regime is the best known. This support of authoritarian regimes
has given the economic technocrats a bad name in left-wing Latin
American social science analysis. It is important to stress that similar opin-
ions have been voiced by conservative critics of technocrats who sup-
ported “revolutionary” governments such as the Cuban after 1959 and the
Nicaraguan after 1976.

I hope to have made clear that technocratic thinking is not exclusive to
one specific political ideology. The quest for modernity may be considered
the shared utopia of both liberal and conservative elites in Latin America
irom the nineteenth century onwards. The faith in technocratic solutions
existed within both right- and left-wing governments throughout this
period.? It is useless to see technocrats as the monopoly of one or another
political ideology. The contents of the politics of expertise should be ana-
ivzed on the basis of explicit criteria, before we can judge the social and
political position of technocrats and their political supporters. Their import-
ant position in Latin American politics shows the faith in technocratic
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solutions for social and economic problems and their belief in the
scientific, “rational” ordering of society among Latin American politicians
in past and present-day.
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3 The Politics of Knowledge:

Hayek and Technocracy
Miguel A. Centeno

Many of those who profess the most individualistic objectives support
collectivist means without recognizing the contradiction.
Milton Friedman

INTRODUCTION

Beginning with the 1970s, two concurrent trends have dominated econ-
omic policymaking in Latin America.! The first is the continent-wide rise
to power of a generation of young technocrats. Their ascent was accompa-
nied by an almost universal convergence on a neoliberal “Washington
Consensus” of fiscal discipline, financial and trade liberalization, privat-
ization, and deregulation (Williamson, 1994a). The first trend has received
the greatest attention with a variety of country studies focusing on the
attributes and path to power of technocratic cohorts (Centeno, 1994;
Valdés, 1995; Schneider, 1991; Conaghan and Malloy, 1994). The second
has been less studied. We certainly do not yet possess an intellectual
history of technocratic neoliberalism similar to what has already been
done for Keynesianism and the developmentalism of import-substitution
industrialization (P. Hall, 1989; Sikkink, 1991).

Why the match between technocrats and neoliberalism? According to
one view the technocrats simply “got it” and accepted the “common core
of wisdom embraced by all serious economists” (Williamson, 1994b: 18).
On the other side of the political spectrum, authors have pointed out that
the policies of the technocrats coincidentally benefit the very same social
sectors from which many of them sprang (Petras and Vieux, 1994), Others
have focused on the alliance between regional elites and international
financial institutions (Kahler, 1995; Mosley et. al., 1991). The link to U.S.
universities and the subsequent networks developed there has also been
emphasized (Centeno, 1994; Valdés, 1995) as has the role of think tanks
and foundations (P. Silva, 1991; Cockett, 1994; Nylen, 1993; Puryear, 1994).
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In this volume, Schneider emphasizes the importance of knowledge and
policies as signals required by an increasingly demanding world market.
Following Powell and DiMaggio (1992) we could even imagine that tech-
nocrats would converge on a particular ideology without financial incen-
tives and that economic knowledge served as a “ritual” used to legitimate
4 form of rule (Markoff and Montecinos, 1993).

While the above accounts seek to define the technocratic mentality and
its links to neoliberal doctrines by tracing its intellectual origins through a
variety of sources, this chapter reverses this analytical order and examines
the thought of one of the most significant figures in the development of
neoliberal ideology. It uses the work of Friederich Hayek to explore one of
the most disturbing constants of contemporary technocratic thought in
Latin America: the coexistence of a faith in markets and the efficacy of
consumer taste with a pronounced distrust of democracy and the benefits
of voter choice (Centeno, 1993). Was this a temporary aberration originat-
ing in the specific conditions facing these countries in the 1980s? Or, of
greater concern, was there an inescapable affinity between policies and a
sivle of governing?

By focusing on Hayek, I do not mean to imply that technocrats are by
definition adherents of a single economic ideology. The first decade of the
Soviet Union, for example, saw a technocratic fascination with modernity
und expertise. In Latin America, the developmentalism of the 1950s and
1960s was often both technocratic and “leftist.” Nor do I mean to imply
that technocrats are undemocratic because they are neoliberals. Rather, the
analysis that follows merely seeks to identify a common kernel in techno-
cratic thought: an insistence on a monopoly of knowledge. I have chosen
Hayek because he is so associated with a defense of liberty and democracy
that is supposed to be part of the contemporary “end of history.” His writ-
ngs are particularly important precisely because he argued so strenuously
against the imposition of “expert-knowledge” on the part of socialist
regimes. The discussion below should make clear that the danger of the
technocratic temptation is not a function of ideology, but of a more
generic mentality with a deep distrust of democratic participation. The
point of this paper is not to critique a school of economics, but a particular
style of politics.

HAYEK

Through his Mont Pelerin Society, thousands of speeches and seminars,
and his voluminous writings (especially 1944’s The Road to Serfdom)
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Friederich Hayek helped create a network of economists and future leaders
who would achieve predominance in the 1980s. Hayek has been seen as
the ideological godfather of the market revolution. Margaret Thatcher, for
example, considered Road to Serfdom her economic bible. The architect of
the early Reagan legacy, David Stockman, was reputedly a long time fan
of Hayek while Newt Gingrich’s reading list features him prominently.
The Czech Prime Minister, Vaclac Klaus, often expresses his debt to
Hayek and prominently displays Hayek’s picture in his office. The
National Review, Investors Daily, Forbes and the Wall Street Journal, as
well as the torrent of policy documents from the AEI, Heritage
Foundation, and Cato Institute, all acknowledged the central intellectual
role played by the Austrian economist.

In parts of Latin America, Hayek’s influence (and that of those inspired
by him) has been considerable. The Chicago Boys’ fascination with
Milton Friedman made Hayek something of an honorary grandfather of
the Chilean economy experiment: “the spider at the center of the [neolib-
eral] web” (O’Brien and Roddick, 1983: 56-7). Oppenheim (1993: 148)
calls Hayek the “true intellectual father of the Chicago Boys.” Hayek’s
visit to Chile was critical to the intellectual self-legitimization of the
Pinochet government. Much more important than his prestige, however,
was Hayek’s intellectual legacy at the University of Chicago and the sub-
sequent influence enjoyed by its graduates (Valdés, 1995). The influence
of Hayek on Chilean neoliberalism was sealed with the Constitution of
1980 which was officially called “the Constitution of Liberty” in honor of
his famous essay by that name.

Outside of Chile, it is more difficult to determine Hayek’s specific
influence. There is some evidence for Peru. A 1979 symposium featuring
Hayek inspired Hernando de Soto and his search for the “other path.”2
De Soto’s countryman, Mario Vargas Llosa, credits Hayek with his con-
version to the market (VARGAS LL0sA, 1994). Despite the prominence of
some Hayek converts, however, it is not clear to what extent he influenced
the Andean turn toward neoliberalism in the 1980s (Conaghan and
Malloy, 1994). Work on Argentina does not assign him the kind of promi-
nence he enjoyed in Chile (Foxley, 1983; Ramos, 1986; Taylor, 1987). In
Mexico, the role of Hayek was limited. In conversations with a wide
variety of tecndcratas, 1 never heard reference to him as a central intellec-
tual influence.

While the evidence for a direct ideological and intellectual link to
Hayek in Latin America is not very extensive, I want to argue that we can
speak of Hayek as the progenitor of a particular attitude towards public
policy that came to dominate the continent in the 1990s. Hayek, moreover.
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serves as an ideal representative of a cultural/ideological movement which
included Latin American neoliberal regimes. More specifically, Hayek’s
thought permits us to explore the possible contradictions in the neoliberal
paradigm and the consequences from its application. Precisely because so
much of Hayek’s work focused on the inherently anti-democratic tendency
in socialism, he serves as a perfect subject of an analysis of whether it is
economics or politics that forge the road to serfdom.

THE WORK

There are three critical facets of Hayek’s work with clear relevance for
Latin America. The first is his epistemological position. This is crucial
since so much of the legitimation of technocrats comes from their claimed
privileged access to expert knowledge. The second is his faith in the
market. Given that the central dogma of the technocratic revolution was a
return to the market, it is worthwhile analyzing the particular appeal of
that institution. Finally, there is Hayek’s stance on democracy. Despite his
reputation as a defender of individual liberty, Hayek’s philosophy features
precisely the ideological loophole used by many Latin American tech-
nocrats to exclude large parts of the population from decisionmaking.

} spend considerable time on apparently academic points within
Hayek’s philosophy because basic assumptions help determine his attitude
toward politics and their role in the economy. These are critical in helping
us to understand the specific political attitudes inherent in the technocratic
mentality.

Epistemology, or why we cannot know the important things

The key to Hayek’s politics lies in his theories of knowledge. Hayek could
not agree more with the contemporary “epistemological turn” in social
science, even if he would strongly disagree with many of the resulting
political stances. If Marx is an economic determinist, Hayek is an episte-
mological one (Connin, 1990: 299).

Hayek saw himself as part of an intellectual tradition, beginning with
Mandeville, through Locke, the Scottish Enlightenment, Edmund Burke,
Tocqueville, and Lord Acton. From his largely British intellectual heritage,
Hayek borrows two key premises. First, he emphasizes “methodological
individualism.” This posits that the key to human understanding is through
the analysis of individual actions. Only by tracing the combined effects of
these can we discover the roots of the institutions on which our society
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rests. What appear to be the actions of collectives are nothing but the inter-
action of a variety of individuals. Hayek contrasts this with a doctrine of
“conceptual realism” with which he associates Bacon, Descartes,
Rousseau, Comte, and, of course, Marx. This perspective holds that aggre-
gates such as class or the state exist and can act, and may even be more
important than individual action.

Hayek’s militant anti-inductionism serves as a second methodological
guide. Interpreting or explaining individual acts requires our subjective
readings of the situation. This makes it impossible to completely trust our
observations or analyses. In such instances we will be merely projecting
our particular biases and preconceptions onto the world. Like Berkeley
and Hume before him, Hayek implies that much of our knowledge of
external reality merely reflects mental constructs and does not necessarily
have an equivalent in nature. Following Kant, Hayek assumes that humans
possess sets of a priori categories with which they interpret and under-
stand the world. To elaborate a theory based on empirical observations is
therefore folly. All we can hope to do is to develop a series of propositions
that fit into a logical and cohesive pattern.

Hayek differentiates between what he calls “objective” and “subjective”
knowledge. The latter is a product of the human mind, the former exists in
the real world. Much of our knowledge (and particularly in the social sci-
ences) is subjective. So-called “social facts” are often no more than
models that we apply to events; the view that any particular social institu-
tion or phenomenon can be analyzed is sheer illusion. Only those things
not created by conscious action can be understood objectively since only
these allow us to escape the trap of interpretation. With regard to “object-
ive” knowledge such as that found in the natural sciences, Hayek counsels:
“an attitude of humility toward the impersonal and anonymous social
processes by which individuals help create things greater than they
know...” (1948: 8).

Throughout much of his intellectual life, Hayek had a running battle
with what he called “rational constructivists”: those who had infinite faith
in the ability of human knowledge to create and understand optimal social
designs. These are the very same authors who focus on collective actors.
According to Hayek, they share a naive brand of rationalism with an
inflated confidence in social engineering. These false assumptions may be
traced to an over optimistic assessment of human cognitive capacity. He
attacks synoptic visions of science that imagine that all the knowledge of a
society can be put into a single head. Social science suffers from the same
limitations as attempts at social planning. (Hayek’s opinion of sociology
may be guessed by his labeling Comte a “19th-century totalitarian”
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(Hayek, 1994: 20). Contemporary economics is as guilty as the other
social sciences of what Hayek (in his Nobel address) calls the “pretense of
knowledge”: “a generation of economists [imagine] that the statistical
fictions which dominate macro-economic models reflect real economic
relationships” (Gray, 1984: 30).

This is not to say that all things are relative or that “truth” is purely
socially constructed. Hayek’s work is the antithesis of such post-modernist
critiques. He devoted a great deal of attention to attacks on those who
challenge the idea of a single truth. This can only lead to political and
moral relativism of the worst sort. Hayek’s position appears paradoxical in
that while he is opposed to the rationalistic hubris, he still believes in some
capacity to discover truth and that the only path to salvation lies in the
elimination of error (Barry, 1984: 50). Unlike post-modernists, Hayek
does believe that “facts” exist, but there are severe limitations on our
ability to perceive, analyze, and understand them. As with Popper, Hayek
does not deny truth, but our capacity to know it with certainty. Hayek goes
much further than the Carnegie School with its notions of “bounded
rationality.” According to him, there are aspects of the real world which
cannot be encompassed or understood by human knowledge. There are
“constitutional limits to man’s knowledge and interests” (Hayek, 1948: 14).

The epistemological model should be evolutionary theory which deals
with “a process of continuous adaptation to unforeseen events [which] can
never put us in the position of rationally predicting or controlling future
evolution. All it can do is to show how complex structures carry within
themselves a means of correction that leads to further evolutionary devel-
cpments...” (Hayek, 1989: 25). The best manner in which to understand
Hayekian epistemology is by reversing Marx’s famous aphorism: Hayek
wants philosophers to stop trying to change the world and concentrate
much more on interpreting it. We can come to some understanding of the
patterns of social life, how these dictate actions, and the probable out-
comes of these. We cannot, however, enjoy such privileged knowledge as
to create a different world.

Markets, spontaneous orders, and the best of all possible worlds

These epistemological positions help explain Hayek’s view of the market
and why it is such an important institution. Hayek’s lack of confidence in
human understanding makes him more certain of the capacities of the
market. Precisely because the allocation of resources would be a subject-
ive process, precisely because it would be based on biased and incomplete
knowledge, we have to trust this impersonal mechanism which has been
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constructed by non-conscious forces. In the absence of the possibility of
perfect social knowledge, the market provides the mechanisms by which
we can best understand what is happening in a society.

For Hayek, the economic problem of society is “the utilization of
knowledge which is not given to anyone in its totality” (1948: 78). The
market is a “discovery procedure” — a set of institutions which serve as
vehicles for the dissemination of knowledge. Markets are processes of cre-
ating and disseminating knowledge. Society needs rapid adaptation to
changes in the particular circumstances of time and place. The price
system does this by sending signals ~ it is simply a system for communi-
cating information (Hayek, 1945).

It is impossible to over-emphasize the centrality of the market to the
functioning of a society in the Hayekian worldview. Market processes are
the economic equivalent of gravity or sub-atomic attraction: without them,
nothing else works. The laws of economic processes are seen as con-
straints in which human actions take place. Just as we accept the
inevitability of physical laws in constructing buildings, we accept the laws
of the market in our designs of social constitutions: “It was men’s submis-
sion to the impersonal forces of the market that in the past made possible
the growth of a civilization ....it is by submitting that we are every day
helping to build something that is greater than any one of us can fully
comprehend” (Hayek, 1994: 223-4). Attempting to create a substitute for
the market will be catastrophic. Political action (capricious by definition)
may attempt to overcome these constraints, but only at the risk of produc-
ing chaos. Societies that do not choose the path to market capitalism are
condemned to misery (Barry, 1994: 145).

Where then does this market arise? We cannot comprehend its totality,
much less design an improvement, but we can ascertain its origins. Hayek
believes that the market is a “spontaneous” creation produced by an evolu-
tionary process in which the optimal, or at least best suited, social institu-
tions have been selected by the environment. Our morals, as well as our
institutions, are also evolutionary and a functional adaptation to an en-
vironment (Hayek, 1983: 47). Again we should emphasize, along with
Hayek, that the market its not a conscious creation. It, like nature, has
developed in response to a set 0f environmental signals. It has proven to
simply be the most successful manner of arranging economic life. This is
perhaps Hayek’s most important legacy from the Austrian School of
Carl Menger and Ludwig von Mises; markets are historical creations in
perpetual evolutionary flux.

The spontaneous order or catallaxy of the market is merely the product
of the successful individual transitions and relations throughout history. It

The Politics of Knowledge: Hayek and Technocracy 43

is to be valued not on ideological or even Benthamite utilitarian grounds,
but because the evolutionary process appears to have selected this order as
the best. Hayek’s rejection of socialism is therefore not based on a “evalu-
ative” judgment, but a reflection of an inescapable evolutionary reality
(Hayek, 1983: 29). Hayek adopts essentially a Darwinian view of social
systems combined with healthy doses of functionalism: the best survive,
and those that survive are the best.> We do live in the best of all possible
worlds as long we do not try to improve it.

For Hayek, this evolutionary order cannot be escaped. Precisely because
it is not the product of a single human mind, because it does not reflect
conscious design, because it was not constructed as such, it is inescapable:
“the individual, in participating in the social process, must be ready and
willing to adjust himself to changes and to submit to conventions which
are not the result of intelligent design, whose justification in the particular
instance may not be recognizable, and which to him will often appear
unintelligible and irrational” (Hayek, 1948: 22; my empbhasis). The rub of
Hayekian politics is the mechanism for this adjustment and submission.

Politics and why some people should not speak

Hayek’s political writings aim to make political action harmonious with
the laws of economic necessity. In the Constitution of Liberty, Hayek
takes pains to declare that he is not a conservative. In the preface to one
edition of The Road to Serfdom he says that “a conservative movement, by
its very nature, is bound to be a defender of established privilege, to lean
on the power of government for the protection of privilege,” but “the
essence of the liberal position is the denial of all privilege” (p. xxxviii).
His faith in the evolutionary process of the market and its capacity to
chose environmental winners applies to both rich and poor. Hayek pro-
poses an almost Rawlsian view of social justice defining the ideal society
as one in “which we would choose if we knew that our initial position in it
would be decided by chance” (Hayek, 1973-9[II]: 132).

Hayek should not be grouped with those who would eliminate the state
altogether. He recognizes instances of market failure: “In these instances
there is a divergence between the items which enter into private calcula-
tion and those which affect social welfare; and whenever this divergence
becomes important, some method other than competition may have to be
found to supply the services in question.” Moreover, “an effective compet-
itive system needs an intelligently designed and continuously adjusted
legal framework as much as any other” (Hayek, 1994: 44-5). He is
against, however, the imposition of equality through the state. Hayek
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believes that being at the bottom of the economic hierarchy, while perhaps
a misfortune, does not classify as an injustice requiring the state to resolve
a situation. Again, the point of justice is that the market is a blind sifter
that assures the functional distribution of resources. The policy implica-
tions are clear and follow the neoliberal dogma: a safety net for the most
disadvantaged and free space for all the rest.

None of this is very surprising given Hayek’s view of the market. To
understand Hayek’s politics and the ramifications thereof, it is crucial,
however, to concentrate on his more general stance vis-a-vis democracy
and legitimate rule. For Hayek, the most important characteristic of a good
government is that its institutions should be so constrained as to be unable
to do evil. We should assume the worst in humans and seek to discover
those institutions that can best limit our capacity to do damage. The best
means with which to do this is through the rule of law. According to
Hayek, civilization is a set of rules developed to control our instincts
(Hayek, 1983). Without laws, complex, organized and civilized life is
impossible (Hayek, 1973-9[I]: 44).

Legitimacy of laws should not be confused with majority rule. Hayek
shares the Tocquevillian and Burkean concern with the tyranny of the
majority. He suggests three principles through which we can judge the
quality of laws. The first is to determine whether they are applied univer-
sally. A good law is one which avoids arbitrary power: “action determined
by a particular will unrestrained by a general rule” (Hayek, 1973-9[IH]:
8). That is, much as the market makes no distinction between persons in
determining success, laws should be applied without consideration of
“who” or “whom.” The second principle is the absence of coercion. Hayek
believes in what Berlin calls “negative” liberty, in which coercion is only
involved when you are forced to do something; restraints on potential
action are not necessarily coercive. Finally, according to Hayek, the
important laws cannot be made by the imperfect institutions of man, but
“discovered.”

As in the case of the market, attempts to go against discovered
(natural?) laws are very dangerous (Hayek, 1973-9[III]). Following the
dictates of the catallaxy gives us the best chance to achieve an ordered
liberty. According to Hayek, we have two choices: adjust to the forces of
the market, the evolutionary patterns of the given laws or submit to a supe-
rior. If we do not trust the unconscious process of social creation, we will
have to live with the conscious product of a dictator.

Just as the market is the best solution to the economic problems posed by
our bounded knowledge, so freedom is seen as a means to resolve political
conflicts caused by our cognitive limits: “if there were omniscient men, if
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we could know not only all that affects the attainment of our present
wishes. but also our future wants and desires, there would be little case for
iiberty” (Hayek, 1960: 116). In short, if the guardians were wise enough,
tiiere would be no need for democracy. Democracy, it would seem, is like
the market: an institutional adaptation to imperfect knowledge.

Yet. despite his reputation as an ardent defender of liberty, Hayek is an
ambivalent democrat. According to him, democracy is “essentially a
rneans, a utilitarian device for safeguarding internal peace and individual
freedom.” It would be wrong in this case to “make a fetish of democracy”
(1994: 78). In fact, “in its present unlimited form, democracy has largely
lust the capacity of serving as a protection against arbitrary power. It has
ceased to be a safeguard of personal liberty...It has become the main cause
of a progressive and accelerating increase of the power and weight of the
administrative machine” (Hayek, 1973-9[III]: 152). Too much faith in a
majoritarian “will of the people” leads to tyranny and economic disaster.

The source of Hayek’s doubts is that the rules of the market are applied
(0 analyzing the political sphere. As in his “methodological individual-
ism,” Hayek precedes the public choice theorists such as Buchanan and
Tullock in envisioning politics as a market for votes. Politics for Hayek is
i contest over favors and privilege between a wide variety of social
groups. Precisely because it is a market in which self-interest rules, the
pohitical system cannot depend on the “goodness” of men, but only on the
“goodness” of the system.

Democracy does not offer the same kind of systemic guarantee provided
by the market. In fact, it appears that Hayek believes that it will usually
reward the worst in humans. The mechanism that produces social goods
through the pursuit of individual interests in the economic market appears to
break down in the political one. Much as in the view of Mancur Olson, inter-
csl groups are seen as preventing the achievement of the social good because
ne one is willing to fight for the market in and of itself. In the market
“game.” laws are observed and no one tries to change them. In the political
zame. on the other hand, individuals actively attempt to distort the system of
rules for their own benefit. Politics is inherently a “zero-sum” game.

The central problem with politics is excessive expectations. There is
always the danger of politicians sacrificing the general good for private
and particularistic claims. Democratic governments, unrestrained by
hinding rules, far from implementing rational plans of omniscient and
benevolent legislators, become prey to pressure groups who use sectional
demands. These are ultimately destructive of the creative powers of the
exiended order. Inefficiencies in the economic order can therefore be
truced to the meddling of such groups.
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The only solution to this dilemma is a limited government and thus a
lessened danger of a pernicious public policy. In Hayek’s later writings he
proposed a political reform centered on a legislative upper house insulated
in a variety of ways from direct political pressures. In this case democracy
would be made safe through creating barriers to participation and input
(Hayek, 1973-9[III]: Ch. 7).

Hayek prophetically describes the collapse of democracy. He notes the
inevitable delays in getting anything done while all confer. The inability of
democratic assemblies to carry out what seems to be a clear mandate of
the people will inevitably cause dissatisfaction with such institutions.
Parliaments will come to be regarded as ineffective “talking shops,”
unable to or incompetent to carry out the tasks for which they have been
chosen. The conviction will grow that if efficient planning is to be done,
the direction must be “taken out of politics” and placed in the hands of
experts — permanent officials or independent autonomous bodies. The cry
for an economic dictator is a characteristic stage in the movement toward
planning (Hayek, 1994: 69-75). Hayek recognizes that the delays and
frustrations with democracy will necessarily favor the taking of power by
the “strong” who promise to “get things done” (1994: 151-2).

What is perhaps most interesting about these passages is Hayek’s
obvious sympathy with those frustrated by democracy, for there is a clear
authoritarian affinity in Hayek. Given the obvious optimality of the evolu-
tionary and spontaneous order, those wishing to challenge, change, or
exist beyond it are beyond consideration. Hayek often expressed his regret
that people were no longer willing to obey a set of rules that they did not
understand — the very rules that made an ideal society possible. People
must be convinced of the reason for the rules. There is a need for a “vigor-
ous ideological activism” (Vaughn, 1984: 139). The emphasis on the
importance of ideas about free markets and liberty is quite similar to
Olson’s claim that ideology serves as a glue for collective action. That is.
we must invoke an ideological rationale for the correct (evolutionary) path
of a society.

It is in this critical point that the Hayekian pursuit of economic liberty
defined by the market most clearly contradicts his supposed affection for
political democracy. Hayek says that planning requires the creation of a
common view of the essential values, but is this not also the case with the
imposition of the market? Even accepting for the moment that the order of
the market is spontaneous and natural, it is clear that people often have to
be convinced of this. Just as in socialism, some form of ideological hege-
mony must exist or the market will not survive the political squabbling
between groups.
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This emphasis on the need for a social consensus betrays Hayek’s
basic authoritarian framework. Such ideological dependence is a charac-
teristic of totalitarian rule in which ideology provides people with “the
illusion that the system is in harmony with the human order and the order
of the universe” (Havel, 1987: 43). The need to accept the functionality
and naturalness of the market smacks of anti-democratic coercion. Hayek
claims that the spontaneous order is superior since it does not require
conformity on ends, but it does require unanimity regarding the basic
ruies of society. It is not clear why one is more inherently coercive than
the other.

What happens when the population, the vast majority, decides that they
do not agree with this ideological consensus, when they do not agree to
live within the spontaneous order of the market? Hayek’s answer is that a
society cannot afford to listen to them. No democratic prerogative is legit-
imaie enough to challenge the inescapable rules of the market. Under
ceriain conditions the decision of an autocratic government will be more
Icgitimate than those based on majoritarian principles (Hayek, 1980: 17).
Just as he predicted that the planners would impose their rule on recalci-
trant populations, so would he support the unfortunate necessity to impose
the market on those too blind to their own interests.

Hayekian politics are antithetical to the bargaining which is inherent in
democracy. Given the existence of universals as found in the evolutionary
order, such bargains would produce imperfect approximations of the
“true” reality. Hayek refuses to recognize that different positions vis-a-vis
public policy are not necessarily the result of differing ideologies or
hubristic misunderstandings, but may reflect different positions in a social
structure. Legitimate disagreement is therefore impossible.

Even in his most impassioned defenses of liberty one detects in Hayek
an affinity not with democracy or liberty, but with following the dictates
of history no matter the cost. In the end the sanctity of the economic
model is greater than that of the political one.

THE TECHNOCRATIC LEVIATHAN OR MARKET DEMOCRACY?

The same combination of epistemological, economic, and political certain-
lies may be found among the technocrats who have assumed power in so
many countries throughout Latin America. Paraphrasing Hayek’s views
we might characterize the neo-liberal technocratic ideology as consisting
of three simple points: a) there are superior forms of knowledge and higher
iruths than political debate will allow; b) the market is the best means with
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which to achieve that knowledge; and c¢) political and social conflict must
not be allowed to interfere with the natural functioning of the market.

The three Hayekian postulates have a long history in Latin America.
Both the Mexican cientificos and Brazilian positivists would have found
little in Hayek with which to disagree (with perhaps some debate on the
merits of economics vs. engineering and a firmer belief in the superiority
of some races and cultures). Foreign missions such as those headed by
Edwin Kemmerer in the 1920s and 1930s also found it frustrating when
their absolute faith in the architecture of central banks was questioned or
frustrated by domestic politics (Drake, 1989). Comments by more con-
temporary “money doctors” from the IMF and other organizations regard-
ing the problems of working with a government looking towards the next
election indicate that frustration with the vagaries of the political market
are widespread (Drake, 1994a). Hayek’s disregard for democracy also
sounds much like the “anti-politics™ of the military dictators in the region
during much of the 1960s and 1970s (Loveman and Davies, 1989:
O’Donnell, 1973). For example, in his discussion of the post-war era
Hayek emphasizes the need for sacrifice and “self-adjustment” for the sake
of an “ideal end” and berates politicians who do not recognize this neces-
sity (Hayek, 1994: 234). If Hayek saw governmental imposition of social-
ism as a threat to freedom, can state imposition of capitalism be any
different? The goals may be different, the means distressingly similar.

While it may appear as the most innocous, I would judge Hayek’s epis-
temological views as perhaps the most potentially dangerous to a Latin
American democracy. With his refusal to acknowledge the legitimacy of
social critiques, by his dismissal of “subjectivity,” Hayek condemns
relevant populations to a historical passivity. By asserting the inherent
optimality of the evolutionary social order, Hayek denies the possibility of
human agency which is at the heart of any democratic project. Following
Hayek’s views, only dominant paradigms can be accepted. He has no
theory of change except through evolutionary development or “mis-
handling” by governments. Is it not possible that societies can confroni
a set of social problems and attempt to alleviate them through improved
social institutions? If not, then whatever democracy does exist will be
permanently constrained. ’

Much like Hayek in 1944, contemporary tecndcratas see themselves as
revolutionaries taking on a decrepit and reactionary statism. They also view
themselves as defenders of a “truth” which needs to be protected from pop-
ulist contamination. In Chile, for example, Chicago Boys counseled thai
economists should be “impervious to political pressure and motivated by &
higher interest in the common good” (Constable and Valenzuela, 1991
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I71). They were also convinced that they possessed a monopoly on the
truth. This superseded “interests.” Technocrats sought ways with which
“strengthen the muscle of those politicians who are most driven by concern
for the general rather than a particular good” (Williamson, 1994b: 15).
Even as they campaigned for votes, they seemed anxious to distinguish
themselves from panderers of public preferences. Chile’s José Pifiera, for
example, argued that what Latin America needed was “people who are real
leaders rather than politicians” (Pifiera, 1994: 231).

Similarly, in Mexico, a cadre of true believers grew tired of the political
exchange which characterized the dominant PRI. In its place they sought
lo create a new society in which the mechanisms of the market would be
protected from political vagaries (Centeno, 1994: Ch. 8). In Peru,
President Fujimori gathered a great deal of public support through his
“presidential coup.” The language used by Fujimori in his defense of the
imposition of the market could have been taken from Hayek’s character-
ization of socialist planners. Congress was seen a corrupt institution sad-
diing society with a no longer functional economic system that stymied
the development of markets.

Hayek’s emphasis on the market as the only possible economic organiz-
ing principle further limits democratic participation. This is not to deny the
obvious superiority of market mechanisms for managing many economic
relationships. Hayek denies the possibility, however, that the market may
noti grow out of competition, but may reflect previous conflicts (including
political ones). In the case of Latin America, born out of conquest and
slavery, denying that history and the need to redress some of its legacies
through legislation requires that significant parts of the population again
permanently accept constraints on their possible actions. One can read
through the entire collection of Chile's Estudios Piiblicos or the program-
ming documents of Mexico’s SPP and yet not find a single reference to
history.* Much like their fellow economists, tecndcratas seemed to believe
thar “[institutions}] arise as the efficient solution to economic problems.
This mission and the pervasive functionalism it implies discourage the
detailed analysis of social structure that...is the key to understanding how
existing institutions arrived at their present state” (Granovetter, 1985: 505).

The most important fallacy in Hayek’s political program is the explicit
belief in “survival of the fittest” as applied to human beings and social
systems. Latin American technocrats adapted this evolutionary language:
“I.¢t fall those who must fall. Such is the jungle of economic life. A jungle
of savage beasts, where he who can kill the one next to him kills him.
That is reality” (Constable and Valenzuela, 1991: 187). Such Darwinism
neglects the obvious question of “fit for what?” In the end, the defense of
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the market above all other principles requires a leap of faith that has little
if anything to do with any pretense to knowledge. Even if we accept an
evolutionary view of social development why should history end with
capitalism as practiced in Santiago or Mexico City?

Much like Hayek, tecndcratas also believed that their policies (much
like the market) were socially neutral. Chile’s Chicago Boys as well as
many in the Salinas team saw the traditional industrial class as an overpro-
tected luxury which had to give way to new more entrepreneurial dynam-
ics. This market meritocracy, however, has everywhere produced greater
concentration of wealth and enmiseration for those on the bottom. The
“interests” of the market have not tamed the “passions” of inequality and
injustice — they may have made them worse.

Finally, Hayek denies that democracy can serve as its own end. By
endowing the market or the maintenance of “evolutionary” institutions
with a greater legitimacy he places the democratic process in constani
danger. Who cannot imagine (or who has not heard) references to the “real
spirit” of the nation, to the “general interests” of the people, to the preserv-
ation of a sacred “social order” used to challenge those whose only
qualification for office is that they have been elected by their fellow citi-
zens? Certainly such an attitude pervaded the Pinochetista view of the
proper role of a state. At the heart of democratic theory is the sacrosanct
principle that the population has a right to be spectacularly wrong. Hayek
denies such a claim and in its place suggests vague, more transcendental
obligations.

The technocratic “mentality” has a similarly ambivalent relationship
with democracy. Technocrats seek to protect the population from its worsi
political instincts, while implicitly trusting them to make the right econ-
omic choices. They might say that they like democracy, but they also
express their disdain for “alectoralism.” Equally contradictory, these men
and women publicly disparaged the role of the state in the economy ever
as they exerted considerable effort to concentrate power in select govern:
ment institutions. Among the so-called “technopols” who seemed
combine aspects of both a technocratic mentality and a belief in democ:
racy, the latter was preferred because it is “the most effective way in the
long run to consolidate their preferred economic policies” (Dominguez,

1997). When faced with the choice of democracy or “economic correct
ness” (Toye, 1994: 40), they inevitably chose the latter.

Hayek’s assault on socialist planners and “social engineers” can b
applied to those very same personnel who use his name in defense of the
market. In The Road to Serfdom Hayek assails those who would fry
improve the world by borrowing models from technological analyses and
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4 Pablo Ramirez: A Political

Technocrat Avant-la-Lettre
Patricio Silva

INTRODUCTION

The presence of a powerful group of technocrats at the Emrmmﬁ._m.,im. of
governmental decisionmaking represented one of the Ewmﬁ Ema_:_o _MM
features of the former military regime in Chile (1973-90). For M mg :
decade, a group of young neoliberal technocrats, Em. mo-om_mma _nwm.o
Boys, became the main designers and o«a.oﬁonm of Pinochet’s .wooqupwo
policy, while they also contributed decisively to the ».9.55&%%: m i
official ideological discourse (cf. Vergara, 1985; .<.w5mm, G. ). =Ea
the leadership of Sergio de Castro, E:.ooroﬁ.m Minister of msw:om. .
Chicago Boys rapidly expanded their influence to all wm—nw of mo<o§__
ment (health, education, labor relations, »:.m 50 forth) pro _._HoEm. a :.m
“neoliberal revolution” in the country A.H.WBE. G.mmv. Fol ci.Em :
restoration of democratic rule in 1990, Chile experienced the .:mM oH m”
new group of technocrats, the so-called CIEPLAN monks, SgM, M“u_ ¢
many aspects resembled their neoliberal predecessors (see P. 4
92).
GMW:NQVS what is generally assumed, the presence o_... woso—.?"_ Mno%
nocratic groups within Chilean governments was not iw:ﬂmn.n_mm .
Pinochet. Looking to the origins of the state technocracy in Chile, mma__.
scholars indicate the foundation of the Uo<m_o§=m.~= Oomm_mamno__
(CORFO) in 1938 and the subsequent vnonwww M». WM&M“MQ H_Mmmvm:m%oﬁ”ﬁ_
i ountry as its starting point (Pinto, ; Muiioz, )- ;
Mnﬂ MMMEm WN Chilean state technocracy must be mos.%.: EEmM in W.M J%M
lent decade of the 1920s, particularly E&a_.. Em military rule o ro o
Carlos Ibdfiez del Campo (1927-31). In a striking resemblance to M_ e .
military regime of Pinochet, Ibfiez invited a group of young Mn m_m_n_mg
to formulate and execute his ambitious plans to nmmgﬂ.mﬂﬂ m M .
economy and society. Known as the ..S?.S. ?3& of Pa % mBm ¢
(Edwards Matte, 1937), a group of young ingenieros took ¢ E..mm ooE r
most strategic positions in government from which they carrie
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project of institutional modernization of the state (Ibdfiez Santa Maria,
1983; P. Silva, 1994).

This study? is centered on the enigmatic figure of Pablo Ramirez,
Ibdfiez’s Minister of Finance, who like Sergio de Castro fifty years later,
became the main architect of an ambitious, technocratic-oriented
economic and political project, which also was carried out within an
authoritarian environment. Notwithstanding his major contribution to the
modernization and expansion of Chile’s state institutions, Pablo Ramirez
remains an unknown figure among Chilean political scientists and histor-
ians. This despite the fact that in the period 1912-29 he was a National
Deputy for a couple of terms, Minister of Justice and Education, the first
National Comptrolier of the Republic, and Minister of Finance.? The exist-
ing lack of literature and information about Pablo Ramirez undoubtedly
has much to do with his service under the first government of Carlos
Ibéfiez. This period is still taboo among contemporary Chilean political
scientists and historians, a situation perhaps comparable with the long
standing taboo around the Porfiriato in Mexico.*

Ramirez has to be regarded as an early example of a political technocrat
{Camp, 1985), as he successfully combined the technical and practical
skills of both technocrats and politicians in his goal to transform Chilean
society radically. By focusing on his public life and political evolution, I
aliempt to highlight the specific historical and political circumstances
which strengthened his technocratic weltanschauung and later facilitated
ihe nise of Ibdfiez’s techno-bureaucratic project. Through this exercise we
can cast more light on the general conditions which lead to the rise to

power of experts and the particular ideological orientation which guides
(heir actions.

THE QUEST FOR TECHNICAL EXPERTISE

Arnong Chileans the crisis and the final breakdown of the oligarchic state
i the early 1920s produced a deep feeling of discontent with the parlia-
mentary system which had been inaugurated in 1891. The general dissatis-
laction with the existing order was reflected in the publication during
those years of several critical essays denouncing the social, political, and
ioral decline of the nation. These attacked the weak and inefficient parlia-
mentary regime, stressing the need to strengthen executive power and to
modernize governmental institutions. It was a period in which the prestige
of parliamentary democracy in general, and politicians in particular,
had totally evaporated. As Géngora concluded in a reflection about this
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particular period of Chilean history, *“parliamentarism was morally, intel-
lectually, and politically, completely discredited, according to the most
varied testimonies” (1988: 130).

The crisis of the oligarchic order reached its final phase when the state’s
main financial support abruptly disappeared as a result of the collapse of
the saltpeter economy following the end of the First World War. This pro-
duced a severe economic crisis, which led to the dramatic reduction in
incomes, and to an explosive exacerbation of social and political tensions
in the country. The overall dissatisfaction with politics and politicians,
combined with an all-embracing appeal for the modernization of the state,
created a propitious climate for the adoption of so-called “technical and
apolitical” policies by the post-oligarchic governments. Indeed, the admin-
istrative reforms and the expansion of the state institutions initiated under
the first government of Arturo Alessandri (1920-5) were legitimated
mainly on the basis of arguments stressing the need to achieve efficiency
and technical excellence in the management of state affairs.

The decision to integrate people with technical backgrounds into the
state apparatus was part of a clear-cut political strategy, which realized
that their professional competence and authority could function as a force
for pacification in a very polarized polity. As Ibdfiez Santa Marfa has
pointed out “the government hoped that these técnicos would be able to
solve the fundamental problems affecting national stability and harmony
through technical planning and the successful execution of their adminis-
trative tasks” (Ibdfiez Santa Marfa, 1983: 99)

Under the first government of Colonel Carlos Ibdiiez del Campo techni-
cal expertise reached a pivotal place in his plans-to build a strong and
efficient state. With this purpose in mind, he attempted to isolate the
public administration completely from political activities in order to avoid
its subordination to parliamentary debates and party interests. By banning
“politics” from the functioning of the state apparatus, Ibifiez gave the state

activities a purely administrative character. The emphasis put on adminis-
tration by the Ibéfiez regime was so great that Géngora could conclude
categorically: “from May 1927 until July 1931 Chile had to live without
national politics; there was only administration” (Géngora, 1988: 170).

THE GENESIS OF A POLITICAL TECHNOCRAT
Pablo Ramfrez Rodriguez was born in Valparafso in 1885 to a comfortable

middle class family. He obtained his primary and secondary education at
the Colegio MacKay, the Seminario of Valparafso and from the Padres
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Franceses. Then he went to Santiago to study law. He spent his first four
years at the Universidad Cat6lica, but he then transferred to the
Universidad de Chile, apparently because the latter served as the center of
the Chilean University students’ movement. He was a brilliant student and
soon became well-known in university political circles because of his
excellent oratory and highly combative debating style. In 1908 he obtained
his law degree. In that year he presented a paper on matrimonial property
_.E.« ai the Scientific Congress of the Radical Party, which brought him
into contact with members of the party leadership. The following year, he
became a member of the Radical Party and began his rapid rise to political
prominence. In 1912 he was elected National Deputy for the Radical
party,® representing the provinces of Valdivia and Villarrica, later being
re-clected for the province of La Unién. He became the enfant terrible of
the Parliament as he did not spare anything or anyone in his resolute criti-
cism of the oligarchic regime. He was soon a well-known national politi-
cal figure and in May 1919, at the age of 34, he was asked by President
Jos¢ Luis Sanfuentes to become Minister of Justice and Education
(Figueroa, 1931: 602-5).

Ramirez’s parliamentary and political speeches of this period® not only
display his political thought but also represent a vivid historical testimony
10 ihe breakdown of the oligarchic parliamentary regime, which came to
an end with the rise of the middle classes to power after the dramatic
victory of Arturo Alessandri in the 1920 presidential elections. The
speeches reflect Ramirez’s growing disappointment with the governing
Liberal Alliance as it become clear that Alessandri was not going to
deliver the promised profound changes in Chilean politics and society.
I'hese speeches also show Ramirez’s meritocratic and scientifically-
orienied weltanschauung, as well as his concern with the modernization
of ail aspects of Chilean society.

The social question

In the late 1910s, Ramirez was perhaps the member of Parliament most
conscious of the profound political changes which were about to take
place in the country. He was above all extremely aware of the very real
danger that the country could slide towards a dramatic social confrontation
between the oligarchy and the social forces which demanded profound
social and political changes. The radical senator Armando Quezada pre-
sented Ramirez’s thought as a moderating alternative “between the stub-
bornness of the reactionary forces, which are not disposed to give anything
away to the new spirit, and the [left wing] extremism which aspires to
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bring the social fabric down from its foundations” (Ramirez, 1921a:
vii-viii). As Ramirez pointed out, he condemned both “the tyranny from
above and the anarchy from below” (Ramirez 1921b: 52).

Ramirez’s main objective was the elimination of the oligarchic order.
He was clearly less worried by the ascendance of the popular sector. As he
once indicated “it is necessary in Chile to facilitate the entry into
Parliament of the largest number of workers’ representatives possible. We
must incorporate them into the political process in order to search for solu-
tions to their problems within the bounds of constitutional norms”
(Ramirez, 1921a: 43-4).

He was also familiar with Lenin’s ideas and followed the revolutionary
events in Russia very closely. Although he made it plain he was not a sup-
porter of that regime, he repeatedly passed favorable comments on it:

At this moment Russia is an immense laboratory in which Europe’s
most cultivated intelligences are shaping the mankind of the future. 1
said Europe’s most cultivated, because it is obvious that the clumsy
Tsarist persecutions created two Russias: the Russia of the Muzhiks
within its territory, and an intellectual Russia which traveled in exile
throughout the nations with the highest social culture of Europe. It was
the latter Russia which made the Maximalist revolution (Ramirez,

1921b: 45).

Ramirez’s message to the ruling class was unambiguous: if it wanted to
avoid a social revolution it had to enforce advanced social legislation like
that recently passed by some European nations. He refrained from saying
that he knew that the adoption of an advanced social legislation could only
provide a temporary solution, as social conflicts required real changes in

societal relations.

I do not expect that by introducing the labor legislation we are going to
solve the problem. No. As long as societies have not regulated the
advent of the proletariat to economic power and have not admitted it to
the intimacy of production; as long as it remains treated as an external,
mechanical agent and it cannot participate in its deserved share, as
long as economic relations are determined more by hazard and force
than by reason and equity; the social question will persist” (Ramirez,

1921b: 46-7).

Democracy and efficiency

Another recurrent concern in Ramirez’s parliamentary interventions was
the inability of the oligarchic regime to provide an efficient government
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&:or could really rule the country. His persistent criticism of Chile’s par-
liamentary system must not be immediately interpreted as evidence of the
adoption of an authoritarian stance. It must be said that Ramirez, at least in
:._o._ummmzizm. was not criticizing democracy per se, but an oligarchic
regime which was extremely conservative, socially exclusive, exception-
ally inefficient, and in an advanced state of decomposition. However, from
.ﬁ._ﬁ very beginning he left no doubt about his support for the idea of

strong” government. As he once stated, “in the government generated by
the parliamentary regime, which is technically called ‘cabinet govern-
ment’, the cabinet miss the most fundamental capacities to govern. ... A
mo<n._,=5n=ﬂ without the capacities to accomplish its objectives is just a
nominal government” (Ramirez, 1921a: 10-11). In fact, his plea in favor
of a democratic system in which government and president would possess
more power in the political decisionmaking, was nothing more than a plea
for the system which eventually came into force in 1920, i.e., presidential
democracy.

v.mm attacks on the Chilean parliamentary system were primarily directed
against the “parliamentary ordinance” (Reglamento de las Cdmaras) which
m:osaa endless debates, deliberately extended by those sectors interested
in postponing the adoption of a particular legislation. This frustrated any
attempt to modernize the existing legislation and even stood in the way of
the functioning of the government. He understood this was one of the most
powerful political instruments of the oligarchic forces. In a speech to the
youth of the radical party, Ramirez declared; “to reach the enemy, it is
necessary to Cross a point, an unassailable location; from that bastion,
firmly entrenched, the Church, capitalism, and all the established interests
offer resistance. There we find the entire reactionary forces forming a
guard of honor. That impenetrable dug-out is called parliamentary ordi-
nance” (Ramirez, 1921a: 14).

This speech produced a strong reaction. The right-wing press accused
Ramirez of having attacked private property, religion, and the family. In a
later parliamentary debate, in which he defended himself against this wave
of .n_..:momma. he used a series of technocratic arguments to support his
opinions. He legitimized his attack on the “parliamentary ordinance” by
mdmn::m to modernity, efficiency, and science: “When I asked for an
improvement in our parliamentary system via the reform of its rules on the
n_oz.ha of debates — in order to permit the organization of a solid and
efficient government which could adapt itself to the demands of modern
progress - I did not do this as a revolutionary but as a man of order who is
roo_a=.w for the calm and scientific evolution of society” (Ramirez, 1921a:
wm... Time and again, he referred to recent experiences in European coun-
irtes such as France, England, and Germany to support his arguments in
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favor of specific measures. It is evident that Europe represented the prime
source of modernity for him: “In all modern countries new parliamentary
reforms have been introduced, in order to strengthen the authority of the
Cabinet and to reduce the length of the debates” (Ramirez, 1921b: 31).
After this, he gave a detailed description of the reforms introduced in
England and France to achieve this purpose.

Finally, he linked the existence of this ordinance to the mediocrity of
Chilean politicians. He claimed this ordinance had led to “the perpetuation
of many mediocrities in the Cabinets” (Ramirez, 1921b: 53). “This vicious
ordinance is ... the generator of moral cowardice, the godfather of the
conceited mediocrities who have generally governed the country”

(Ramirez, 1921b: 54).
Meritocracy as tool for social renovation

Ramirez could not mask his contempt for the Chilean traditional elite, the
clergy, and the social forces and ideas which had contributed to the sur-
vival of the old oligarchic regime. He possessed a strong middle-class con-
science which led him to reject the privileges the ruling class obtained and
maintained solely because of the social origin of its members. The meso-
cratic spirit which inspired Ramirez in his parliamentary life clearly
emerged in a speech commenting on the results of the parliamentary elec-
tions of May 1921, in which the right-wing parties experienced a dramatic
defeat. He proclaimed this event as the real end of the oligarchic regime in
Chile and declared that the class struggle in Chile was not between the
bourgeoisie and the proletariat, but between the oligarchy and the middle
classes: “The history of our country is the history of two classes. On the
one hand, the aristocracy, who built the Republic, possesses the land and
has the support of the clergy. On the other hand, we have a democracy
which is supported by the middle classes, whose vigorous character is now
beginning to burgeon” (Ramirez, 1921b: 36).”

His meritocratic orientation pushed most strongly to the fore when he
became Minister of Education. He was one of the most fervent supporters
of the adoption of the Law on Compulsory Education: this was an explicit
attempt to eliminate or reduce the class advantages the upper classes
enjoyed, over the rest of the community, derived from their access to
better education. His meritocratic view went hand in hand with his obses-
sion to achieve the modernization of the country in the fastest possible
tempo. From this perspective, Ramirez regarded the introduction of a
system of compulsory primary education as an indispensable condition for
the achievement of modernization. In a speech to the Senate in June 1919,
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which opened the debate on the proposed law, he said: “In the budget of a
aa:._cn_.mnw, the priorities in the expenditure ~ which in the past were
annanm by the monarch and the privileged castes — are now given to the
education of the poor. The very existence of a modern nation is indivisible
from moawc_mo_.w schooling, which constitutes its solid and lasting basis”
ﬁm—:_qmu. 1921a: 2). In a later debate he again defended the adoption of
this law by referring to its positive impact on modernization: “If one
knows i_jn a modern state is, if one understands the importance which
the education of upcoming generations — particularly of the popular
classes — holds for the organization of the state, then one can comprehend
the a.x@m&w:ow for voting this law in” (Ramirez, 1921a: 21 ).

m_m meritocratic weltanschauung is also plainly revealed in his constant
criticism of the mediocrity of the country’s political elite, underlining the
need for generational renovation. In a speech to the Parliament in August
1920 he spoke of the need to overhaul the political class in order to be able
to face the challenges posed by modern times. “The present situation not
only .m:% us without the required instrument of governance, but also with
a ruling personnel which is inadequate to deal with the circumstances
Everywhere, public service has necessitated the elimination of nrcmm
persons %_5. stricken by their advanced age, are no longer able to con-
tribute effectively to national development.” This attack was not addressed
o:._w at E.n aristocratic old guard, but was aimed also at the aged leader-
ship \om his own party. In a discussion with an elderly radical senator,
wu.q:_:wu exclaimed: “The generation to which I belong is very daring E.a.
quite .?nn of prejudices. ... The honorable senator, a survivor of a glorious
past, is no longer sensitive to the palpitation of the new generations of his
own _\EZS he no longer comprehends many things and many men”
AWEESN. _cm_mm 7-8). His E_Bsmmmma stance and his direct style made
_&HHBEQ o:nqﬁzam.. particularly within conservative circles, which would

€ no opportunity to criticize hi i i
o iﬂw% i Wsaa. iticize him through Parliament and the press in

In short, even when serving as an elected official, Ramirez expressed
_m:no. key elements common in technocratic thinking: a) a disdain for tradi-
tion =_. and of itself; b) a faith in the revolutionary power of merit; and ¢) a
tommitment to efficiency as the core principle of government. )

The disenchantment with democracy

The o_nn.:oz: victory of Arturo Alessandri in 1920 had created great
eXxpectations among the middle classes and the popular sectors, as the oli-
garchic forces had finally lost their grip on the government. Alessandri’s
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Liberal Alliance had promised to carry out profound social reforms and to
initiate a political regeneration of the country by eliminating the vicious
political practices of the old regime.

As Ramirez stated during a Chamber session, the 1920 elections should
mark the point of departure for a genuine and sweeping social revolution
in Chile (Pike, 1963: 174). It did not take long for Ramirez’s initial opti-
mism about the new political scenario in the country to recede. He became
increasingly skeptical about the new authorities’ ability and political com-
mitment to implement the required reforms. The fact his party was 4
member of the ruling coalition did not deter him from openly criticizing
the government’s performance. For instance, he argued with Alessandri’s
Minister of the Interior (and later president) Pedro Aguirre Cerda: “I have
not yet seen the determination to tackle the important problems which are
still afflicting the country. The [Conservative] coalition has been defeated,
but it seems that its spirit and its methods of government have survived."
Prophetically, he warned Parliament and the government that if the
promised but still pending legislation was not adopted soon “sixty thou-
sand men [an allusion to the Armed Forces] will turn against the Senaie
and the Chamber of Deputies, forcing them to adopt the reform progran
of the Liberal Alliance...” (Ramirez, 1921b: 10). This was exactly what
finally eventuated in September 1924.

Parliament had not only continued its traditional practice of blocking
government initiatives, Alessandri also gave no sign he was planning 0
break with the old custom of making “deals” with the opposition for each
measure he wanted to adopt. Ramirez hated this chicanery: “In Chil
people do not argue fo convince but to establish the basis for a transaction:
_.. Here Ministers govern by relinquishing; in other countries, by resisting
and fighting” (Ramirez, 1921b: 53).

Ramirez praised Alessandri for motivating the Chilean people, but he
demanded results: “Alessandri has touched the country with his words,
now he has the obligation to touch it with his deeds” (Ramirez, 1921b:
43). He demanded Alessandri fulfill a series of objectives which also
plainly revealed Ramirez’s own priorities: “To fight for the renewal ol
values, in an ordered and evolutionary fashion; to unfold the embryonic
natural resources of this still poor country; to introduce a labor legislaticn
according to our traditions, ... [and] to conclude Chamber debates by
simple majority” (Ramirez, 1921b; 44).

Ramirez had a very clear-sighted picture of the serious economic ané
financial problems with which the country would have to deal in the years
to come. In the first place, he linked the crisis in the saltpeter industry @
the urgent need to increase tax revenues to finance state expenditure. AS
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,,_u P .” T;SM.ME. mw_%nﬁ.. has been “heaven-sent riches helping us to cover
expenditure; but today the saltpeter industry is i .
 but t the throes of a crisi
and tomorrow. if it disappears il e
, these resources will hav
i . e to come from the
:“,___m .u”wr__,m v.oo_aﬁm. In Chile today, as a result of the oligarchic system of
> .,2.. wmm:&:. Swwmm .“M the burdens lie almost exclusively on the poorest
classes™ {Ramirez, : 12). He stressed the
QR 21b : urgent need to establish
ysiem of direct taxation in which i 4d bave
the wealthiest social
l0 pay the lion’s share of the ibuti A el
3 tax contributions: “ i
burdens lifted from the e L P
shoulders o i i
ey f the poor and imposed on the rich”
_, ,___,awnwncmgow__w Mm realized that the financial problems of the state
cou e solved by merely obtaining more
g tax revenues. He also pro-
.ﬂ_ﬁ ,w,.aOn ﬁ:ammgnm_ transformation of the country’s public ma:.mi%n“
ti¢ n May 13, 1921 he delivered his fi :
| 1y nal address to Parli i
lor the administrative reform €
of the state: “The Chilean i ini
e . : public administra-
:,:_ :_‘MM”MM Mwm:”g_o”” w%:ﬂﬁ-% and expensive of the world. The technical
: _ ethods being used in model i
unknown here, while the selecti o e e
: 5 ction of personnel is ruled b
tavors of politicking. The i inistrati s
; public administration requi
radical reform to permit a rapi i e el
: . pid, technically based, and ¢
ol the public services” (Ramirez, 1921b: 48) netp management
;.M\.w_.”mc_w—_ WN_QE_\.“N became Consejero de Estado in 1921, the gap
sctween him and Alessandri widened, eventuall iorating |
et x y deteriorating into o
cnm i i .
; .;“__w.mo”_ RM“: Mo.mw, during a parliamentary debate, Ramirez an:
ema andri’s resignation. As Nunn co “ irez’
lirade ended in an unveiled dem wctl boiead.
and that Alessandri admit his fai
gel out of public office. Ramirez i Mot
: / stated: ‘O’Higgins ... handed
reigns ol government. Balmaceda ' lfe with his .
feigns ! put an end to his life with hi
; b . ith his own
LH””_M_.E_MM%.MM did not :Mma to press his point” (Nunn, 1970: 34).8 This
e extent of the political crisis, as Chil S
able due to the continuous confli b i
onflict between Alessandri i
o : nflic and Parliament
vacerbated by the social conflict simmering throughout the country >m§..

the inilitary intervention of S
| eptember 5, 1924, Rami i i
drew from active political life. ;e emporarily with-
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Ram{ .

5 mﬂ“ﬁ hw___m_mﬂncmnw M:Su the political scene in February 1927, when
ifiez, r of the Interior of the president, Emili ig

! . of . . , Emiliano Figueroa,
pponted him Minister of Finance in a historic cabinet reshuffle. Ibdfiez
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had already indisputably become the strong man of Chilean politics,
counting on widespread support among the population.? The “February
Cabinet”, as it became known, was composed of men of action who were
committed to profound reforms in all fields of Chilean society, in order (o
build the foundations of what they called a “New Chile.”

The relationship between the civil society and the technocracy has gen-
erally been approached from a negative perspective, i.e. by stressing the
ways in which public opinion can constitute an obstacle to the expansion
of technocrats’ influence (cf. Meynaud, 1968: 131-2). Less attention has
been paid to situations in which public opinion can facilitate the adoptiof
of technocratic solutions. Although the latter situation is less common, in
my opinion it was a decisive factor in the emergence of a technocratic
cabinet in 1927. The Chilean population was extremely tired of politicking
and of incompetent governments. Many supported the establishment of &
powerful cabinet of new, capable, well-prepared and non-political figures.
It was the perceived general failure of the political class and their political
organizations which permitted the emergence of the technocratic solution
(cf. P. Silva, 1994).1° The general “anti-politics mood” then pervading the
country is palpable in all the publications of that time. For instance, the
announcement of the “February Cabinet” was welcomed by La Nacidn in

the following terms:

The new cabinet convenes in the La Moneda palace in the name of an
energetic policy, searching for solutions to the national problems....
Ibéfiez has formed a cabinet which brings together a group of young per-
sonalities enjoying solid prestige, whose public activities have been
characterized by their modern ideas about managing the state. ... They
have generally lived apart from the everyday political circles, but not
from public matters, as they possess a first-hand knowledge of national
problems. ... The idea is to create a strong government. This constituies
an aspiration which is shared by the large majority of the national forces
who daily observe the effects of the absence of an efficient, vigorous and
reliable governmental action across the country. (February 10, 1927: 3)

In this general mood of renewal, Ramirez personified best the cabinet’s
firm decision to act fast and without rumination.!" His remarkable zest for
work, and his uncommon speed at making decisions and translating these
into policy, was really striking.!> A few days after his appointment
Ramirez informed the press about his plans for the reorganization of
Chilean economy and public institutions in the following terms:

My first objective is to solve the saltpeter problem .... My second
purpose is to get rid of ... useless functionaries and other inconceivabie
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:ﬁ__”_an:m The third goal is to achieve an effective organization of tax
w,: ection .H..rm fourth objective is the organization of the state
u.:nnm. which it is safe to say does not exist: because there is neith
conirol nor coordination. ... After having solved these problems ; oh
in _:_n possession of an administrative instrument which will _.c<.” %:
maximum range of efficient services ~ the government §=mm==_ M a
ﬁ: mw._”a:m program .*.2 the active protection of all national industries m?w
3””__,._ ”mHHM:.M:w.. painful, but =momm.mm~.< and we are fulfilling it giving real
a “2_ > justice, thereby establishing real democracy. Neither privi-
‘cged position nor fortune nor political stratagems will be considered j
our decisions. (quoted in Montero, 1937: 75-6) "

Ramirez maintained that state agencies should function according to the

same standards of excellence as those used b i
pointed out during those initial days: e ey i

.ﬁ_a.n Ministry of ﬂ:w:oa thinks that in order to start with the organiz-
wr“_..._c_.. of the E&:o .mmaiomm, the idea of the public administration as
.,.\_.=m an organization of beneficence — characteristic of deca i
f:onm ~ has to be totally abandoned. The public services have ﬂw ”m
m,_hMﬂ me ﬁ.@ MMMM%%H principles which have been used by the private

i ving succes.... It is the government’s obligati
wa omnE.maHMmﬁ public mo..&ow\m are efficiently managed in G&GWWMMMMMM
§ ..:Mn . .mnm_ @:Qmmn. This represents a basic principle of any responsi-

¢ administration. ... Good public employees must be remunerated
well, .i:._m bad and useless functionaries must quit the service. Th
organization of the state services must be based on the principles <.<=. M
:._._m noEEm.nomm_ business. In order to realize this reform, in o%nr cumhmr
of .Ea. service a commission will be appointed, preferably with the
inclusion of young technicians, because the chiefs of the service

have generally not fulfilled th iecti ; L
February 16, 1927: 7) ese objectives. (Las Ultimas Noticias,

The moral crusade

_,\_.( i
“,._..:._mu and his m.mc:._mq ﬂmE:mn: soon became a symbol of the national
£sire 10 re-establish integrity and sobriety in Chilean public affairs.!? Th
s.:i_ regeneration of the country was Ibéfiez’s main goal: “The :. mmn
MH w..:m government can be reduced to a single one: achieving the M_own_v . m
w“ q.mﬂmnn .&. :.6 country.... We have already begun with the task of polit-
\“&: sanitarization.... In order to guarantee respect for morality we will
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pursue our duty unwaveringly. We will eradicate the ills and the rotien-
ness, accumulated after so many years of administrative disorder and
political compadrazgos” (La Nacion, March 13, 1927: 17). This resulted
in a veritable moral crusade against corruption at all levels of the staie
institutions, accompanied by a marked strengthening of the regime’s
authoritarian nature.

It was Minister Ramirez himself who personally took charge of the
struggle against corruption and mismanagement within the public adminis-
tration. He began with the most sensitive departments: the Oficina de
Impuestos Internos (Taxation Department), and the Oficina de Especies
Valoradas (Department of Customs and Excise). At Impuestos Internos &
major swindle was discovered in which its director was directly involved.
When the police attempted to arrest him he committed suicide. This
tragedy shocked public opinion, but it also gave a clear warning to every-
one that the government was really combating corruption at all levels. The
Impuestos Internos-affair also showed the population how far corruption
had spread within important public institutions.

The next target was the Oficina de Especies Valoradas. Many months
before the appointment of the “February Cabinet” it had been discovered
that its director had attempted to transfer his own private losses incurred
by speculative playing at the stock market to the institutional account. The
justice system was not prepared to collaborate in dealing with this case as
the judge in charge deliberately delayed and obstructed the passing of 4
sentence. Making use of the extensive powers which had been conferred io
it by the Parliament, the government took the exceptional decision {0
dismiss the judge in question, together with a dozen other magistrates
across the country who had shown notorious negligence or had even been
involved in complicity when hearing criminal cases (El Mercurio, March
16, 1927: 13). Edwards Matte later commented on this, “the entire country
applauded this measure” (1937: 12).

Ramirez and his men also began a comprehensive reform of the entire
public administration. “From his office Ramirez controlled all the public
services and for some time came to be a sort of universal minister’
(Galdames, 1941: 382). Entire institutions and departments were abol-
ished, institutions with overlapping tasks were combined, and intey-
ministerial coordinating entities were created. This operation resulted in
the lost of four thousand public service jobs (Haring, 1931: 24). The
press firmly supported the cleaning-up of the state bureaucracy. As
Pike comments, “...for the first time some degree of scientific efficienc)
was introduced into the Chilean bureaucracy” (1963: 196). Although
public opinion strongly supported these measures for obtaining economis
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and .&Jm._nmo:mw in the public administration, the battalion of dismissed
EZ__n functionaries would be among the foremost enemies of Pablo
Ramirez. as they identified him as the brain behind this massive purge.

Taxation

.s.::\ the same assurance that characterized his parliamentary career
Ramirez aggressively defended his plans to transform the taxation &ﬁgﬁ
i orcer to put an end to the traditional evasion. He again successfully
,_H.:.:E:& ﬁ.noraoonu:n arguments with anti-oligarchic charges to defend
his v ‘ewpoints: “The government position is forceful, because it is based
on technical knowledge, experience, universal legislation, and the reports
presenied by the experts of the Kemmerer commission.”** He accused
conservative groups of “doing their best to cover up the absurd privileges
of the great proprietors to help reduce the already tiny amount of money
they pay in tax contributions.” Moreover, he depicted the existing tax
system in terms of an “aristocratic conquest of Chile’s organized capital-
ism, created for the advantage of the opulent and to the detriment of the
entire country, the working classes in particular.” Finally, he accused the
meirivers of Parliament of utilizing stratagems of the old oligarchic regime
45 they wried to concert their opposition to the new legislation (E! Diario
Hustrado, June 15, 1927: 5).

: m;i_,,_.ou had in fact carefully prepared the ground before this final con-
frontanion with Parliament on taxation. In the months previous to this he had
.,ﬁ_s_umaa representatives of several social and economic sectors, asking
them for their support in the government’s efforts to improve the national tax
systedn, He even directed an unusual letter to the president of the Supreme
Court, asking for the law to be applied severely to those attempting to evade
taxation. This was tantamount to an indirect criticism of the usual laxity
shown by many judges in cases of tax arrears. In that letter Ramirez stated:

It 5 not the intention of the government to influence the sentences of the
ﬂ.:g:u_m. for we are the first to recognize their autonomy. However, we
?,E it is our duty to require of those in whose hands lies the supreme
inspection of the magistrature, to adopt a firm stand on this. There must
be no reason which could allow even the shadow of a doubt that the
slate — either through weakness or complacence — is not able to obtain
the revenues necessary for the maintenance of public services. ... I
earnestly beseech you to require that the functionaries in your institution
,:o.s.. a better spirit of cooperation with the government’s goal of
naiional reconstruction (EI Mercurio, March 12, 1927: 9),
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To Ramirez, tax-evasion also represented a cultural problem, which
accordingly demanded a cultural change in the Chilean population to
redress it. For this purpose he even sent a quite peculiar letter to the leader
of the Chilean Catholic church, Archbishop Monsignor Crescente
Errdzuriz, asking him for help in the task of inculcating the value of tax-
paying among Chileans. He wrote:

This Ministry considers that within the national conscience there is
neither a propensity for paying taxes nor a convention of either honest
income declaration or the payment of dues to the community. On the
contrary, the number of contributors who resort to dishonest methods to
avoid the observance of their duties towards the state is not a few. This
serious situation demands that the government make an appeal to all the
moral forces in order to obtain their essential help for the sake of the
national reconstruction. ... We ask you to make use of your high spiri-
tual position to induce the taxpayers to make an honest and correct dis-
charge of their obligations toward the state, and to influence the public
to desist from their stubborn resistance against the state’s legitimate
right to ask them for tax contributions”!?

Team building and the colonization of the state

The elimination of personnel from public services was motivated not only
by the purpose of conserving financial resources, and increasing adminis-
trative efficiency. This measure was also used to replace the old state per-
sonnel with a new generation which would be able to implement the
ambitious developmental programs of the government. Ramirez was
searching for a group of young men who were technically competent, apo-
litical, honest, and desperate to prove themselves. He sagaciously focuses
his attention on the engineers. They were indeed the most suitable group
of professionals to shape and to implement his technocratic plans, as they
had assimilated the principles of meritocracy, technical excellency, and
apoliticism during their technical training. As Haring states, the Ibdiiez
government “made a clean sweep of the ministry of finance and intro-
duced an entirely new personnel. Virtually all of the latter were engineers,
as contrasted with the lawyer element which previously monopolized such
offices. The were inexperienced, but under the guidance of the minister ol
finance, Pablo Ramirez, ... they have proved to be an honest, intelligen!,
and progressive group of men” (Haring, 1931: 23),!6

The professional association of university-trained engineers, the Institwio
de Ingenieros de Chile, did not hide its delight at the new professionzl
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opportunities offered its members. Its institutional journal, Anales, repeat-
edly praised the government and celebrated its own role in the public
administration. In the issue of June 1927, in its first page Anales repro-
duces a letter from Pablo Ramirez to the president of the institute, Ing.
Rodolfo Jaramillo, in which he reaffirms his intention to encourage the
access of Chilean engineers to several new institutions related to the salt-
peter industry. In December that year, the editorial of Anales is dedicated to
the theme “the government and the engineers” in which among other things
't says: “The Minister of Finance, by bringing the national engineers to the
Nighest posts within the public administration, has learnt to value and to
employ the cooperation of engineers, who are always ready to participate in
Every task waiting to be carried out which, without the hindrance of sterile
political and social docirines, is really focused on the economic reconstruc-
tion of the country .... Mr Pablo Ramirez, a modern leader, has understood
this and has asked engineers to work for it.” This Anales issue also repro-
duces a new letter from Pablo Ramirez addressed to the president of the
_:./_..:En. in which he stresses the competence and outstanding technical
performance of the many engineers already working in the public adminis-
iration. He also informs him of his intention to expand the presence of
these professionals in the state machinery even more. Ramirez implicitly
stresses the meritocratic and apolitical nature of their recruitment when he
4dds; “they were called to take charge of important positions, which were
lormerly occupied only in accordance with the political pressure exercised
by the different political parties.” Engineers gained control of top positions
w ihin the public administration such as National Comptroller,
dccn::a:ana of Insurance, Superintendent of the Saltpeter Industry,
,,;.__61:6:%2 of the Customs House, Director of the Inland Revenue,
Direcior of Administration for State Supplies, Chief of the Department of
_Macm.:.v. of the Ministry of Development, Chief of the Department of
Commerce of the same ministry and many other functions."”

Just as it can be said that Ramirez was Ibdfiez’ right hand, Raiil Simén,
an n.amm:nn... was definitely the man behind Ramirez. This young (aged 34
in 1927) and very bright engineer was Ramirez’s closest adviser. 8 He was
belund all the major economic and financial decisions, and the architect of
mosi of the legal decrees and programs dealing with financial matters,
public works, and economic development in general. Moreover, Simén
Wwas a leading figure within the Instituto de Ingenieros, playing a key role
in (e recruitment of new engineers for the public administration.

During the Ibifiez government, the services of engineers were required
70t only at the managerial levels. They also constituted the main profes-
sionai group in charge of the technical implementation of the huge
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program of public works deployed by Ibdfiez. Under his government,
Chilean engineers obtained the historical chance (and the required
financial resources) to deploy their professional skills fully in the construc-
tions of numerous public buildings, roads, railways and stations, indus-
trial complexes, tunnels, port facilities, irrigation channels, sewage
systems, and so forth. This public works program also constituted a key
instrument in Ramirez’s objective to reduce unemployment and to stimu-
late the domestic economy in general.

The Ib4fiez government could count on a generally good receptior:
abroad, as people praised his ability to re-establish authority and political
order in the country, as well as the standard of administrative efficiency
achieved. This allowed Minister Ramirez to obtain large sums in foreign
Joans to finance the reform of the public administration and the huge
program of public works. Ramirez’s policy on foreign loans later consti-
tuted one of the most discussed and criticized aspects of his ministerial
period (cf. Contreras Guzmin, 1942: 161-2). The fact remains that thanks
1o these loans Chile was able to reduce substantiaily the negative effects of
the saltpeter crisis which began in the late 1910s, to maintain economic
and financial stability, and to keep the people at work until Ib4fiez’ fall in
1931. This occurred when the world depression had already hit most of the
other Latin American countries. In Ramirez’ eyes, foreign loans repre-
sented a modern and strategic instrument for encouraging national eco-
nomic growth and development. As Nunn has correctly indicated, “The
‘politica prestamista’ [loan policy] ... and ... public works ... rarely
receive objective treatment by Chileans. To some this was the beginning
of Modern Chile’s economic woes (an unjust accusation) or a continuation
of unsound government economic policy, heightened by dependence of
foreign capital and soundingly punctuated by financial collapse in 1930-1.
To others, some of whom criticized Ibafiez in other areas, public works

and modernization, however dependent on outside financing, created &
new Chile” (1970: 148-9).

The saltpeter question

As Ramirez declared following his appointment at the Ministry oF
Finance, his first priority would be the reactivation of the saltpeter indus-
try, which accounted for about 50 percent of Chilean exports. Competitior
with synthetic nitrite production in Western Europe and the United States,
technical problems, and union unrest at the saltpeter oficinas triggered off
a severe depression in this strategic sector of the Chilean economy. This
had an immediate impact on the country’s finances, as for the last fifty
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political leaders of the country were simultaneously lawyers and repre-
sentatives of the saltpeter producers. Historically, the entire relationship
between the state and the saltpeter producers has been characterized by
the absolute lack of general regulations: from the side of the state, there
was a complacent weakness and ignorance; from the side of the salt-
peter producers, a poor business policy which often adversely affected
the fiscal interest. The fact is that the saltpeter industry is a national
industry, and that the government, as its protector, must ensure that the
national interests are served first, and that the producers’ interests only
come in second place (La Nacidn, September 29, 1927: 17).

Following Ramirez’s admonition, the saltpeter companies adopted a
fairly challenging attitude towards the government as a signal that they
were not disposed to accept a larger degree of state intrussion in what they
were accustomed to see as their exclusive preserve. However, after a com-
muniqué from the Minister of the Interior, in which he delivered a final
warning to the producers in the strongest words, the latter relinquished their
attitude and later announced their willingness to collaborate with the gov-
ernment. Within a few days many oficinas had resumed production.
Ramirez was out for more than a temporary solution for the saltpeter indus-
try which was shown a month later when he sent Congress a legal proposal
for the creation of the Superintendencia del Salitre y Yodo, a technical
institution of which the task would be to study and to resolve the existing
problems related to the production and marketing of Chilean saltpeter.?®

The saltpeter question also shows that Ramirez was very aware of the
fact that the solution for the national economic problems should not be
sought internally only. Also required was a more active and audacious atti-
tude towards both financial partners and economic competitors from the
country. Mid-March 1929 Ramirez launched an extended mission to the
United States and several European countries.?! In New York he met
bankers and investors, while in Washington he had a meeting at the White
House with President Herbert C. Hoover.?2 He followed this stage of the
trip by going to London, where he had talks with nitrite producers and
bankers. Abroad Ramirez explicitly stressed the technocratic nature of
Ibdfiez’s government, presenting this as one of its greatest assets. In

London he stated: “our government today is exclusively technical; the
engineer, the banker, and the expert in economic affairs have replaced the
professional politician. In this way, the government has been able to
restore economic activity, to solve the saltpeter crisis, to initiate a huge
plan of public works, to obtain an adequate return of tax revenues, to
control the money resources, and to organize the credit system”
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Q.h.ZnQ.c\F May 17, 1929: 10). In Germany he visited the main synthetic
.:E.:n.no:,ﬁmaam. where he signed cooperation agreements. His trip ended
in Paris where the main topic for discussion was financial matters. In each
no:E.Q he visited he was received by the highest political leaders
showing the country’s international prestige and the interest prevailin m...
Chile’s saltpeter industry. 4

.> few weeks after his return to Chile, Ramirez left the Ministry of
F.:m:nn during the cabinet reshuffle of 23 August, being replaced by his
m.:n_a and close associate, Ing. Rodolfo Jaramillo. The reason for his
departure is still unclear, as nothing indicates he had problems with Ib4fiez
or mrmﬁ his departure took place in a fit of pique. The most plausible expla-
nation is that he decided to dedicate himself fully to the detailed develop-
ment of the saltpeter policy, both in Chile and abroad. In any case, after his
rewrn to Chile he began to work on the creation of the Chilean .m»:umnnn
Corporation (COSACH), an inventive formula to regulate the production
w.:a marketing of Chilean saltpeter in an attempt to improve the sale condi-
tions for :wmm product in the international markets through a quota system
This constitutes an carly case of a joint venture between the Chilean mﬂmnm
and the local and foreign companies exploiting Chilean saltpeter, dividing
m_.m Corporation’s shares into equal parts. The COSACH 55»96. was crit-
icized for several reasons. While the conservatives perceived this as an
:1%8@52@ intrusion by the state in private business affairs, the commu-
nisis denounced it as a victory for American imperialism, as they argued
a.:mq the Guggenheim interests, the American company which controlled
the largest part of the saltpeter production, had been strengthened by this
%m_ A.Ewo. 1963: 198; Ramirez Necochea, 1970: 231).

.ﬂ__m and other initiatives eventually did not prosper, as during 1931 the
n.r_—nm: economy began to suffer severely from the world depression. This
triggered off an increasing social and political unrest in the country, which
Ec:i finally led to the fall of the Ib4fiez regime in July 1931, ?:ofda by
& uﬂ..om of political anarchy. Ramirez did not personally experience the
terminal phase of the Ibdfiez government as in 1931 he was in Paris where

for a while he continued to represent Chilean financial and economic inter-
csts in Europe.

CONCLUDING REMARKS

With :_m wm: o.m the Ibdfiez government a period of profound political
_a administrative transformation came to an end. In just four years, the
Chilean state had been radically restructured and modernized under the
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banner of austerity and efficiency. Pablo Ramirez had indeed been the
brain behind these structural changes which constituted an unequivocal
reaction to the weak, slow, and inefficient oligarchic structures. During
his parliamentary career, Ramfrez personally witnessed the structural
inability of the old aristocratic political system to solve the national
problems and to prepare the country for the new challenges of the twen-
tieth century. Being extremely conscious and proud of his middle-class
background, he fought against the very restrictive nature of Chile’s
political class, which was still dominated by a traditional Basque-
Castilian aristocracy in the 1910s. Against the dominating principles of
social ancestry and wealth, he defended the principles of personal
capacity, efforts, and merits. In this manner, his meritocratic weltan-
schauung was only reinforced by the social barriers built by the ruling
oligarchy.

Initially in radicalism Ramirez found an evolutionistic and advanced
doctrine which supported social change and human progress in general. Its
anti-clerical attitude and anti-conservatism fitted in well with his own
stance against social and religious prejudices and in favor of modernity.
Nonetheless, he seems to have always been more convinced of radicalism
(as a set of ideas and objectives) than of the Radical party as such, as he
remained a solitary and independent man within its structures. The break-
down of the oligarchic order not only demonstrated the weakness of the
conservative forces, it also showed the inability of the opposition parties to
form a strong and stable alternative to rule the country. In the end, not
only Ramirez but large sections of the Chilean population found them-
selves increasingly disenchanted with politics in general and politicians in
particular. The lack of political order and stability in the country during
the mid-1920s facilitated the rise to power of Ibafiez, and with him, of a
group of young men with the will to effect profound changes in the admin-
istration of the state in order to break with a very disappointing past.

Ibéfiez showed full confidence in Ramfrez, who enthusiastically shared
his objective of modernizing the country and eliminating political corrup-
tion. In accordance with this, Ibdfiez allowed him far-reaching room to
manoeuvre which he utilized fully for the building of a modern public
administration and for the improvement of the national infrastructure. He
was the prototype of a modern man in the 1920s, as he truly believed in
the advantages of the newest technological and administrative methods,
in industrialization and in the inevitability of what we today call “global-
ization.” He possessed an internationalist and universalist vision of devel-
opment as he was conscious of the opportunities but also the limitations of
a peripheral economy like Chile’s.
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SM..:M presence in Em. country o\m a very well-prepared engineer corps, and
Ir disposition to join Ramirez’s efforts to modernize the count
proved mo be a decisive factor in the formulation and application of ﬂ_.—w :
Mﬂozoa_o and administrative reforms made under the Ibdfiez mo<o=_=..n=~o
m:n Emmgnm of Bmsw.gmm:ona in the public administration not o=_v“
owed a better technical performance in the various services, it als
mqo—mm?m:mm the technocratic orientation of the state apparatus as M. whol o
Meritocracy, faith in scientific knowledge, and contempt for poli s,
brought these engineers and Ramirez together. i S

Ramirez was an idealist and a realist at the same time, as he clearl
::nmaﬁ.ooﬁ_ that in order to construct the utopia of a “New .nE_a.. free vm.
corruption and politicking, he would have to fight against boin_.?._ vest oa
5@23 and strong political ambitions. The world depression, the nom
scious wcmon_om of a political organized base for the government moBE_go_M
with a mounting opposition from conservative and radical mon.omm ut
end to this early technocratic experiment on South American soil i
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w en ﬂman in Chile. Among the few exceptions we find the study by Patricio
Eo:.m 0 (1989) on Ibéfiez’s economic policy and the book by Jorge Rojas
Wo._.nw (1993) on _mc.e. a.u_.muaummoam during his first administration. As
_o._wm acknowledges in his introduction, this period has been almost com-
p mx..\_v. abandoned by current Chilean historians (p- 10). Nunn’s book (1970)
- M mﬂ= the best source on this turbulent period in Chilean political history.
; s Nunn 838& indicates, the 1912 parliamentary elections _.ou_.omn_.am a
major landmark in the ascendence to political power of the middle class. In
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the wake of that election, “upper-middle-class provincial politicians had
assumed positions of influence in Chile at the expense of the central valley
oligarchs and their provincial allies” (Nunn, 1970: 12-13).
The following analysis of Ramirez’ political thought is based mainly on two
volumes (1921a, 1921b) which I found at the Biblioteca del Congreso at
Santiago, containing a good collection of his parliamentary and political
speeches of the period 1919-21. They seem be have been published by
Ramirez’ radical comrades to elevate his political figure in the new political
era inaugurated with the 1920 presidential victory of Arturo Alessandri.
A couple of years later, in 1928, Alberto Edwards came to the same conclu-
sion: “The influence of the working classes in the events of the past years
has been fairly indirect. ... The real class struggle broke out between the
petit bourgeoisie educated in the Liceos and the traditional society. ... The
rebel middle class rejected domination by an oligarchy which they regarded
as incapable, de-nationalized, devoid of morality and patriotism. The politi-
cal aristocracy, for its part, did not pretend to hide its contempt for these
newcomers, defeated in the struggles of economic and social life, who
attempted to supplant it in the leadership of the country” (Edwards Vives.
1952: 234-5).
Alessandri would later insinuate that Ramirez’ attacks against his person
and government were motivated by the fact he was hurt because he had noi
been appointed as Minister of Finance in 1920 (Alessandri, 1967(11): 30-1).
Two months later President Figueroa resigned and Ibdfiez became vice-
president of the country until the presidential election of 22 May 1927. The
most disparate social and political forces supported Ibdfiez’ candidature.
As Nunn pointed out, “the vast majority of Chileans were apolitical, but
unemployment, nonpayment of the salaries to the employed, inefficiency,
corruption in government and inflation made them ... aware of the failure of
their political system™ (1976: 133).
As Ibafiez commented: “In the government I have surrounded myself with
people of good will, open to everything, carrying the ability to achieve
victory in the accomplishment of their tasks in their own hands; they are
capable young men, with a fresh mentality for the search of solutions” (La
Nacién, March 29, 1927: 3).
As the press repeatedly observed, he made almost no distinction between
day and night in working at the Ministry. As well as this function, he was ad
interim Minister of Education, Development, and Agriculture, using the
opportunity to introduce profound reforms in these Ministries and new
legislation in these fields (Herndndez Parker, 1945: 9).
Even his adversaries recognized these qualities of the Ibéfiez’ regime. This
was also the impression gained by many foreign observers. For instance, in
a report from January 1928 to Prime Minister Chamberlain, the British
ambassador to Chile characterized Ibéfiez in the following way: “He is a
man of few words, very reserved, and a keeper of his own counsels; he is
poor ... his house is a model of Spartan simplicity. He is one of the very
few men in public life in Chile against whom I have never heard a charge of
corruption or venality. 1 believe that he himself is inspired merely with his
desire to serve his country to the best of his ability and his lights...” {(quoted
in Blackmore, 1993: 78).

14.
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Although Simé6n rarely vented his political views in public, like many other
engineers he was clearly sympathetic to authoritarian rule as he saw it as a
requisite condition to accelerate the decisionmaking process. In Chile, A
Magatzine of Information and Service, he once wrote: “The political changes
which, by the middle of 1924, brought about the suspension of Congress and
the temporary absorption of legislative power by the Executive, opened the
way for the Government not to delay any longer the reform of our monetary
system. [One has to] take advantage of the favorable circumstance that the
sterile debates in Congress can be avoided — out of which debates in a period
of thirty years a complete and final solution had not been found. ... A
Government Junta of strong and honest men had rolled into the Executive and
Legislative powers. Whatever project the Kemmerer Mission should choose to
present, could be made a law without having to wait for a debate by parlia-
ment.” Raoul Simon (sic), ‘The Kemmerer Mission and the Chilean Central
Bank Law’, Chile, January 1926, pp. 1316, 19. This Journal was published in
New York by Simé6n and some close associates, where he lived for a while as
representative of the Chilean railways. The Kemmerer Collection, Seeley
G. Mudd Manuscript Library, Princeton University, Box 55.
Ib4fiez’ identification with Balmaceda was expressed, among other ways, in
the appointment of his son, Enrique Balmaceda, as his Minister of the
Inferior. On 2 July 1927, when Ibafiez became president, Enrique
Balmaceda draped over him the presidential sash used by his father, as he
saw in him the incarnation of the principles of patriotism and republican
austerity for which his father had fought (see Nunn, 1970: 129-133).
Ramirez himself followed the development at the international markets for
natural and synthetic fertilizers very closely. In the Archivo del Siglo XX,
are several copies of cablegrams sent by him to Chilean embassies in
Europe and the United States, asking them to keep him personally informed
of any single change noticed at the production, distribution, and marketing
of synthetic nitrites.
See Bernedo, 1989; 101-4. According to Contreras Guzmén his foreign trip
was related to the strong opposition met by Ramirez from those former func-
tionaries harmed by his austerity programs in the public administration, who
had instigated a sordid campaign against him. “An official foreign trip was
planned in order to dissipate the bad atmosphere around him” (1942: 173).
Hoover, an engineer, had a special relation with Chile and the Instituto de
Ingenieros de Chile. He had visited Chile in December 1928 as president
elect. He was enthusiastically received by the Instituto de Ingenieros de
Chile, who declared him a honorary member (see Anales 29(1): 15,
January 1929). In 1927, when he still was Secretary of Commerce, the
Chilean press had already lauded Hoover’s technical capacity and apoliti-
cism. “Hoover ... has became famous because of his aversion to politics,
and simply because of this, he is one of the Republican candidates with the
highest chance of succeeding President Coolidge” (La Nacidn, September

10, 1927).
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Arguments contrasting the styles and decision criteria of politicians and
technocrats too often shade into arguments that technocrats and politicians
fight each other to gain power. Appointments of technocrats are inter-
preted to be defeats for politicians and vice versa. Once in positions of
power, technocrats obvionsly struggle with politicians (as well as with one
another) for control over bureaucratic resources. However, the prior ques-
tion is why did some political leaders appoint the technocrats in the first
place? It is essential to remember that almost all technocrats in Latin
America are appointed to positions of power and, save for a handful in
places like Central Banks, can be fired in a matter of minutes. The absolute
numbers of political appointees range across the continent from tens of
thousands (around 50,000 in both Brazil and Mexico) to a few thousand in
Chile. If a thousand or more positions at the top of the bureaucratic hierar-
chy are subject to political appointment, it makes sense to classify the
executive as an “appointive bureaucracy” where almost all positions of
power are filled by personal political appointment (Schneider, 1991).

What is the source of the power technocrats wield? The following sections
review four main types of answer.? First, traditional theories of technocracy
make functionalist arguments that modernizing societies “require” techni-
cally trained personnel in the state. Second, more pluralist theories conceive
of technocrats as social groups or networks that deploy the same resources as
other groups and networks in their struggles to gain power. These arguments
are “endogenous” in that the motor force driving technocrats into power is
the technocrats themselves. Third, others have argued that political leaders
delegate power to technocrats in order to control changing sources of politi-
cal uncertainty. Lastly, a related line of explanation claims that political
leaders seek out technocrats in order to signal government commitment to
economic reform and thereby restore investor confidence.

In any single instance of technocratic triumph, these four causal mechan-
isms — modernization, pluralism, delegation, and investor confidence -
probably interact. However, only the last fully explains the near universal
recourse to neoliberal technocrats in Latin America in the late 1980s and
the early 1990s and their radical shift to autocratic and exclusionary deci-
sionmaking. In one sense, these sets of arguments are presented in the
order of ever more specific explanation. At the least specific end of the
continuum, modernization arguments explain why more officials have
advanced university degrees at the end of the century than at the begin-
ning. At the most specific end, investor confidence arguments help specify
why neoliberal technocrats, as opposed to other kinds of technocrats, came
to power and why they did so in the 1980s and 1990s as opposed to some

other time.#
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MODERNIZATION, TECHNICAL COMPLEXITY, AND EXPERTISE

Early explanations for the rise of technocracy highlighted what was new
about these “men of science” or cientificos: their knowledge and expertise
coupled with a non-political and technical approach to decisionmaking
and v_”oc_ns solving. Many early studies, particularly in organizational
vw:mSo_.. atiributed their rise to prominence to their technical skills.
Fischer, drawing on Meynaud’s (1964) classic study, defined technocracy
45 “a system of governance in which technically trained experts rule by
virtue of their specialized knowledge and positions in dominant political
and .nnc__o::n institutions” (1990: 17). The qualifier about positions in
dominant institutions fudges the issue of the source of power, yet for most
knowledge-based arguments the reason technocrats are in such positions is
because they have expertise. Expertise also imparts confidence and self-
assurance that gives technocrats an advantage in accumulating and wield-
ing power.’

Many of the early functionalist theories ultimately depended on context;
the _a.oaq propelling technacrats into positions of power lay outside the
state in the process of increasing technical sophistication and socioecon-
omic complexity. Their expertise meant that technocrats were presumably
foe only ones who could manage certain government operations which
were made more complex by modernization. Techrological advance gen-
erally explains why passive, non-political technocrats get enlisted into
public service. In the macro sweep of world history, societies cannot get
through industrialization without recruiting a lot of technocrats into gov-
ernment service.

However, functionalist arguments have several well-known flaws. Most
severe is the lack of specific political actors with predictable interests who
would want to bring technocrats into power. In this agentless approach
gevernments are merely obliged to cede power to officials with advanced
traming. Hence, there is no threshold of modernization at which tech-
nocrats necessarily rise nor a way to explain why countries at similar
levels of modernization may have very different executive bureaucracies.
_n_i.rn_.aoa. in terms of “micro-foundations,” the functionalist, modern-
\#auon arguments cannot account for why technocrats would want power.
11 is a market model in which increasing societal demand for technocrats
imore or less automatically matches increased supply. Despite these flaws,
modernization arguments have the virtue, shared by later political argu-
ments, of clearly specifying the source of technocracy outside the state.
Other endogenous arguments considered in the next section look within
the technocracy for the sources of their power.
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BY THEIR OWN BOOTSTRAPS

Other scholars identified technocrats as a rising social group that sought to
expand its political power through more common political means. In
essence technical university training becomes a potential basis for social
identity and thus displaces others such as class, region, or ethnicity. This
perspective is endogenous and pluralist in that it defines technocrats as a
distinct social group which organizes on the basis of its common interests
vis-a-vis other groups and then competes with them for power and privi-
lege. Moreover, aspiring technocrats have advantages over other social
groups in that they have specialized expertise and, at least for some
influential scholars, have a propensity to resort to non-democratic methods
to further their interests.

Guillermo O’Donnell did much to popularize the idea that technocrats
were a separate social group rather than just a collection of trained policy
makers with powerful positions. This social group was a strong compo-
nent of the coalitions favoring bureaucratic authoritarian coups. O’Donnell
hypothesized that, the extent to which frustration by incumbents of tech-
nocratic roles may be channeled into political action aimed at reshaping
the social context is a multiplicative function of the degree of penetration
(density and scope) of these roles in a modernizing situation (1973: 79).

He saw incumbents of technocratic roles and their frustration with
messy democratic politics as key motivations for many supporters — in the
military, the bureaucracy, and private business — of military coups which
brought technocrats to nearly uncontested power in Brazil and Argentina
in the 1960s. Thus, technocrats were not only politically powerful in gov-
ernment offices, but also a force to be reckoned with when outside the
state and denied adequate representation in the political system.

Luiz Carlos Bresser Pereira (1981) went beyond more “pluralist” con-
ceptions to characterize the “techno-bureaucracy” as the new ruling class.
Using class analysis, Bresser Pereira argued that the techno-bureaucracy,
in both the state and large private firms, lived off surplus value (and gener-

ated some of its own in state production). Moreover, much of the power of

the techno-bureaucracy derived from its cohesiveness, shared ideology.
and capacity for collective action. Although the early rise of the techno-
bureaucracy is due to these causes identified in modernization approaches,
Bresser Pereira’s argument is mostly endogenous because he views the

power of the techno-bureaucracy largely as a function of its exercise of

class power.
Empirical studies of the Mexican bureaucracy often take a pluralist view

of the rise of technocracy. In fact in Mexico there wére two struggles: firsi
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vﬂimn:. técnicos and politicos and then, among the técnicos, between
monetarists and structuralists. Here, the arguments slide into a sort of
.Iwam:o;:n pluralism in which contending groups within the state vie
.,...._._5 one another for power in the restricted Mexican political arena.b
_m_<m= the authoritarian and elitist character of Mexican politics Bom.ﬂ
siudies of the rise of technocracy in Mexico view the outcome _mwm.mm the
result of competition among social groups and more as a function of elite
a.a_icnrm. Moreover, endogenous explanations seem more appropriate
since those appointing technocrats were themselves technocrats, at least
since 1970. In the rest of Latin America elected presidents or EE.BQ dic-
tators have brought technocrats to power.

In contrast to O’Donnell’s discussions of large numbers of frustrated
technocrats, network analyses of Mexico and of other countries focus on
,.Eu: groups of like-minded técnicos who rise rapidly to powerful posi-
tions. Reciprocal obligations and personal ties within the network work to
“ncourage each member of the network to get other members appointed to
m..sin_.?_ positions.” In Mexico camarillas have been central to the analy-
sis of technocratic networks and politics generally (see especially Smith
1979: Camp, 1990; Centeno, 1994). Over the last two decades, each tri-
__BE.E:. camarilla was more technocratic than the last. One popular
explanation is that these technocratic networks managed to conquer the
state. for idiosyncratic and conjunctural reasons, and have since rewarded
new generations of technocrats and excluded the rest. For-Centeno, these
5.::.-252 technocratic networks were one of three key am<n_ov.5u=nm
.,m:::_ En. state that led to Salinastroika.® The triumph of, say, Salinas and
his nwam::m over Silva Herzog and his is thus attributable to the former’s
formidable political and bureaucratic skills. However, the social glue
holding these camarillas together may have little to do with shared techni-
cal norms and worldviews. In Camp’s revealing analysis of the strong
S_m.:_.sm family and childhood networks represented in the mmzsmm.
Bu..:nr it becomes hard to argue that his government is one of a program-
matic team who came together in the years before 1988 in the course of
ﬁ.o_:m_m out like-minded allies (Camp 1990). Camp’s analysis raises the
question of whether this is really technocracy or just the same old power
ciite made over for the 1990s in technocratic guise.

Za.ﬁso_._n arguments are also popular in analyses of the Chicago Boys in
En w_sonrnﬁ regime in Chile. The documentation is extensive on the aca-
demic exchange programs and other family and professional ties that
nama.a the network of Chicago Boys. Moreover, their first contacts with
the Pinochet government seemed based largely on particular points of
access and their preparation for regime change. The fact that they had the
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non-institutionalized capacity to prepare a detailed economic program
(known as the ladrillo or brick because of its heft) demonstrates a social
cohesion rare among disparate experts. Beyond the common socialization
of graduate work in Chicago and their collaboration on the ladrillo.
Harberger argues that Sergio de Castro had a coach-like charisma that
further infused the network with cohesion and purpose (1993: 345-6). The
pure network explanation for the rise of the Chicago Boys is that they had
the personal ties to some officers and they had greater coherence as a
network than other contenders.’

In theoretical terms, endogenous arguments about technocratic groups
and networks provide, in contrast to functionalist modernization theories.
a causal logic of collective action and the pursuit of power. Like other
groups and networks, technocrats seek representation and power.
O’Donnell helped identify new lines of social cleavage and the network
analysis provided a detailed appreciation of how technocrats articulate
their power. However, arguments based on groups and networks focus too
heavily on the attributes of technocrats themselves and on their struggles
with each other and with contending political groups. What's missing is 4
greater appreciation of the overall political and economic context in which
political and business elites wield great influence.

POLITICAL UNCERTAINTY AND DELEGATION

Another approach to technocracy focuses on the political leaders who del-
egate power to technocrats in response to exogenous pressures. In an
appointive bureaucracy, the channels of control ultimately lead back to the
president. So the key issue is to identify the political incentives that lead
presidents, whether elected or not, and their inner circles to seck out tech-
nocrats and cede to them political prerogatives. Presidents use appoini-
ments to weave together support coalitions and to manage sources of
uncertainty.!® If, for example, governments face challenges from the lefi.
presidents may bring moderate interlocutors into government, s
Echeverrfa did in Mexico in the 1970s. If uncertainties revolve mostly
around fiscal, currency, and inflationary crises, presidents may seek out
economists who claim to be able to solve these problems."!

The analysis of political uncertainty offers an illuminating perspective
on the demise of the PRI and politicos generally in Mexico in the 19765
and 1980s (which is an essential part of any complete explanation for the
ascendancy of technocrats). Historically, the politicos in ministries
like Gobernacién managed the major uncertainties in internal order and
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ciections. Over time politicos were so successful in ensuring electoral
victories that elections no longer held any uncertainty and top political leaders
.En_.nw_o_.o had few reasons to grant them continued power. In the meantime,
by .._.ﬁ 1970s economic problems became more intractable and uncertain, and
presidents sought out economists to deal with them. In this view, technocrats
came (o power less because they maneuvered (o seize it and more because
nival politicos committed slow, presumably unwitting suicide.

insulation is another way in which politicians lose or cede power to
lechnocrats. Bureaucratic insulation of developmental technocrats has
neen a popular explanation of successful industrial policy in Latin
..y.an:nm and other developing countries. Insulation is usually explained
with endogenous arguments that rely on Weberian characteristics of the
bureaucracy (meritocratic recruitment and promotion). However, in politi-
cized contexts characteristic of much of Latin America some powerful
exira-bureaucratic force is necessary to sustain “institutional” insulation
see Schneider, 1991). Politically enforced insulation of critical agencies
like oil companies or development banks reduces key sources of political
E..noﬁmmaz for some powerful groups. In Brazil, for example, the military
W c:_nm_ constantly over fuel and worked to exclude politicians from the
slate oil monopoly Petrobris (Carvatho, 1977). Contrary to some popular
~onceptions, the insulation of technocrats in particular agencies reflects
'©55 the elimination of politics than the (temporary) victory of one political
group over others.

Politicians can also delegate power to small groups of technocrats in
order to solve their own problems with collective action or the so-called
“politicians’ dilemma” (Bates and Krueger, 1993; Geddes, 1994). For
example. the cost of a small increment in the budget is low and dispersed
while the benefit for an individual politician could be large. In fiscal terms
these individually rational calculations can be collectively disastrous for
he country as well as the governing party as a whole. The country would
be better off, and in consequence so would the governing coalition, with
Mmanageable budget deficits, but individual legislators have strong incen-
{ives fo press for maximum spending for their constituents, regardless of
consequences for the overall deficit. Given this potential for collective
irrsnonality, it sometimes makes sense for politicians to tie themselves to
thi: mast by delegating control over the budget to technocrats and thereby
insure they cannot respond to the Sirens of pork. When politicians dele-
£4ic power in this way they of course have incentives to try to appear,
slong with the rest of the population, as victims of a technocratic takeover.

Neoliberal reforms entail combinations of political costs and societal
benchis that sometimes approximate “politicians’ dilemmas;” the short
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term costs are high and concentrated while the benefits are long term and
diffuse. Empirical research on neoliberal economic reform in developing
countries regularly finds that presidents delegate responsibility to particu-
lar agencies staffed by technocrats. In their overview of eight country
studies, Haggard and Webb conclude that “in every successful reform
effort, politicians delegated decisionmaking authority to units within the
government that were insulated from routine bureaucratic processes, from
legislative and interest group pressures, and even from executive pressure”
(1994b: 13; see also Williamson, 1994a). In his four country study.
Waterbury uses the term “change teams” to describe neoliberal reformers
to whom presidents have delegated responsibility for reform. He empha-
sizes that they can do little without presidential backing, though they can
sometimes take reform further than the leaders who delegated power (0
them wanted (1993: 27-28). These and other studies of delegation note the
correlation between neoliberal reform and the delegation of policy author-
ity to technocrats; however they do not explain fully when and why presi-
dents delegate.

When uncertainty and delegation arguments are most convincing it is
because they acknowledge that technocrats have little power without pres-
idents and other powerful political and state actors. Yet, they are incom-
plete because they cannot ex ante identify the likely sources of uncertainty
or specify when exactly politicians will decide it is in their interest to dele-
gate power. To complete these arguments, the analysis must incorporate
material, economic factors. In Latin America, the major material changes
were the fiscal and investment crises of the 1980s."

INVESTOR CONFIDENCE

The first years of the 1990s marked the high water mark of neoliberal
technocracy in Latin America. The puzzle is to explain why, in such a
brief interval, neoliberal technocrats came to power in governments
elected on very different platforms. None of the theories discussed so far
is much help in explaining why it was that neoliberal technocrats rather
than structuralist or developmentalist technocrats triumphed in the 1980s
and 1990s in Latin America. Why were the political fortunes of the neolib-
eral cohort so much better than those of the rest? '* The issue is no longer
whether to have a technocracy; all of the larger countries of Latin America
have bureaucracies staffed by large numbers of people with advanced
training. The question now, for explaining development strategies, is
which technocracy. The technocrats espousing neoliberalism came from
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the decade 1978-88 totaled 28 percent of Mexico’s 1986 GDP versus only
8 percent of Brazil’s. In sum, Mexican officials had a much more severe
problem with investor confidence and adopted more radical measures to
restore it.
Miguel Centeno counters that the dominance of neoliberal technocrats
in Mexico cannot be reduced to the pressures of investor confidence
(1994: 191-2). It was convergence and coincidence: technocrats rose to
positions of power and held the same views as major investors and inter-
national financial institutions. The key for Centeno is that the technocrats
believed in what they were doing, so that it is impossible to assign relative
weights to exogenous and endogenous causes. Centeno notes the vasi
structural power of capital over the Mexican state, but is ultimately not
convinced of its impact: “the government [was] structurally conditioned to
respond to the perceived needs of one set of political and economic
actors.” Yet, “the government never completely surrendered its autonomy
to domestic capital and was willing to use its still considerable power fo
take on the private sector. If the government appeared to be saving the
Mexican bourgeoisie from itself, it was nevertheless doing so indepen-
dently” (1994: 70-1). What is lacking is a clear distinction between struc-
tural and instrumental autonomy; the Mexican technocracy did enjoy
instruamental autonomy but not structural independence.'®
The data, as yet, do not allow for a definitive answer in the Mexican
case, but several types of evidence favor, I would argue, the investos
confidence interpretation over endogenous contenders. For one, the timing
of changes in policy and personnel in 1985-6 coincides more with eco-
nomic crisis and further erosion of investor confidence than with tectonic
shifts within the bureaucracy. The resignation of Finance Minister Jesis
Silva Herzog in 1986 coincides with a dramatic acceleration of neoliberal
reform in Mexico. Silva Herzog was not an ardent structuralist, yet he was
less a neoliberal than his main rival Salinas and his camarilla. Most ana-
lysts have a pluralist or network view of Salinas’ victory in which Salinas
proved himself to be the better bureaucratic infighter (see Centeno, 1994:
161-3). There are even stories that Salinas was so clever that he tricked
Silva Herzog into getting himself fired. However, investor confidence (and
government revenue) continued to slide into 1986, and the governmeni
after Silva Herzog’s departure took a more radical turn on neoliberal
reform.!”
When top officials in the economic bureaucracy have as much discre-
tion as they do in Mexico and when much of the decisionmaking process
is opaque, then investors naturally take personnel decisions as key indica-

tors of government intentions. In an investor-confidence interpretation of
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Silva Herzog's resignation, de la Madrid opted for a more radical program
.m:n accepted his resignation in part to make the program more onm&_wm 18
..m.o_. .nxmav_n. José Cérdoba, Salinas’s main economic advisor m&:::.&
the importance of using appointments to signal government Emn:ao:m to
business. He argued that a major lesson from Mexico’s reform project was
the :nn@ for homogeneity in the economic bureaucracy in order to reduce
uncertainty and bolster investor confidence (1991: 48). William Rhodes, a
nm_n.m negotiator for Citibank, echoed Cérdoba when he concluded that o_.ua
w. six essential elements of successful reform in Latin America was a
~competent economic team that works together, not in rivalry” (1993: 22)
Wac doubt some of this analysis informs Rhodes’ assessment m.m m:.
investor, of government credibility. In a more recent instance in G,f the
siock market dropped dramatically when president elect Zedillo wmwm.&
over Pedro Aspe to appoint Jaime Serra Puche as Secretary of Hacienda
_u_.o_m.:Euv_w presidents know the value of personnel decisions as si :w_m
.:i incorporate it into their calculations. :
in vo.zow choices and implementation in the 1980s, neoliberal tech-
AoCrats in Mexico were willing to deviate from ideological doctrine (espe-
cially n.oEum_.ma to their counterparts in Chile in the 1970s) in o_.mnnv_ﬂo
festore investor confidence. For example, privatization in the de la Madrid
mo«..wa.:n:" had minimal impact on fiscal balance and state production
wE it m_a bolster investor confidence (and impress the World Bank) Amnm
Schneider, 1990; Alduncin, 1989). Concertation is hardly a common
_u ._Mﬁ._.zsgn in a neoliberal toolkit. Yet, neoliberals in the de la Madrid and
Inas governments pursued i i
e EM a1 t forcefully as a strategy to stem capital
,?n causal logic of an investor-confidence argument is often easier to
sce in other countries of Latin America where elected presidents clearly
,.»,n_nmmﬁa power to neoliberal technocrats. In Brazil Argentina
V a:nm_“_n_m. and elsewhere it is harder to sustain arguments o:. no=<m~.mm=nm
and coincidence. In Argentina Menem’s rapid appointment of a neoliberal
and very pro-business cabinet provides the clearest case of using personnel
:H signal commitments to investors. When Menem won the elections in
May 1989, his economic program was undefined. His campaign promises
fiad been vague and other indicators were contradictory. In the economic’
chaos that w.c__oimm the election in May, Menem moved rapidly to nom-
inaie key ministers. The surprise appointment of Miguel Roig, a manager
at _.Sn. conglomerate Bunge & Born, as Minister of Economy sent an
unequivocal signal that the economic policies of the new Menem govern-
ment were likely to please large, internationally oriented firms. Menem
bolsiered Roig’s appointment by inviting others from the most neoliberal
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party (Union of the Democratic Center), like Alvaro Alsogaray and his
daughter, to key positions in the economic bureaucracy. Domingo Cavallo
was the apparent candidate of the G—8 group of peak business associations
for the finance ministry. Menem instead appointed him foreign minister
and Cavallo immediately flew to the United States to begin negotiations
with creditors. By late June, one of Menem’s top economic advisors was
already predicting a great “surge [oleada] of investment” in the first
hundred days of the new government (O. Martinez, 1991: 39).

These appointments were especially valuable to someone like Menem
who had no stock of credibility as a neoliberal to draw on. By explicitly
delegating power to a manager at a large conglomerate and political oppo-
nents, none of whom was politically indebted to or dependent on Menem,
Menem vastly enhanced the reformist credibility of his economic team.'’
When Roig died shortly after Menem took office, Menem “took pains to
publicize his consultations with Jorge Born, the head of the Bunge & Born
group, in the search for a successor” (C. Acufia, 1994: 38). Roig’s succes-
sor Néstor Rapanelli, another executive from Bunge & Born, did not last
long (though the Alsogarays did) and his successors were either politicians
(Erman Gonzilez, a Christian Democrat and former finance minister in
the state of Rioja when Menem was governor) or more independent
neoliberal economists (Domingo Cavallo). However, the early appoint-
ments had clearly identified Menem as an atypical Peronist, set the course
of radical neoliberal reform, and given the government an initial stock of
credibility with national and international investors.

In Brazil endogenous explanations for conquest by a neoliberal tech-
nocracy are difficult to sustain. Neoliberal reforms were enacted in the
1990s by pragmatists and social democrats rather than ideologically
engaged technocrats. Collor is rightly remembered as the president who
made liberalism palatable again in Brazilian politics. In contrast to
Menem, Collor did have an initial stock of credibility as a neoliberal and
had less need to use personnel selections to signal his commitment to

neoliberal reform.?’ Few top appointees in economic ministries had repu-
tations as neoliberals. Zélia Cardoso de Melo, Collor’s first minister of the
economy, had no particular intellectual or ideological heritage. Her main
advisor Anténio Kandir had voted for Lula and later joined the social
democrats (PSDB). Ozires Silva, minister of infrastructure, was a retired
air force officer who had made his career, like so many other nationalist.
developmentalist officers, in state enterprises (he founded and managed
Embraer). As Ozires explained it, by the 1980s it became impossible to
manage state enterprises because the central government used them to
manage prices and fiscal flows, so he became an advocate of neoliberal
policies like privatization and deregulation (see Schneider, 1992).
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In w._.mN:, when neoliberal reforms were tied to signaling the private
mnnaon.: was mostly on the stabilization front. The fiscal crisis u:aﬂo-_mn
quent inflationary pressures were the predominant issues of the 1980s m:.m
_cw.c.m m_a. more than a low-intensity investment crisis helped make a
political virtue of neoliberal signaling. From the Collor Plan of 1990
through the Real Plan of 1994-5, government officials regularly linked
&EQJE_ reforms to short term measures to reduce inflation, Government
noEEE.E.w:a to privatization consistently emphasized the fiscal benefits
and decisions on tariff reductions were often publicly tied to efforts to
encourage price moderation,2!

: Why is neoliberalism so popular among capitalists? Why is neoliberal-
ism such an aﬁo.ﬁ?m signal compared to, say, Asian style managed trade?
A ?.: answer is beyond this paper, but some reasons merit Eozao...
Neoliberalism is a simple discourse to deliver: it is logical, coherent m...n.
easy to summarize. Neoliberal discourse provides a nmmn_w %Edmmo._n b
_s.r_n: to gauge policy proposals; the less state the better. Neoliberal mo%
trines are m_.mc unequivocal in their commitment to property rights. In diag-
nosis, =mo__co_.m=m5 offers a full critique of previous models c.». im W
m.ccmm_::_:m industrialization (ISI) and developmental states; in Enmnﬂv -
tion it offers a full, concrete set of policy remedies. Asian am«m-o?:ni%.
1sm would sound very much like previous ISI strategies and raise concerns
that the oE. strategies were being revived. In addition, economic elites in
several Latin America countries had invested in institutes and associations
that _._w@ the explicit goal of introducing more sophisticated neoliberal dis-
meacw into business debates (see Diniz and Boschi, 1993). So, business
o= m””:ﬂw%mn& to receive a neoliberal signal and interpret it as state
International financial institutions (IFIs), especially the World Bank and
:.._a IMF, are also important constituencies for governments trying to send
signals v« appointing neoliberal technocrats, Governments scrambled to
find appointees who were well networked with IMF and World Bank man-
agers in order to enhance their bargaining position.?2 Moreover, IFI condi-
tionality m.:.o:marmaan neoliberal factions in the economy c_“_.auso..mnv.
madz.mé_.. indirect signaling may have strengthened these factions more wm.
uo_:_n.m_ leaders realized they could calm international investors and b
ﬁﬁn:m_o.z national investors, by delegating policy to neoliberal 82...:883%
The weight of signaling to IFIs in personnel selection varies with EM
dependence of the debtor country. When, as in most larger countries, gov-
emments rely mostly on domestic capitalists for investment and mmsw_.:-
ment revenue, then the impact of IFIs is indirect in that it affects the
perception of the investment climate for domestic investors, When, as in the
smaller countries of Latin America, World Bank and IMF funding .mm critical
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in closing fiscal and balance of payments deficits, presidents have stronger
incentives to seek out neoliberal technocrats with strong ties to
Washington.?® The increasing dependence of many countries on interna-
tional portfolio investment has further shifted the locus of relevant investors
north from Washington to Wall Street, even in the larger countries.

In sum, explanations for the rise of neoliberal technocrats in Latin
America in the 1990s are incomplete without reference to the severe
investment crises that plagued the region. This argument does not mean,
however, that investment crises automatically generate neoliberal techno-
cracies nor that neoliberal technocrats automatically restore investor
confidence. Political leaders do not necessarily react immediately and
mechanically to investment and fiscal crises; some may even think that
some alternative strategy is feasible. Mexican president José Loépez
Portillo and Peruvian president Alan Garcia both thought they could
thwart capital flight by nationalizing the banking system. Their succes-
sors, not automatically but understandably, pursued policies much more
congenial to investors. Neoliberalism and technocracy are not alone
sufficient to maintain investor confidence, as Ernesto Zedillo can attest. If
the “fundamentals” are wrong, then no amount of technocracy and neolib-
eral discourse will bring investment back.

CONCLUSIONS AND IMPLICATIONS

The general form of my argument is that changes in the characteristics of
the people who run economic policy cannot be fully understood without
examining the reception these changes receive among core investor
groups, both national and international. Endogenous explanations for tech-
nocracy based on knowledge, socialization, or bureaucratic pluralism are
insufficient without reference to political delegation, uncertainty, and
investor confidence. The specific hypothesis derived from this approach to
understand Latin America since the mid 1980s is that presidents appointed
technocrats with neoliberal discourses in order to restore the investment
climate. The broadest implication of this argument is that, to the extent
technocrats lack independent, enduring sources of power, the term tech-
nocracy itself is a misnomer. These arguments also have more specific
implications for the analysis of democracy and development in Latin
America. The most important implication is that appearances of institu-
tionalized triumph by neoliberal technocrats may be misleading. It was
not so long ago that neoliberals despaired of ever dislodging develop-
mentalist institutions and technocrats from the state, yet they proved
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35»...5.&@ easy to remove. Moreover, most bureaucracies are still
appointive; even in the highly technocratic Banco de México officials
work on fixed term contracts.

If context is key, a number of scenarios might make neoliberal tech-
nocrats less attractive to political appointers. If the economic context
nrm:mo.m. especially if government finances and total investment improve
dramatically, neoliberal technocrats could be replaced with other E_m_m of
technocrats or even politicians. In the pattern of political suicide under-
ES: 3. Mexican politicos, neoliberal technocrats might succeed so well
In restoring investor confidence as to make themselves dispensabile. If, for
nxmav_n.. the political economies of Latin America stabilize and mnc.i n..<oq
the an_ma term, then presidents might, as political leaders do elsewhere,
use appointments to diversify and specialize to please more particular 8:..
stituencies. Here then we might expect people with reputations as hard
nosed o&.oaox economists to be appointed regularly to positions in mon-
m.mQ. policy, for example, while other ministries were left to political
appointees. O_. neoliberalism might cease to bolster investor confidence
The peso crisis in Mexico in 1995 and its negative “tequila effect” o:.
portfolio _iam::w_: in South America led some business leaders to call
for pragmatic, anti-liberal measures like bail outs, industrial policies, pro-
Nwﬁm_o?”.m_“n omﬂ:m_ no::o_m. In these circumstances, the muuoisn.:" of

matists rather than ideol i
| ogues can have a more soothing effect on

In other plausible scenarios, neoliberalism has a long life, though again
En.mc.c_.nn of longevity is external to the technocracy. One .v_m.:mmu_n sce-
nario is the continuation of the status quo; the “animal spirits” of investors
remain depressed and political leaders opt for the known default of neolib-
eral technocracy. Or, voters come to endorse presidents like Fujimori and
Menem who adopt neoliberal policies and appoint neoliberal technocrats
rm.m:v: some neoliberal technocrats, once in office for several <oma.
gained popularity in the media and in opinion polls. Pedro Aspe, Domin o.
Omﬁ._._o. and Herndn Biichi all gained widespread support that rn_ d m.:
them in the ranks of contenders for the presidency. =

The _E_uzmmmo:m of investor-driven neoliberal technocracy for democ-
racy m.& ambivalent. On the negative side, majorities and legislative repre-
“E:m:o: mm:.n_.m__w lose to the extent that neoliberal technocrats ..mmo_._.% by
<M””M.M_.ﬂ ”MM_“_”.nnm_m further advocate that remaining areas of state inter-
e oo € economy should be permanently and institutionally taken

ol the hands of venal bureaucrats and weak politicians. So, for
,wxm::En. central banks should have institutional autonomy. Zmo:mng_
reformers seek to restrict political intervention in the economy and in so
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doing circumscribe the scope of QnE.oano control of Em.won._mﬁw..ﬁ.”M
silver lining in this restricted scope is in Em short 8::.8_.:: ution i -
make to removing threats to new acho_,.mn_mm. Hro.o%:m__ma oc_m..m:n__
democracy, which were usually core allies in earlier coup coa :%:M mﬂm
not likely to mobilize against governments that demonstrate sensi _<“ w.r %
investment crises (even if they cannot reverse them). To Em. Mﬁ.ms )
capital mobility has forced policies and :.:B.ms.ﬁ power shifts in sww.w
that structurally favor investors with mobile mmw:m_. aoBoonﬂow _M =M= 3
safe for capitalism, and therefore the bourgeoisie poses less of a thre
aa%_”m_‘w_”w\&m is not all good for amBon—..wﬂm. What is good mo.n _Moa.cn_n___,m
threats from big business to democracy is _.E.m._% good, especia wﬂ_zm <
short run, for reducing inequality. The m:o::<.n=mmm .ow state %n %._‘gﬁ
mobile capital places severe restrictions on their ability to re __m< __m &.
resources and provide fully for social im_m:.m. M..mn. the Qm:m_aﬂ .mo M@m:.
inequality found in most countries om Latin >Bon._nw nm.nm:ﬁ Wu. .M e
chise large numbers of would-be citizens (see O Donne ._n : a. ommmmn
and Kaufman, 1995). In sum, =mo:¢2m__.m5 shifts ﬁ._..m task o Mag g
consolidation from appeasing the rich to incorporating the poor bu

same time limits the ability of political leaders to do so.
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exhaustive examinations of bureaucratic careers in Mexico. However, they
were decidedly less interested in explaining the rise of technocracy than in
documenting its ascension and considering the consequences.
These networks are often international both in formation at graduate school
and in subsequent ties to international financial institutions (IFIs), both
public and private, in the United States (see Centeno 1994: 24-5). In the
most recent period the rise of neoliberal networks is linked to the debt crisis
and the leverage gained through these networks by IFIs in the United States
over government policy in Latin America.
Centeno’s argument is nuanced and inclusive but largely endogenous in the
sense used here. International and social factors, especially embeddedness
in ties to business, are relevant but the primary set of factors explaining
neoliberalism in Mexico are: 1) “the centralization of power within a group
of state institutions espousing a technical-analytic model” (the outcome of a
pluralistic struggle among institutions within the state); 2) “the domination
of the state by a cohesive elite with specialized training” (the network); and
3) “the hegemony of a single, exclusive policy paradigm” (1994: 39-40),
Centeno thus combines strands of three types of endogenous arguments:
knowledge-as-power, pluralist struggle among groups within the state (in
Centeno’s case government agencies), and networks.
Eduardo Silva (1993, 1996) argues that the Chicago Boys and various net-
works thereof were also closely linked to the largest conglomerates, at least
through 1983. See Arriagada and Graham (1994) and Patricio Silva (1991)
for analyses of the cohesive CIEPLAN network that came to power in the
Aylwin government in 1990,
See Schneider (1991) for a general discussion of appointment politics.
Conaghan (1992) stresses presidential discretion in bringing technocrats to
power in the central Andes. Markoff and Montecinos (1993) stress the legit-
imating and ceremonial function of economists in government,
Under socialism, where the state controls investment capital, the material
bases of technocratic delegation would be less important, If states do not
respond to independent controllers of capital, then bureaucratic, pluralist,
and uncertainty arguments are sufficient to explain the power of technoc-
racy. Without a structural dependence on capitalist investment, much more
depends on the whims and perceptions of the president. This is also the
case, though to a lesser degree, when the state controls a major source of
revenue, as in OPEC member states,
In one concrete counter example, the “barbudinhos” (small bearded ones)
who dominated in policymaking in Brazilian informatics in the late 1970s
and early 1980s were highly trained in cutting edge computer technology
and pushed for protection, state subsidy, and a range of other anti-liberal
policies (see Adler, 1987; Evans, 1995),
Unless otherwise specified, the term investors refers to private asset holders
both inside and outside the country. A more fine grained analysis could be
done to assess how specific policies and appointments might be designed
primarily to signal either national or international investors, or financial
versus productive investors.
See Schneider (forthcoming) for full documentation on the differing
investment crises and policy responses. The key sources are: IDB (1992) on
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external debt service, public sector deficits; on investment for Brazil.
Dinsmoor (1990: 62); for Mexico, Pfeffermann and Madarassy (1992: 14).
Given the way reforming technocrats created masses of new wealth, it is
surprising there are so few instrumental arguments for the rise of techno-
cracy. Perhaps Eduardo Silva (1996) comes closest to an instrumental posi-
tion in his analysis of the linkages in the 1970s between Chicago Boys and
huge conglomerates in Chile, yet he never argues that these conglomerates
actually controlled the Pinochet government. Moreover, these same con-
glomerates were destroyed by the economic crisis in the 1980s. Conaghan
notes that business supported the appointment of neoliberals in the Andean
countries but later came to complain about their lack of access (1992).

See Heredia (1996) for the complete history of this period of reform and of
the conflicts between Salinas and Silva Herzog. She argues that Salinas was
less stringent in terms of fiscal contraction and more accommodating vis-d-vis
international creditors. Both stances are of course palatable to domestic
investors, especially given their anxieties over the resolution of the debt crisis.
See Rodrik (1989a, 1989b, 1991) on credibility generally and the import-
ance of exaggeration in economic reforms.

See Gibson (1996). Some of these appointees do not fit the pure mold ofa
technocrat. The Alsogaray’s were politicians and Roig and others came
directly from top positions in private firms. Unlike technocrats, these
appointees had independent constituencies. However, the expectation of
the business appointees, an expectation shared by technocrats, was that
they would be less likely to use their power to further their electoral
careers.

Appointments in Brazil are, as in Argentina, far more important signals
when the preferences of the president are vague or disquieting. The prefer-
ences of Collor’s successor Itamar Franco were largely unknown and pre-
sumed to be vaguely populist. In this context, a meeting between Ttamar
Franco and a known populist economist, Dercio Munhoz, was, according to
some accounts, responsible for the flight of a billion dollars in the course of
about a week.

See Schneider (1992) and Pinheiro and Schneider (1995) on using privatiz-
ation as a political signal). Neoliberal reform and reversal in Venezuela in
the 1990s demonstrate the investor confidence argument from the opposite
side: where there is no generalized investment crisis, neoliberal reform and
neoliberal technocracy are more difficult to sustain. By the late 1980s, the
economic crisis (growth, investment, and inflation) was not nearly as severe
in Venezuela as it was in Brazil, Mexico, and Argentina. Yet, President
Pérez adopted one of the most radical programs of neoliberal reform in
Latin America. The popular.opposition was great, but so too was opposition
from business (see Nafm, 1993). Following Frieden (1991), in the absence
of a severe investment crisis, business is likely to pursue its sectoral inter-
ests which are usually adversely affected by neoliberal reform. Frieden
argues that high class conflict in Argentina and Chile in the 1970s led capi-
talists to abandon their sectoral interests and support governments that could
guarantee their property rights if not their particular businesses. The effeci
can be similar though less strong in investment crises provoked by causes
other than class conflict.
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NMMxﬁM_._M.om M:a Montecinos (1993). Basifiez argues that the debt crisis in
i L_W_ﬁ :Mwm:_ww_wzwwvcnmﬁiog structuralists and monetarists in the
fa (1990: 15). See Heredia (1996) fi insi i

of the role of 1FIs in intrabureaucratic m:._._mm_mw :N hmhﬂhzﬂm_:mﬁ -

See Conaghan (1992) on t i
s ) on the smaller Andean countries. See Stokes (1995)

mioz.m meeting with the heads of the IMF
Wmﬁ»w:e;@ after ___m.o_momo: and his rapid conversion to :wm.%:c”ﬂwm
program of neoliberal reform than he had promised in his campaign




6 The World Bank and the
Transformation of Latin

American Society
Pitou van Dijck

INTRODUCTION

This study investigates the ways in which mﬂEoﬁ.E.m_ adjustment E.om_.m-.ﬂm
designed and executed by national mc<n~.=3n&m in close oo-ovnn.ﬁ_o: ,_”\._
the World Bank have supported a Snrnoo_..m.:o approach to mo:.owam ing
in Latin America and strengthened the positions A.v». technocrats in govern-
ments. It also asks what types of analytical, 80_5_.8_ and nxmn.EZn exper-
tise are required to design and uﬁ_msm.. in an mMmmomeowsa efficient manner,
W neration” of structural adjustment po : .
SWAHMMMWME_ organizations such as the .225 Bank, the Hnanﬂuﬂ%u—w_
Monetary Fund (IMF) and the Inter-American Um<m_o§=.oa Ban .m ; )
have been involved in the development process of -...u:z >.Emzom. o__.
several decades. Their contribution to the mon._o-nnoq_oa.z_o and E.no_cm_oﬂ
transformation of most countries in hﬁi .>=_m:nm has Eﬁowmh
significantly since the outbreak of the debt crisis and the Q.v__mmmm of the
domestic and international credibility of most mo<9.==._m=a :..E.m _.mmmo-_..
More specifically, these institutions have Emﬁa a 2.:.."5_ _.owm in _ES:M.M.\
ing more open and market-orientated economic vo_._o_nm and a m:@bM §
neoliberal ideological context that replaced more Sim_d..c:o:ﬁmﬁ m_u
government-controlled development policies and the theories and ideolo-
i rted them. . !
m_m.mh”mwwﬂwmwg of policies pursued by most mo<.n33n=a in mhmcﬂ
America is frequently referred to as the Washington agenda J_
Washington consensus, which suggests mo.Emirﬁ =._mn .:6 oww__.“a
approach has been designed by the three 5:::22& SmE_,_.:o.“__m n.m er s
to above in concert with the U.S. government. It requires an insider’s «_~.6 g
to assess accurately the influence these mﬁo..:.& agents have rwa on um.”on
making in Latin America and to mo_vm_.mﬁ the influence of mo_.n_m:_ cre H_ n“.
from initiatives taken by domestic policymakers. Consequently, strong

96

The World Bank and Latin America 97

general statements with sufficient precision pertaining to the influence of
such institutions on the shaping of domestic policy are hard to make. For
sure, the Washington consensus reflects the strong influence that main-
stream economic theory exerts on the design and execution of economic
policies in the area (Iglesias, 1992: 52).

The World Bank in particular has been involved in the transformation
process in three interrelated ways: by amplifying a new cognitive frame-
work, by contributing more directly to the design and implementation of
the new socio-economic agenda in the context of sectoral and structural
adjustment programs, and by making available financial means that are
conditioned upon the progress of such adjustment programs.

Policy dialogues between domestic government officials, academic
economists and representatives of the World Bank have contributed to the
understanding of policy failures and the need to adjust and restructure.
Edwards refers to a series of 227 economic reports by the Latin America
and Caribbean (LAC) Vice Presidency of the World Bank in the period
1987-92 that were discussed at formal and informal levels and affected
decision-making in the region (S. Edwards, 1993: 3-1 3). Also, the
Economic Development Institute (EDI) of the World Bank, that was estab-
lished in 1955, has trained officials and has disseminated information that
contributes to the understanding of the Bank’s approach to economic prob-
lems in the region.

There are significant differences in conditionalities of multilateral loan
programs and in the leverage multilateral institutions have over govern-
ments (Killick, 1984; World Bank, 1990a; Mosley et al., 1991). The weak
Position of Latin American countries in the international capital markets in
the 1980s and their strong need of foreign capital strengthened the negoti-
ation power of these agencies. Also, the failure of traditional policies and
experiments with heterodox shock therapies in several countries such as
Brazil, Argentina and Peru strengthened the position of those in favor of a
neoclassical and so-called orthodox approach to policy design. The condi-
tionality attached to multilateral loan programs has in all probability con-
tributed to the leverage neoliberal technocrats have in policy design and
execution. Framework agreements between most governments in Latin
America and the U.S. government to qualify for preferential trade agree-
ments support and “lock in” the reform programs and amplify the impact
of the Washington agenda on domestic policy.

Technical expertise and management capabilities are not only becoming
ever more important factors of production in modern industry, but are also
crucial to control and steer in an effective and efficient manner the overall
economy. That holds true of all developed and newly industrializing
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economies, not Latin America in particular. The types of expertise
required to consolidate structural adjustment differ in many respects from
the kind of capabilities that play a key role in the initial stage of structural
reform and are probably much more complex (Moisés Naim, 1995: 31-3).

To address the main question of this study, the concept of technocrats
needs to be clarified. There are different approaches of the concept of
technocracy in the literature but they share the emphasis on the predomi-
nant influence of technical experts — scientists, engineers and economists
— and expertise in governing society. According to Self, the term techno-
cracy indicates “a way of thinking which in its simplest form attaches
exaggerated importance to one Or more technical factors that are relevant
(or thought to be relevant) to some decision” (Self, 1975: 3). He states
that technocracy — conceived in this way — is very different from the
approach of economic science that investigates costs and benefits of
specific types of allocations and analyses choices in terms of opportunity
costs. Self introduces the concept of econocracy, referring to an approach
to decisionmaking in which fundamental economic tests or yardsticks
are decisive. “Thus stated, econocracy is much more ambitious, and
consequently more dangerous to the public, than any kind of techno-
cracy” (Self, 1975: 5). In the econocratic approach, economic science is
not considered primarily instrumental — providing tools and methods of
analysis and models to investigate relations among economic phenomena
— but a science that determines the content of welfare and the objectives
of economic behavior and policy.

Interestingly, Williamson — who introduced the term Washington
agenda — refers to a definition of technocracy in The Concise Oxford
Dictionary according to which technocracy is the organization and man-
agement of a country’s industrial resources by technical experts for the
good of the whole community (Williamson, 1993: 1). In the same paper he
describes a technocrat as “an economist who uses his professional/techni-
cal skills in government with a view to creating and managing an eco-
nomic system that will further the general good” (Williamson, 1993: 2).
Put differently, in Williamson’s concept a technocrat is assumed to behave
in accordance with the postulates of neo—classical theory pertaining fo
government behavior, that is, the furthering of the welfare of society at
large. Additionally, technopols are distinguished in Feinberg’s definition
as those technocrats who have taken the risk of accepting political
appointments, with the responsibility that entails.

In subsequent sections of this chapter, the concept of technocracy will
refer to a form of government in which technical experts — not exclusively
economists — play a decisive role in government and in steering the
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mass poverty and unemployment and the inequality of income and wealth
distribution. Many studies in these traditions were generally descriptive
rather than analytical, focused at the macro level of the economy rather
than the micro level, and came up with general conclusions regarding the
role of government rather than specific policy prescriptions.

In strong contrast with the literature referred to above, the neoclassical
theory of the role of government in a market economy has emphasized the
contribution of markets that function perfectly to overall welfare.
Moreover, neoclassical development economics has focused particularly
on government failures rather than market failures.

In The Poverty of Development Economics (1983) Lal has criticized
fiercely the so-called dirigiste approach and particularly the works by
Hirschman. Lal’s critique has been considered as a landmark in the debate
between rival paradigms and theories of development. The critique is for-
mulated from a welfare economic perspective and is not a defense of
laissez-faire. On the contrary, the conditions in which laissez-faire results
in a welfare optimum are extremely unrealistic and many an assumption
underlying the case of non-intervention is not met in reality (Lal, 1983:
12). However, if markets fail, government interventions may only result in
a welfare improvement under specific conditions. If these conditions are
not met, such interventions may reduce rather than increase welfare.

The micro-economic foundations of structural adjustment policies as
supported by the World Bank are rooted in neoclassical economic theory.
Welfare theory analyses the conditions in which market interventions of
governments may contribute to overall welfare and the effects that differ-
ent instruments of government policy may have on the behavior of indi-
viduals and ultimately on overall welfare. A brief presentation of the
theoretical concept of optimal government intervention in markets may
contribute to the appreciation of the analytical and technical expertise and
the additional administrative and political capabilities required to pursue
optimal economic policies.

Among the central tasks of government in neoclassical theory are: the
creation of a reliable and consistent macro-economic framework; correc-
tion of market imperfections in an effective and efficient manner; the cre-
ation of markets in case they are needed but non-existent. Scarcity does
not automatically result in the creation of markets. Cases in point are
markets for natural resources that are as yet considered as free goods; an
optimal supply of public and semi-public goods such as infrastructure,
education, security, peace, and a reliable legal system that facilitates
economic transactions and protects ownership.

To correct markets in an optimal fashion, four requirements have to be
met: a government needs to be informed about the source and the size of §
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M___”mﬁ_ Eww_ﬁﬁ a_mﬂ.o:_oﬁ a government needs to have at its disposal effective
and ethcient istruments that create minimal negative by-effects; a
mstrument should be applied temporarily only; an instrument should )
mqwﬂm the fewest possible opportunities for rent-seeking and ab i
Dijck, 1995: 71). I
m:M”M MMMMH& _.Hmsw:_m of policy instruments — first-best, second-best
o . Instruments — depends on their effectiveness in correcting
53.2 distortion and on the unwanted by-effects of using th
Mﬂmnﬂma. H:.m:,:Em:r The less effective the instrument, and the So_.m\ cwm
Cts it generates, the less it will contri : .
general it holds true that the more an Emw.___hwmmﬁ Mmmn_ﬂhm%a_nﬂmm@. o
cause of the distortion, the more its use may contribute t fore
iy 0 net welfare
The selection of instruments is not merely a technical matter but may al
w“w affected by mn.m.omm_ interests. Traditional neoclassical analysis woﬂw_whm
s oMH woé:.:ﬁi 1s a homogeneous institution to serve the interests of
ociety m.n ._m_.mo and bypasses the role of interest groups. However, neocl
sical political economy allows for a more differentiated view om.. (] o
ment, .m:a for interaction between interest groups in society and qm:?mnMM.E-
behavior by government institutions and civil servants that may hel T
::amqmsz&w.m government failures (Olson, 1965; Baldwin, 1982) <
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primarily aim at serving the general interest, .9: were &Boa. more at
specific interests. Rather than founding E&_mc._m_ wo__ow. on evidence &.
positive external effects, support and E.oamn:o:. was provided on the basis
of general considerations regarding the dynamizing effects of Eacm.:.w as
such or on arguments provided by lobby groups. Also, the mo_mnmno: of
instruments was not based on welfare-theoretical mB::mm.. and the instru-
ments most frequently used were not first-best. Cases in point are the use of
import taxes and quotas. In many countries hardly any o».woz. was under-
taken over a long period of time to replace inferior by superior S.ms.c.BmEm.

There are strong welfare-theoretical arguments m.= favor of adjusting the
selection of policy instruments. One of the .?.Eo% elements most fre-
quently included in structural adjustment policies .rmm cnmz the _...wv_mom.
ment of inferior policy instruments such as non-tariff cm:._mnm. to imports
by import taxes and the subsequent lowering m.:a rmgwaﬁm:n: o.w such
taxes. At the same time it may be urgent to design superior vc:o.< _.=ws.=-
ments to correct domestic market failures and stimulate mcq.zom:o Ea:.w-
tries. First-best policy would depend on efficiently operating domestic
taxation and subsidization systems that would w:wcw for a fine-tuned
support of the specific activity that generates the positive external nm..mﬁ.
In most Latin American countries, however, such systems m..u =o~. m::o:a.E
efficiently or hardly exist. Overviewing the progress made in E._m area in
the context of structural adjustment programs in —&::. >w=oﬂnm, it appears
that trade liberalization has received a much higher b_”_o._.:w. than the estab-
lishment of an efficient domestic Exmnoa-o:E»mccma_NE:.E system that
would allow for a domestic industrial policy on the basis of welfare-

theoretical considerations.
The case of sustainable development and negative externalities

The second case relates to government intervention in Bmﬁ_na.ﬂm that .».ME mo
account for negative welfare effects of co::no:.. Correction is SQESQ. in
order to reduce pollution to the level Em;. mm. optimal from the perspective
of society at large rather than the individual producer or consumer.
Combination of production and pollution Ho._.amor a welfare maximum m:”-
supposes the availability of information, instruments and even markets
i ny cases do not exist. . .

Hrﬂww““ ﬂum shown that market forces may generate an optimal noEcEM.
tion of production and pollution and that the role o.m government BMM wm
restricted to defining and enforcing property rights AOom.mm, 1959).
However, to reach such an optimum a _m_.mm =E=_unn. of Emoo:m_c.o:m rmﬁw.
to be met pertaining to the availability of information, the functioning o
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markets and transaction costs. In case market forces are not able to gener-
ate an optimal solution, government intervention may be required but
there are no a priori reasons why government would be capable of correct-
ing this type of market imperfection in an optimal fashion. Knowledge
about the source and economic impact of pollution, and the availability of
a well-functioning system of taxation and subsidization are two crucial
elements of an optimal correction.

To pursue a sustainable type of economic growth pattern is even more
challenging and would require even more sophisticated types of expertise
and capabilities. Such a policy requires knowledge about the stocks of
renewable and non-renewable natural resources, the physical impact of
pollution on the environment rather than only its effect on welfare, the
capability of the environment to absorb pollution and to function as a
waste sink, as well as the preferences of future generations in terms of
material welfare and the quality of the environment. The point made here
is that welfare economics is formulated in categories that do not capture
the physical categories in which sustainability is defined. Put differently:
reaching a neo-classical welfare optimum is entirely independent of the
degree of sustainability of production and consumption patterns. Thus,
correcting markets in an optimal fashion does not necessarily result in a
sustainable growth pattern. The implication is not per se that welfare
theory has no relevance in designing a sustainable development policy,
rather that its scope has to be broadened in order to integrate the concept
of the existence value of the environment which is independent of individ-
ual preferences.

An implicit assumption behind any reasoning in support of government
interventions in markets for the sake of sustainable development is that
government is more capable of identifying itself with the interests of
future generations than individuals and groups in the private sector are,
and that it has superior insight and information about these interests. That
is not necessarily a correct assumption as follows from the literature on
rational choice in government behavior (Bates, 1988). It may very well be
the case that civil servants, aiming at maximalization of their individual
welfare in the short term, and politicians, aiming at maximizing their
chances to stay in charge and holding their positions, will have a higher
rate of discount than individuals and groups in society may have.

A comparison of the theoretical construct of optimal government policy
and governments’ operations in the real world shows three types of short-
coming. First, many types of pollution that create negative welfare effects
are not dealt with at all by governments. Second, in many cases incentives
are provided that tend to increase pollution and reduce sustainability.
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Third, environmental policies lack adequate information and first-best
instruments.

Theoretical limitations

The neoclassical analysis of optimal government intervention may func-
tion as a useful framework to study the effects of different policy instru-
ments. However, the theory is based on a large number of assumptions
many of which do not hold in the real world. The theory of “second best”
is not yet sophisticated enough to analyze the welfare implications of gov-
ernment interventions in case several market distortions occur at the same
time. For instance, theory clearly shows that a policy shift from import
protection towards free trade may increase welfare, but the welfare impli-
cations of trade liberalization in markets that are distorted for other
reasons than import barriers are less evident.

Additionally, the theory of rational expectations has shown the compli-
cations involved in modeling the response of the private sector to govern-
ment policies. Particularly in countries with a long history of pervasive,
fluctuating, inconsistent and ultimately debilitating government interven-
tions, the response of the private sector to new policies will strongly be
determined by past experience.

Finally, it is difficult to design a theoretically optimal path of liberaliza-
tion — that is, the optimal order and speed of liberalization. The literature
on the optimal order of liberalization of the markets of goods and financial
markets, i.e. of the current account and the capital account of the balance
of payments, is not entirely conclusive. Moreover, arguments in favor of
rapid or shockwise liberalization differ in character from arguments in
favor of a more gradual process of transition, and welfare implications
of differences in the speed of transformation are hard to assess.
Consequently, neoclassical theory does not provide an adequate analytical
basis for adjustment and transformation policies and consequently there
are clear limitations to the relevance of theory as a tool for designing such
policies in the real world. Put differently, the theoretical basis of adjust-
ment and transformation policies is in several respects inadequate.

The brief review of the neoclassical approach of optimal government
policies shows that even if the role of government is restricted to core
activities — the creation of a consistent and reliable macro-economic
framework, the correction of market imperfections, the creation of new
markets and the provision of public goods — this will require detailed
information on costs and benefits of private sector activities to society at
large; a consistent and reliable policy framework; sophisticated capabilities
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THE WORLD BANK CONCEPT OF OPTIMAL ECONOMIC POLICY

Involvement of the World Bank in economic policy design is rather recent
as noBbm.Ra with the much longer tradition of the IMF in financing adjust-
ment policy in developing countries and in Latin America in _um_.nn...:mn
.H.rn. importance of a stable macro-economic environment for executin :
Eo._mnn.m .mcoomwm.?:w was already realized during the negotiations mm
Commission II that prepared the establishment of the International Bank
for wOnmsmnEnao: and Development (IBRD) at the Bretton Woods con-
M.MMmznn in GAM. Em:nm the World Bank’s Articles of Agreement include
provision that in order for a
el L meisad m.,cz%o:EQ to become a member of the Bank,
U.E.m:m the 1950s, the Economic Commission for Lati i
Om:_ucm.m: (ECLAC) and the World Bank ».m<o_.mac__“5>m3.ﬁmﬂﬂm ”Mo””w
economic planning and the bank conditioned its loans to Latin American
no_.Es._mm upon the overall economic planning effort of these countries
(Hirschman, 1986: 50; Teitel, 1992: 259; Gerchunoff and Torre, 1992; 376)
dz.ua was m.nao.cm concern about the macro-economic situation in the ﬁ»::.
W»Bm:nm__. region in the mid-1960s at the time that the IMF was frequently
involved in stabilization programs in that area, Already during the 1950s and
early _.oacm Latin American countries were large users among developin,
no::«.._nm .3. IMF resources and 18 countries in the region made use of Mﬁw
%.mi_nm rights in the period 1948-62 (Garritsen de Vries, 1987: 66). Durin
this era, the relationship between the countries in the region and the Em imm
uneasy and according to Volcker, it was a mistake not to involve the World
Bank and the IDB in the policy dialogues with the Latin American govern-
Emm:w ata Sw.o: earlier stage (Volcker and Gyohten, 1992: 211).
ome policy conditionality has always been attac j
financing by the World Bank, and Sm..ov\:mﬁ been mmw_mhnhonmﬂqnm_n“.
program financing in the 1960s (in India) and the 1970s (in African coun-
Hm._mmv. Also, the bank experimented with macro-economic policy condi-
tions that were attached to loans in Peru and Chile in the early 1970s
Am.o_m_n.. 1994: 14). Structural adjustment programs — that is, non-project
m.&:ﬁ:m combined with conditions related to sector-specific or overall
WM”MK aﬂ.wug_gm.w MEW mSaMma to become a major new activity of the World
in the s. Four i i j
PRI oot s actors stimulated the Bank to shift from project
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The first reason is general by nature and refers to the fungibility
problem of project loans: in project financing it is unclear to the donor
what activity is financed, since external financing of government invest-
ment projects allows the recipient government to allocate its means in an
alternative fashion that may or may not be in accordance with the object-
ives of World Bank financing operations.

Second, the Bank concluded that inappropriate policies by recipient
governments deteriorated the economic environment of projects and had a
negative effect on the contribution of projects to welfare, and on the
financial sustainability of project loans.

Third, the results of the policy dialogues between governments and the
World Bank were unsatisfactory to the Bank and yielded insufficient
results in terms of policy reform in countries receiving project loans.

Fourth, project aid has been disbursed only slowly due to the length of
the stages of project design, appraisal and approval. In view of the deterio-
rating external environment there was a need for quick-disbursement
mechanisms (Mosley et al., 1991).

The shift from project loans towards structural adjustment programs
required a re-organization within the Bank. Moreover, new types of exper-
tise to make sector- and country-specific analysis were required to support
the design, execution and appraisal of these programs. The project
approach of the World Bank required in particular the expertise of profes-
sional engineers whereas the program approach requires in particular
expertise of economists (Mosley et al., 1991: 29).

The view of the World Bank on optimal government policies expands
on neoclassical theory but is also supported by insights from other
branches of economic theory and to a limited extent from other disci-
plines. Studies by the World Bank emphasize in different degrees the need
to create a stable and reliable macro-economic framework; to reduce gov-
ernment involvement in many traditional spheres of intervention; to under-
take selectively and in specific circumstances new types of activities in
ways that are compatible with market forces, particularly in the areas of
poverty alleviation and pollution abatement; to decentralize and stimulate

participation of regional and local governments as well as Non-
Govenmental Organizations and target groups. Finally, the World Bank
stresses more recently the vital importance of superior technocratic capa-
bilities and of good governance.

The Washington Agenda

The combined series of stabilization and structural adjustment measures
included in the policy packages that are favored and supported by the
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“W\_mw.mrm World Bank, USAID and the IDB is frequently referred to as the
) as Sm:w.:. mm.n_am or consensus. As put by Williamson, who introduced
”:n term, “[i]t is ma:aB:« mmmpwam.n. at least in technocratic Washington
at the standard economic objectives of growth, low inflation, a imEm
vm._mzon of payments, and an equitable income distribution mro_.__a dete
mine the disposition of such policy instruments” (Williamson, 1990:; mw.-
Key o_nz_m_:m of the agenda are the restoration of B»nno-mncmoamn .v _.
ances m.:a improvement of the functioning of markets by reducin e<m_w~ .
ment intervention. More specifically, the main policy mmmm—_Mm m_“M
53:.30:3 on the agenda are: 1) restoring fiscal discipline, particularly b
_.na:os.m expenditures, not so much by raising taxes; 2) E.mi@ for nEva :
oxﬁn:&::.qnm on indiscriminate subsidies such as for state enterprises m”m
no__mcq:_uco.s items such as food and energy; 3) establishment of a broad
”Nx base with anm_.mx.u marginal tax rates; 4) positive real interest rates
at are market-determined; 5) a real exchange rate that is consistent with
Ema.:?-:.w_.:_ macro-economic objectives of economic growth; 6) import
_“coam__um:o.: and particularly abolishment of non-tariff cm:.mma.. 7 Bw_n“.
tion of .moa_m: direct investment; 8) privatization; 9) anqmm:_mm.o: %:a _c-
protection of property rights (Williamson, 1990). v
The 8_..5 c.<mmE=m8= agenda or consensus is confusing for four
reasons. First, it suggests that the design and execution of the programs i
limited :.u the multilateral institutions. However, in an Eonmumﬂ_ m:::.w 5
of noc.zc‘._mm in Latin America, governments have come to power wrmﬁ mrmM.
the priorities regarding policy instruments and objectives included in th
mmm:mm..? that sense, the consensus among the powers-that-be has bec -
more widely shared in the Southern Hemisphere (Iglesias, 1994a: Aluw::o
. Second, there is no theoretical consensus with _.nmunnm to a =r=_cn. f
issues on the agenda. It is true that neoclassical economics has caooz_on:..ua
E.ma.oasmda paradigm and that the influence of structuralist perspectives h
declined m_m&mnwsnw at the theoretical level, but this does not alter the mm”
that :mo.n_smm_nm_ economics is not capable of providing a consistent and com
prehensive theory of policy reform in all areas distinguished wco<;
(Krugman, 1995). As put earlier, it does not follow from theory in a strai Ea
forward .mmmrmos what the first-best and next-best policy instruments <+
case &. a_mﬁonoa markets, and what the optimal order and speed of Bmo_.w._d un_%
3 q._..w_,.a. in many cases there is lack of political consensus in society o:.
nﬂmaﬁmgmi policies. Frequent failures of adjustment programs sup-
ww.now n_.mwm MMncHZm and the ¢.<o_.i _.wm.__n were in part related to lack of
i e Emwamoﬂm_san_.: institutions themselves as well as to resist-
i y segments of the private sector and by social groups. Support and
nSensus a.nvnsa strongly on specific conditions - such as an economic
crisis — and in many cases turned out to be only temporarily.




108 The Politics of Expertise in Latin America

Fourth, although the Washington agenda is ambitious and far-reaching,
it has neglected some major areas of policy reform for a long period of
time. This is particularly true of the role of government investment to
support growth, the instruments to correct income and wealth distribution
and to alleviate poverty, the instruments to protect the environment, and
the political economy of policy reform, and the institutions and the organ-
ization of support for policy reform. In this context, Williamson refers to
the urgency of reorienting public expenditures towards basic education,
health and low-cost housing, land reform and the legalization of property
rights in the informal sector, and improvement of the functioning of the
capital market to support small peasants and entrepreneurs (Williamson,
1994c: 173).

ASSESSING STRUCTURAL ADJUSTMENT PROGRAMS
Methodological observations

To understand the functioning of programs, the effects of policy have to
be distinguished from other factors having an impact on the selected per-
formance indicators. However, serious methodological problems set clear
limits for doing so accurately.

Most studies in this field follow the so-called before—after approach by
comparing values of selected variables at the beginning and end of the
period under investigation and by relating these changes to the adjustment
program. The most serious shortcomings of such comparisons are the fol-
lowing: the effects of the program cannot be isolated from the impact
other events may have had, including the effects of IMF stabilization pro-
grams; no distinction is made between an agreed program proposal and
actual implementation of the program; no distinction can be made between
the effect of policy change and the impact of the loan that comes with the
program; finally, it is not possible to capture effects that occur with a long
time lag.

The lack of precision and reliability of this methodology may have con-
tributed substantially to the controversy over the effectiveness and effects
of programs. For example, the UNICEF study Adjustment with a Human
Face concluded from the experience in ten countries that traditional
adjustment programs tend to increase aggregate poverty (Cornia, 1987:
66). The World Bank has opposed this view and concluded that the
methodological basis of the UNICEF study was poor and the interpretation
of data inadequate (World Bank, 1990a: 27).
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An alternative approach is comparing the performance of countries pur-
suing structural adjustment programs with other countries. Such compar-
isons have been made frequently in World Bank studies (World Bank,
1990a). This methodology suffers from the same type of limitations as
mentioned above.

The preferable methodology is simulation of structural adjustment pro-
grams and alternative policy options on the basis of a model and compari-
son of the effects of real world policies with the counterfactual.
Constructing such a model may be complicated by several factors. First,
many effects of structural adjustment programs occur only with a consid-
erable time lag which requires the construction of a more complicated
medium-term model rather than a short-term model. Second, to analyze
the effects on income distribution and poverty, detailed subdivisions of
income groups according to economic activity including a gender dimen-
sion would be required. Since a significant share if not the majority of the
poor in Latin America live in urban areas, this requires detailed informa-
tion on the functioning of urban informal markets and on the interaction
between the formal and informal economy. Third, markets in many devel-
oping countries are highly distorted, not only due to government interven-
tions but also due to market failures. Barriers to entering markets may be
pervasive particularly for small firms, capital markets are imperfect to the
detriment of small firms and farmers, and labor markets do not function
properly. Modeling of distorted markets is hard to do and most models
bypass all or most imperfections. Fourth, response of the private sector to
government policy is strongly influenced by experiences in the past.
Modeling the response adequately may be particularly difficult in coun-
tries with a long history of policy failure as is the case in Latin America.
Fifth, analysis of the effects of policy reform on the environment adds to
the complications mentioned above and requires an additional data set on
environmental effects of production and consumption patterns. Moreover,
in many cases environmental effects have time dimensions that exceed the
timeframe of economic models and are not limited to the national
economy but spill over borders,

It follows from the above that assessments of adjustment programs —
whether in critical or supportive ways — should be seen in relationship
with the methodology that has been applied. Most studies have been based
on rather inadequate methodologies and consequently their conclusions
must be considered with great caution and must not be generalized. It is
not really possible to make strong statements pertaining to the impact of
such policies on overall economic growth, income distribution, poverty
and the environment.
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Causes of program failure
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models to support economic policy reform are par excellence part and

parcel of the technocrats’ task.

Second, structural adjustment programs aim essentially at a shift in the
use of policy instruments and government institutions towards more
“market friendly” (that is, efficient) instruments and institutions that have
less disruptive by-effects. Domestic taxes and subsidies substitute import
barriers. Thus, the establishment of an effective and efficient fiscal system
is key to the success of the program. Also, a successful export-push model
requires institutions contributing to the dissemination of technological
knowledge and marketing information as was the case in the high-
performing Asian economies (Van Dijck, 1995). Again, the design and
execution of optimal functioning policy instruments and (semi-) government
institutions belong par excellence to the responsibility of technocrats.

Third, asymmetries between losers and winners render successful
implementation of programs difficult. It is likely that losers and those that
fear to become so will be better organized and consequently more able to
resist policy change than potential winners are. The losers will in all likeli-
hood be concentrated in sectors that were traditionally much supported
and protected by government policy. They are probably better organized
and more capable of protesting and challenging the powers-that-be, than
the potential winners of these policies are, many of whom live in rural
sectors. Winners are probably much more dispersed and positive effects of
programs generally take more time, and are less directly noticeable.

Moreover, the reform of government will meet resistance within gov-
ernment itself that may endanger the successful execution of the program.
In this context Nelson refers to the dilemma that government is required to
change policies that are economically damaging or irrational but politi-
cally rational (Nelson, 1990: 47). The significant reduction of the role and
influence of government agencies due to cuts of subsidies, abolishment of
licensing systems and privatization of industries limits opportunities of the
bureaucracy to exercise control over the private sector and to seek rents.
To the extent that resistance against programs can be foreseen, it is part of
the technocrats’ task to anticipate such response in the stage of program
design. However, it will be the role of politicians and technopols to handle
resistance during the stage of program execution.

Finally, external factors may seriously endanger the successful execu-
tion of programs on purely economic grounds as well as for political
reasons. Unforeseen and uncontrollable events in international commodity
markets and foreign-exchange markets may jeopardize the liberalization-
cum-exchange-rate policy, and interest-rate fluctuations in international
capital markets may endanger stabilization and balance-of-payments
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adjustments. The negative effects of external shocks for the domestic
economy may reduce domestic support and allow the opposition to rally
against the program.

Having reviewed these four causes of program failure or potential non-
compliance, two observations are in place. First, it follows that program
failure does not necessarily imply that the program as such was not well
designed, nor that full implementation would not have contributed to
overall welfare. Second, program failure may have serious consequences
for domestic governments as well as for the World Bank. No matter how
well programs have been designed and what the causes of policy failures
have been, failures reduce the credibility of the Bank and hence reduce
leverage of the Bank over governments.

TECHNOCRATS’ CHALLENGES

The presentation above of the problems related to the design and execu-
tion of successful policy-reform programs may serve to appreciate the type
of adjustments and corrections that are required to improve the contribu-
tion of these programs to a sustainable and more equitable type of devel-
opment in an effective and efficient manner. Some proposals presented
below originate from the World Bank itself and are being gradually intro-
duced in newly-designed programs. Other proposals have been put on the
table by other institutions and organizations that disagreed on the ways in
which the Bank has orchestrated the development process in a large
number of countries. Part of the latter type of critique has by now been
accepted and has contributed to adjustments and corrections in the design
and execution of more recent programs. First we shall present some pro-
posals related to the technocrats’ domain proper and continue by focusing
on the technical requirements of broadening the scope of the programs.

Improving the ability to design and execute programs

The ability to design and execute a stable and supportive set of macro-
economic policies — the fundamentals — may be considered the hard core
of traditional structural adjustment programs. Failure to stabilize the
economy and improve the macro-economic performance has been con-
sidered the root cause of unsuccessful attempts to liberalize the trade
regime in many countries. High rates of inflation and real overvaluation
of the domestic currency were at the heart of these failed attempts as indi-
cated in several studies by the Bank (World Bank, 1990a; Thomas et al.,
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1991: 39; S. Edwards, 1993). Alternatively, successful macro-economic
management has been considered a key-ingredient of the “East Asian
miracle.”

Moreover, the design and execution of more recent programs has
become more complicated since these programs are required to meet more
objectives — particularly in the areas of poverty alleviation and pollution
abatement — and to be more selective in their approach than traditional
programs tended to be. New programs will have to address more types of
market imperfections and have to deal with the establishment of new
markets and institutions. Hence the high priority for improving the skills
and technical expertise of the civil service.

Improved capabilities of national governments in these respects are also
a necessary precondition for a more independent and self-reliant position
in the process of negotiating a combined package of policy adjustments
and financial assistance with the IMF, the World Bank and donors. It may
strengthen in particular the position of the recipient country in negotia-
tions with the Fund and the Bank on the Policy Framework Paper that
includes the country’s longer term policy objectives.

The trend of increasing the number of performance indicators during
the 1980s may be understandable from the Bank’s perspective, but tends
to turn the recipient government into the position of the executer of the
Bank’s program, instead of the Bank being the financial institution sup-
porting the country’s policy. To illustrate the point: in 1989 an average of
56 conditions were attached to structural adjustment loans, but programs
may have had over one hundred specified conditions (Polak, 1994: 15. As
Mosley et al. put it: “[t]he SAL often became a “Christmas tree’ decorated
with enough conditions to please everyone” (1991: 43),

The first review of Policy Framework Papers (PFPs) by the Bank in 1988
concluded that these papers reflected priorities of the Fund and Bank rather
than the governments involved. As the Bank puts it: “Fund-Bank proce-
dures... tended to consolidate the practice of preparation and clearance of
the main body of PFPs in Washington and of subsequent field discussion
with country authorities of semifinished drafts” (World Bank, 1988: 7). To
increase the commitment of government to the program and consequently
the program’s credibility, ownership of the program should clearly be with
the government, and the tendency of adding conditions to programs should
be reversed. This conclusion builds upon the findings of Killick pertaining
to the role of conditionality attached to IMF loans, according to which
“conditionality is unlikely to have much effect if it is perceived as having
been imposed from outside and if there is less than a wholehearted govern-
ment’s commitment to the program” (Killick, 1984: 262).
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Design and execution of structural adjustment programs make high
demands on the technical expertise, capability and political skills of gov-
ernment. Hence the need to improve the functioning of government. What
is needed is not just less government but better government. Developing of
the internal capability for policy analysis has been compared with a
pyramid. On top is a small team of advisers concerned with economic
strategy and related issues. “This group has to be ideologically close to the
government and must enjoy the confidence of the political leadership.”
This team is supported by sector specialists. “These technocrats provide
the continuity when governments change” (World Bank, 1989: 57, 58).

The development of strong government institutions requires a high
quality civil service, with a well-developed capability to monitor, analyze
and perform and that is paid at competitive rates. Moreover, a critical
characteristic of successful technocratic institutions is insulation, that is:
“the ability of economic technocrats to formulate and implement policies
in keeping with politically formulated national goals with a minimum of
lobbying for special favors from politicians and interest groups” (World
Bank, 1993a: 167).

The World Bank study The East Asian Miracle concludes that techno-
cratic insulation and high levels of expertise of civil servants has been a
crucial factor in the success of the high performing East Asian economies
and supported stable, consistent and effective macro- and micro-economic
policies including selective interventions in markets to shift comparative
advantage and push export. Selective government interventions to correct
markets are generally considered risky and the World Bank adheres to the
position that government interventions in markets “are likely to do more
harm than good,” unless market interventions are market friendly. On the
basis of a review of government interventions in developing countries it is
concluded that “in general governments have been unsuccessful in
improving economic performance through attempts to guide resource allo-
cations by other than market mechanisms... In short, though market
failure is an important impediment to rapid growth, so is government
failure — and government failure can have high costs” (World Bank,

1993a: 84).

Haggard and Chung-in Moon find in a study on Korea that reasonable
autonomy is probably essential to design and execute politically painful
policy measures (Nelson, 1990: 21). Moreover, on the basis of successes
in East Asia and Latin America, particularly Chile, and failures in many
other areas, Thomas ef al. conclude that during the execution of the
program, an applied research team should remain available “to respond to
complaints, answer attacks on the program, and reach out to inform and
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improve the management of social programs, it is put that “Itlhe watch-
words for the future are delegation, community participation and cost
recovery” (World Bank, 1989: 7). Experience with projects with a sub-
stantial environmental component also supports participation and co-
operation with local communities. After the failures of large-scale projects
in the 1980s, the Bank favors, in its documents and internal project
manuals, involvement of NGOs and participation of local communities.
Thus, decentralization and broadening of participation for the reasons
mentioned above are not per se in contradiction with a technocratic
approach as conceived in this study, but may be functional components of it.

However, the Bank has only limited experience in co-operating with
NGOs and grassroots organizations in these two areas. Moreover, co-
operation in the area of poverty alleviation by means of safety nets such as
social funds have not resulted in unqualified successes so far, as will be
shown below. In the area of environmental protection, NGOs have fre-
quently felt offended by the lack of co-operation of the Bank, and by its
preference for confidentiality and for informing people that are potentially
affected by its project and program operations only at a late stage, rather
than consulting them at an early stage. This has resulted in open conflicts

and confrontations (Rich, 1994).
Broadening the scope of programs

To contribute to a sustainable and socially more acceptable type of econ-
omic growth, recently designed programs have addressed the problems of
poverty and environmental degradation more directly than was the case in
the past. Both policy areas deserve a higher priority in programs of the
future. Since there is only little experience and expertise regarding incorpor-
ation of these two areas in adjustment programs, many methodological,
institutional and political problems still have to be overcome. Moreover,
although successful broadening of programs may add to their acceptability
and broaden support, it may also give rise to controversy and conflict: prior-
ity for poverty alleviation may raise conflicts between poor and non-poor,
and policies aiming at making polluters pay and restricting the free exploita-
tion of nature may meet fierce resistance from poor and non-poor alike.

Poverty alleviation

The attack on poverty, in particular rural poverty, became a priority in the
Bank’s project lending operations from 1973 onwards. The President of
the Bank at the time, McNamara, indicated in his Nairobi speech at the
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W.E._n.m annual meeting on September 23 that stimulating overall growth is
inadequate to alleviate poverty. Trickle-down effects were too small and
growth of GNP benefitted particularly the top 40 percent of the Fnoﬂ“
mno:w.m. As announced, the Bank would target on “absolute poverty,” :o.w
relative poverty.” More specifically, priority was assigned to mv:
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n labor-intensi i
uw addressing these disequilibria and vo:@%—ﬂﬂ“%ahmwﬁ ﬂ.:oo”w S
tions, programs may support the poor. Mo
Smﬂohmﬁﬂcwm“m Mmsm_o:m of :..omo. programs are required to improve
e mw to poverty alleviation. Restructuring of public expendi-
s Hm e ljustment process may be required with respect to some
b mmw%:ma n %o:mcac:o: and S,.\nm::ni categories. Expenditure
ity _w process by u:m_vﬁz.ﬁ the impact of all categories of
iy nozmmcos M ie poor. The first objective of such a revision may be
) g m_“v ion of the poor by offering subsidies, public employ-
5 compensation for laid-off workers. However, options
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to reduce temporarily government investments for the sake of increasing
income transfers to the poor are limited in most Latin American countries
in view of low investment ratios (World Bank, 1990a: 104-12). The
second objective may be to maintain adequate levels of investment in
health, education, irrigation works, rural roads and investments that par-
ticularly serve the needs of the poor (The World Bank, 1990a: 116-29).
The World Bank emphasizes creation of productive employment and
improving job opportunities for the poor by providing primary and sec-
ondary education, rather than redistributing wealth and income. The Bank
is rather reluctant to advise or support land redistribution programs for
economic and political reasons. Moreover, it tends to take the position that
tax increases in order to finance income redistribution are not supportive
of overall economic growth. Nevertheless, in addition to revision of
adjustment programs and stimulation of selective public investments, the
Bank is in support of designing well-targeted safety nets including social
funds. Experience shows, however, that designing and executing well tar-
geted programs has been extremely difficult to do.
If subsidization of food or other necessities of life is not targeted effect-
ively, support programs may become a heavy burden on the government
budget. For that reason, general food price subsidies are not preferable.
However, selective targeting or rationing may be complicated and result in
misallocation and abuse. Targeted safety nets may suffer from E-errors
(excessive coverage of people outside the target group) and F-errors
(failed coverage of people within the target group). A World Bank study
of targeted social programs in Latin America shows that both types of
error occur frequently and have various different causes. Overall conclu-
sions of the study are that targeted programs have significantly more pro-
gressive incidence than general food price subsidies have, and somewhat
more progressive incidence than basic public health and education services
have. Also, it was found that administrative costs of programs with moder-
ately good incidence need not be excessively high (Grosh, 1994: 159).
Latin America has played a pioneering role in the development of social
funds. Bolivia’s Emergency Social Fund indeed set a precedent in depari-
ing from traditional procurement procedures of the World Bank. Funds
were traditionally supported by the Bank as project components, but
Bolivia’s fund, established in 1986, was the first self-standing social fund
supported by the Bank. It has functioned as a role model ever since. The
objectives of social funds are poverty reduction; compensation of those
directly adversely affected by adjustment programs; providing political
support for adjustment programs, and raising additional finance. Thus,
involvement of national governments and the Bank in establishing and
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supporting social funds may be rooted in genuine welfare considerations
but may also be politically motivated. Funds finance service provision in
nutrition, health and education; investments in areas of particular import-
ance to the poor such as nutrition, health, education, housing mammﬂg
ima.q and sewage, reforestation and road maintenance; om?.ﬁ._:Nmnoz om..
Qna:. mnjms._nm and small firms; and institutional support for requestin
ow.mmEchczm and NGOs (World Bank, 1993a: 6-6). To deliver their mmw
vices to the poor quickly, funds co-operate with decentralized organiza-
tions that are in direct contact with the target groups. By July 1994 the
Bank had supported about 30 social funds, nearly half of which (47
percent) were in Latin America.

‘ no:.._m and Van der Geest have attempted to assess the scoring of social
funds in terms of E-errors and F-errors. Their study reviews funds in 11
countries including Bolivia, Costa Rica, Chile and Honduras. In terms of
E-errors, the programs in Latin America scored high, implying that the
v,:m._.m of non-deserving among the recipients was large, with Chile as the
major exception because of effective self-targeting. In terms of F-errors
the programs in Bolivia and Costa Rica scored high, implying that Em
share of persons in the target group that was not reached by the program
was large. Chile scored by far superior and data on Honduras were not
available Amaewm: and Van der Geest, 1995: 22). The overall conclusion
of ﬂ.?.w study is that the newly designed social funds, modeled after
Bolivia’s fund, do not provide effective and efficient safety nets: “[t}hey
seem often to constitute political panacea during unpopular adjustment
programs” (Stewart and Van der Geest, 1995: 34).

Environmental protection

The me.:::_m:oz of overall economic growth by the execution of large-
scale infrastructural projects and structural adjustment programs HM»

:mﬁ.“ had a significant negative impact on the natural m:i-.o:Ba:W
Environmental destruction reduces welfare and/or the so-called Qamﬁm:nm
value of nature, but such effects have been neglected or underestimated for
a long wg..moa of time in project assessments. Cases in point are two large-
,a.nm_.n projects that started in the early 1980s in Brazil. The Northwest
ﬂwnm_o=._un<o_o§=@=~ Program, Polonoroeste, included the paving of
moo ._c_oaonma of the BR-364 Highway. The project failed to meet its
objectives of reducing forest clearance on land with little long-term agri-
cultural potential and to promote sustainable farming systems based on
tree crops (Mahar, 1989: 34). The Greater Carajas Program included the
construction of the Carajas iron ore mine, a deepwater seaport in Sio Luis
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and a railway link of 780 kilometers. The latter project was originally
conceived as an “environmental model” with special provisions to protect
forests and indigenous people. Nevertheless, it caused great damage to
welfare and forests. Both projects were supported substantially by the
‘World Bank and have caused not only great damage to the environment
but also to the reputation of the Bank itself.

Since 1986 the Bank has taken a series of initiatives to improve its
capabilities to assess and reduce the negative environmental impact of its
projects and programs, and to increase its financial resources to contribute
to sustainable development. Following the publication of the Brundtland
Report in 1987, the Bank announced the establishment of a central
Environmental Department and of four regional environmental units that
are in charge of watching the environmental effects of projects. All pro-
jects are categorized according to their potential impact on the environ-
ment. Projects with status A, in which at least 10 percent of project
expenses are related to the environment, pass a complete environmental
assessment. Projects with status B devote a smaller share of their expenses
to the environment and pass a more limited environmental assessment.
Projects with status C do not have to pass such an assessment. Over half of
the projects approved or presented in 1993 had status A or B. In 1991 the
Environmental Assessment Sourcebook was released, a manual that puts
together all the Bank’s environmental policies and guidelines and provides
checklists for environmental assessments. Moreover, it includes proce-
dures on how to organize public participation and involvement of NGOs
and local communities (World Bank, 1991: 68-9).

The new environmental program includes projects for pollution abate-
ment, sustainable exploitation of natural resources and institutional devel-
opment. Moreover, the Bank has increased its forestry lending
significantly. In co-operation with some UN specialized institutions, the
World Bank established the Tropical Forest Action Plan (TFAP) and
endorsed it in 1987. However, the plan failed due to misconceived projects
and was de facto terminated in 1991 (Rich, 1994: 160-6). Also, the Bank
manages in co-operation with the UN the Global Environmental Facility
(GEF) that was established in 1990. Finally, the Bank has introduced new
priorities in its structural adjustment programs to address environmental
problems and to support a more sustainable type of development. To put

the Bank’s policy in perspective, some observations will be made pertain-
ing to the Bank’s view on the concept of sustainability itself.

The World Bank considers stable macro-economic policies as described
earlier a major ingredient of a policy for environmentaily sustainable
growth. Many distortions - both government-induced distortions and
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market .mm::..mm — result in excessive exploitation of the environment and
unsustainable development. Thus, improvement of the functioning of
BN.:._n.na will facilitate environmental policies (World Bank, 1992: 65)
mm_q:_:mﬁmo: of some specific government-induced distortions Bmw. 8:..
tribute directly to the reduction of environmental exploitation. In the case
of Amazonia, fiscal incentives for livestock projects and for investments in
the Qqnm.ﬁ_. Carajas area have contributed to the destruction of the forest
“:m_.:ﬂsﬁ_w: ﬂ%-.oﬁﬂ.m:n of the administration of the capital tax mwmﬁmnm
ay reduce land speculation and t i i
Ty AMImS. he destruction of forests that comes with
In addition to correcting their own failures, governments should correct
Emmwma that fail. Generally speaking, the value of the environment to
society at large is not reflected adequately by prices. Market failures have
to be waa_.mmmna by well-chosen public policies and public investments
Establishment of clear property rights, and a costs-efficient combination o»...
regulatory measures and price incentives are required. Governments in
developed and developing countries as well as private firms have often
mro.is a preference for direct regulation of resource use and pollution
ME:.or may have overburdened the administrative capability. Although
indirect policies and price incentives are generally more efficient, there
mnm. clear cases in which direct, regulatory measures are an mmmmomsw
option, such as in the regulation of land use or in cases where pollution is
caused by only a small number of large polluters (World Bank, 1992:
qwl@. As the Bank puts it: “[s]econd-best policies are not desirable, but if
swo__ implemented, they are often preferable to unenforced ,vnnmoom. poli-
cies” (World Bank, 1992: 83).

STRUCTURAL ADJUSTMENT AND POLITICAL REGIMES

Finally, some brief observations will be made on the relationship between
9@._.58_.@ of political regimes and their ability to execute successfully
policy reform. Two questions pertaining to this relationship need to be
mmanam.mma in particular. First, are authoritarian regimes more successful in
executing structural adjustment programs than non-authoritarian regimes
are? Second, should the World Bank attach political conditionalities to
adjustment programs?

There is no clear evidence that authoritarian regimes have been more
successful in executing structural adjustment programs than other types of
governments have been. This is probably true of programs designed with
the Bank as well as of so-called heterodox programs and shock therapies
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executed independently and without financial support of the IMF and the
World Bank. A survey by Remmer including 114 stabilization programs in
Latin America in the period 1954—84 and a survey by Haggard including
30 EFF programs in 34 countries did not come up with a significant rela-
tionship between political attitudes and success rates of policies.

Not unlikely, variations within regime types may be more significant
for the successes or failures of policy reform than the overall democratic
or authoritarian character of regimes (Maravall, 1995: 17). Haggard distin-
guishes between weak and strong authoritarian regimes. Weak authoritar-
ian regimes are characterized by crucial personal relationships between
government and the private sectors and patron-client networks to support
government. Moreover, the power of technocrats is circumscribed and
their role is marginalized. In contrast, the strong authoritarian state is char-
acterized by a dominant coalition of military elite and technocrats
(Haggard, 1990: 216-18; Haggard and Kaufman, 1989). Studies indicate
that concentrated authority facilitates implementation of reform programs
and heightens credibility (Nelson, 1990: 25). Nelson concludes that “[t]he
cases of clear failure all traced collapse in large part to deeply divided
economic teams” (Nelson, 1990: 347).

The overall economic condition is another factor contributing to the
success of policy change. A crisis may strengthen public support for struc-
tural adjustment and the willingness of politicians to rely on technocrats
(World Bank, 1990b: 115). However, Thomas et al. indicate that a crisis
does not per se add to the case of reform “if the regime’s political struc-
tures and client-patron relationships remain intact. Successful reform,
therefore, often occurs when there is a sharply demarcated change in
regime” (1991: 87). Przeworski finds that radical reform programs may
generate broad popular support if voters have strong confidence in the
success of a program. “Hence, radical reforms, though they engender high
social costs, are not necessarily always imposed on the population by tech-
nocrats and politicians. If people trust the government, voters may opt for
the ‘horse therapy’...” (Przeworski, 1991: 165). However, the initial
support often erodes as social costs set in (ibid., 162).

The conclusion is that trust in new policies may be expected to be
strongly dependent on the objectives of the policy, the coherence of the
program, its compensation mechanisms for potential losers, and expecta-
tions regarding the capability of government to execute its own program
successfully. A unified technocratic team may play a key role in such a
context, but that does not necessarily imply that civil and political rights
and democratic procedures are neglected or violated.

The second question to be dealt with refers to the role of political
conditionalities attached to adjustment programs. More specifically, the
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n_:am:.oz is whether the World Bank may or must refuse to provide loans
to regimes that systematically violate basic human rights as recognized in
international treaties. Strictly speaking, the political form of governments
and their modes of operation outside the economic domain are deemed
beyond the mandate of the Bank. According to Article III Section 5b of
the Articles of Agreement of the World Bank, loans are to be made “with
a:a. consideration given to economy and efficiency, and without regard to
political or other non-economic influences.” According to Article IV
.mnn:oz 10, the World Bank and its officers “shall not interfere in the polit-
ical affairs of any member; nor shall they be influenced by the political
or.mqmoa_. of the member or members concerned. Only economic consider-
m:oam shall be relevant to their decisions, and these shall be weighed
impartially.” Consequently, violation of civil and political rights by gov-
mEE..wEm.nm: only be taken into consideration if such violations have a
negative impact on the effectiveness of the operations of the Bank in the
country concerned. Civil and human rights may become relevant factors in
this context in case of a binding decision of the UN Security Council not
mo lend to a country for reasons of international peace and security; when
international sanctions affect the economic prospects of a borrowing
country; when armed conflicts affect the prospects of the loans, and when
it can be demonstrated beyond doubt that civil and human rights viola-
tions have a negative impact on the effectiveness of the loan.

.m»: alteration of the Articles of Agreement to include respect for
civil and human rights as a precondition for loan disbursement requires
approval by 85 percent of the voting shares and 60 percent of the
members. The charter of the European Bank for Reconstruction and
U.n.<o_ov3m2 (EBRD) may function as an example for adjusting loan con-
ditions in this respect (Council of Europe, 1995).

By the late 1980s the World Bank started to insist more systematically
on =o=..n.no=o::n dimensions of the functioning of governments by
emphasizing the need of “good governance” in the context of structural
mwa sectoral adjustment loans. The so-called “good governance” agenda
aims particularly at adherence to the rules of law, accountability of gov-
ernment and transparency. Moreover, participation by local governments,
NGOs and grassroot organizations have been emphasized only recently.
Rather than making presumptions regarding the political form of govern-
ment, the Bank focuses on the relationship between the quality and exper-
tise .om government and the effectiveness of policies.

Finally, it should be noted that the positions of the World Bank and of
most developing countries in international capital markets have altered
_.ma_ow:w in recent years. The World Bank operates in highly competitive
international capital markets and many developing countries nowadays
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have access to several sources of capital including commercial bank loans,
Major exceptions are African countries and highly indebted countries that
have payments arrears to the IMF or are in serious conflict with the Fund
or the Bank. The international creditworthiness of most Latin American
countries, however, has improved considerably and their positions in inter-
national capital markets have been strengthened. Hence boycotts ex-
clusively executed by the World Bank may have only limited effect
on government politics.

CONCLUSION

The main focus of World Bank operations since 1980 has been on design-
ing, executing and financing sound sectoral and overall macro-economic
policies that contribute to an optimal use of resources and stimulate invest-
ment and growth. Two critical dimensions of adjustment policies have
been distinguished in this chapter: introduction of neoliberal economic
policy, the so-called “Washington agenda,” and the establishment and
enforcement of technocratic institutions, the politics of expertise.

Adjustment programs reflect the so-called market-friendly approach of
the Bank: the main task of government is to improve the conditions in
which markets function. Only in specific circumstances should govern-
ments engage in attempts to correct market failures by intervening in
markets. In this chapter the point has been made that even if the role of
government is restricted to this task, this will require complex and sophis-
ticated types of expertise, management and technical capabilities, as well
as sufficient autonomy.

This chapter has indicated at some length that the need for expertise
and capabilities will increase tremendously if objectives related to poverty
alleviation and protection of the environment, or — more ambitious even —
sustainable development are added to traditional policy objectives such as
stabilization and overall economic growth. In particular, the complexities
involved in conceptualizing and operationalizing sustainability are stag-
gering. Consequently, the “next generation” of structural adjustment pro-
grams that need to consolidate restructuring and address the challenges
referred to above will require different and probably more complicated
types of expertise and capabilities than previous generations of adjustment
programs did.

The development of effective government institutions has been a major
component of World Bank operations in Latin America. The technocratic
leadership and the influence of technocratic units and institutions have
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increased significantly in the domain of policy design and execution in the
course of the 1980s and 1990s, partly in response to the needs of pursuing
structural adjustment programs with the World Bank (Grindle, 1994: 300).
The establishment and strengthening of such technocratic institutions
need not necessarily run counter to a democratization process but strong
technocratic institutions operating in a weak democratic framework may
hamper or even undermine democratic development. ECLAC has
observed correctly that to serve the process of democratic development
adequately, temptation to resort to technocratic and populist solutions
?:mﬁ be eschewed (ECLAC, 1992: 24). This is not to say that technocratic
~.=m:_m:o= has no role to play. The point is that economic and social priori-
ties must be set by democratic institutions, not by insulated technocrats
wza that accountability of technocratic institutions must be guaranteed mm.
1s stressed by Diamond and Plattner (1995) and Iglesias (1992: _MS.
Moreover, policies must be designed and executed in consultation with
representatives of the communities and sectors that are involved.

Wm.om:.., World Bank policy papers that focus on poverty alleviation and
sustainability add a third critical dimension to the two dimensions distin-
guished above: strengthening of NGOs and civil society and improvement
of co-operation with target groups to support the consolidation of pro-
grams. So far, the Bank has had only little successful experience in this

area and a fundamental change in the Bank’s approach may be required to
become more successful in the future.




7 Economists in Party
Politics: Chilean Democracy
in the Era of the Markets
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INTRODUCTION

In Latin America the call for economic and political :Bommnnaﬁ_wcnﬂm n_—m_
heard everywhere.! Although the emergence of new wu_,mn__mn..m mmm o
slow and contentious, there seems to be wmam_.:ﬁ.; that sweeping aﬂ oH =
are inevitable. Some observers label HMM Mnnmwmm_m_wumwhw Momﬂ%m"ﬂ mmn e
“ revolution” (Iglesias, g : .
MHmMMMM_MM_‘BEzoza is essentially the result of technocratic a:oanoEMgH
fostered by authoritarian regimes ﬁoswmr»: and Malloy, M@W Wnﬂz n
just a response to the exhaustion of previous development stra nmm Q. el
In the course of the 1980s, the confluence of mw.m debt crisis .mM. na :
ratic transitions put enormous pressure on political and social ac ors -
introduce broad redefinitions in the development strategy. .H.rm mcE._QNMnmzm.
the region are trying to accommodate to a new, more ooE_.UME:_\.m _Mos -
tional economy. Their efforts are directed Hoim.am the libera _Nmﬁ. 8
trade, the achievement of higher levels of mﬁo_mzow. the EMEOH_MM i
exports, and the reduction of state F.ﬁ-.wg:o:_ma. Throug .“” b
America, the assumptions and institutional uﬂ.m:mnaaim. mm o
informed public policymaking since the 1930s have been questioned,
i i ees rejected. . o
" MMMM“WMM MMmo_.EW_ have been accompanied E mawu"mnms.m to EB__WHM"
massive changes in the ideological realm. While the mmo_ssm w—umnﬂ_.n?
traditional socialist proposals has E..om.iam renewal of A_mmoﬂnmc M_.M i
egy within broad sectors of the co._m.:o& left, the new rig ”n sM i
on campaigns to replace more traditional forms o*“. conserva N MQE&OW&
The challenges to reform political and .nnosonzo :.unmm and E_ -
structures have originated only partially in the new Eno.n.mco:mﬁ. e :
For several decades Latin America has been coping i_Er_.Emm _Manwnnuw
economic and political performance. However, without the acc
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internationalization of economic and political phenomena, probably the
present and unprecedented degree of consensus about the need to replace
state-led development and the need to combine political democracy and
economic prosperity would not have taken place.

The argument in this chapter is that to understand the diffusion of new
ideological forms and new policy proposals in contemporary Latin
America, it is useful to trace the increasingly influential role played by
economists within political and policy elites. In other analyses, the wide-
spread adoption of market-centered reforms has been linked to the weak-
ening of class and sectoral coalitions that in the past had supported
expansionary, interventionist and populist policies (Kaufman and
Stallings, 1991). However, a more complete picture of the evolution of
the reform process emerges when the contributions of actors and ideas are
given the attention and significance they merit.

THE ECONOMISTS AS HERALDS

In Latin America economists have been among the first and most active
promoters of the convergence of previously incompatible ideological and
policy paradigms. After four decades of intense intra- and inter-profes-
sional competition, the remarkable degree of consensus that economists
have achieved among themselves has been accompanied by their quasi-
monopolic control over economic and other policy decisions. And, finally,
due to the internationalization of their training and professional labor
market, economists are among the most cosmopolitan elites in the region.

Since the 1950s, when Latin American economists began their struggle
to achieve legitimacy as a professional group, they have rapidly moved to
vanguard positions among modernizing technocratic elites.? At that time,
structuralist economists, following the leadership of the United Nations
Economic Commission for Latin America, came to dominate the profes-
sion, advising political authorities on the rationalization of government
decisions and the creation of planning agencies. They formulated innova-
tive interpretations of development, lobbied for more resources in the
international community and tried to shape an integrationist conscience
among Latin American elites, creating regional agencies and coordinating
common regional positions in international conferences (Dietz and Street,
1987; Kay, 1989; Wynia, 1972).

Their professional rivals, concentrated mostly in academic centers,
advocated the adoption of conventional economic theory and methods,
rejecting nationalist economic thinking, regional integration and planning.
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They criticised the tradition of development economics for its lack of
scientific rigor and professionalism. Monetarist theories of inflation were
pitted against structuralist explanations. Conservative economists tried to
promote free enterprise and foreign capital, engaging international support
for the training of new generations of Latin American economists in the
orthodoxy of neoclassical economics (Valdés, 1995).

By the mid-1970s, with the wave of military regimes, neoconservative
economists were defending not only the benefits of markets but, more
ambitiously, they were offering technical justifications to attempt the foun-
dation of a new social and political order (Foxley, 1983; Vergara, 1985;
Ramos, 1986). With high social costs and uneven economic performance,
neoliberal market reforms changed the political economy of the region.

After the crisis of the 1980s, pressed, in part, by new rules in the interna-
tional economy, by foreign creditors and multilateral agencies, and by the
recognition of their own mistakes, economists on all sides appeared more
open to pragmatism and dialogue. The competition among alternative pro-
fessional projects started to subside in favor of a new €COonomic consensus.
Williamson has referred to this “Washington consensus” as the “common
core of wisdom embraced by all serious economists” (1994b: 18). On the
liberalization of trade, for example, or the privatization of state enterprises,
controversies now entail mostly differences of degree, between gradualists
and the proponents of rapid change. What had become clearly distinct pro-
fessional subcultures among Latin American economists, with different

theories, different schools and curricula, different tools and language, have
now eroded into a more homogeneous outlook. Internal agreement at a
time of high uncertainty has made the profession more powerful.?

In the past two decades, Latin American economists have successfully
excluded other occupational groups from much of the policymaking arena
and have consolidated their control over various sources of professional
power. They enjoy broad access to state resources and bureaucratic
influence. They have achieved cultural legitimation, as carriers of the
skills and image that are necessary to operate in complex and rapidly
changing environments. They also have the language, international expo-

sure and contacts that are necessary to negotiate trade pacts and cooperate

with regional partners, easing the access o the new world of economic

diplomacy (Centeno, 1993; Markoff and Montecinos, 1993).

THE RISE OF CHILEAN ECONOMISTS

The scenario just described fits few countries better than Chile. While in
the 1950s economists still constituted a small and marginal professional
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group, from .H_._n mid-1960s onwards, they were controlling some key econ-
omic agencies. The structural reform programs of presidents Frei and
Allende relied heavily on the advice and expertise of what had become b
:.6: a larger, heterogeneous and more prestigious community of Eomomu.\
m_osm._ economists. Under General Pinochet, economists came to control a
growing ﬁ::cmq of policy areas. Shortly after the coup, the Chicago Boys
were positioned at the heights of bureaucratic power, pioneering _mmmmmw.
_..m:.m models for all sorts of structural reforms. They directed the disman-
tling of protectionist policies, forced drastic reductions in state
nEE.ov\EmE and public expenditures, opened the economy to foreign trade
and investment, privatized state enterprises and social services. Although
the costs of their shock treatment were felt in bankruptcies _Sn-.:Eo Enmzn
m:a. deteriorating social security coverage, the oooao:_mma.. claims o%wmno-
logical =.w=:m=Q and their disregard for the demands of organized inter-
ests fit Pinochet’s missionary discourse of order against politics. With the
Qm:mnm_,m support, government economists deployed their zealous
”mm%c_.ﬂ_mﬂg m:@._umnmin .om:qm_ to the domestic and international legitima-
GM_...V <Hm_w W..____mevwmm_am (Montecinos, 1988; Fontaine, 1988; P. Silva,
The :E..mEon to democracy reinvigorated the economists’ ascending
:m.zm' adding a new dimension to it: economists moved up to the leader-
ship of political parties (Montecinos, 1993). Moreover, in the competition
for the presidential office, the non-economists seem to be increasingl
Q.ﬁ.usmmm out. In 1989, Pinochet appointed his Finance minister. mm—.nmn\_w
Biichi, as presidential candidate to compete against Patricio >.<_«<m= a
lawyer representing the Concertacidn, a center-left coalition. In Gc.u
Em_.w were several economists in the presidential race. In Wn:oﬁa_.m:.
Zmo_csmw. Em largest party on the right, two economists bid unsuccessfully
for nomination as presidential candidates: Sebastidn Pifiera and Evelyn
Km::nr Also, economist José Pifiera, a Harvard graduate and former Emw‘.-
ister of Mining and Labor under Pinochet launched his candidacy as an
independent. And so did economist Manfred Max-Neef, representing a
new stream of eco-politics. Ricardo Lagos, the most prominent political
figure on the left, a lawyer with a PhD in nooaoa.mnm. disputed the presi-
....~n=.:m_ nomination with Eduardo Frei, the son of a former president, an
engineer with a relatively recent political career.* .

PARTIES AND ECONOMISTS IN THE TRANSITION PHASE
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regime and its ability to reverse the effects of a financial collapse and sub-
sequent economic recession in the early 1980s, the transition process in
Chile was the only one that did not occur in a context of economic crisis
but instead in conditions of economic prosperity.®

In the early 1980s, high unemployment, a sharp deterioration of living
standards and a decade of dictatorship prompted the first eruption of spon-
taneous mass mobilizations calling for the end of the regime. However,
important divisions within the democratic opposition prevented the chan-
neling of popular protests into a coherent and effective strategy to alter the
transition timetable established in the 1980 constitution (a plebiscite in
1988 and presidential elections in 1989) (Oppenheim, 1993).

The unsuccessful efforts to unite the various opposition groups (the
National Accord in 1985, the Assembly of Civility in 1986) reflected not
only the resilience of the regime but the damaging impact that the ideo-
logical escalation of the pre-coup period had upon the highly competitive
and polarized Chilean party system.

For several decades, political parties had served important instrumental
and cultural functions in the country’s political life. Parties had developed
into relatively stable and disciplined organizations, determined the selec-
tion of candidates in electoral contests, shaped the conflicts and compro-
mises over policy issues and enjoyed broad acceptance as vehicles of
interest representation. For many, political parties served as a source of
identity, group solidarity and social mobility. Indeed, although Chile had
one of the most institutionalized party systems in the region (Mainwaring
and Scully, 1995), its fragility was exposed when maximalist ideological
rhetorics and new forms of political conflict made centrifugal tendencies
increasingly unmanageable (Valenzuela, 1978).

After the military coup, as a full-blown anti-politics campaign was
launched, economists acquired practical and symbolic importance in the
stabilization of the new regime. The Chicago Boys led a vast rationaliz-
ation and technocratization of government, arguing that the use of scientific
methods should replace the previous irrational and obsolete models of
decisionmaking. The economists’ methods, language, myths, and their
ideology of rationality became institutionalized conventions. Decades of
policy errors and stifling bureaucratic centralism were blamed on the excesses
of clientelistic democracy. The rituals and institutions of party politics were
disdained as corrupt, divisive and inefficient. Politicians suffered repression

and exile; in the name of modernity and patriotism, their existence as a
legitimate profession was discontinued (Montecinos, forthcoming).

In 1977 political parties were dissolved by decree and were not allowed
to operate again until 1987, when citizens registered for the plebiscite
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scheduled for the following year. At that time, trends towards economic
recovery were already under way due to rectifications in government poli-
cies and financial support from multilateral agencies (Meller, 1990).

For many years parties retrenched to a politics of ciipulas because
leaders and militants were persecuted, elections were suspended public
,._.nvmﬁ was banned, and the channels of communication with the a,s_n and
file were n.E off. To survive in conditions of clandestinity and in a rapidly
changing institutional, social and economic environment, parties made a
number of strategic adjustments. The party leaderships - only loosely
u.O:Ema with the party apparatus — had to strengthen their international
__=_.Smnm‘ revise their attachment to traditional constituencies, redesign
their coalition strategies and restructure the party organization.

: Although the party system that reemerged in the transition phase con-
:::.aa to be divided among right, center and left, internal struggles within
parties prompted the choice of new strategic objectives and a series of
E.n_._,m_.:m:mmc_..:uzo:m (Garretén, 1990; Scully, 1995). Recent analyses
have E.:a more attention to electoral behavior and to the party system than
to the internal politics of parties. More research is needed to understand
:oi.&o need to cope with a new situation compelled the various parties to
modify their organizational mode of operation, their ideological messages
and programs.’
| The support that parties had traditionally obtained from organized
industrial and state workers was weakened by the shrinking of the public
sector and the deindustrialization policies followed by the military govern-
Sm.:. w.w the early 1980s, the industrial working class was about one third
of _._m size ten years earlier (see Martinez and Tironi, 1985). Exile played
4n important part in refining the sensitivity of party intellectuals to the
decay of socialist systems, the crises of Marxism, eurocommunism and
the conservative revival in advanced capitalism (Arrate, 1988; Politzer,
1990). The Socialist party remained split for almost a decade and, eventu-
ally, the historic Socialist-Communist alliance was dismissed as important
segments of the Socialist party renounced Marxism and the Communist
?:.Q took on an insurrectionary line (Walker, 1990; Borzutzky and Vacs
1993). The Christian Democrats pondered about their own contribution 8.
the .8:%3 of democracy and shifted from a strategy of hegemonic dom-
'nation to one of coalition (Scully, 1992).

For more than a decade, party activities had to be disguised under the
:M_EB.:m of non-political organizations. Politicians spoke under the pretext
oi religious or academic debates. In a context in which power was no
longer measured in votes or access to state resources, many activists were
gradually displaced by a new type of leader, more autonomous from party
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identity, with access to international donors, better placed to establish insti-
tutional contacts with academic and other non-governmental organizations.
Puryear (1994) carefully details the conditions that allowed intellectuals
to play a prominent and distinctive role in the Chilean transition. He
shows that social science professionals with distinguished academic cre-
dentials became involved in the politics of redemocratization not only in
response to the crisis of parties, for at the time of the coup, Chile had
already built — with state and international support — a strong and politi-
cally active social science community. The country had a tradition of
“thinking politics,” in which intellectual and political elites intermingled
more frequently and intensely than in any other country in the region.
However, while intellectuals in the past had been involved in political
circles, their outlook and contribution then was different from the techno-
cratic and compromising role they played during the transition phase.

Opposition intellectuals were induced to serious self-criticism by the
experience of democratic breakdown, for they saw their dogmatic quest
for ideological purity as having reinforced polarization and weakened
democracy.?

The prohibition of party politics offered social science professionals a
chance for reshaping themselves as well as their influence on political
action. As the social science community was forced to compete for foreign
resources and adapted to the rules of international scholarship, politicians
appeared trapped in a discourse of recrimination and personalism, “too
provincial,” inept, without initiative. Analysts emphasized the need to
“rationalize the political debate” to prevent a new escalation of confronta-
tional rhetoric. The “modernization” of political parties was much dis-
cussed. Parties had to address the concrete demands of society with less
ideological formulations, adopting a stronger scientific and technical
capacity (Garretén, 1985: 215).

The number of private research institutes grew, providing refuge for
opposition leaders who remained in the country and for those returning
from exile. Over time, the functions of these centers expanded from the
conduct of empirical research on the changing nature of Chile’s political
economy’ to more openly political tasks, including the convocation of
rival politicians to debates about programs for a future democratic govern-
ment and analyses of the experience of democratic transition in other
counfries.

The politics of think tanks fostered a renewed credibility in the contribu-
tion that their experts (many of them with graduate training in foreign
universities) could have as a source of innovative ideas and as consensus-
builders. Think tank politics also favored the emergence of a more
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achieved :w:m yses ef ideologies and political strategies, economists
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1980s) would be faced without threatening _..-_mnqomncq_oq:mn mS.EE.v:
investors’ confidence or international competitiveness. moo-wo::ma in
parties were presented as a recipe against oE. forms .Om .wowc__ma. as an
indication that parties were concerned with rational E_zo._c_om of maB._Em-
tration and willing to comply with dominant normative no=<m=.=o=w~.
Economists contributed to the c_.om_&oi—._ of traditional vﬂ.@ cm:._.o_.m.
That opposition parties had economists i_mr access to the o.=o_nm of inter-
national finance could be interpreted as a sign of trustworthiness.

DEMOCRATIC POLITICS IN THE ERA OF MARKETS

In 1989, Aylwin represented a @Bco_. of reconciliation, a :aiamQ_m wm
supra-party politics. He campaigned with an eye on the :o_.uzm .QGQ.M
ences of the other new democracies in the _.mm_o?.uzwmna inflation w:&
policy instability had been pervasive. The hd.:nmw&&@:. program @o%m_.aa
from populist promises and the make-up of its economic team reinforce
ion across party lines. -
oomww_”%hmn vn&o_w:mw.nm in the 1990s has been positive. H:nmomﬂ.ﬂ:%
has been growing at an annual average of 6 percent; H_am.n:mm of in ﬂ EM
and unemployment are low; savings, m=<nmn.5mi w:.a foreign nmmn?nmr. ”:”
risen and Chilean capitalists are venturing to ~.=<mm~ m_u_.o.ma. Chi e’s
aggressive campaign to promote exports and its active o.mozm in nno_nmamm
diplomacy, have enhanced the country’s presence in Eﬁ_.awzo:m Mm
agreements, including APEC, NAFTA, ngOOmCW and a m..mﬁom_azw
signed association agreement with the European Union, the first of its "
in Latin America. There is a general confidence that the government poli-
cies are admired by the mainstream of the ionﬁ.m economic wisdom. Not
To a significant extent, economists are Q.a&.am i:_.g m_:m m:onmmm. A.u
only have economists (with doctorate degrees in w.nmm:.m_ocm ﬂﬂnm—m_”uc_w:.ﬁ
versities) continued to be appointed in mn<w._.»_ ministerial vom_somm. . %ﬁ
their presence at the top of party leadership has expanded on the right,
14
nmﬂﬂﬂmﬂ%ﬁ.@:a&.ﬂn&: first government (1990-4), the economic m:m
political strategies were carefully coordinated. There was a clearly ma;m.
commitment to preserve a pattern of export growth and Bmononoo“.oa_m
equilibria. The design of social policies was seen as noEEm“dMEwnw _,oam”““ :
integrated with economic policies Qﬂ».ouw.awm. 1994). The ple _m.m M wmg:-
ing poverty and improving income &m:_d:n._o: would be rea EMV ﬂw_m .
ally, supported by the harmonization of social amEEamN ﬂ_mxunnﬁ Sy’
increased productivity. The government encouraged social pacts
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labor and entrepreneurial organizations and negotiated important policy
measures with opposition forces. The administration counted on a large
team of qualified people who had worked together for several years.

Finance Minister Foxley was central in designing the composition of
the economic team. In a series of publications, he had outlined a broad
vision of the need to generate national support for a viable and consensual
project that would ensure durable development and governability. Foxley
insisted on reducing sources of uncertainty during the transition by clarify-
ing aspects of the Concertacidn program that could result in future ambi-
guity and conflicts within the governing coalition.! Economist Carlos
Ominami, Economy Minister under Aylwin, acted as Foxley’s counterpart
within the Socialist bloc. They both negotiated the final formulation of the
government program.

Economist Edgardo Boeninger, a former director of CED, has been
credited with “engineering” the high level of political and policy consen-
sus that characterized the Aylwin administration, From his position as
Minister Secretary of the Presidency, he coordinated what came to be
known as “partido transversal,” a large network of technical personnel
within the state, whose political identities were subordinated to the preser-
vation of policy cohesion and stability.

The search for consensus within the government found a friendly recep-
tion among some opposition economists, as illustrated by the negotiations
that led to the rapid passage of tax reforms in 1990. Although at UDI ~ the
second major party on the right — neoliberal economists defended
Pinochet’s heritage, at Renovacién Nacional, the young technocrats sup-
ported the tax reform as part of their drive to give the party an image of
modernity and democratic credibility (Boylan, 1997). This created
tensions with the old party notables, for whom the interests of traditional
constituencies were paramount. “I must confess that there are small
sectors in Renovacién Nacional that continue in the logic of the 20th
century, the logic of confrontation, without understanding the dynamics of
the new times. With them I do not feel comfortable,” Senator Sebastign
Pifiera said in an interview.16

Similar tensions emerged in parties of the center and the left. The
novelty of a center-left coalition trying to preserve the gains of a buoyant
economy imposed an “elitist political style” (Petras and Leiva, 1994: 121).
During these first years, the parties had yet to develop adequate channels
of communication with the rank and file and had not gained enough
strength to stake out challenges to the well-consolidated government team.
It was generally acknowledged that to ensure a smooth transition, leaders
at the top required strategic flexibility and some demands could not be
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expressed. Paradoxically, the rebuilding of democracy constrained party
activists to play a relatively secondary role.

The autonomy with which government and party technocrats behaved
was tolerated but resented. The economists’ defense of fiscal austerity in a
context of widespread poverty and unsatisfied social demands and the co-
optation of labor organizations to participate in pacts that limited wage
increases were seen as betrayal of the redistributive and combative tradi-
tions of the past. The emphasis on pragmatic moderation and policy con-
sensus, and the conduct of direct negotiations between the executive and
Congress, were perceived as deliberate efforts to curtail the participation
of parties in the decisionmaking process. The difficult relationship
between the government and the parties has worsened since President Frei
took office in 1994. On occasions, there have been warnings that the sta-
bility of the party coalition may be in danger and that the transition is
“frozen.”

In 1995, as public opinion polls pointed to a growing disaffection with
politics and politicians, the parties of the Concertacién launched a series
of meetings to debate issues related to their internal operation. Increasingly
open conflicts have developed about the parties’ future course as political
organizations. Among Socialists and Christian Democrats, coalitions of
the more traditional leaders, whose power bases eroded during the military
regime, are disputing the influence of the more pragmatic, more techno-
cratic leaders, in which economists are heavily represented.

Referring to these conflicts, a former Economy minister under Aylwin
said; “Economists transmit the new international trends to the parties.
Their degree of convergence is so high that it is difficult to tell who is
from what party. But as traditional politicians recover influence, many
economists exit party militancy. It is not attractive for them to engage in a
crusade against those leaders.”!”

However, some of the economists who were recruited to the top of party
organizations experienced a more complete convergence to their new
political role. Their careers as party leaders were atypical as compared
with the careers followed by the parties’ old guard. Their expertise gave
them advantages over the “chuchoqueros” (the less analytical but talkative
politicians). “Demagogues are discredited now that leaders must have
other skills to operate politically in more complex fields... and now that

the market has extended to areas that we did not imagine before,” said
Senator Sergio Bitar, a Socialist economist.”® Christian Democrat
Congressman Gutemberg Martinez, concurred that the value of the
market, efficiency and private initiative have been more fully integrated
and that technical elements are more appreciated. The “principle of
efficiency as a political value has been accepted.”'®
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. To meet the challenge of market efficiency and the trend towards a poli-
tics of issues (health care, divorce, abortion, gender discrimination, envir-
onment), the renovated factions within the parties of the Concertacidn
imi.s enact organizational reforms, modify the parties’ routines and
aoo_m_.csq:m_a:m. Some go as far as suggesting changes in party symbols.20
.F their view, the parties are backward entities, burdened with cultural and
institutional legacies that impede their adaptation to the new times.
Consider this quote from a recent speech by Socialist Senator Ominami,
an economist with a doctorate degree:

Political parties, no matter how long and heroic their trajectory are
h.:mmm.na only as instruments of causes that transcend them... I think the
party is not up to the circumstances. .. parties must display a great capac-
1ty to transform themselves...party activity has declined...The firm, the
market, internationalization or globalization are concepts that enter with
m.nmma difficulty into our traditional thinking...with an adequate regula-
tion and equitable distribution of income, the market is more democratic
and less arbitrary than systems of central planning ... We must, con-
sequently, find in outward development, globalization and a private
economy the strength to get a new impulse. We need a substantive
ideological redefinition...an organic restructuring and a symbolic
renewal...the emphasis must be on civil society, in the capacity of
people to assume their problems.?!

..HB:&E.EEW the inertia of party dynamics as well as the terms of the
E:&.WQ:& debate and the party discourse has proven a difficult task, for
parties as organizations tend to be conservative.?2 The coalitions formed
by pragmatists and innovators have encountered adverse reactions among
those who advaocate the interests of selective constituencies, who want to
defend traditional principles and organize resistance against “technocratic
penetration.”

m.osma_. Ricardo Hormazibal, who leads the most leftist faction of the
Christian Democratic party and in 1994 lost the party presidency to
Alejandro Foxley, complained that the nature of political life had shifted
from ideological debate to the administration of power. In his view, that
shift leads to a weakening of great historical projects, a loss of values, and
a higher risk of corruption.* He also expressed criticism that his party had
lost votes in the 1993 election and that the party is requiring less commit-
ment on the part of militants, whose doctrinal socialization is being
neglected.

Critics question the use of “neoliberal concepts” by leaders of the
Concertacion. They warn of the danger of defining modernity as the
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search for efficiency. Conforming to economicism, H.:aw say, neglects prin-
ciples and ideologies. Moreover, :o:-_.mcamn:s:ﬁ groups can mmM_G
capture the party. In their view, some of the mnozoB_mn..wo_Eo_gm tend to
behave as “free-riders,” managing their political campaigns _.N.u: mS::.a mro
party resources but with ousiders, as if they were mu:ﬁ_d:mmm. A Christian
Democrat said: “there is little participation within the party. O:G mrcwo
who have knowledge about specific areas are 5&8&..: A sociologist in
the Christian Democratic party added: “The moo_..oa_mﬁ.m._.mé been suc-
cessful in imposing the principle of macroeconomic equilibria by E.mmm:?
ing it as an overriding rule for survival. That consensus was not subject to
discussion and people did not speak up because they did not want to be
f populism.”2¢
mnm_uﬂ.mh,w q%m%ao:ma the communication gap between party technocrats,
who try to explain the country’s economic success, and Hwn n.m_:n m.:g.m_n.“
who remain poor and expect from their leaders a more EERSEQEB.
style. An interviewee paraphrased what people at the base of the E:..Q say:
“We are in power, they say we are doing well, but they E.Zo not given us
anything.” Parties are hiring =o:-§=§=a. to n.uo _uc.n.am_uonm:o Bm_n.w. cnommcwn
“party loyalty is no longer rewarded with g..ucm.. perhaps a m_m._a.o the
growing professionalization of party o_.mmENmn.:w:m 5&.. accor _.=m 08
Panebianco, is a general trend in contemporary political parties (1988: 230).

CONCLUSION

For the past four decades, every technocratic project in Chile has co.mz
justified in the name of modernization. Since the 1960s, governments with
different ideologies and reform agendas have all mSBo:.& the gradual
ascent of economists to top positions in the co__nﬁ:w_n:m mvquEm.
Economists achieved special prominence under Em.B_:BJ. regime, when
the Chicago Boys’ marketization measures consolidated the influence Mm
economic experts into new policy domains and changed the course &..” e
country’s development trajectory. In the phase of democratic transition,
the modernization theme has been used perhaps more m_.mn__m:n_w than ever,
as economists-turned-politicians became central actors in moderating
icts to enhance governability.
noﬂwm_m the ﬁmnrsooammo mode continue to shape Eo. ﬂ.oso and substance of
Chilean politics? The challenges of market competition and Em Enmm‘_ém.
tion of an impressive macroeconomic performance are pressing for Eo
abandonment of conventional class-based political struggle. ..;o economic
achievements of the Chilean model, which continue to receive worldwide
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praise, are a powerful source of legitimacy for those who advocate
changes in political discourse and the renewal of party organizations.

Yet, as a number of vexatious isues remain unresolved, there seems to be
a growing urgency for clarifying the meanings of modernization and
democracy. Almost a third of the population still lives in poverty, hundreds
of cases of human rights abuses have yet to be sanctioned and the present
constitution allows “authoritarian enclaves” to persist.2” As reported in this
work, many - including the “technopols” — seem eager to rescue politics
from the dullness of pragmatism, but the construction of alternative, more
democratic political institutions seems to be only beginning.

Notes

. The author thanks CEDLA for a generous invitation to spend part of the
Summer of 1995 in Amsterdam as a visiting researcher. This paper was
written during my stay in The Netherlands.

2. In general, professions must ensure that their efforts to monopolize the pro-
vision of technical competence are perceived as necessary, beneficial, and
therefore legitimate (Abbott, 1988). With that aim, professional groups use
strategies to convince relevant audiences (the state, powerful elites and the
public) that their knowledge, diagnoses and solutions to problems are not
only relevant but superior to the ideas and expertise of others. To justify
their claims, professions develop ideologies, construct sets of beliefs,
values, norms, create specialized languages, myths, organizational struc-
tures, schools, journals, credentials, networks of professional and informal
relations. On the professionalization of economics in Latin America, see
Montecinos (forthcoming-a).

3. The preachings of “money doctors,” Drake ( 1994b) has shown, were central
in the diffusion of free-market orthodoxy in the 1980s. But, more crucially,
he argues, their expertise and reputation served as a political device to

justify austerity, mediate negotiations between economic clites, obtain
leniency from foreign creditors and balance the power of domestic and
foreign actors.

4.  The most likely contestants for the presidential elections of 1999 appear to
be Ricardo Lagos and Alejandro Foxley, who went from directing
CIEFLAN, to head the Ministry of Finance, and is now president of the
Christian Democratic party. On the right, the economist Joaqufn Lavin has
been mentioned as a likely presidential candidate for 1999,

5. Analyses of the Chilean military regime and the democratic transition can
be found in Valenzuela and Valenzuela (1986); Drake and Jaksié (1995);
Constable and Valenzuela (1991); and Garretén (1989).

6. For an assessment of economic reforms in Chile under Pinochet, see
Bosworth et al. (1994).

7. The trauma of the coup, a new socio-economic reality, and an extraordinary
exposure to international events led Chilean parties to change, although, of
course, not all parties moved in the same direction or with the same celerity.
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15.
16.
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As Kitschelt (1994) has shown in his analysis of recent changes in European
social democracy, it is important to understand that both dimensions, the
systemic interaction between parties and the organizational dynamics of
intraparty politics are linked and mutually reinforce each other.
Puryear quotes from two leading intellectuals writing in the 1980s. Tomiés
Moulian, a noted sociologist on the left, says: “We fed on a religious vision
of politics, that led us to see Marxism as ‘total knowledge’.” Alejandro
Foxley, a leading Christian Democrat, writes: “The intellectual became,
often, a reaffirmer of ideologies and a sharpener of ideological conflicts.
Moderation was always interpreted in Chile as a sign of weakness”
(Puryear, 1994: 20).
Including a succession of booms and busts, rapid economic liberalization
and privatization, changes in class structure, the reduction of social protec-
tion and the impoverishment of large segments of the population.
Opposition economists reassessed the excessive confidence in the entrepre-
neurial capacity of the state and the traditional enemity to private initiative
within groups of the political center and the left. For a critical analysis of
the intellectual transformation of opposition economists see Petras and
Leiva (1994). A more general treatment of the evolution of economic think-
ing in Latin America can be found in the works of Sunkel (1993) and
Mufioz (1994).
CIEPLAN, CED and VECTOR were among the most influential of these
institutes. For details of their activities, see Puryear (1994).
In 1987, Ricardo Lagos led a group of individuals of diverse ideological
tendencies to form an “instrumental party” to campaign for the ‘no’-option
in the 1988 plebiscite. In his speech at the ceremony inaugurating the
PARTIDO POR LA DEMOCRACIA, the new party, Lagos said: “This party has no
ideological frontiers...there is no other exigency but the respect for the
democratic system...Today, above the interests of socialists, liberals, radi-
cals, christian democrats or communists are the interests of Chile; and
because the identity of political parties in Chile is strong, nobody loses his
or her own identity... The difficulties to organize ourselves as the Partido
por la Democracia simply express the rich diversity of Chilean reality. See
Qué es el PPD? (1989: 17-21).
President Aylwin appointed economists to head the ministries of Finance,
Economy, Public Works, Education, Planning, Labor and the Secretary of
the Presidency. President Frei’s cabinet includes economists in the areas of
Finance, Economy, Public Works, Education and Labor. It was much com-
mented that both Foxley and Lagos had bid unsuccessfully for the ministry
of Foreign Affairs.
In the pre-coup period, only one economist was a member of Congress.
Since 1989, the number of economists in the legislature has increased to 16
in the 1989 elections and to 13 in the 1993 elections.
For a detailed analysis of Foxley’s career and intellectual trajectory, see
Giraldo (1997).
Three months after becoming a member of Renovacién Nacional, Sebastidn
Pifiera, who holds a Ph.D. in economics from Harvard University, joined the
Political Commission of the party. Referring to tensions within the party, in
that same interview he says: “The party has entered a period of maturity.

18.
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i Ly emocracia combate la corrupcicn.
In May of 1995, a vice-president of the Christi i
1 5 ce-presid ristian Democratic part
m:E_n controversy «S.E his criticism that Alejandro Foxley, Smuu&wwowwmmwm
ent, was me.:m decisions with a team that was parallel to party leadershi
(El Mercurio, May 25, 1995: Cs), ]
nterviews with members of the Socialist isti i
< St gl and the Christian Democratic
.H;m._mnn_. manifested themselves clearly in a 1995 crisis involving the mili-
mﬂ_w\cmnmmmwﬂmo of ».omza order that condemned a retired army general
man rights violations. In a newspaper interview, Sociali
s vio o alis!
Mo:mw_mmmm:mm. José Antonio Viera-Gallo expressed desolation as he m:»_vﬁ“x“
c~<< that incident exposed the limitations of the government and the relative
”“ Mﬁrﬁwmﬂﬂ ﬁwm__wnsm% mu..nnm“:..nsma contradictions that were hidden have
5 said, “the Chilean elites...wanted to see only the positiv
”_.%nna.:.u:n mcann.:_«. the real Chile appears, with all its vmwnm. :wma.:%
L..nmm and its no:.m_.maa:ozm. ..._ do not know if we have done the transition in
e correct way.” El Mercurio, International Edition, June 15-21, 1995, p. 6.
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presidency. Like their counterparts across Latin America, Peruvian econ-
omists have thrown themselves into electoral politics with gusto. In the
1995 presidential election, Pennano served both as campaign director and
as second vice-presidential candidate of Javier Pérez de Cuéllar’s Unién
por el Perti (UPP). Graciela Ferndndez Baca, an economist and editor of
the economics magazine Cuanto, was also featured on the UPP ticket, as
the first vice-president and as a congressional candidate. Another econ-
omist, Alejandro Toledo, attracted considerable media attention in his bid
for the presidency as he flaunted his academic credentials from Stanford
and Harvard. Speculation as to the presidential race in 2000 is already
underway; Toledo and Pennano are expected to resurface as possible con-
tenders — perhaps in the company of other economistas-candidatos.

The new-found political celebrity of economists reflects a variety of
recent political changes in the Latin American landscape, not the least of
which is the pervasive power of the mass media. By virtue of their associ-
ation (either as policymakers or as critics) with the most salient issue of
the time — the economic crisis — economists enjoyed new levels of media
exposure. Economists were cast by the media as the latest “talking heads” —
the professionals with expertise to help the public cope during the turbulent
economic times of the late 1980s. That €xposure gave economists new
openings to influence the policy process and to build their own political
careers.

Yet, the phenomenon that John Markoff and Verénica Montecinos have
referred to as “ubiquitous rise of economists” in public life still cannot be
regarded as a uniform process, or one that necessarily entailed a substan-
tial shift of political power to the economics profession per se (Markoff
and Montecinos, 1993). The contours of this seemingly general process of
the technocratization of politics in Latin America differ significantly from
country to country. While economists acquired a new political visibility
and social presence throughout Latin America in the 1980s and 1990s,
their impact on political institutions, the conduct of public policy and the
development of regimes varied widely.

This essay examines the emergence of economists as political actors in
Peru and the factors that have shaped their relationships to political power
in the 1980s and 1990s.! In contrast to Chile where economists are consid-
ered to have played pivotal roles not only in shaping public policy but
paving the way toward regime transition in 1990 (Montecinos, 1988;
P. Silva, 1991; Valdés, 1995), the political influence of Peruvian econ-
omists as a professional group has been less pronounced and continuous.
As I will argue, important differences in the internal development of the
professional communities and the ways in which economists related to
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institutional life help account for the dramatic «w&wmoam in the political
roles and the relative power acquired by economists in the two cases.
Moreover, this study of the Peruvian case also provides ample evidence
of the arguments made by Robert Bates m:a. QEQ.. scholars that _o.nsnmrn.rw
source of the political power of technocrats in their oo=n.3"m relationships
with politicians (Bates and Krueger, 1993). As wﬁm.m H.EM _.r If ﬂmor_..oonwm
possess political power, it is generally _ummmcma it is given mo Eaam y
politicians. An understanding of the behavior of v.w_:_nE:m is n..nnm omm
central to any explanation of the role of ﬁmngoe.mmm. (Bates, Eww.. 30). In
fact, it is the recognition of the superior powers i_w\_ana by politicians that
frequently drives technocrats to seek a direct exercise of power by becom-
i i themselves. "'
Em—ﬁmﬂﬂ%ﬁ%ﬂ:a how Peruvian economists relationships to .:.a .co__:ou_
process and policymaking have m<o—<mm.. it is important to _uam.E @E_moam
appreciation of the history and the sociology of the profession :mm an i
how peculiarities in professional mm<m_ow§m.=n shaped the msm_dn of econo
mists into politics. The following analysis m_.m.im nxﬁmsm_.,\m_w M: _._go
primary sources: 1) biographical data on 93 Peruvian .onoson.__ma who have
been identified as the “top” people? within the profession; 2) E-Qav.nr inter-
views with 30 of Peru’s leading economists that an:mma on their ow_nmm_.
patterns, views of the profession, and their own political involvement.

ECONOMICS: THE NEW PROFESSION

That economists were not high-profile political actors in me. .mioﬂ to the
1980s is not especially suprising, given the relative “newness of .Ea pro-
fession itself within Peru. Higher education in modern economics only
began to develop in earnest in the 1960s w-.a the first generation of profes-
sional specialists were just coming of age in the qum (Verdera, 1994).

Peru’s largest public university, Universidad an_o—wm_ de Mm: Marcos,
created a department of economics and commercial sciences in _cmmﬂ c:.m
the substance of the program focused on business and mnoom:_::m skills.
An initial breakthrough in professional development came in 1965 eiwm:
the Universidad Nacional de Ingenierfa created a mmroo_ of >E.u__mm
Economics, conferring degrees to its graduates as ..:mmz_.m‘&.m.ngasaﬁn.
The original curriculum of this program was diverse, :_.n_ua_nm courses
not only in economics and mathematics but also chemistry, mcn_oﬁ.omv\m
drawing, and law (de las Casas Grieve, _omm”.ﬁlcm.v. .H._ﬁ:Zw:o:m».
Agrarian University also began ?‘oac.&:m ..mwB:.m: engineers,” some 0
whom pursued specializations in agrarian economics.
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The most notable sites in the early development of the economics pro-
fession, however, were private universities — namely, the Universidad del
Pacifico and the Universidad Cat6lica. After much resistance from the tra-
ditional commerce faculty, the Catholic University created its new depart-
ment of economics within the social science division in 1969. The
economics program at the Pacifico dates from the founding of the univer-
sity in the 1960s. The agenda that underlaid the founding of the Pacifico
itself was decidedly conservative. Big business supported the creation of
the Jesuit-run university as an alternative to hyper-politicized public uni-
versities.” Yet, the economics department of the 1970s and early 1980s
was far from orthodox in terms of the composition of its faculty and its
curriculum. Both the Catélica and the Pacifico reflected the eclectic intel-
lectual currents at play in Latin American economics at the time;
Keynesianism, Marxism, CEPAL structuralism, and neoclassical theory
were all part of the curricular mix.® The intellectual atmosphere at both of
these Catholic institutions was also affected by the diffusion of ideas from
liberation theology.

With economics still in its initial phase of development, sociology stood
as the reigning discipline of Peruvian social sciences in the 1970s and pro-
vided the intellectual foundations for the policy experimentation under the
military government of General Juan Velasco Alvarado. The onset of
Peru’s prolonged economic crisis in 1976 ended the radical reform phase
of the military government and policymakers were forced to reorient
policy under heavy pressure from the International Monetary Fund and
international creditors,

By the 1980s, economics departments at Pacifico and the Catélica had
emerged as the centers generating the “elite” segment of the new profes-
sion — i.e., the most prestigious and sought-after economists. As seen in
Table 8.1, among the 93 individuals identified as the “top” economists in
Peru, more than half hold undergraduate degrees from the Pacifico and the
Catélica. While the Pacifico and the Catélica were producing the first
corps of elites within the profession, the “massification” of the profession
was also underway. There was an explosive growth in undergraduate
enrolments in economics in the 1970s. Between 1970 and 1980, the
number of students enrolled in economics program increased from 6,626
to 22,046. By 1980, economics was the second most popular undergradu-
ate major in Peruvian universities (Cornejo Ramirez, 1993).

Not suprisingly, post-graduate study abroad also became a crucial com-
ponent of the professional socialization within the elite segment of the
profession. As seen in Table 8.2, of the 93 top economists identified, 77
report training beyond the undergraduate degree. Of those 77, 49 did at
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Table 8.1 Undergraduate institutions of “top” economists

Institution Number (Percentage)
nstitu

(25.8)
U. Catélica ww gl
U. Pacifico o ol
UNI ]
San Marcos M T
U. Agraria ] el
Other (Lima) : G2
Provincial Us K i
Foreign undergrad. : o
No information &
Total

Table 8.2 Location of graduate institutions of “top” economists

ntage
Location of institution(s) Number (Percentage)
U.S. only 39 Mwmww
Europe only _M A
U.S. and Europe ] p i
U.S. and Latin >Bn_._nm. 2 e
Europe and Latin America z 50
Latin America only _ ST
Canada only 2 5
Peru only 77

Total
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i i ithi i ica. The greater availability of sc
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_meM for study in the United States partiaily Qﬁ_m_sw this vamma.qon”nw” M%.n
i training. Among the economis er-
American over European graduate : S e
i i i irtually all of them identifie g
viewed directly for this study, vir <3
i dvancement; many also concu
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i i ign institution emerged as a m
lite economists, no single foreign ins
MoESm: scholars. There was no single exchange program between
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Peruvian schools and U.S. universities that left a definitive dogmatic
stamp on the development of the economics profession in Peru. Students
undertook their graduate education in a wide variety of institutions.
Boston University, New School for Social Research, Towa State,
Rochester, University of Pittsburgh, Wisconsin, and Brown are among the
wide range of U.S. institutions in which Peruvian economists matriculated.

In contrast to Peru, the economics profession in Chile developed earlier.
Important faculties were already in place in Santiago at the Catholic
University and University of Chile in the 1950s. In 1955, the Catholic
University began what was to become a formative exchange program with
the economics department of the University of Chicago. José Pifiera

described the impact of the program on the growing professional networks
in Chile:

...for more than a decade beginning in the 1950s, some four or five of
the best economics students in each class at the Universidad Catélica in
Santiago would go on to graduate study in the US, most of them at the
University of Chicago. There they absorbed the fundamental principles
of classical economics. When they came back, these students associated
with scholars who had made the journey before them and taught other
talented individuals. As a result, by the mid-1970s, a core group of some
fifty to one hundred of Chile’s best economists were thoroughly conver-

sant with and convinced of the need to adopt a free-market approach
(Pifiera, 1994: 227).

In contrast to Chile, coherent corps had still not formed in Peru in the
1970s and 1980s. The heterogeneity in the training of Peruvian economists
had also been reinforced by study outside of the professional discipline. A
significant segment of “top” economists also opted out of their discipline
for the purposes of graduate study. Of the 77 who studied abroad, 23
reported graduate studies in disciplines other than economics — politics,
business, public administration, law. In contrast with older professions
such as medicine and law, the new economics profession in Peru has not
achieved a clear-cut closure — i.e., the definition of an unquestioned set of
educational criteria that define the standards for inclusion or exclusion
from the ranks.” The looseness in the definition of who is (or who may
claim) to be an economist was evident in the interview responses of econ-
omists on the question of which economists had been most influential in
public life. Individuals not formally trained as economists but who had
important impact on policymaking — Manuel Moyera, Felipe Ortiz de
Zevallos, and Daniel Carbonetto in the 1980s — were named routinely as
among the most influential “economists,” even though interviewees recog-
nized that these individuals were not economists.?
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Thus, the formative decades in the development of Peru’s economics
profession were marked by eclecticism and diversity, even in the train-
ing of its elite corps. There was, as yet, no marked convergence around
any core of economic beliefs in a style reminiscent of Chile’s encounter
between Catholic University and the Chicago school. In their own evalu-
ations of the problems of the profession, a number of economists
pointed to an absence of an agreement on fundamentals within the disci-
pline. As one noted, there was no single shared language or binding set
of basic assumptions that located professionals on a common ground in
the 1980s.

Moreover, the profession did not develop any institutional forum that
functioned as a common ground for interchanges among these diversely-
trained elite. The Colegio de Economistas acted more like an interest
group. It lobbied successfully for the enactment of the “Ley de
Economista” in 1965; the law required all economists to become members
of the Colegio and it obligated both the public and the private sector to
contract the Colegio’s economists to perform certain jobs. But both
employers and economists rountinely ignored the law. The Colegio was
also drawn into partisan struggles, with competition for leadership slots
contested by APRA partisans and various groups on the left.

Among elite economists, the Colegio fell into disregard as a politicized
job-mongering organization that served the “massified” segment of the
professions, i.e., the graduates of public and provincial universities. A
number of economists in my interview pool pointed to the social
stratification within the profession that was a product of the divide
between those graduating from the Catélica and Pacifico and those gradu-
ating from other institutions. As one put it bluntly, “There are two types of

economists in Peru: those from the Pacifico and the Catélica and the
rest.”!9 Within the elite corps, informal networks based on friendships and
connections formed at the elite universities served as devices for recruit-
ment into top jobs within the public and private sector.

The political tenor of the 1970s and 1980s in Peru was not especially
propitious for the development of any particular widely-shared consensus
on economic policy either inside or outside the academy, and especially

not one in the neoliberal direction. As Richard Webb points out, the statist
and populist economic policies of the military regime were questioned after
1976, but the policies were not completely discredited in elite circles or in
broader public opinion in the early 1980s (Webb, 1993: 369-71). If any-
thing, the disastrous consequences of the half-hearted attempt at neoliberal
policies during the second administration of Fernando Belaiinde (1980-5)
only fueled the conviction among many economists and politicians that
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M.N.n_unwaox mnom_o_:mn management deserved another try. The crisis of
ﬁ“ M s Eom_m_ in 1983 and .Em advent of heterodox experiments in Brazil
w=> rgentina were further inducements to re-tool heterodoxy in Peru
5 S w.m:_ made _mm transition from military to civilian rule in _omo. the
%ﬂsoﬂam ?o*.,mm.mmo.: was still in a relatively early stage of mm<0_om=“m=~
at &oﬁm@ politicians found within the profession was a disparate mnm
WM@.M.&:.W :mmzma group of technocrats who could be called upon either to
ltimate, administer or alternatively attack al
it . most any set of economic
w%:m_nm.. mnozo_.z._ma themselves did not seem to share a common sense on
. m: asic E_.nm of nozm_=2 for the management of the economy; this made
“” rm | the mMmE_. for politicians to sample from an expansive menu of policy
oice and experimentation. In the service itici
: tion. of politicians, domestic inter-
Mwa groups and international organizations, economists took their turns at
..va_z_.mﬁo::m what Gonzales de Olarte and Samamé refer to as the
; MME.:»:%«:&E:E ,a vm.ﬂa_.: of abrupt oscillations in economic policy
= ﬂ_:m rom orthodox m&.cmﬁz_a_z to heterodoxy — that had a profoundly
: mm._sw effect on economic growth (Gonzales de Olarte and Samamé
991; Pastor and Wise, 1992; Paus, 1991). .
EMM_M dynamics MM. professional development in Chile during the same
were very different. In Chile, the Pinochet dj i
; : A et dictatorship put a force-
M“_«,.MMQ Mﬂ the _ano_omhnm_ ferment in Chilean society and significantly nar-
e range of debate within the economi i
dictatorship simplified th o L i
e debate on economic poli iminati
! 1p . . policy by eliminating the
MMA and %_moaa:_:m Ea radical policies associated with the Allende nmvm_.-
i M__Mr ; w :_“m same :_:m. the repression and the experience of exile that
. <<.: the dictatorship provoked a reevaluation of economic and polit-
_nﬂ. M@:ozm by what remained of the opposition.
i:Em Mﬂwcwnumw _””MH two M<n=.-aom=ma epistemic communities crystallized
$ profession in the context of the Pino i
" . chet dictator-
M__Mw_. cﬁm Q.:.nmmo Boys mwa the CIEPLAN monks (cf. Silva, 1991). After
aoosoq:mmﬂ:_mﬁ_.% n%F_P Pinochet turned to the already existing network of
§ trained in monetarism at the Catholi iversi
B it ot ciro . olic University and the
go. The Chicago Boys were gi i
. given free reign over the
management of economic policy and b
ement ecame the archi ile’
authoritarian-induced free market model. i
oM.H:m ao.d.:m::.m. n.:m_.mnﬁ_, of the Chicago Boys and their dismissive
W i H_Mm Moﬂm& criticism by non-experts forced the opposition to develop a
2 nw ec E.un_.u:n nO::Smﬁmz. Founded as a research institute in 1976
AQmmﬂme.na-“ am Investigaciones Econémicas para América ﬁma:m
evolved as a think tank closely tied t isti
. . . o the Christian democra-
tic party. That connection with the Christian democrats became a platform
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through which CIEPLAN came to influence a broader spectrum of the
opposition. CIEPLAN economists played an important role in moving
opposition politicians toward a consensus on the desirablity of maintaining
the free market model, albeit with more emphasis on social spending. The
new moderation in economic thinking promoted by CIEPLAN economists
eased the way toward the 1988-90 political transition by assuring that a
basic continuity in economic policy would be maintained by an opposition
government. When Patricio Aylwin won the presidency, the CIEPLAN
technocrats (dubbed “monks”) led by Finance Minister Alejandro Foxley,
took over the reigns of economic policy — and made good on their com-
mitment not to overturn the economic reforms of the Pinochet period.

ECONOMICS TO POLITICS: THE APPLICATIONS OF FLOATING
EXPERTISE

With few exceptions, most of the Peruvian economists interviewed for this
study tended to see their political power as secondary to that of politicians,
interest groups and international financial institutions. They depicted them-
selves working in largely instrumental roles in relation to other actors in the
political process — as intermediaries, as interlocutors, as “hired guns.” As
one especially frustrated interviewee put it, the relationship of economists to
politicians was to “acompafiar, no mds” (just to escort them). Economists
also express significant frustration with the profession’s seeming incapacity
to generate new ideas. Many feel that the profession has been passive intel-
lectually, all too eager to reproduce foreign-inspired formulas — whether it
was Latin American heterodox shock or Northern recipes of orthodoxy.
They see some of this lack of creativity and low level intellectual production
as a result of the problematic working conditions generated by Peru’s long
economic crisis. Economists, like other professional groups, struggle to
make a living and many talented professionals are lured off into pursuits out
of the discipline. Among those that stayed more immediately connected to
the discipline, many were driven by the force of the catastrophic €Conomic
circumstances to devote their energies to the study of the coyuntura and
developing short-term policy prescriptions.

In concrete terms, what are the circuits that join economists to policymak-
ing and the political process? What is the tenor of their relationships to other
parties and interest groups? How do those relationships affect intellectual
production of the profession and the profession’s capacity to shape policy?

Direct employment in the public sector is one obvious way through
which economists extend their influence into the policymaking process;
and for many elite economists, work in the public sector is part of the
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MWW_MM MM_”MQ. trajectory. Among the 93 listed as Peru’s top economists, 51
report some work experience in governmental entiti :
" : . entities.
M.Mﬁw% mno—_noa_ma directly interviewed, the incidence of public Wﬁ“m
yment was even higher, with 25 (83 percent i i
Within both elite pools, the Mini ; b e o
: nistry of Economy and Fi
and the Banco Central de |a Rese d birbiec g
. rva (BCR) were the pref: i
public employment. Amon i i L
. : g the 51 economists who re i
service employment, 27 reported service i L
ice hent, n the BCR and 16
service in the Ministry of Econom ing i sl
. : y. Working in the sectoral ministeri
(agriculture, industry) was less fr s
( 3 equent among elite economists
%Wmﬁw nO:mEQ...na .Hﬂ.o be less status-enhancing than those in the M%%_MMM
- AS seen in Table 8.3, economists made sjgnj
A . , gnificant headway i
establishing their hold over top positions at the MEF, although n:mmwwmwm_

Table 8.3 Educational background of Ministers of Economy, 1978-1995

Ministers of Economy Formal training Education
in economics
* = yes Subject Institution
Javier Si
ier Silva Ruete * Economics U. San Marcos
LI __umi U. San Marcos
.mmmom Rodriguez Pastor rwﬂ M M»ﬂ_ﬁmaom
0s€ Benavides Muiioz i i Catiiia
m:.:ﬁ..wdc %m:._.ac Lecca * Mm%..%mﬂmm M %u&:om
uis Alva Castro * i oot
Gustavo Saberbein - Mmmw%%ﬂﬂm MZ.“.EE_Q
Economics U. Grenoble
César Robles * 0
oo : Economics U. Villareal
Engineering  UNI
Carlos Justo Rivas D4vila * moozoamnm s
César Vasquez Bdzan & Mmmnmsmom 0l q.m.&:_o
Juan Carlos Hurtado Miller * >m~o=ww=ﬁww W WWE» i
. Agraria
Economics Towa State
Public Harvard
e ok 2 Administration
Economics U. Pacifico
Economics lowa State
o Economics Oxford
Engineering  UNI

= Undergraduate/graduate training in an economics faculty.
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were also strong competitors for the cabinet position. Apart from the min-
isterial post itself, acting as an advisor to the Minister of Economy became
one of the most desirable positions for an ambitious economist.

In terms of commitment and duration, the experience of elite econ-
omists within public sector is diverse. Some elite economists did spend a
signficant portion of their career as functionaries within public entities,
but for many others the experience in the public sector is transitory. This is
due to the political nature of their appointments (even the brightest ad-
visors must exit with “their” minister) and the higher salaries available in
jobs outside the public sector. Thus, for many economists, the encounter
with the public sector is brief but important for establishing connections
and developing “insider” knowledge of government operations.

As is the case for other groups in Peruvian society, the relationship
between economists and political parties has been problematic. Since the
transition to civilian rule in 1980, Peruvian political parties have suffered
from a variety of ills that have left the party system in a state of collapse.
Among the ills was the disconnection that developed between parties and
civil society; parties were unable to forge stable, institutionalized relation-
ships with both old and emergent groups in Peruvian civil society. The
“crisis of representation” has become a standard theme in the discussions of
Peru’s failed party system (Cotler, 1995; Crabtree, 1995; Grompone, 1991).

Like many other segments of Peruvian society, middle-class profession-
als remained at a distance from formal party structures. Of the 30 elite
economists interviewed, 21 (70 percent) indicated that they did not hold
either current or past memberships in political parties. The high percentage
of political “independents™ among these economists is in line with the trend
in the public at large. Mass opinion surveys indicate that 86 percent of the
Peruvian public identifies themselves as “independents” (Apoyo, 1993).
Since the end of the 1980s, political parties consistently ranked as the insti-
tutions that evoke the least amount of confidence in the Peruvian public.

Notwithstanding this positioning of elite economists outside of the
formal party structure, all 30 interviewees reported that they have had
episodic relationships with parties that range from consultations with party
leaders to direct involvement in writing party platforms. A number of
economists report that their experience in this type of consulting crosses
party and ideological lines. So while economists did participate frequently
in policy debates and strategizing within parties, most did not maintain
continuous or institutionalized relationships with parties. The influence of
economists (and other technocrats) within political parties was highly
informal — often based on personal friendships with individual politicians.

As the discussion in the following sections shows, individual economists

can skillfully operate within this informal system to acquire a great deal of
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personal influence within particular administrations; but, unlike Chile, it
wwmmm.:oﬂ been a system in which coherent technocratic oc:«.m inside the wmo-
o MM@MMWOMW_G to acquire important roles both within the government
vm:w._mmao_.m in Peru made use of these informal relationships with
.no@oa_mﬂ.m. but to the detriment of the institutionalization of expertise
:.mam. their own parties. Parties remained reliant on this mnmoww_mz -
Q.mmnmmoa. provision of expertise offered up by political i:am@m:goiw_.
m:ma .aa :En to develop institutions (think tanks, research departments)
within Ea:. organizations capable of generating economic policy propos
als to .mcaw party positions and the managerial know-how to mxmnﬂ% EWB.
While Mzoﬁ economists (like most Peruvians) elected to remain :m:am..
w.azamim, " one group of technocrats did seek to strike a more formal rela-
tionship cw\ﬁinm: themselves and parties by creating one of their own. In
1984, ums.m-, Silva Ruete and Manuel Moyrera founded mo:amaamm
Democracia (SODE); they were joined by other technocrats En:_&:w
mzonrw_. economist, Raiil Salazar. Silva Ruete and Moyrera were m:.nmmm
established public figures, having served as economics minister and rmmw
of the BCR respectively at the end of the Morales Bermtdez military gov-
ernment. SODE was founded to create an institutional base to :&:W:on
the conduct of economic policy. It positioned itself as a centrist party
In 1985, SODE struck an alliance with APRA that opened up mo«mnm_
slots on APRA’s congressional list for SODE candidates. SODE picked u
.?5 no=.m_.nmmmo=m_ seats (one in Senate for Silva Ruete), but the hope cw.
Em:.m:o_zm mna.:_o:_mo policy in the incoming APRA government of Alan
Garcia was quickly dashed after Manuel Moyrera was passed over in th
competition for Finance Minister. By 1990, SODE was more squarel oM
Emu free market bandwagon and signed on to support Eﬂm_umgcwnra
alliance backing the presidential candidacy of Mario Vargas Llosa Wm&
Salazar presided over the writing of FREDEMO’s economic pro .omm_m
SODE won three congressional seats as part of the FREDEMO list ﬂ_: 5@.
defeat of Vargas Llosa and the subsequent disintegration of mﬁm@mgo
left mOUm without much to influence. While the idea of creating an elite
party failed in the long the run to generate much interest among tech-
=on._.ma or :.gn general public, SODE was a useful platform for continued
political moﬁ._iﬁw by Silva Ruete and Moyrera. Moyrera was elected to the
1993 O@:mE:n:H Assembly and became an influential economic advisor in
the Emmagsw_ campaign of Javier Pérez de Ctiellar.
w:.m_zomm interest groups as well as individual firms looked to economists
to wqco:_mnn :..m: interests in reference to economic policy. Every major
_Em_.:omm association — Asociacién de Exportadores (ADEX) Oosmmmmnmnm_az
Nacional de Instituciones Empresariales Privadas AOOZm.Hmwv, Sociedad
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Nacional de Industrias (SNI), etc. — periodically commissions economists to
develop position papers to be used in their lobbying efforts. Of the 30 econ-
omists in the interview pool, 20 indicated that they had acted as consultants
to business interest groups, firms, or both. With lesser frequency, econ-
omists also acted as consultants for labor unions,

Like parties, interest groups rely heavily on this type of periodic consul-
tation with economists, but there were also some efforts within groups to
develop in-house research units. Probably the most notable effort was that
of the Sociedad de Industria that created its own Instituto de Estudios
Econémicos y Sociales (IESS) in 1980 (Conaghan and Malloy, 1994: 83).
The idea underlying the creation of the IESS was to assemble a corps of
technocrats capable of casting the positions of the industry within the lan-
guage of formal economics, so as to enhance the capacity of the organiza-
tion to lobby successfully.

The “floating” expertise available in the elite segment of the €conomics
profession is also frequently used by international organizations.
Consulting became an important conduit for exposing Peruvian econ-
omists to the dominant thinking and agendas inside entities such as the
International Monetary Fund and the World Bank. While some Peruvians
took up full-time positions within these entities, it was more common for
most economists to work under contract on specific projects. Among the

93 economists identified in the Peru Report list, 49 (53 percent) include
references to international work experience in their credentials.!! Among
the international organizations most frequently cited were the World
Bank and the United Nations, followed by the Junta de Acuerdo de
Cartagena and the International Monetary Fund. Within the group of 30
elite economists interviewed for this chapter, the incidence of interna-
tional work and consulting was even higher. Twenty-six economists (87
percent) indicated that they had engaged in some type of work for inter-
national organizations.

The growing demand for consultants in the late 1970s and 1980s led
some economists to create for-profit consulting firms. Among the most
notable of these are Apoyo, Medio de Cambio, Macroconsult, and
Consorcio La Moneda. The Apoyo and Medio de Cambio groups com-
bined consulting with economic journalism; both produced subscription
publications aimed at providing business clients with information on
economic trends and “insider” tips on the latest political developments.

Non-profit research organizations that brought together economists and
other social scientists also took advantage of the demand for research and
project analysis, particularly from international organizations. Among the
non-governmental organizations with research expertise in economics is
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positions. Some saw a track record of academic production as an import-
ant component in establishing one’s credibility and peso in discussions of
economic policy; but others minimized its importance. With the exception
of Richard Webb, who served as president of the Central Bank during the
Belatinde administration, none of the economic technocrats in top policy-
making positions in the 1980s and 1990s were major intellectual “produc-
ers” within the discipline. More important than academic production

per se is one’s ability to gain access to the venues that allow economists to

articulate their views to the policy-relevant audience of politicians, busi-

nessmen, and fellow technocrats,

Projecting ideas in the mass media was seen by almost all interviewees
as a critical element in the effort to garner elite attention, although opin-
ions differed regarding the relative importance of particular media.
Writing for, or being interviewed for, newspapers was identified as an
excellent vehicle for injecting one’s views in policy discussions, especially
in newspapers that are important to the elite audience such as the business-
oriented Gestidn.

Not suprisingly, television also ranked highly as an important vehicle
for economists seeking to project themselves to an elite audience - from
appearances on political talk shows to “sound-bites” on evening news-
casts. At the same time, many of the interviewees were quick to point to
the hazards posed by achieving media celebrity. Like all media celebrities,
“television” economists can run the risk of over-exposure, or being seen as
less serious than economists who are less television-centric.

Speaking appearances at high-profile public forums, such as the
annual Conferencia Nacional de Ejecutivos (CADE) business confer-
ence, were also judged to be an important part of the way in which
economists market themselves to elite audiences. Getting invited to
such status-enhancing events serves not only to heighten an econ-
omist’s visibility in discussions on economic policy but also entails
mixing in social settings that can facilitate personal contacts with
politicians.

As several economists noted, the path to acquiring policymaking power
begins with identifying the key powerholders in an incumbent administra-
tion (or identifying those who are on their way to occupying those posi-
tions) and constructing a strategy to “llegar a esas personas” (get to those
people). The professional visibility that comes with academic endeavors,
media presence, and public appearances is part of the process — but so is
the forging of amistades (friendships). These friendships, in turn, yield
further professional visibility (in the form of speaking invitations, consult-
ing opportunities, etc.) and can lead to opportunties to get more closely
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tied to incumbent politicians or to develop ties within the context of politi-
cal campaigns. One economist, who served as an economic minister for
Alan Garcfa, described how his desire to put the ideas he developed in an
NGO into practice led him to seek out relationships with Luis Alva Castro
and Alan Garcfa in 1981; those friendships led to an invitation to work on
APRA'’s Plan de Gobierno in 1984-5, and eventually a ministerial post.!6

The relationships that economists work so hard to develop with politi-
cians, however, can prove to be extremely ephemeral. The confianza that
one may enjoy with a politician can dissipate for a variety of reasons.
Interest-group politics and the attitudes of international institutions have
short-ciruited the political aspirations of a number of economists.

The tenuous character of such relationships was illustrated sharply in

1990 in the jockeying for positions within the economic team after Alberto
Fujimori’s second-round victory in the presidential race against Mario
Vargas Llosa. Prior to the first round, Alberto Fujimori was an obscure
candidate with no elaborate campaign apparatus or advisors. After his
astonishing second place performance in the first round, Fujimori hastily
assembled a skeletal group of economic advisors. Many leading
economists were already supporters of Vargas Llosa and his radically
pro-shock treatment position on how to deal with Peru’s rampant hyper-
inflation. Fujimori projected himself as the anti-shock treatment/candidate
and sought advice from economists opposed to radical shock, most
notably Santiago Roca. Roca was a professor at the Escuela Nacional de
Administracién de Empresas (ESAN), a private post-graduate business
school. His career trajectory was standard for elite economists — under-
graduate work at the Catélica, post-graduate work at Cornell, project con-
sulting with the World Bank, the Inter-American Development Bank and
the Peruvian exporters’ association, ADEX. He was not affiliated with a
political party. His visibility in the debate over economic policy increased
with the publication of various pieces on the shock-treatment question in
the print media, particularly E! Comercio. Personal contacts facilitated
communications with candidate Fujimori that eventually led to Roca’s
appointment as head of the Plan de gobierno for Cambio 90.

Roca’s rapid ascent to power (along with other economists who worked
on Fujimori’s first economic plan) was matched only by the rapidity with
which Fujimori unloaded his anti-shock advisors in the post-election
period. Contending economists backing the shock option honed in immedi-
ately on the president-elect. A prestigious academic lobby came in the form
of a comprehensive stabilization blueprint authored by Carlos Paredes and
the American economist, Jeffrey Sachs (Paredes and Sachs, 1991). Sachs
was already well-known for his role in the Bolivian stabilization plan of
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G.mm and was a vigorous proponent of a rapid and radical application of
adjustment measures (Conaghan, 1994) The intellectual case for shock
treatment went hand in hand with another high-pressure lobby mounted by
external actors with the help of Peruvian technocrats, most notably
Hernando de Soto and Carlos Rodriguez Pastor. With the aid of U.N.
mnow.mﬂmq General Javier Pérez de Cuéllar, de Soto arranged Fujimori’s

pre-inaugural visit to New York for a meeting with IMF president, Michel

Camdesuss. The meeting included a discussion of the contending orthodox

and heterodox plans to deal with Peru’s acute economic crisis. Camdessus

stressed the importance of opting for the orthodox route, noting that aid

from international institutions would not be forthcoming otherwise. The

same message was delivered by U.S. government officials; in a subsequent

_u_.n.._m.mcmﬁm_ trip to Japan, Japanese government officials reiterated the

position. According to de Soto, the New York meeting was pivotal to the

turn-around in Fujimori’s thinking on economic policy.

Out-maneuvered by de Soto and Rodriguez Pastor, the exit of the het-
erodox m.nono_dmma began. By mid-July, Santiago Roca resigned as head of
E.m pre-inaugural economic team along with Adolfo Figueroa, another
principal economic advisor.

The instrumental relationship between presidents and technocrats and
the derivative nature of technocratic power was illustrated again in the
case of .Ow_._om Bolofia, who served as Fujimori’s neoliberal architect and
economics minister from 1991 to 1993. Bolofia was considered widely to
be one of the most “powerful” and relatively successful economic minis-
ters of recent times — but what was the nature of that power and how did it
dissipate?

As Bolofia himself recognized, the catastrophic state of the Peruvian
economy and the obvious policy failures of the previous Garcia govern-
Eaam created an unprecedented opportunity for undertaking neoliberal eco-
nomic reforms (Bolofia, 1993: 53). The public was willing to tolerate the
:wmo:m program, in part, because of its association with halting
hyperinflation. Unambiguous presidential support of Bolofia’s program
was crucial; and Fujimori worked to maximize Bolofia’s discretionary
powers. In the period prior to Fujimori’s auto-coup of April 5, 1992, a
congressional majority ceded special powers to the executive branch, as
um”:a:ma by Article 211 of the constitution, to emit economic laws
without congressional approval. The coup itself swept away congress alto-
gether and allowed Boloiia to continue unimpeded. At the same time, the
coup provided Bolofia with an additional bargaining chip to enhance his
standing within the administration. The government believed that
Bolofia’s continuing presence in the cabinet was desperately needed in
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order to reassure international financial institutions and ward off economic
reprisals threatened by the international community as a mmznﬁ.mon of E.m
coup. Within this context, Bolofia was able to EmE‘o. Em_waaoaﬁmi posi-
tion in the cabinet by periodically threatening to resign.

Bolofia’s power within the administration began to wane, rciméﬁ
when it became clear that he could not undo the cutoff in international
financial flows that followed the coup.'® Finally, discontent in business
circles about other features of Bolofia’s program prompted Fujimori to ask
for his resignation in January 1993. o

Bolofia’s own description of his dumping by Fujimori is neat testimony to
the ephemeral quality of technocratic power. When F_“o::mn mmnm-ﬂ.o-*..mno by
Fujimori that “pressures” and political strategy required a o:m.:mm in finance
ministers, Bolofia countered with a series of polemical questions to under-
score the government’s (and his own) capacity to ignore mcnq pressures.
Boloiia described the scene: “Hadn’t the government won a majority in the
CCD [constituent assembly] election or not? Were ogcm:m.o: parties in a
better position than us? Might the complaints of a m.mi ccm._smmm.c.qmmz_um-
tions against the economic plan have more support in public opinion than
those of traditional politicians? Finally, even if there were pressures, I was
sure that I could overcome them. I had learned something about politics
from my times of conflict with Garcfa, facing so many on.u.:m_dmmmo:m_ com-
missions and avoiding an interpellation” (Bolofia, 1993: vii). e

Bolofia’s queries and self-confidence notwithstanding, Fujimori zm_:_m._w
repeated that political strategy required that wo_wmw must go- Boloiia, like
many other technocrats, was forced to recognize the fleeting nature of
power acquired by appointment. It is no wonder that he Ams.a other notable
technocrats of his generation) are thought to be contemplating future pres-

idential bids."?

CONCLUSIONS: ON POWER, POLITICS, AND NEW PROFESSIONS

In addition to counteracting any overdrawn images about the power N.Sa
autonomy of technocrats in Latin America, the Peruvian case also _=<:mm
reflection on important questions about the role that professional communi-
ties play in the process of regime change and political am<m_om==m=r. A
comparison with the Chilean case is an exercise in stark contrast. In Or__.m.
economists were major protagonists in the construction of the dictatorship
and acted as its principal ideologues. Economists in the opposition (along
with other social scientists) subsequently emerged as crucial players in the
democratic transition. They first reworked their own intellectual positions
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and views on economic policy. Using research institutes as a haven, they
then engaged the political leaders in parties in policy dialogues that gave
birth to a shared consensus within the opposition on the need to maintain
Chile’s neoliberal model after the conclusion of the dictatorship, albeit
with more emphasis on social compensation programs.?® Chilean econ-
omists, working hand in hand with politicians, helped to lay ideological
and policy groundwork for a successful political transition.

In contrast, Peruvian economists did not emerge, either before or in the
immediate aftermath of the auto-coup, as innovative political actors or
intellectual architects of economic or political consensus.?' The profession
in the 1980s was still in an early stage of development and it mirrored the
diverse, socially stratified, and politicized state of higher education in
Peru. The discipline refracted the intense ideological struggles of the
decade. The fading attachment to statist economic policies in the 1990s
Wwas not a product of conscious consensus-building by economists (or
others); it rose from the ruins of the APRA-induced economic debacle and
a perceived exhaustion of alternatives on the left.

Unlike Chile, the ties between economists and political parties in Peru
were more haphazard and less institutionalized. No Peruvian think tank
was able to shape thinking on economic issues within parties in the
manner of Chile’s CIEPLAN. “Floating” economists proffered periodic
advice to parties, but there was no systematic engagment between coherent
technocratic corps within the profession and political parties. The different
quality of the relationship among economists and political parties in Peru
and the peculiarities in Peru’s transition process after the auto-coup miti-
gated against economists assuming pivotal roles as in the Chilean case.2?

These ambivalent and often distant relationships between professionals
and parties continues to be a stumbling block in the rehabilitation and
reinvigoration of the party system in Peru. In Chile, the nexus of profes-
sional communities and parties has been an important component in re-
establishing a vigorous party system and using it as a platform for the
development of a broad consensus on democracy and the direction of public
policy. At least so far, few Peruvian professionals are willing to commit
themselves to building of institutionalized parties. Alejandro Toledo plans to
use his Pais Posible movement as a vehicle for his presidential bid in 2000;
but it seems unlikely that Toledo will devote much energy to party-building
per se. A more promising home for reform-minded, politically-engaged
technocrats is Pérez de Cuellar’s Unidn por el Peri (UPP). The evolution
of the UPP over the next few years will offer telling insights as to whether
an important segment of Peru’s intellectual and technocratic elite is now
ready to contribute to the institutional development of the party system.
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Among the noted economists who participated in Javier Pérez de Ciellar’s
presidential campaign were Manuel Moyrera, Efrain Gonzales de Olarte,
Javier Iguffiiz, Carlos Amat y Le6n, and the ubiquitous Guido Pennano.
Whether these and the many other professionals within the opposition will
turn their collective energies toward the long-term task of building the
UPP as a reformist party remains an open question. Recent conflicts on
policy and personnel issues do not bode well. On the government side,
President Fujimori has made it clear that he is uninterested in party build-
ing; he sees technocrats exclusively in the role of “managers” of an
efficient state apparatus, not as interlocutors for social groups.

Finally, reflection on the career trajectories of Peruvian economists sug-
gests important future lines of inquiry in the study of technocrats in Latin
America — namely, the impact of new technocratic professions on the
development of civil society and class structures. In their roles as consul-
tants, many Peruvian economists are now located in what Robert Reich
has identified as the “symbolic analytic” service sector of the economy,
i.e., they function in problem-solving, problem-identifying, and strategic-
brokering services that revolve around the manipulation of symbols (Reich
1992, 177). Along with pollsters, media specialists, and other types of
consultant, economists are part of a new, high-tech, knowledge-based
elite. Their fluid careers are not based on a hierarchical advance within
organizations, but on episodic relationships to organizations. Reich has
argued that symbolic analysts not only enjoy privileged working condi-
tions, but have life styles that increasingly segregate them from workers in
the “routine production” segment of the economy.

What effects will this stratum of symbolic analysists have on the consti-
tution of civil society and the conduct of politics? In a highly fragmented
and inegalitarian society like Peru, the presence of such a stratum may
simply imply an even greater distancing among social groups and heighten
the difficuities in joining citizens together around common concerns. An
already enfeebled civil society may be only weakened further by the pres-
ence of a disconnected “consulting class.” The disengagement of profes-
sionals from the party system becomes even more troubling when
considered in this light. In their role as interest aggregators, parties are
agents for bringing together diverse social groups and forging policy coali-
tions. Without the presence of professionals, parties are handicapped
severely as policy generators, as engineers of cross-class coalitions, and
ultimately as organizers of democratic political life. Finding new ways to
connect technocrats to citizens, as democratic partners and advocates
rather than as managers or media stars, remains an important part of
Peru’s difficult agenda of democratization.
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mm”nmwwwm wrmmm._a__:mc____w _“omo_::m micro-economic mathematical models
. ass with the commentary, “ésto no sirve para nada.” .
7. Unm-__.zm :.n. g::@m and m_ﬁ educational criteria for mzo____ummos is E.. import-
ant element in the institutionalization of any profession. For a discussion of
" M:m process see Safartti (1977). .
s mong the economists most frequently ci i i
; the mist y cited by interviewees as most
ﬁn:n::m_ in _ucc__o. life were: Richard Webb, Carlos Boloiia, Zm:ﬂw_
; o.vqm_w. _\um__un Ortiz n.un Zevallos, Roberto Abusada, Javier Silva Ruete
.wsn_. m:::.u and Daniel Carbonetto. Moyrera’s formal training is as Ew
. u torney; Ortiz de Zevallos and Carbonetto were trained as engineers.
_o. _=§<._o<<. ..m:.mn Gonzélez Izquierdo, Lima, April 1993,
} : __hnn_.,nni. _L.BP wyn:_ No.. 1993. Another interviewee from San Marcos noted
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the Catélica and Pacifico were more likely to be middle or upper-class
whites.
The data from the Peru Report listings probably under-represent the inci-
dence of international work. There is a wide variation in the biographical
information that participating economists made available; some participants
listed their work experiences in great detail, while others did not.
Hernando de Soto’s views on the informal sector and research by ILD were
published in the book authored by de Soto (1989). For a review of de Soto’s
ideas and the work of the ILD, see Bromiey (1994).
Many think tanks in the US also have ongoing relationships to parties. For a
discussion of the structure and impact of think tanks in American politics
see Allen Smith (1991), and Ricci (1993).
The introduction to the definitive volume on heterodox policies notes that
Alan Garcfa published an article in the magazine, Marka, in 1981 that an-
ticipated much of the heterodox program. See Carbonetto e al. (1987: 13).
The greater emphasis in the Peruvian economics profession on playing an
active role in political life and influencing public policy more closely resem-
bles the European model of career advancement in the profession than the
American model. In the American model, advancement in the profession is
determined largely by academic production, especially one’s contribution
to economic theory. For a comparison of the career trajectories of American
and European economistas see Frey and Eichenberger (1993).
Interview, Lima, April 20, 1993.
Bolofia’s manueverings in the weeks after the coup and his use of the resig-
nation threat to extend his control over cabinet is described by Augusto
Blacker Miller in La propuesta inconclusa, pp- 209-20. In the course of the
in-fighting, Blacker Miller was forced out of his post.
A variety of credits from the International Development Bank were delayed
or postponed after the coup; financial flows from Paris Club members were
also delayed, see Velarde (1994: 147).
Along with Boloiia, Toledo and Pennano, the other economists who are fre-
quently considered to be presidenciable include former World Bank staffer,
Francisco Sagasti, best-selling author Hernando de Soto and Pacifico
University professor, Jorge Gonzélez Izquierdo.
The “intellectualizing” of politics by social scientists in Chile during the
regime transition is discussed at length by Puryear (1994).
Carlos Bolofia and Hernando de Soto advised President Fujimori to accede
to the pressures from the OAS to stage a legislative election after the auto-
coup in 1992, in part to assuré that economic sanctions would not be taken
against Peru. Economists, like the rest of the Peruvian elite, divided in sup-
porting or opposing the auto-coup. Bolofia’s decision to stay in the cabinet
after the coup certainly helped to legitimize the new regime. Given their
diffuse relationships with parties, economists were not major strategists
within the opposition regarding whether or not to cooperate in the “elector-
alization™ of the post-coup regime. For a discussion of the post-coup politics
see L6pez Jiménez (1995).
The nexus between technocrats and parties has been crucial in progressive
reforms. For a discussion of the relationship in local politics in the United
States, see Finegold (1995).
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the institutionalization of power, and in the Bm_.m_mmoz and moamﬁﬁ._o: Mm
gender relations, the state cannot be w<owamw in nrm:m.sm_nm patriarc 1y
(Connell, 1990: 535). Once the state is recognized as an _Em.onmmi actor in
feminist politics, then it becomes important to rmﬁm allies i:r._.: it. ™
The field of feminist politics has been described as a “triangle M
empowerment”; an interplay between three sets of actors. These are the
women’s movement, feminist politicians? and mmBoo_.”&m anw_m.:._m a
Nijeholt et al., forthcoming). Individuals may occupy different wom_coam
simultaneously. They may, for example, be a part of the women’s move-
ment and a femocrat at the same time, or Bm«.orm_._mm. their actor woﬂsom
in the course of their lives. Nevertheless, distinguishing the three sets o
e useful.
so%”.mmmow__“mm:n_. focuses only on the dynamics between two of these Hrwmm
sets of actors, namely the women’s movement and the mn..:.on_.wnm. ._.._ M
other forms of technocratic personnel, the rise of femocrats is m.wwdn_wﬁ
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study will show, in many cases the establishment of a female mac _mnoQ
within the state bureaucracy is a direct result of a.ﬁ:s:mm mBm:m::.m Tom
the women’s movement. The tensions between this 59.6325 and its rep-
resentatives or allies within the state can inform our EEQ ::mmaS:aEm
of the political behavior of noorzoo_.»n.m. The next mmnm_mE provides some
background for understanding the specifics of the Brazilian case.

THE BRAZILIAN WOMEN’S MOVEMENT: ORIGINS AND MAJOR
DEVELOPMENTS

As in many other Latin American and iamﬁo_..z no:::.m.mm. _,.namm:mn._ in
Brazil came in two waves. The first wave has its qo.onm in the Ba-._::.ﬂ
teenth century, when small groups of Bmma_x :&m: elite women ?mc__mwn

newspapers which advocated female n:..u:o_@»:o: and chmm._ma ore n-
cation as a means to improve their social and economic position. F ﬁ e
first decades of this century feminist struggle concentrated on o.c::::.m
the vote for women. This struggle, led by Bertha rﬁm. was won in 1932,
and women’s right to vote was confirmed in the owsmEE_od of _ouw. .H..rm
first wave of feminism in Brazil died with Getilio Vargas’ authoritarian

1937-45) (Hahner, 1990). :

mu%_ﬂahmnn% wave o%mmamama in Brazil started in :._m an._-_oqom in :.M
authoritarian political context of the military dictatorship which had mo__gm.nr
power in 1964. Contrary to the suffrage movement of the first wave, whic

had never allied itself to specific political parties, the early feminist groups
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of the second wave clearly situated themselves on the left of the political
spectrum in opposition to the military dictatorship. The year 1975 is most
often cited as the start of the present Brazilian feminist movement. The
U.N. declaration of the International Women’s Year coincided with the
first, though very limited, opening of the military regime under president
Geisel. This provided opportunities for women to organize themselves in,
albeit small, feminist groups mainly in Rio de Janeiro and Sdo Paulo. For
example, two journals appeared in this period: Brasil Mulher (1975-80)
and Nos Mulheres ( 1976-78) (Hahner, 1990: 192-4; Sarti, 1989: 79-81).
The strong alliances with the Left — and the Catholic Church to a certain
extent — determined the feminist agenda in these years, As was the case in
other Latin American countries, most of the Brazilian feminist groups took a
strong stance against the military regime and were involved in the struggle
for democracy. Class-related issues were also prominent on the feminist
agenda (cf. Saporta Sternbach et al., 1992: 397-405). To a large extent the
dismissal of the military state included a critique of the technocrats taking
unpopular economic measures on behalf of that state. The debate between
the women’s movement and the Left was on the relative priority of women’s
issues within the overall aim of class struggle and social and political trans-
formation. The leftist orientation also induced the middle-class-based fem-
inist groups to give priority to forming alliances with, and supporting,
working-class and neighborhood-based women’s groups (Schminck, 1981).

The period 1979-81 was marked by a huge growth in feminist and
women’s groups, by a diversification of feminist agendas and as a conse-
quence by increasing conflicts within the women’s movement as a whole.?
Some feminists started to stress the need for autonomous feminist organiza-
tions. This call for autonomy included separation from both the traditional
left and the church. Some feminists kept stressing the need for a continued
alliance to the militant parties of the Left. Still other feminists became
active in the new opposition parties, allowed for in the process of political
abertura (opening) then taking place in Brazil (Alvarez, 1990: 110-37).

It was in this context of the transition of military to civilian rule, with the
first fairly free elections of 1982 as a major landmark, that feminists for the
first time engaged themselves actively with state politics instead of dismiss-
ing the state as an enemy altogether. One of the results of this engagement
was the emergence in Brazil of a group that could be termed femocrats.

FEMOCRATS IN BRAZIL

In 1983 the newly-elected state governments established a State Council
on the Condition of Women (Conselho Estadual da Condicfo Feminina) in
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the states of Sdo Paulo and Minas Gerais (Schumaher and Vargas, 1993:
451). Subsequently similar bodies were created in 23 other states and
municipalities, while at the national level a National Council on Women’s
Rights (Conselho Nacional dos Direitos da Mulher) was instailed in 1985
(Alvarez, 1989: 57). Femocrats in Brazil were largely concentrated in
these agencies. The following discussion of femocracy in Brazil will
mainly concentrate on the State Council on the Condition of Women in
Sio Paulo and the National Council on Women’s Rights, because these
two institutions have been most extensively documented and analyzed.

The State Council on the Condition of Women in Sio Paulo

Those feminists who had decided to engage in party politics in the state of
Sao Paulo in the campaigns for the 1982 elections were either supporting
the PMDB (Partido do Movimento Democratico Brasileiro) or the PT
(Partido dos Trabalhadores). The PT was a more radical leftist party, with
its roots in the “new labor unionism,” while the PMDB represented a
broad coalition of social democrats, communists and others (Barroso,
1991: 51). The feminists supporting the PMDB mainly came from profes-
sional or academic networks (Alvarez, 1989: 45-7).
During the campaigns for the 1982 elections in Sdo Paulo a group of
PMDB women proposed to install a State Council on the Condition of
Women to “serve as an instrument for a global policy destined to eliminate
the discriminations suffered by women” (Alvarez, 1989: 51). Almost all
parties, including the PMDB, had incorporated in their campaigns the least
threatening feminist demands in order to attract female voters (Hahner,
1990: 200). Subsequently, soon after having won the elections, on April 4,
1983, the new PMDB government of Sdo Paulo established its version of a
“female machinery.” The purposes of the Council were: “to propose mea-
sures and activities aimed at defending women’s rights, to eliminate dis-
crimination against women, and to ensure their full insertion in
socio-economic, political and cultural affairs; to undertake studies and
research projects and to generate debate on the status of women; to incor-
porate concerns and suggestions emerging from society at large, and to
give its opinion on denunciations channeled through it; and to support
activities undertaken by government agencies and non-governmental
organizations and to enter into agreements with related institutions and
organizations” (Eluf, 1992: 200).
The tasks of the Council were advisory; it had no implementing powers.
The Council had no budget of its own, and depended for technical and
financial assistance on the civilian cabinet. The members of the Council
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ruling coalition. Second, the need to nooimn. EE_. new u&.::,:mmqwﬂmm
caused Sdo Paulo femocrats to lose much of their legitimacy vis-a-vis

social supporters.
The National Council on Women’s Rights
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directorate. Its committee work was mainly organized around the following
themes: reproductive health, violence, black women, employment, legisla-
tion, child-care support, education and culture, The National Council also
organized a forum of state and municipal councils, which met regularly and
in which common strategies were discussed (Pitanguy, forthcoming: 12-14),
One of the most important and influential activities of the National
Council in its early years was its campaign to include women’s interests in
the drafting of a new Constitution. This included the organization of a
women'’s lobby. Soon after its creation, the National Council launched a
campaign under the slogan “For the Constitution to Count, Women must
be Heard.” In August 1986, the National Council sponsored a meeting
which drafted a “Letter from Women to the Constituent Assembly,”
signed by rural women workers, liberal professionals, autonomous fem-
inists and women linked to political parties, which was presented to legis-
lators at the state and national levels. This letter has become a historical
document, containing women’s demands in the areas of family, employ-
ment, health, education, culture, violence, general principles, and voca-
tional and international matters. The National Council closely monitored
the work on the drafting of the Constitution through what came to be
known as the “lipstick lobby.” From a feminist perspective the lobby was
successful in many respects.!® For example, it secured the inclusion in the
new Constitution of 120 days maternity leave (instead of the existing 90
days) against a heavy business and industrial opposition. The lobby was
not only successful in what was included in the new Constitution, it also
managed to block proposals that would be detrimental to women, for
instance a proposal by pro-life activists to prohibit abortion even in those
cases that were allowed for by existent legislation (that is, in the case of
rape or where the mother’s life is in danger) (Alvarez, 1990: 250-5;
Pitanguy, forthcoming: 13-15; Schumaher and Vargas, 1993; 456, 457).

In 1988, the year of the promulgation of the new Constitution, the
National Council on Women’s Rights started to meet with strong opposi-
tion from the Ministry of Justice, to which it was attached. Originally,
conflict centered around a Tribunal which the National Council co-
organized in the context of the centennial of the abolition of slavery, which
was to pass a fictitious judgment on the crimes committed against black
women in Brazil. The Ministry of Justice opposed this activity. In 1989 a
more conservative Minister of Justice was appointed,'! who according to
Jacqueline Pitanguy, the president of the National Council at that time
“took on the task of reducing the NCWR’s [National Council of Women’s
Rights] sphere of influence and action. . -Budget cuts of almost 72 percent,
interference in its programming, attempts to dismiss personnel and appoint
others, staff reductions, and threats, so that the agency trimmed its actions
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ent (which was according to the Minister, proportional ﬂ._n.”M
el ade on the women’s question) were all oEEowna. to destabi .mro
mﬂé@%@ﬁ and check its progress” ﬁ.:u:m:.w.. mo_.nrnoamsm"oﬂv_wga
Mu..w::n: members resigned collectively. ..;o Z_S”_mﬂm_. :MHM.“: M <oEo=r_m

hich was not identified with and recognized by the wo 1 movemen.
" der the new Collor government the financial and adm a
i B Mm the National Council was eliminated (Schumaher m:.
¥ mﬁosmw_% 457). Apart from not being recognized by the women M
— r. new .Zwmga Council is not recognized .g the ZEE..“_@»
§o<a3m=~n.un :ﬂn:m on Women, who have organized their own coordinat-
w:a S .onoma (Pitanguy, forthcoming: 18; Schumaher m:.a.<3%wm.
s =._.M was the case in Sdo Paulo, a relatively &.6: mnE::mn.w »Mn
M_cwwmmcmwwﬁ wm specific femocratic Mzmﬁwmcno: ended with changes in the
iti i ich i unction. .
@ow.wm_wnwwﬂw”ﬁu&ﬁﬁﬂﬂwﬂﬂwﬂmg common dilemma ”&.. m:ﬁm.—.mmwmm“_omm
i irecti i ir connection to power. .
oo wo_m:ﬂ_nﬂwmmgmmw ._MH“Mm.ﬁMm“rmwﬁamamsa to their social m.:ﬁw
M”anr“.m: %.w.mmaosw_ concerns made it impossible for them to continu

working within the political system.

FINAL REMARKS

The relationship between feminism mza. Em. state E_QWRMNM MM@HMM“MMM
d changes in the decade of the eighties. At the sta e
v_.oﬂa.o_ws re still completely dismissing the state cnom—wmn of i e
m..wE._Emﬂm M< ; ilitary character. With the democratic openings of 5@. e ﬂw
and i m:- owﬁm Ewmsnm turned into an ally to a great =E.=~.un_. of mm.S:Mm ﬂ“
i and seized possibilities to carry out feminist wo::om. hwc ;
i@c .rwa rommwm This (especially in hindsight) relatively short perio ﬁmwm
anties ”Bw followed by disappointments as to the scope the Hm@ i
m_.mm:. rocm 3 feminist politics. Many feminists no longer see the .mﬂn :
Eoﬁawm Mwﬁnwmﬁ:ﬂ. in feminist politics; they turn to or MM%N_MM v no
an %WEMEE organizations (Schumaher m:.a Vargas, .Sow.. ma.mn .
momMHEm Brazilian case, the possibility of _Bcwmdmmh.w”w HM:“\ i
i s to be el
i iwz:_m Mrwswm_.gmnnwz“w”m”vﬁmmumg consolidation of .E.m mo_:“moa
:._on_w\:a m. manmm_ momentum appears to have been lost. It is interes hm
i wmmmmﬂ the first part of this story is also true ».o.n on.rm-. MM .
i o ﬁﬁ_n,_.wn and the Philippines, the opportunity to institutiona —.mc=
e M: ._Eﬁ__ in the state also appeared in the context c%.% Mvm:m_
WMMM“ mM M“”rozgm»: government to a democracy (Goetz, 1995: 4).
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Available data on femocrats in Brazil are almost completely limited to
the two cases described above. Most of the literature on these two experi-
ences is written from a feminist perspective, in many cases by women who
participated in one of the Councils themselves. The strong links these two
Councils maintained with the women’s movement may have been a deter-
mining influence on their fate. In 1995 a new National Council with strong
links to the women’s movement was installed. To get a fuller picture of the
Brazilian femocracy the study of other Women’s Councils and institutions
within the state, and of other periods, is of paramount importance. It would
be instructive to see how these other Women’s Councils, which apparently
enjoy less credibility within the women’s movement, are functioning;
what their composition is, and what their goals and achievements are,

One of the major issues at stake in an overall study of the Brazilian

femocracy would be the issue of expertise. Carmen Barroso attributes the
political influence that feminists managed to achieve in some cases in the
1980s to two factors: their political legitimacy, acquired through their par-
ticipation in the struggle for democracy, and — which is what I wish to
stress here — their technical competence, in the sense of mastery of data on
public policies and women’s situation (Barroso, 1991: 52). In the cases
we know of, that of the National Council and the S3o Paulo State Council,
the input of feminist academics in the work of the councils was high. I
think that an analysis which not only stresses their political commitment
both to democracy and the women’s movement, but also the specific
expertise on women’s issues of the members of these councils, might add
to an understanding of the successes of these two councils. For other coun-
cils and periods it would be interesting to analyze what the input of acade-
mic expertise on women’s issues — which in Brazil to a large extent is
feminist inspired — has been. Without wanting to ignore the importance of
the political context, this might even point to a means with which to
€nsure a more sustained feminist input in the various state institutions
dealing with women’s issues, The feminist movement in Brazil might be
able to formulate a “politics of expertise,” claiming, showing and using
their specific knowledge.

The study of the femocracy in Brazil has shown that technocrats in
certain fields may be a very temporary phenomenon, because theijr specific
expertise, in this case on women’s issues, is only allowed for, given space
Or even appreciated in very specific political constellations. Furthermore,
it has shown some of the difficulties involved in maintaining close links
between civil society, in this case the women’s movement, and technoc-
racy. The case of Brazilian femocrats indicates that we cannot analyze

technocrats in a political vacuum, but must take into account the specific
political constraints under which they work.
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In Brazil the number of female politicians elected at the national level is

very limited. In the Chamber of Deputies in 1982, 9 women were elected,

representing 1.9 percent of the total number of 479 seats. In 1986 there were

26 women, that is 5.3 percent of 487 seats, and in 1990 again 26 women,

now representing 5.2 percent of a total of 503 seats. In the whole history of
the Federal Senate only three women took a seat: one in the period 1979-82,
and two women in the period 19914, representing 2.5 percent of a total of
81 seats (Instituto de la Mujer 1993: 109).

The terminology surrounding feminism can be rather confusing. For the
purpose of this chapter 1 use the word feminism or feminist groups for those
groups that struggle against women'’s subordination in society, and that in the
majority of cases call themselves feminists. In Brazil, these are often — but not
necessarily — composed of middle class, professional women. Women’s
groups are those which struggle for issues of concern to women, such as day-
care centers or rising costs of living, but do not challenge the subordination of
women in general. In Brazil these are mostly working class groups in the
peripheries of the cities or groups of peasant women or rural laborers. The
women’s movement includes both feminist groups and women’s groups.

The model of women’s police stations was also copied by other Brazilian
states: in 1989 there were 71 women’s police stations in Brazil (Pitanguy,
forthcoming: 13).

The fact these two positions were not always clearly separated can be read
from the following description by Maria Aparecida Schumaher of the start
of the Nationa! Council: “We disembarked in Brasilia with our suitcases
full of ideals and demands about the autonomy of the women’s movement,
and at the same time a conviction concerning the importance of gaining
ground within the state as well as an awareness of the challenges and
difficulties involved in this task” (Schumaher and Vargas, 1993: 454).

This budget reached the amount of one million dollars for its first three
months of operation, which was a large allocation as compared to other
smaller ministries or executive departments (Alvarez, 1990: 221).

These legislators came from PMDB and PFL, together forming the
“Democratic Alliance,” the political coalition that supported the new
civilian government, and from the PT (Alvarez, 1990: 221).

“Constituinte Pra valer, Tem que ter Palavra da Mulher.”

Carta das Mulheres a Constituinte.

Jacqueline Pitanguy, president of the National Council from 1986-9, claims
that 80 percent of women’s recommendations were accepted in the new
Constitution (Pitanguy, forthcoming: 13). As this number is not substanti-
ated, I find it hard to judge its validity.

This appointment reflected the gaining of strength of conservative forces in the
government of the then president Sarney (Schumaher and Vargas, 1993: 457).
In an interesting analysis Alvarez (1990: 247, 255) claims that the institution of
the Women’s Council in Brazil in certain ways has been detrimental to the
women's movement in Brazil, for instance by stripping the movement of its
best cadres or by monopolizing the lobbying process on the new constitution.

10 Technocrats and
Politicians in the
Democratic Politics of
Argentina (1983-95)

Carlos Huneeus

INTRODUCTION

Are technocrats in charge of politics in Latin America today, and if they
are, what difference does it make? Many technocrats are undoubtedly
influential: some set economic policy, others administer it, while others
help to define the political goals of government.! Today’s political class is
largely made up of economists, engineers, public administrators and
lawyers. This is a radical change from the days when traditional political
leaders rose from within party structures in a manner akin to the way
Weber described “professional politicians” (Weber, 1970).

The short term influence of the technocrats is evident: a technical
m%nomo.r to adjustment policies in times of economic crises has had good
results in many countries. But in the long run, once the crises are over and
economies have begun to flourish, it is questionable whether technocrats
will continue to exercise the same influence. What will the relationship
between technocrats and politicians be then? What implications will the
presence of technocrats have in the state apparatus and the political
mwmﬁaﬂ The Economist has pointed out that ministers of finance tend to be
economists mostly in Third World countries. By comparison, this is the
case in only two of the G7 countries.” Will the same thing come to pass
in South America?

Once economic crises have been solved, technocrats face a complicated
set of challenges. They must work within the context of new democracies
in need of legitimacy. Such legitimacy must be forged on the basis of
efficiency and effectiveness.® Overcoming underdevelopment and con-
.ﬂEna__m solid institutions that can serve as the basis for citizenship and
integration are among the challenges technocrats face. These tasks
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threaten to undermine their partnership with politicians. Their different
professional outlook and approach to solving problems is a divide that
may undermine coordination.

Nevertheless, technocrats and politicians need one another. Technocrats
need a political system where their policies will be viable, and politicians
need to assure economic stability in order to attend to the many problems
common in new democracies (cf. Paramio, 1993).

In this chapter I will analyze the political conditions that explain the
success or failure of the technocrats. I will do so by focusing on the poli-
cies of economic adjustment and structural change pursued by the Alfonsin
(1983-9) and Menem (1989- ) governments in Argentina. These two
administrations pursued policies similar in inspiration, yet radically differ-
ent in outcome: failure under Alfonsin and relative success under Menem.

The Alfonsin team was led by Juan Sourrouille, the Minister of
Economy, and a small group of collaborators that included Adolfo Canitrot
and Mario Brodersohn. Such was the failure of their program that the
ensuing economic crisis led to the defeat of Eduardo Angeloz (Cérdoba
Governor and Radical Party president) in the 1989 presidential elections,
forcing him to step down from power a full six months prior to schedule.

This experience stands in sharp contrast to the relative success under the
Menem administration. Domingo Cavallo, Menem’s Minister of Economy,
has led the large group of technocrats responsible for first overcoming the
economic crisis and then for implementing a plan to restructure the Argentine
economy through institutional reforms, privatization, and trade liberalization,
a plan which is radically altering the relationship between state and society.

Comparing the similarities and differences between these experiences
will lead to a better grasp of the factors which explain the scope and limits
of technocrats’ influence.? A close look at the political conditions of econ-
omic transformations reveals important clues about their sense and
rhythm. It is impossible to understand the economic policies applied in
Great Britain in the 1980s, for instance, without understanding the politi-
cal motivations and logic behind Margaret Thatcher as Prime Minister.
Privatization as a policy was pursued not simply for its economic ra-

tionale, but to a great extent in order to break the electoral base of the
Labour Party and consolidate the power of the Tories (cf. Dobek, 1993).

FOUR GENERAL CONDITIONS FOR THE SUCCESS OF THE
TECHNOCRATS

The analysis of the political conditions for the success of the technocrats
must be centered on two different sets of questions. The first has to do
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with the adoption of strategies for economic change developed and imple-
mented by technocrats. Since the 1970s such strategies have been the
norm, but prior to that time they were rarely adopted in Latin America
Oosmmncni? it would be a mistake to limit the political analysis of n.m.
experience of technocrats to the decades of the 1980s and the 1990s. The
scope of such an analysis must be broadened to include the few cases
which anticipated the norm, such as the government of Eduardo Frei
Montalva in Chile (1964-70), which put technocrats in charge of
economics and agricultural policy.

Second, it is necessary to know which conditions help to explain the
results: the success or failure of the policies for economic change devised
by the technocrats. A strictly economic analysis reveals the policies that
were used and offers a means to measuring their success, but such studies
do =2. always explain why the policies have failed. There is an assortment
of vo__:.nm_ variables that can help to explain the success or failure of the
economic policies, for example, the type of majority in congress or the
government’s cooperation or conflict with the labor unions. Moreover,
the mcnmomm of the technocrats cannot be measured only in Bmﬂdu
mnozwa_o” terms, but must also be considered from the perspective of their
nozzu_c::o: to the political success of the government as expressed in
elections. Incredible macro-economic goals can be reached and still not
meet with public approval. This was the case with Frei Montalva in 1970
when the presidential candidate of the Partido Demécrata Cristiano Qu_ug.
Radomiro Tomic, came in third (Huneeus, 1980). Conversely, :_;..w<o?.
able economic indexes do not necessarily imply political doom, parti-
cularly when the political leaders are capable of convincing the n_n.nsnma
that the country is nevertheless headed in the right direction.

The mnom.mmo: to adopt a technocratic strategy for economic change sup-
poses nm_”::: conditions that are not always true. Ideally, a team of econ-
omists with a program of coherent policies for short and long term changes
o:m__.ﬂ to cn backed politically by the head of the government. But political
backing is never as simple as it might seem. This is borne out by the fact
that even authoritarian regimes, with the exception of Pinochet in Chile
m..a Franco in Spain, have typically not enforced such programs deci-
sively. In each of these cases, the government’s decision to back the tech-
=om_.w5.m plans for economic change is best explained by the desire to
legitimize authoritarianism on the basis of the regimes’s efficiency and
ME:E".q Hence, Francoist Spain’s “plan for stabilization” which was begun
in 1959 is generally associated with those who, like Laureano Lépez Rod6
a_:wh:& the plan from the seat of the government, and not with the mnos..
omists .s&o designed it. Under Rodé’s tutelage — he was a lawyer and an
expert in administrative law — the plan came to form part of a strategy for
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legitimizing the regime which later came to include plans for the restora-
tion of the monarchy (Lépez Rodé, 1970, 1978; Powell, 1995). These
ambiguities notwithstanding, it is possible to define the political conditions
that explain the success or failure of technocratic policies for structural
economic change in terms of four different yet complementary aspects.

First, it is important to note that economic change implies modifying the
rules that regulate the economy as well as the way in which the state and
individuals relate to each other. Consequently, certain changes in the legal
system are necessary and this means that a majority of the Parliament must
approve the new laws. Indeed, without a legislative majority, the govern-
ment’s capacity to implement economic change is greatly depleted; it is
furthermore complicated by the compromises it must make with other
political parties in order to gain their backing.

Second, economic adjustment and change affect labor conditions as well
as salaries — readjustment of wages, liberalization of the labor market,
reduction in the size of the state in order to reduce the fiscal deficit, etc.
Accordingly, the government must negotiate with labor unions. This can
take the form of corporate contracts or of “docile” leaders who will promise
not to mobilize the workers against the plan, especially when the negative
short-term outcomes of the plan impede seeing its long-term benefits.

Third, a cohesive application of policies is a necessary condition for the
success of any economic plan. Hence, it is necessary for the government to
have a team of technicians from various disciplines at its disposal, particu-
larly economists, lawyers, engineers and public administrators. The
highest positions of authority in the state’s different ministries and agen-
cies must be filled by these technicians, with appropriate coordination
among themselves. Finally, these technicians must all be linked by bonds
of common loyalty to the director of the economic team.

Fourth, the political leadership must support the economic team,
entrusting it with the design and application of the program. But presiden-
tial backing proves still more important in the critical stages when it seems
that there is no light at the end of the tunnel. Considered from within the
government, presidential trust in the economic team assures team members

that they are able to act with freedom, that is, with freedom from internal
restrictions and controls and the complicated mechanisms of decision
making which so often complicate work. Considered publicly, it means
creating political conditions that are favorable to the team’s work. This
last point, in particular, is extremely important. Presidential leadership of a
program for economic change can either make or break its success. It can
hinder governmental backing from dying off in times of sudden crisis and
as a result avoid greater economic and political complications. Presidential
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_mm%q.mr:u_ in this regard, could mean certain institutional changes such as
allowing the president to be reelected in order to assure the continuity of
the technocrats involved in implementing the program. :
.H.rw\ analytical differentiation of political factors I have just outlined is
especially pertinent insofar as it provides a methodological distance from
the hyper-elitism inherent to certain studies of the political role of tech-
nocrats. Typically, such studies attempt to explain everything in terms of
the _mco.n .m:a thought of the economic team’s leader. The hazards of
:.wun_..m::mﬁ are also present in various different studies on the transj-
tion H.o democracy where the transition itself is explained in terms of the
conflicts between the “hawks” and “doves” of the authoritarian coalition
Amww wn.::mo. 1990: 361-3; O’Donnell et al., 1986). Indeed hyper-
a_:_m_d induces some authors to simplify the reality of :E_m:mo“_ and to
explain political changes on the sole basis of the decisions made by a
small group of people affiliated either with the government or with w.rm
opposition.® It is not incorrect to study the role of certain key players, but
Ew model for analysis ought not to be one of elitism but one of _om.am_.-
ship. The problem is that, when it comes to studying the role of leaders
there are not many analytical resources at our disposal. Of course o:m
could speak in terms of charismatic leadership, but charisma, as mm.o_:
Moo well w:oé.:, is .ESQ. the exception than the rule. As E“ w:m_wmomvn
A m“mmnmw%:wmm%msn leadership has a limited field of application
Omz.mms_w the conditions for successfully adopting and applying a tech-
nocratic policy of structural economic change differ from authoritarian
regimes to democratic ones. Notwithstanding those differences, it is poss-
ible 8.5&8 certain generalizations on the basis of a _:Omn. mn_vwaom_
grounding not limited to the study of one type of political regime (Sartori
Gc.a.v. ~.= an authoritarian regime making decisions and implementin :
ﬁo__.n_om is .m_:_w_ﬁ than in a democracy since conflict is, here regulated cm
a E2.26?8?9:5381»: strategy and not by means of ,m strateg ovm
majority or proportion, to use Lehmbruch’s ( 1967) terminology; o%ﬂmm-
tion always comes from within the governing coalition and, as m.cnr can
oi« .cnooam a “semi-opposition” (cf. Linz, 1973). In a am.aoﬁmnz. the
Ann_mjsswwmnm process is considerably more complex given the mommnm-
tion ow powers and the legal status enjoyed by the opposition. Here, the
o%om_:o_.g has recourse to a wide range of institutional resources as .<<n=
as to public opinion and the potential to mobilize organized workers
. On the other hand, it would be a mistake to underestimate the non._v_nx-
ity of authoritarianism. With the exceptions of Franco in Spain in the
1950s and Pinochet in Chile in the 1970s there have been no other cases of
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“new authoritarianisms” that have successfully undertaken a profound
economic change (Collier, 1979). The plan for stabilization in Francoist
Spain involved serious ministerial changes and required that the inside
members of the governing coalition be educated and prepared for those
changes. Franco, who “despised liberal economics as much as any other
aspect of liberalism” was chief among those who had to be converted
(Payne, 1987: 470). This plan was instigated gradually, not only in its
measures, but in the appointment of new people to the principal offices of
the state apparatus. It achieved coherency when in 1962 the elderly Army
general-engineer Joaquin Planell left the Ministry of Industry and was
replaced by the naval engineer Gregorio L6pez Bravo; similarly, in 1962
Laureano Lépez Rodé was assigned to direct the Comisarfa del Plan de
Desarrollo and in 1965 he was given a ministerial position with which the
coordination of economic policy came to rest in his hands (Tamames,
1975: 513). The effects of that transformation on the economy, the society
and politics of Spain proved to be so profound that Stanley Payne has con-
cluded that “the real Spanish revolution was not the defeated struggle of
1936-39 but the social and cultural transformation wrought by industrial-
jzation of the 1960s and 1970s” (Payne, 1987: 483).

THE FOUR CONDITIONS IN ARGENTINA

These four political conditions can help to explain the different outcomes
of the technocrats’ work under the governments of Raiil Alfonsfn and
Carlos Menem. First, Alfonsin did not have access to a majority in both
houses of parliament. Menem, by contrast, did have majority support in
both houses of parliament, and this permitted him to influence legislation
with greater efficiency and dispatch. Second, Alfonsin did not enjoy the
support of labor organizations. Menem, by comparison, as the leader of
the Partido Justicialista was able to count on syndicalist support, espe-
cially after the breakdown of the more radical sectors of criticism. Third,
Menem’s team was more cohesive and efficient than the one headed up by
Juan Sourrouille. The political weakness of Sourrouille’s team was made
manifest not only in relation to the state apparatus but in relation to the
President’s party as well. Fourth, Alfonsin only partially delegated power
to his economic team. Menem completely entrusted Cavallo with the work
of economic policymaking and he set no visible mechanisms of control or
checks on Cavallo’s power. The following pages look at these difference

in greater detail.
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h n

.__,%momx.wﬂmmmw .“MM ﬁ”mﬂmwﬁnoﬁ. E_w triumph they achieved in October of
1983. . orically more powerful, especially because of
its .m:.o._m labor union movement which did not wane during the mjli -
regime of 1976-83. However, an Alfonsin cou de E\.am_.mam.g ol
”“”M__m MUS%MMM” %w om.m”_ 1983 put &:uma.nmaseﬂ_, =...M momg“__.._,“m M__M.%_“MM.“
c e existence of a pact between those who belj
themselves to be “the patrons of the worker’ - w .—wﬁ&
mmmam_.mr:u oijm:ma to the country’s QmEmmM.w%MMmmﬂwnMM QE.MMM”__“M_MM
“.Mnﬂm_”wn ”mﬂmwwrﬂ M_Mow%mo:. %Bnm then ratified and developed mm a press con-
1 tremendous impact on the nation.® Alfonsin beli d
that he had sufficient reason to try to dismantle the o labe
unions. He did not consider them to be democratic m:ammumn i
were under the control of a few bosses who had also cm%—._w o E.mﬂ _i
M““unwoﬂm%a __rm :::m.:% regime, That is, the labor unions i“an””mnnw””m
e wz %%a“w”w:ﬁ.%u “mm m%:.m:&mn union elections. This con-
; m, however, i i
m.wweEw.nwu whose opposition to the new NQMMMMMEJH“QMME”M% e
>=c=m_.= s coup de grdce led to his election, but it did 50 at the ocmﬁm_“m.
Mmﬂmsm_.zm the new government from many of the political resources and
iﬂm_o_“.wn_n 46:5 require to govern effectively. Alfonsin’s electoral triumph
Seino Aﬂ.m_.mwdm in the wm@_mﬂmng elections where the Unién Civica
e o__“ ww E&o_m_% in the House of Representatives but not in
o . As such, :..Q_mw: was forced to negotiate with the provincial
Mm ors who am.Em:ann a high price for their cooperation.
E&wcmmwﬂ_qmm”...: 1988 Menem, having first won over the Peronistas,
e gw riumphed c<n.n E.n UCR’s presidential hopeful, Eduardo
" >_?.=m.\w.nmw<.m~.w Menem s triumph was helped by the economic crisis
i s fai M. €conomic plan had provoked. The triumph permitted
; :ms.n.m ista (PJ) to control both houses of parliament, in addi-
ion to moano:_:m a vast number of provincial governments. Menem’
mno.__oSE .am:: had, as a result, considerably more political Sm.oE. M
options at its disposal than did Alfonsfn’s. .

The difference in policy concerning the labor unions

W:onm_.:..m electoral offensive gave the labor unionists a pretext for adopt-
ng a policy of frontal opposition to the UCR’s government; this was




184 The Politics of Expertise in Latin America

something of a throwback to the struggle between the Radicales and the
Peronistas that characterized Argentine politics during the 1960s and
1970s. The labor unionists’ strategy was not unlike that pursued against
President Frei Montalva from 1964 on by the Socialist Party in Chile who
sought to deny the President “his salt and water.”'® Alfonsin had to
contend with 13 general strikes and a total of more than 4,000 strikes in
diverse sectors of the economy which were driven by demands for
increases in salaries. These strikes weakened his plan for economic stabil-
ization at the root (Grewe, 1994: 94). Four of them were instigated by the
Confederacion General del Trabajo (CGT) in 1985 at the same time that
Sourrouille’s team was beginning to implement its economic program
known as the Plan Austral.

The policy of adjustment intended to control inflation assumed the
cooperation of the labor unions in two ways: in an economic sense, it sup-
posed the labor unions would approve salaries that were compatible with a
policy of stabilization, and in a political sense, it assumed that the labor
unions would cooperate given their tremendous economic power. That
power was represented by such “social works” as the worker’s health
system (hospitals, assistance centers, etc.) and by a great number of hotels
and vacationing centers for workers. Given that the military regime did not
interfere with these services, the directors of the labor unions could use
them as a base of enormous economic and, ultimately, political power.

Alfonsin, confident that his electoral triumph would permit him to con-
struct a new “historical movement” that would surpass Peronismo, con-
fronted the Peronistas. The first legislation he tried to push through
Congress aimed at democratizing the labor unions and diminishing their
control of the “social works.” The proposal came from a traditional sector
of the Unién del Centro Democritico (UCD) — the so-called “histdricos” —
which had fought for decades against Peronismo, which this sector
believed to be anti-democratic. The syndicalist reform did not prosper.
The Senate, where the UCD did not have a majority, did not approve it.
More to the point, however, is that its actual outcome was opposed to what

had been proposed. The syndicalist movement, organized and united under
the CGT, strengthened its opposition to the Alfonsin government by rally-
ing behind the more radical sectors of the CGT as represented by its presi-
dent Saiil Ubaldini (Acuiia, 1995: 83).

This was not the only blunder in relations between the government and
the labor unionists. Alfonsfn listened considerably to the youngest sector
of the UCR who had organized themselves into the Junta Coordinadora
Nacional or the National Council of Coordination (Herrera, 1985; Diaz,
1987). This group had a more pragmatic approach to syndicalism than the
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historicos or traditionalists. The Council believed that it was possible to
reach an agreement with a sector of the syndicalists on the basis of certain
compromises. But this weakened and divided potential allies. The council
coordinated its strategy with the most conservative syndicalist wing, repre-
mmzﬁa .3 the leader Lorenzo de Miguel. The result was a ,.—unomnma.mc_. the
m_.smn:Q of Wages” which permitted the labor unions that were most
willing to cooperate with the government to pact wage adjustments above
the level established by the Plan Austral (Acufia, 1995: 216). This agree-
ment was widely accepted by the labor unions. By June 15, 1986, or one
year after the instigation of the Plan Austral, more than 50 cononu.a of the
country’s active population was receiving “sincere” wages. This fact ran
contrary to Alfonsin’s claims that the economic plan would not be subject
to mnxﬁ::w.: This political agreement was not coordinated with the
mnoaoa.Em team which obviously criticized it but was nevertheless unable
fo wd.\oa it (Acufia, 1995: 219). When some months later inflation surged
Canitrot attributed its rise to the impact that “sincere” wages had had om
the economy (ibid.: 222).

Oczmmm:gn%, Alfonsin’s economic team found itself trapped between
two burning fires: the histdricos criticized its policies as neoliberal and
the youthful members of the Council accused it of not doing enough to
control inflation (ibid.: 223). As if this were not enough, the members of
the team were also criticized, in particular by Angeloz, for not being
affiliated with the party. Angeloz was not in favor of the populist measures
agreed upon by the government with the Council and he believed that if
the am&.:oanma were to inscribe themselves within the UCR, things could
be &mwo._.ma (ibid.: 230). In 1987, the UCR suffered a devastating loss in
the parliamentary elections. Neither the party nor Alfonsin would recover
from that blow (cf. Morales Solds, 1993). Consequently, the failure of the
%Nmm; \_#%,3& imw ”2 due to technical difficulty but to the political
ifficulties create the political mi i i
syndicalism AZmormswm. G%uv. i

w%. comparison, relations between the PJ and the syndicalists were, in
practice, much simpler and amicable. In this sense, Menem started off on a
better footing than his predecessor. Moreover, Menem made certain that
the syndicalist movement was headed by people who favored his govern-
ment. During the Peronista primaries a number of syndicalist leaders
E.:.n.a to form a support group for Menem. It was called the Movimiento
.w:i..a& Menem Presidente or the Syndicalist Movement for Menem as
President (MSMP). This sector would later take over the leadership of the
OQ.H.. from Saidl Ubaldini. In the CGT convention of 1989, the Peronista
syndicalists declared themselves to be “the backbone” of the political
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system, and affirmed their support for Menem. The CGT split into two
organizations, the CGT-Azopardo, headed by Ubaldini and those faithful
to his leadership, and the CGT-San Martin, headed by the leaders of the
MSMP (Grewe, 1994: 97). The latter accepted the economic policies of
the government and became the principal syndicate. In November of 1992,
having become the minority within the CGT, Ubalindi and his team
wound up forming their own organization, the Congreso de Trabajadores
Argentinos (CTA). The CTA, however, was not able to act with much
force (ibid.: 104-5). The objective of Menem was to have a pliable syndi-
calist movement at his government’s disposal and this aim was achieved.
The syndicalists’s critique of some of the government’s reforms and even
its strikes were basically a rhetorical gesture intended to maintain the
cohesion and discipline of the movement and not real challenges to
Menem’s government. Consequently, Menem’s economic team worked
under better economic and political conditions than those under which
Alfonsin’s team worked. The deciding factor was the support of the syndi-
calist movement.

The differences within the economic teams

The UCR did not have a decent program for governance, nor did it trust its
technocrats to take political responsibility for their policies (Torre, 1993:
79). A reading of El Bimestre Econdmico from 1982 to 1984 — a magazine
prepared by academics tied to Alfonsin’s political team — demonstrates
that the government was more concerned with developing ways to
denounce the military’s “dirty war” than it was in developing program-
matic proposals for governing the country. Menem, on the contrary, based
his strategy on the belief that his electoral success stemmed directly from
the failures of the Alfonsin government and for this reason he made
certain that his government had alternative proposals to make and that it
could count on a team of technocrats capable of carrying out those plans.
Alfonsin’s government followed the traditional economic ideas of its
party, which closely followed the ideas developed by Raiil Prebisch in the
UN Economic Commission for Latin America (ECLA) (cf. Rouquié,
1975). For Prebisch, it is the state that ought to be the principal motor
behind development. Alfonsin named Roberto Grispiin, a militant of the
UCR and old collaborator of his, as Minister of Economy. He put together
an economic plan which proved incapable of overcoming the economic
crisis left behind by the military regime. Moreover, Grisptin angered the
international financial community by taking a polemical stance on
Argentina’s foreign debt. The government erroneously banked on its clout
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as an emerging new democracy, assuming that the promises made by the
Europeans and North Americans to support the new government would
automatically translate into favorable conditions for facing the problem of
Argentina’s foreign debt,

In the beginning of 1985 the economic situation worsened and in
February Grispiin was replaced by Juan Sourrouille. Sourrouille brought a
team of renowned economists with him to the Ministry of Economy
Sourrouille came into office at a time of economic crisis. Also, the im.“
that Em. m«:.“:nm:mﬂ movement had declared against Alfonsin’s mo«n_._::ga
Wwas gaming impetus. His main problem, however, was that he was not
entrusted with the same powers that his predecessor had enjoyed.

There are two examples that illustrate this point perfectly. The first is
the fact that the president of the Central Bank was not named by
mo::.o&.:o but by Alfonsin, who named a public accountant, Alfredo
Oosnnmna:. to that position. Unlike Sourrouille, Concepcién shared
>=qo=m:._.m and Grispin’s traditional ideas on the economy. For
Sourrouille this became an additional problem as it limited his ability to
8.:3_. the direction of the economy. It should be noted that while Grispiin
was Minister of the Economy the Central Bank was under the direction of
a technocrat, Garcia Véasquez, who was less in tune with Grispiin’s tradi-
:o.__m_ thinking than with Sourrouille’s alternative ideas. As a result
Grisptin also had occasional troubles with the Central Bank. The mnncza.
example was, at least in symbolic terms, more serious still. While Grisptin
had been Minister, Sourrouille had been the Secretary of Planning. When
mo:..%::.m became Minister, Alfonsin appointed Grispiin as Secretary of
Planning. As Secretary, Grispiin acted as direct advisor to Alfonsin. Acufia
holds that this situation not only weakened the cohesion of the economic
team, but also kept Alfonsin Paradoxically informed on the state of the
economy (Acuiia, 1995: 178n).

H_wm.xn&..n&&. looked upon all who were not members of the party with
suspicion. This also affected the Minister of Foreign Relations, Dante
Caputo, but in his case the effects of that suspjcion were not _:.“»q_v. as
severe ?.wom:mo Alfonsin trusted him and allowed him complete freedom to
act. But in the economic field the government and the economic team were
at cross purposes.

..H_romn tensions between technocrats and party politicians is not neces-
sarily a rule of thumb in Latin American politics. For example, under the
government of Patricio Aylwin in Chile (1990-94) such tension did not
arise. .,:.m PDC, a party with thousands of affiliates and with a strong local
o.nmmz.umzosm_ base that was nationwide, had a long tradition of coopera-
tion between politicians and technocrats, The PDC gave technocrats ample
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space within which to develop their activity according to party parameters.
In this way, the technocrats were able to achieve a high degree of political
legitimacy.
Patricio Aylwin, who was a professor in administrative law, had inti-
mate links to technicians, as much to economists as to lawyers. He
appointed Edgardo Boeninger, the ex-rector of the Universidad de Chile,
an economist, engineer and political scientist educated at Berkeley and
member of the Asociacién Chilena de Ciencia Politica, as General
Secretary to the President. Boeninger had been adjunct vice-president,
under Gabriel Valdés, of the PDC between 1982 and 1987. He was later
appointed as vice-president under Aylwin. Boeninger had also directed a
center for studies, the CED, where he developed an intense program of
seminars with social and political leaders. These seminars served as the
basis for the political agreements that characterized the transition from the
dictatorship to democracy (cf. Puryear, 1994: 92-5). Alejandro Foxley,
who was the leader of the economic team, was successfully elected in
1986 by the party’s National Council as a member of the party’s national
committee. This was possible because his academic work at CIEPLAN,
which he directed and organized from 1976, not only developed research
programs designed to critique the economic models of the dictatorship,
but also played a crucial role in publicly opposing the perspective of the
Chicago Boys within the limits permitted by the dictatorship for such
debate (P. Silva, 1991). In fact, he offered his seminars and courses at a
national scale and included study programs for labor union leaders. By
focusing his programs on the opposition, he helped set the base upon
which Aylwin would later celebrate corporate agreements among the gov-
ernment, the labor unions and the business class. These pacts were deci-
sive in the fight against inflation as well as in creating conditions for peace
the country had not known before.!? Consequently, Foxley’s political
legitimacy within the PDC, as well as in terms of public opinion, was
unquestionable. This also explains why after leaving the government he
was elected, in a direct vote, as the PDC’s president.!

In the case of Menem, the decision to correct the orientation of the
Argentine economy was taken from the beginning. This was a point he
had already argued in the internal wars of the Partido Justicialista (PJ).
Menem appointed Roig-Rapanelli, an executive of one of Argentina’s
principal economic groups, as Minister of the Economy. A few weeks later
Roig-Rapanelli died. Menem then appointed his friend and ex-Minister of
the Economy of La Rioja, Erman Gonzélez as Roig-Rapanelli’s replace-
ment. Gonzalez sought to liberalize the economy but his strategy failed. In
the beginning of 1991 Cavallo, who had been active from the beginning of
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Menem’s government as Minister of Foreign Relation
n.ooq_osvmm management. As Chancellor he _,m.ma E.m@mnmw. ﬁﬁo”mmm“mmo“rw
__cm_”m_ reform of the economy by normalizing the treatment of Argentina’s
».oqm—m:.ancr reestablishing relations of trust with Argentina’s credit
and by initiating the liberalization of foreign commerce. k.
U O>M a m.mk::&n, .2._2_@3 was more successful than Alfonsin and his
zealots at inviting politically independent people to work with the
mo<m:w_.=o=r This is explained, on the one hand, by the fact that
wm.iaEuSe was more of a popular movement, still generally associated
s.::g the ».q_m_:n of Perén, than it was a party and consequently less
W_MWW to :_”v:.m suspicions and, on the other hand, by the mmnvN that
Aém_“”“ﬁ_e:. m__mww.w a broad technical team and simply needed help
Cavallo, who was not a member of the PJ was elected i
q.mmmzﬂﬁ._swm in 1987 and enjoyed, from that time on, qn_mmwm_-w,mmnv“hmq%m”
tions with the representatives and directors of the PJ. As a representative
he Eolnwh_ o_c.mm_w with the members of Justicialismo, collaborated in the
w_.n.@mqm:w: of bills sponsored in part by the Fundacién Mediterrdnea de
>m_m8=o._m Legislativa (PAL) which was backed by the Ozum.
(International Center for Private Companies) of the National Endowment
for Democracy headquartered in Washington D.C. (N’haux, 1993: 319)
Omﬁw:o.m legitimacy within the party would help him to _umm.m the _~.=< h .
required for transforming the economy. .
Cavallo _..ma attained national and international prestige as the director
of the Hsm:EG de Estudios Econémicos sobre la Realidad Argentina
(IEERAL), which was created in Cérdoba in 1977 by that city’s business
leaders ::an.q the auspices of the Fundacién Mediterranea. There, he drew
together a distinct group of economists, who in large part had a.ozn their
post-doctoral work abroad, with whom he developed and researched plans
for the economy and strategies for implementing them (N’haux G%uv i
O.m<m=o.m principal collaborators in the Ministry of Economy «.<m3 m_.
_S_S.a to his work as director of the IEERAL. His two closest oo__mconm%
M:.m in the %::WHJ: who had worked with him at the IEERAL, were
: arlos E. Sdnchez, who was appointed as Secretary of Oo:.:.n:.un and
:<mm~.=_m=r and Juan J. Llach who worked as the Secretary of Economic
Planning. Moreover, Cavallo appointed Roque Fernindez, whom he
trusted completely, as President of the Central Bank. This mmmc._.mn Cavallo
Emm ~.=o=mmm_.< policy would not be at cross purposes with his economic
m.o__o_.am. Finally, he appointed Aldo A. Dadone, who had also worked with
:::.w: the Fundacién Mediterrdnea, as President of the Banco de |
Nacién which like the Banco del Estado de Chile, is a credit bureau. .
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The Secretary of Commerce and Investment, Carlos .m”_..o”oN.mo_“_MM M_mw__._
ists who worked with the Fu
mated that of the 150 economis e
i ing for the government under d
Mediterrdnea, 80 ended up working . i
i ic team that Sourrouille was re:
Consequently, unlike the economic i
i i llo was completely free
itically from using effectively, Cava . . :
WM“-_MM.M%‘»:Q homogenous economic team on the basis of his relations,
throughout the years, with many technocrats.

The differences between the two presidents
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The second difference has to do with each president’s style of political
organization. Alfonsin never completely trusted the technocrats under his
government who were working on the economic question. He established
mechanisms of control and channels of communication and information
that weakened the efficiency of the technocrats’ work. Menem, on the
contrary, completely trusted Cavallo and made it a point to clear away any
and all political problems that could impede his plans for economic
transformation.

When a President trusts his collaborators he can delegate responsibility
and create possibilities for each one to act with full autonomy. Under such
circumstances the President’s collaborators can also count on greater insti-
tutional support and resources than when trust is limited.!® This was not
insignificant in Argentina where the state apparatus had been traditionally
limited to a few ministries and where the Ministry of Economy, in particu-
lar, has been extraordinarily powerful, covering areas that in other coun-
tries, such as Chile, are typically assigned their own ministry (e.g. Federal

Income and Finance, Agriculture, Public Works, Transport, Industry,
Commerce and Mining). In Argentina, all of these are headed by secre-
taries who report to the Minister of the Economy.!" It is for this reason that
the Minister of the Economy has the ability to put forth coherent measures
without needing to expend time and energy in complicated negotiations
with other ministries.

Alfonsin, who had had no prior experience governing — he had not even
been a minister nor a provincial governor nor a representative in parlia-
ment — privileged the interests of the party, over which he maintained
control (Morales Sol4s, 1993). I have already discussed how the two
sectors of the UCR - the “histdricos” and the “Council” ~ had pursued
policies concerning the labor unions that ran contrary to the policies of
Sourrouille. Moreover, Alfonsin tried to control his economic team’s work
and he also kept certain people whose views were contrary to
Sourrouille’s either in his cabinet or in the Central Bank. This situation led
to Alfonsin receiving contradictory information in the face of which he
did not know how to react.

Menem, by comparison, did have prior experience in government — he
had been the Governor of La Rioja - and he gave Cavallo complete auton-
omy and had no trouble placing the management of the economy in
the hands of a numerous and highly qualified team of technocrats
(cf. Frediani, 1993: 93-4). This was the case not only because Cavallo had
personal relations with Menem prior to Menem’s government, but because
Cavallo had previously worked in the Congress, especially with the
Economic Commission (Santoro, 1994: 169ff).
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Menem made it a point to create institutional bases for :..o continuity of
the economic program. He did so by forging agreements .i:r the GO.W. It
was through these agreements that the figure of the ..Q:mm a.:. Staff’ was
created. This figure was responsible for managing economic issues, which
it was thought might limit Cavallo’s enormous power. As such, Owﬁ&o
became the number two man under Menem and the Minister of the Hﬁm.ao,.
who was also the “Chief of Staff.”'® Menem was able to i... z.._m elections
of 1995 despite the existence of certain unpopular mooso?_n._zamxmm ~a
high rate of retirement among public officials and a m_mm_:-m in mm_m:mm. -
and the split that was brought about among the Justicialistas by the resig-
nations of José Octavio Bord6n and “Chacho” >_<mnmu,. irc.caowSm
respectively the left’s candidate for President and vice-President in repre-
sentation of the Frente de un Pais Solidario (FREPASO)." In mnoam.r .Eo
leftist sector split with Menem and criticized Ow<m=o..m economic policies.

Yet despite internal opposition, Menem pursued his cw::nw_ goals s:.a
Cavallo was free to continue developing and mac_wami_:m. his economic
plan. Cavallo’s brilliance is often celebrated, but Em project EMEE not
have been possible had it not been for Menem’s political leadership.

CONCLUSION

The policies of structural economic adjustment and n:m_‘mmo w_:w:ma by
technocrats in Latin America are well-known and do not differ drastically
across the region. There may be differences in the pace of change, but Em
plans themselves are quite similar. This is due in part to the fact that _...m;:_
American technocrats share a comparable academic and Eo».omm._o:&
outlook, and many maintain informal relations with m.m_nr other. H:._m not
only helps to encourage an open exchange of information and experience,
but also expedites the task of transforming the economy.

The results achieved by technocrats do differ from one 8::5” to
another, however. These differences exist despite a common political
regime in most countries — presidentialism — and despite the fact Em.: many
of the economic problems in the region are common to all countries (see
Haggard and Kaufman, 1992, 1995; Emmmuz.u and Webb, 199%4a).
Economic policy alone does not explain these differences. H_._mﬂ.oma. one
must focus on the political factors that provide the context e<_.=== which
economic policies are pursued. Some of the ?o:w_,m that I think help to
explain the different outcomes include &ﬁm_d:no.m in the levels of mowa_m_.
support for the government, in the internal organization of the m&:_:_.m:.m-
tion, in the type of relationship and strategy pursued with the labor unions,
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and in the degree to which the President himself is involved in fights
against inflation, unemployment, and poverty. All these factors are also
played out within the broader context of political systems trying to
become more pluralistic after military domination. This list is not exhaus-
tive, of course, but I think it is at least broad enough in scope to warn ana-
lysts not to fall into the trap of monocausal or reductionistic explanations,
such as highlighting the role of one particular actor or the shift from one
type of regime to another.

My argument is not that the economy does not explain the success or
failure of structural economic changes. What I have wanted to demon-
strate is that certain political conditions help explain why the economic
policies of Alfonsin’s government failed and why those of Carlos Menem
have succeeded. Notwithstanding the significance of the technocrats’s
program, politics as a factor is enormously important in explaining change
within the economy. Pinochet’s decision to bank his regime on the success
or the failure of the Chicago Boys’ program in Chile is but one example.?0

The quantity and quality of the technocrats who are in positions of
power definitely influences the success or failure of structural adjustment
policies. But technocrats alone do not determine that outcome. Political
support — the confidence the executive has in his economic team as well as
his ability to prepare the ground for them to allow them to work in relative
autonomy - is crucial for success. One cannot explain economic changes
without reference to technocrats, of course. But without the political
factors I have discussed in this chapter, presidential support in particular,
technocrats would indeed not go far.

Notes

1. I would like to acknowledge the support that the Volkswagen Foundation of
Germany has given my research project “La transformacién politica y
econ6émica en Chile: Un estudio de easo en perspectiva comparada” as well
as permitting me to reproduce, in this piece, much of the information com-
piled in that study and particularly the interviews I carried out in Buenos
Aires with members of the economic team and of various centers of study. I
also appreciate the comments of those who participated in the Amsterdam
conference, especially those of Miguel Angel Centeno and Patricio Silva.
Naturally, I am the only person responsible for the opinions expressed in
this paper. I want also to thank Christopher Britt Arrendondo who trans-
lated this essay from Spanish. He is a PhD Candidate with the Department
of Romance Languages and Literatures at Princeton University.

2. The Economist, August 14, 1993, p. 63.

3. For a definition of legitimacy on the basis of efficiency and effectiveness
refer to Seymour Martin Lipset, who recently reelaborated these concepts in
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a revision of his classic article of 1959 (Lipset, 1993). Also pertinent is the
classic work of Dankward Rustow (1970) on the transition to and consolida-
tion of democracy.

For an analysis of this comparative method see Lijphart (1971, 1975).

For a schematic political analysis of privatizations see the excellent article
of Feigenbaum and Henig (1994). For a history of the economic ideas that
led to the liberal thought of Margaret Thatcher see Cockett (1995).

Refer to the interesting book written by Sergio Molina who was the chief of
the technocrats working under the Eduardo Frei government (Molina,
1972). Explaining his experience of failure at attempting to control inflation,
Molina concludes: “Technical measures are always clearly discerned, but
the political possibilities to implement them seem always to be distant”
(ibid., p. 99).

I have analyzed this point in the case of Chile in Huneeus (1985a).

In studies on Spain’s transition to democracy it is rather common to sim-
plify the explanation of the change in regime in terms of the negotiations
among Adolfo Suarez, the president of the Government, Santiago Carrillo,
the president of the Communist Party, Felipe Gonzélez, the general secre-
tary of the Partido Socialista Obrero Espafiol (PSOE) and King Juan Carlos.
See, for example, Gunther (1992).

The text of the declarations made during the press conference is reproduced
in El bimestre politico y econdémico, 9 (May-June, 1983): 92-3.

The pretext used by the socialists in Chile also had its source in the compli-
cations of an electoral campaign. Due to the triumph of a leftist candidate in
a complementary election in a rural district — the “naranjazo” — the right
withdrew its support for its own candidate, who was a member of the
Radical Party, and backed Eduardo Frei instead in order to avoid the
triumph of Salvador Allende. This resulted in a savage campaign of terror
against the left, in which the candidate of the PDC played no part.

Clarin, June 16 and 17, 1986, cited by Acufia (1995: 236).

This program was directed by the economist René Cortdzar, who would
become the Minister of Labor, at the Centro de Estudios Laborales Alberto
Hurtado (CELAH), a private institution which was independent of
CIEPLAN with which Cortdzar was also affiliated.

Eduardo Frei Montalva has always had a close relationship with many
ECLA economists. His economic program for the 1964 presidential elec-
tions was prepared by a select team of economists, under the direction of
Jorge Ahumada, one of the leading Latin American economists in the early
1960s. The “technocrats” had a strong presence in Frei’s government.
During his government, the economic team was led by Sergio Molina, an
independent economist who by then was Dean of the Faculty in Economics
at the Universidad de Chile.

On the relations between Cavallo and Peronismo see Santoro (1994).
Cavallo’s economic thought can be found in a number of books and articles
of the magazine Fundacidn. See also Cavallo et al. (1989).

Interview with the author, September 1994.

1 have developed this point with regard to Patricio Aylwin’s in Huneeus
(1985b).

17.

18.

19.

20.
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The other traditional Ministries have been: Foreign ions; ice;
Labor; Health and Social Action and, finally, Edeion, M__m_mﬂ.:.ﬁz,__ﬂm.
number of Ministries was fixed in the 1853 Constitution. .

The reform of the Constitution stresses that a new law of ministries will limit
the number A.:q ministries and their function. See Dromi and Menem (1994)
Menem attained 49.8 percent of the votes; the FREPASO got 29.2 vmanh:
and the C.Ow.m candidate, Horacio Massaccesi, only 17.1 nonnn—”ﬂ The PJ
Snﬂmmmn its number of representatives in Congress from 125 to _uw havin
obtained mu. percent of the votes. The Peronistas won 9 of the 14 E.wisamm
governorships, including Buenos Aires which Eduardo Duhalde won with
52 percent. Duhalde had been Menem’s vice-president. The enormous dis-
“N_zon aoﬁ,\om: Menem m..a the PJ in the elections demonstrates the electoral
vwowm%m AMMM MMMM,.“E enjoyed. See Keesing’s Report of World Events 1995,
For an excellent study of the Chicago Boys see Valdés (1 i
:o:._..nmm_d:_m resistance to and the &w.mn_.m:cmm izrm:ow_w.““.“w”m“ﬂﬁ.
coalition concerning the policies of the Chicago Boys, see Fontaine (1988).




11 Technocracy a la
Mexicana: Antecedent to

Democracy?
Roderic Ai Camp

INTRODUCTION

Any discussion of technocracy and nongonnm.am E the Latin >B.Q.wnm=
context these days must face head-on the wagm_._:._mw .Ea nozqmm—ozosm
inherent in their conceptualization. Because social scientists and policymak-
ers are those most interested in these decisionmakers, m.m:.mu:m ﬁ:aosnw
exists to suggest that these individuals g.ﬁ_.mna Phoenix-like @%Q nan
region’s disastrous economic and political crises of the 1980s. .,&nﬂmm owm.:mm
ing on how one characterizes this political Qma, a long-standing &o”o :
antecedent of the técnico can be found in Mexico and, I suspect, throughoul
Latin America. Technocrats also have roots in other cultures, .mcor as the
mandarins in ancient China, and are mzcmca.ﬁ under the _m_.mn_. mmmcn .wm n.ﬁ
rapid expansion of knowledge workers, particularly Em. intelligentsia, in
nineteenth- and early twentieth-century Europe (Bruce-Briggs, 1979), -

A central argument in the debate in the literature over oO:nm@Emru_%m
technocrats, and in many of the essays in this oo__mo:oj. mom:mmm on cw N_:
might be called the philosophical versus the methodological. ..Hromn m_o .omm
ars who define technocrats as a peculiar type of _mmm.n_.. pursuing a po mso
agenda, typically have examined substantive cases in the mo:EmB one.
Two dominant features stand out in their interpretation: the _Ewwma between
technocrats and authoritarianism, and the equally strong nossnm:os between
technocrats and neoliberal economic strategies. 2@5@:. no mEm_.o nosmmﬁ-
tualization of technocrats can claim intellectual .m:wmn.o:? I believe ﬁmmmm
two linkages, however appropriate to a given mcm_aﬁm_ o:.n.=5m8=8. con M“M
the larger issues. Specifically, they have made it more difficult to ascer
the evolution, posture, and future consequence of ﬁoranwnnma. -

A sharper picture of these political leaders can be Emnma. Smoaco_. om
the historical record, suggesting that the two features described above wmo
only recent characteristics associated with technocrats, and at best can be
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described as regional variations, a species derived from a single genus.
The advantage of historical perspective is that a chronology of characteris-
tics can be readily established, and that the connections among those
characteristics, as well as their rationale, are more easily discerned.
Collectively, they shed considerable light on descriptions of a contem-
porary version of the same political animal.

The Mexican case is quite revealing, and although it is characterized by
some unusual peculiarities, it offers many generalizations applicable to the
region and elsewhere. Mexico suggests at least nine broad qualities identified
with the emergence of the technocrat. These can be summarized as:

a) The influence of formal knowledge in political culture, especially the
demand for higher education.

b) The institutionalization of political leadership, specifically the role of
the executive branch.

¢) The impact of the presidential system in the Mexican polity.

d) The supremacy of civilian over military political leadership.

e) The growth and prestige of professionalism in all facets of society,
notably in public life.

f) The demand for economic skills to administer and solve complex
public policy issues

g) The evolution of a pragmatic versus an ideological leadership.

h) The importance of national, as distinct from provincial, politicians,

i) The increasing influence of foreign ideologies and socializing
experiences.

As will be evident in the following discussion, these variables are strongly
intertwined, and the logic for one overiaps in explaining another’s import-
ance. The most significant and broadest of these qualities is the importance
formal knowledge plays in political life. In other words, the degree
to which political culture, and individuals who govern, value formal train-

ing and intellectual experiences in an established, institutional setting
(Eulau, 1977).

THE RISE OF FORMAL KNOWLEDGE

Politicians, like any professional group in contemporary society, emerged
originally on the basis of their personal talents and skills. In other words,
regardless of what motivated individuals to become politicians (personal
ambition, ideology, public service, etc.), they succeeded because of their
ability to manipulate others. In many societies, politicians required
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specialized skills, for example, the ability to use violence to achieve political
ends, suggesting that success on the battlefield, as a leader of armed men,
often determined one’s access to power and means to remain at its apex.

From an historical perspective it became increasingly difficult for indi-
vidual men of arms to sustain themselves as the costs alone transferred
supremacy over force of arms to the state (Lieuwen, 1968; Lozoya, 1970).
More importantly, as intellectual debate widened in the political arena,
political talents, including inter-personal and communication skills,
increased in value, and those who boasted such abilities put them to use,
including controlling peers who showed greater talents in the application
and abuse of force.

In Mexico, most national political leaders, as early as the mid-nine-
teenth century, were highly educated. It is well worth looking at the two
leading figures of Mexico’s past century: Benito Judrez, often referred to
as Mexico’s Abraham Lincoln, was the architect of the Constitution of
1857, and an intellectual antecedent to significant features of today’s
Mexican variant of political liberalism; Porfirio Diaz, noted Liberal
general who defeated the French, seized the presidency through violence
and held on to it consecutively from 1884 through 1910. The briefest
discussion of these two major figures exposes two qualities: Judrez was
the only indigenous person to reach the presidency, and Dfaz was a
military man.

The deeper truth is that both figures were products of one of Mexico’s
poorest states, Oaxaca, that both were highly educated in absolute terms
and relative to their peers, that both completed legal studies (Dfaz never
completed a thesis or received certification) at the same university — the
Institute of Arts and Sciences of Oaxaca ~ and that both actually were part
of the academic world, Judrez as a professor and administrator, and Dfaz
as a librarian. The point of this brief comparison is that at a time when
fewer than 10 percent of the population were literate, the two men who
largely determined Mexico’s future during the entire second half of the
nineteenth century, whose consequences crafted the political fabric of the
first half of the twentieth century, were college educated (Camp, 1991).

It can be argued for a variety of reasons that Mexican society, and the
leaders it produced, even immediately after independence from Spain,
valued formal, higher education.? This emphasis, in the Mexican case and
throughout much of Latin America, was an essential ingredient in the pre-
vailing political philosophy of the day: positivism.> Although I want to
draw attention to the linkage between positivism, formal education, and
technocracy, all are part of a much broader trend throughout Western
civilization: the increasing importance of knowledge, and of those who
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possess and n@::.o_ it. What is interesting about Mexican positivism is that
it specifically expresses the connection between governance, public polic
and education. Indeed, it set in motion, during Benito Jusrez’s woznnwm
tenure, n.:m creation of a National Preparatory School, whose specific
purpose is to educate Mexico’s future leaders. These individuals were to
be instructed in the accepted intellectual views of the day, ideas based
crudely on “empirical” thought, not outmoded religious superstitions.#
.Hro _.u_.oacna of this national educational system and its regional .si-
ations, including the very school which molded Judrez and Dfaz, in the
Hmmom and 1870s produced a specific variant of Mexican _omama the
Qmiﬁ.n&”. who came to dominate political leadership in the ~mccm, and
1900s. This group shares many features with the contemporary técnicos
mon. nxm:.ﬁ._n. they were highly educated, they were upper-middle-class :h
m.on_m_ origin, they were prominent professional men, and their representa-
m_<mm came to dominate the “technical” agencies of their era: treasury
industry m:&.ooEEmaoa. They too, as an identifiable group, were Qnmoa._umn.
Hzﬂ%wwmw_\“. um power struggle against the “traditional” politicians sur-
When Porfirio Diaz began his second presidential administration in 1884,
only u.m percent of his collaborators were college educated. Just 17 vdm_.m.
later, in his 1901 administration, that figure reached an astounding 91
@Qnm:r That percentage is so unusual that it was never duplicated again in
Mexican public life until the Carlos Salinas de Gortari administration
wamlma.v (Camp, 1995: 84ff). The extraordinary reversal in leadership
trends ‘.zr_n: were well established in nineteenth century Mexico is explained
by .Eo mmpact of the 1910 Revolution, which altered the social origins, insti-
tutional credentials, and career experiences of Mexican politicians, .

INSTITUTIONALIZATION

The second component essential to the rise of technocrats, regardless of
how they are conceptualized, is their reliance on institutionalization
Naturally, all societies undergoing political and economic transition maa..
n.nm__w .nmmmn&mmm of ideological orientation, increase their level of :..mnE-
m_ou.m:mmmo:. The emphasis on formal education is part of that larger
wnstitutionalization process. Mexican politicians generally, but especially
technocrats, have depended heavily on the growth of the federal bureau-
cracy, specifically the executive branch.

O:n.cw the outstanding features of Mexican politics is the dominance of
the national executive branch, Although the roots of its importance can be
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traced to both indigenous and, more importantly, Spanish colonial institu-
tions and experiences, its increasing sophistication, size, and concentration
in the capital city have generated numerous features essential to the expan-
sion of a self-perpetuating political elite, of which technocrats became an
increasingly significant component. An historical reading of Mexico’s
three branches of government clearly illustrates that the characteristics
found among executive branch officials, even at the department level, are
those which determine essential qualities of future national political
figures. Moreover, grassroots or local-level experiences have not served as
models, to be emulated by the next generation of national ieaders, but just
the reverse: national patterns, found in the executive branch, establish the
informal credentials among future politicians at all levels and among all
types of institutions.

The national bureaucracy, in turn, is linked closely to the educational
system. The university’s ideological function, socializing public figures, is
not as influential as its recruitment linkage (see Camp, 1984). Whereas
early-nineteenth-century Liberals sought to create an educated elite well
versed in the dominant ideological views of their age, Mexico’s post-
revolutionary leadership sought to recruit highly trained bureaucrats
to professional careers in public service, exposing them as interns to a
form of practical education, before they even left professional school.

These political mentors used academic institutions, notably the National
Autonomous University (UNAM) in Mexico City, to carry out their
socializing and recruitment tasks. This linkage became essential to the
technocratic task because each succeeding generation could not only be
taught the importance of specific ideological beliefs, but also the inherent
value of formal, educational credentials. Equally significant, Mexico’s
political leadership became the primary mentors to successive generations
of politicians, perpetuating the importance of educational credentials, of

intellectual points of view, and of the institution itself (Camp, 1980).

PRESIDENTIALISM

A third and related feature, enhancing the centralization of decisionmaking
and the informal linkage between higher education and political leader-
ship, is the presidential system.5 A comparison to the English parliamen-
tary system is quite revealing. The English also have built up a significant
bureaucracy, the first of the Western economic and political powers to
create a bona fide civil service. As the English economy and political
ambitions grew in size and complexity, the need for expert bureaucrats
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expanded accordingly. But, unlike the Mexican system, the English parlia-
:..m:BQ structure drew its leadership from elective, not appointive, mBnn
Its national bureaucracy, while sizable, did not become a nmoEmmam.mnoE.a.
m..on future ministers, rather it established an institutional reputation for
Eamvmzagﬂ careerists who were “experts.” These individuals could be
relied upon by any parliamentary majority.

In Mexico, the executive branch, rather than relying on its legislative
counterpart as a training ground for future politicians, increasingly came
to control congress, becoming so influential in the initiating of legislation
as to Bm_n.m this body essentially superfluous to the policymaking process
The Mexican political system was able to accomplish this only because L
mm_w..vnemEmm:m elite, represented by a single political organization, the
Institutional Revolutionary Party (PRI), controlled both Em:nrmw. of
government from 1929 to the present.

Mexico, therefore, provides an interesting example where no clear
wo::am@ exists between government “experts” and politicians, rather its

mxﬁa_.mm., became politicians and vice versa. Mexican vo_E&m:,m since the
55.5,@ Eo..ommmumq have come from careers in the national bureaucracy.
This career orientation and background not only blends together Mexican
expertise and politics, but equally important, explains its national leader-
ship’s political qualities.

It is obvious that an individual’s political skills are developed and
honed on the basis of personal experience and mentorship. A politician
who _..n:m.m almost exclusively on experiences within a large, bureaucratic
organization will develop important political abilities, but ones pertaining
to success in that peculiar environment. Since success within a bureau-
mS:o m.=<m3==6=ﬁ determines whether or not one reaches the most
influential and prestigious policymaking positions in Mexico, the careers
of most ambitious politicians typically are found inside executive branch
agencies.

.Oonmamnmc_n confusion exists about contemporary technocrats’ political
skills, or the degree to which technocrats are not politicians. This is why
personally I always have felt more comfortable labeling them political-
Hmm_._zon—,ma. Such politicians, and they are politicians, boast political
m_c.=m. What separates them from “other” politicians, among other charac-
teristics, is the type of political skills they possess, and their origins.

One o.*. the most interesting contradictions in Mexico’s political devel-
opment in this century is the increasing narrowness of its leadership’s
political experiences, and the consequent specialization of political skills
as H.rw political system came to require different, increasingly monon&mmnm

political talents. It also may explain to some degree why the political
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system at the executive branch Jevel has become more rather than less
authoritarian.

If we step back to the 1940s, we can see the beginnings of a clearly
defined political elite. Important features of this group are that they were:
civilians, college graduates, lawyers, and bureaucratically (executive-
branch) trained. However, and this is important, unlike their contemporary
counterparts, they came from more modest social origins, they retained
strong ties to and often initiated careers in their home states (most rep-
resented their states in the legislative branch of government), and many
were involved in the party as distinct from the government bureaucracy.

This older generation of twentieth-century elites (born in the period
1900-19), who retained some of the formal credentials and experiences of
their nineteenth-century peers, could better be described as generalists, not
specialists, even though they set in motion the emphasis on specialized
qualities which would come to dominate the next two generations of politi-
cians. They were the real architects of the contemporary political system,
and from 1946, through 1968, were eminently successful at the task of
making such a system work. At the same time, this generation, closely
identified with President Miguel Alemén (1946-52), was responsible for
altering the next generation’s credentials. Although they managed the
political and economic challenges more successfully than their students,
indirectly they contributed to the system’s decline after the late 1960s.

In the 1970s, the next generation of politicians, led by presidents Luis
Echeverria, José Lépez Portillo, and Miguel de la Madrid, retained import-
ant features of their older mentors: for the most part they remained well-
educated, lawyers, bureaucratically trained, and of course were civilians.
The difference is, however, that they moved away from the more modest
social origins of their predecessors. They came increasingly from the
capital city (president Gustavo Diaz Ordaz, 196470, could be said to be
the last president with a political career in his home state), they did not
have political experiences outside of Mexico City, either elective or by
appointment, and any significant involvement in the government party typ-
jcally occurred late in their careers, often for show only, especially during
a presidential campaign.

Luis Echeverrfa represents the transitional figure at the presidential
level, for he was the last president to have used the party as a significant
ladder in his climb to power, and to have served as both a general dele-
gate, the key brokerage post within the party, and as a member of the
National Executive Committee.” Echeverrfa is also the last president to
emerge from a bureaucratic career in a “political” agency, the secretariat
of government. His successor, José Lopez Portillo, pursued an academic
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and mqﬂwommmozm_ career (in law), was a latecomer to politics, served in
appointive, economically oriented posts, and acquired little n.xuom:qm to
negotiating skills outside the bureaucracy. Lépez Portillo set in motion the
entrenchment of a younger, distinct national politician by naming his
former .mEmm-: Miguel de la Madrid his successor. De la Madrid cw»m a
professional public servant, product of a capital city, national executive
branch career confined to economic agencies, and a recipient of graduate
H.<< League education abroad. In choosing a cabinet with similar oq&o:..
tials, .Qm la Madrid effectively determined the most influential nodes of
recruitment among subordinate figures, those emerging as the contem

porary technocratic generation (born in the period 1950-69). )

RISE OF CIVILIANS

.> woczr. ﬁmeS of the Mexican technocrat, especially peculiar to Mexico,
is the n_:s_m.m:os of the military politician. Twice in Mexico’s histor .
since the mid-nineteenth century, military politicians dominated :mgo:w_.
politics. In both cases, the generations of Porfirio Diaz, and of presidents
Plutarco m_m\mm Calles (1924-8) and Alvaro Obregén (1920-4), turned over
power to civilian contemporaries. It is extremely 560:»2.8 note that
despite En.o<m:.§=m importance of Liberal-Conservative conflicts and
the French intervention, and the Mexican Revolution of 1910, and the fact
a..m.ﬁ both leadership groups reached power as victors in 5&%:&% intense
civil wars, power shifted rather quickly back into the hands of civilians
_uﬁ.mxm:i_n. by 1901, fewer than one out of ten national politicians was L
military professional — down from over half of Mexico’s leaders in 1884;
and an equally low percentage was reached in 1946 — down from a si "
larly high proportion in 1920, o
The attribute that technocrats are strictly civilian is unique to Mexico.
vmom_._mm n_mn.irmnn in Latin America other technocratic qualities often E.m
am_:._mna with military-led, authoritarian regimes. It is important to the
Mexican definition, however, because civilians are associated with a
degree of professionalism, a caliber of intellect, and a level of education
not found among its military officers. In fact, with the exception of naval
owmmmqm, the vast majority of the Mexican officer corps did not receive an
equivalent college degree until the 1960s, and even then, this was typical
of only general grade officers.? . el
Why did military politicians in both centuries, essentially self-made on
a._n cma.:mnma. rather than products of training in state-affiliated profes-
sional institutions, of their own volition rapidly increase civilian control?
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First, the popular social origins of Mexican military leadership, grounded
in civilian not military experiences, discouraged loyalty to military
supremacy and the development of a caste mentality or identification with
a military institution. Second, my interviews in the 1970s with prominent
political and intellectual figures who joined the administrations of mili-
tary governors and presidents made clear their frank recognition of a need
for the intellectual credentials and knowledge young, civilian, college
graduates, albeit politically inexperienced, could bring.

The stability and continuity characterizing civilian governance in
Mexico, longer than in any other country in Latin America, further
enhanced the growth of a cohesive, civilian, educated leadership which
did not have to contend with armed, political enemies, but only with other
civilian opponents, who tended over time to emulate rather than deviate

from elite credentials.

PROFESSIONALIZATION

A fifth and even more important feature of the evolving technocrat, both in
the region and in Mexico, was the expansion of professionalism. Private
professions such as law, medicine, and engineering were the earliest to
expand, and that fact partly explains why their representatives dominated
political life.? Initially, graduates of these disciplines, and practitioners of
these careers, went from part- to full-time politics, transforming politics
into a profession.

The institutional growth of the Mexican bureaucracy, coupled with the
dominant one-party system controlled by a self-perpetuating elite, con-
tributed to a new career, already well-established by the 1940s: that of the
professional politician. These were men, and later women, who from their
teenage years entered political activity, moving on to the political arena,
where they attached themselves to a professor-cum-politician in a bureau-
cratic agency. The very stability of this political leadership, combined with
a burgeoning bureaucracy, guaranteed a life-long career, even for those
not reaching the top. Mexico’s lack of pluralism and competition
decreased the risks associated with a typical political career in the United
States or Europe.

Informal demands leading to professionalism in Mexican political life
were apparent in other sectors as well. For example, military politicians
revamped the national military college in the 1920s, then introduced a
higher war college in the 1930s, and established a graduate program in the
1980s, all designed to “professionalize,” educate, train, and provide a body
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of knowledge useful to the officer corps, including the essential ideologi
cal 6:.& ow. military subordination to civil rule. These same patterns inma_ :
onnE.n:._m in the private sector, the most autonomous and independent w
Eo.mmmm_osm. as younger generations increasingly became enamored Mw
business .maimsmm:mmos and accounting degrees in addition to, or in place
of, So:c:.m in the family’s enterprise, the private sector ma:.?m_n:% f
bureaucratic internship. e
_unommmmmosm:mi could also serve, however, to reduce the variety, if not
the a:m_:x. of recruits. The selection of technocratic, as distinct mwmi H%
more .:.ua_mozm_. politicians as conceptualized in the Mexican cont N
ommo.:wnq narrows the recruitment pool. Because these ﬁnrzon_.mm«
@o::oE.:m achieve very specific formal credentials among them hi __M
levels of technical and intellectual training, they :Bm the social a__i_.ow
ment m_.o.a E:_..n_._ they are drawn. When a leadership group is mo_noﬁm
.anm:: an increasingly smaller pool of potential applicants, those individual
will share fewer and fewer experiences with the mm_.m_.m._ public, and as M
no:.mmm:n:nm_ may not share similar views on a host of social N.SQ econ
omic issues. The recruitment focus of National Action Party (PAN) uo_E...
MM_“W is wm :m:.os.\ as Sma :m.na by current government politicians.
ever, >.Z applicants differ in two very important respects from those
o.m the PRI. First, their socialization experiences, both familial and profes-
m_.omm_. expose Emj mmw more strongly to private sector values. Second,
eir wo_fow_ organization, both locally and nationally, and the pattern of
their political careers, embed them in decisionmaking .oxvnzg%mm which

are pluralist, competitive, and dem ic, differi
. . ; ocratic, differing completel
of their government opponents. : ki oy

THE DOMINANCE OF ECONOMICS .

m.:::m_. bm:.m:_m occurred simultaneously across various Mexican profes-
sions as society witnessed social and economic changes. The most %: 0! ”
ant of n.rm changes m.mmon::mm with technocrats was the mnosoamn mwmgma_.. w
M_”ogqmmm_wm oOEme.Q and, equally significant, the connection between the
ate m.: economic development, which came to dominate many elite atti
Eanw._z the 1930s (Glade and Anderson, 1963: 3-101) ‘ £
q.._,.:m latter change in political ideology is an essential link in the rise of
political .Hn:..onnmnw and its architects. The professional discipline m cﬁ
m:o:m_v..an:zmna with technocrats is economics. This is not MnnEm:Mm_
Economics is m.mmo&mnma with the state’s growth and its responsibilit mo.“
macro-economic policy in Mexico.'® Economics as a separate mnuaw::n
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discipline was not established until the 1930s, with the founding of the
Fondo de Cultura Econdmica, intended to publish major economic tracts
in Spanish, to be read in university classes and by the intellectual elite
(FCE, 1980, 10ff). "

The generation of Mexicans who taught in these new schools, who
created cultural institutions to support economic study, who established
statistics and economic studies departments in major cabinet agencies,
firmly believed in one future trend: that political decisionmaking would
increasingly become focused on macro-economic policies, and that such
decisionmaking would require national and international expertise in econ-
omic models and relationships. Although these public figures were often
self-trained in the art of economics, or were given the opportunity on gov-
ernment fellowships to study economics abroad, typically in England and
France, and later in the United States, they recognized that fully trained
economists, not lawyers who were amateur economists, were necessary.!!

If we place all of this in perspective, it becomes apparent that the longer
historical sweep explaining technocracy’s rise has little to do initially with
the advocacy of any specific economic or political ideology. Rather it is
tied to an uncomplicated elite perception that a high level of education is
necessary to govern. This elite view is transformed into a more complex
interpretation which indeed is linked to an ideological assumption of state

involvement in economic development. This jdeological orientation, iron-
ically, is quite the opposite of the neoliberal bias so strongly associated

with technocrats of the 1980s and 1990s.'?

IDEOLOGY AND PRAGMATISM

To what degree is ideology an essential quality of the technocrat? No
doubt in the Latin American version it has become an all-dominating
feature of the beast. In the Mexican case, however, this is something very
recent, and may well be transitional. More importantly, it is erroneous to
divide Mexican politicians into technocrats (i.e., all those espousing
neoliberal economic philosophies) and traditional politicians (those
opposed to such views). It is an unhelpful distinction for two reasons.
First, on the basis of economic ideologies, those who meet the techno-
cratic criteria by every other measure differ amongst themselves. Political
technocrats in Mexico can and do represent a wide range of views econ-
omically and politically. It happens to be the case at the moment, and in
the last two administrations (1982-94), that technocrats of the neoliberal
economic persuasion are in the ascendancy, while others with opposing or
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differing interpretations are largely excluded from decisionmakin
g

w@mﬂ“zo:m .Anm—_ﬁ:o and Maxfield, 1992). Second, the so called
coE:MnM:m group, or so-called dinosaurs, are an equally diverse n“oa-
il iEoM:.H _“Mmﬁnno-nno:oaa and in their political views. The &Ewmn_m_mﬂ
. wo groups are lab : i
s ataritin, eled has obscured rather than clarified
The technocratic cadre in Mexico rea

Salinas de Gortari, ched their apex under Carlos

i *Mwawm_” MMMMWN M\MW no%-.mmm-:m the qualities listed above
. . and mentor to a i iti-
i : generation of -
mm::w.momma_mhm who established a foothold among political elites Wowahﬂ
- it Q.M ..Ea ﬁnrzn.un_.mﬁ.m characteristics in several sﬁwm. Most
E wOnam..ovM_.n m __m. responsible for shifting the ideological noBvo.qu to
- oalinas, once in control of the i
e on . ; presidency, made hi
mmnmmmw._m AU:M“M: of nno_ao::o neoliberalism a political ::M__m test m&w;ﬂ”.:
personal coterie of advisers and decisi -
i peDt o nd decisionmakers.
oy vw“MMM”M W«Mmﬁmo wm political leadership to take its ideology seri
usly, o significant consequences. Fi i
e du . - First, he moved the tradi-
wamm_“ummm_h_mw_ elite away from pragmatism as a lejr motif of ﬁn..”a_”
o ways had worked to the leadership’s advantage, allowi it
ncorporate a broad range of politicians und i

. ] er the party’s

%m“cﬂm_mm_ banner. Second, Salinas narrowed the mWowow o%“mwu ”Mw_
. o._nm smallest pool ever, eliminating not only the 1 e
tional elites, but also most oth ! i

; er political technocrat i

g i 1 T s who did no

ZMMMmS r_w. economic or political views. Thus, at a time irmn__m_h_”

e n:cum_ _M._n& Ewm..w_ was undergoing extraordinary pressures to

o mmm .8 Moi 3“: @::: and from without, Salinas’ group closed off

er to increasingly lar i
3 ey gly larger numbers among the ruling elite
Salinas i
. M__m”mr hHMMnWBm& m:o”rm_. feature among this younger technocratic
L exican politicians had governed fi

i . . or decades throu,

Ooﬂ“:m:mw process, Salinas revived the level of mﬁrom.:mammmw“:
quently, observers identified his technocratic group with m=m.. ’

CENTER VERSUS REGIONS

HQGQ~° ( i i i
m , as an OMMQﬂ—:N— —:mﬂﬂnﬂm@:m ?H OO—.—GG—UH—.—NmNm:m HQO—.:-OOHNHM _-m
L

MM_M. mvvnow.a.mnm_w associated with two long-term issues in Lati
rican political history: regionalism and foreignism, which in turn _.u<“
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been strongly linked by intellectual historians. E. Bradford Burns, in his
provocative, revisionist The Poverty of Progress, made the interesting
argument some years ago that contrary to the view of cities acting as the
focal point for “modern” liberal political ideas, inland regional centers
were the sources of socially sensitive and appropriate solutions to Latin
America’s problems (Burns, 1980).

Regionalism also has been presented as a political issue of central
authorities dominating grassroots local groups, increasing the centraliza-
tion of political power, and in the Mexican case, executive and presiden-
tial influence (Roberts, 1992: 247-54). Local caudillos and political
bosses always have been seen as bulwarks of support for archaic and anti-
democratic behavior, while the authoritarian center, in contrast, is pre-
sented as the epitome of enlightenment. Yet, as the central government
increasingly eliminated larger pockets of local control, abusive or not, it
enhanced its own power rather than generating pluralism on the local or
national levels. Indeed, the historical record is unequivocal in Mexico:
local, grassroots organizations and leaders have provided the initiative and
the demands for political pluralism in the nineteenth century immediately
prior to the 1910 Revolution, and in the 1990s (Guerra, 1988: 160).

The argument can be made, just as is the case in Washington DC, that
long residence in the political capital deprives an individual of the neces-
sary contact with the “real” political world. Unlike American congres-
sional figures, who in losing touch with the folks back home risk losing
their office, the PRI’s monopoly, and the structural subordination of the
legislative to the executive branch, devalues such ties among Mexican
leaders. More importantly, the fact that most national politicians today
neither grow up in provincial cities, nor serve in the legislative branch,
climinates their exposure to regional, grassroots experiences, providing
them with an urban, metropolitan bias. This distortion also may explain
why frustrated Mexican citizens have sought out alternative political lead-
ership, not only through increasingly popular opposition party candidates,

but among the Catholic clergy.

INTERNATIONAL INFLUENCE

Foreign influences, the ninth element strongly identified with technocrats,
is part of a broader, well-established historical pattern in the region.
Foreign intellectual influence has been juxtaposed against traditional, out-
moded political features associated with the Spanish culture which lost out
in developmental and battlefield conflicts to English industrialization and
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.*.Mnom. %m arms. H_Em. some version of the English political model, also
”mM__._M__H MM: M“.wr 1ts economic supremacy, became the fashion in the nine-
.m.o_d.mz influence also has been associated with the regionalism issue
.i:r respect to the conflict between nationalism or organic nativism, and
Internationalism. Crudely put, political observers often suggest that Monc-
nocrats are the vehicle through which new and politically popular ideas
can be :.mzm._ﬂ:ﬁm to the domestic political arena. The criticism which this
rmm. @..NE: is simple: technocrats are better versed in foreign countries’s
u&.:_nm_ models and interpretations, solutions which have limited applica-
E-Q to their own domestic problems, than they are to home-grown vari-
m:om. > second, and associated, argument is that legitimizing such
ao.gom_nﬁ influences from abroad, and those individuals who both sub-
mn:c.o to and are trained in them, detracts from the organic or what
Mexicans often refer to as “natural” leaders. These are men and women
M“M-M-anmo from Ew grass roots, understand their constituencies, are
rokers at resolvi i i
o e ng conflict, and tend to focus on the pragmatic,
Kaxmmm.: technocrats received such international influences through
their training and experiences abroad. In the 1920s, and even through the
Emc?.:.cmﬁ Mexicans who studied abroad did so in Paris, London
Cambridge, and Oxford, and given the prevailing bE_Omovr.mnm of 9@.
French w:a English academies at the time, were strongly influenced by
those views, ideas which do not correspond to the presently-held
popular neoliberal economic philosophy. Only since the 1960s rmi.u
greater numbers of Mexican politicians obtained graduate degrees, most
of them abroad and the majority in the United States, QEn&E. from
».mim._. than two dozen, especially Ivy League, universities. Thus
Waaﬁ.om: political technocrats only recently have moved away from
BMMMMM””MW.H_W United States intellectual currents popularized in acade-
Technocrats also receive a great deal of international legitimization. The
aorao.oamo generation has attracted the attention of analysts, often sym-
pathetically, because they allegedly share a culture of knowledge with
those who ovmm?m them, domestic and foreign.'S This is especially the
case among international analysts. American journalists, for example
::mr.n feel more comfortable around Mexican politicians who speak mcgm
English, lived in Cambridge, studied Robert Dahl in college, and were stu-
dents of American economic theorists, than with a purely “native grown”

politician. In short, the foreign analyst and the polic by i
same language. 'S ¢ e i ek
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WHERE ARE THE TECHNOCRATS GOING?

The ability of Mexican technocrats to govern has come increasingly under
question as Mexico lurches from one political and economic crisis to
another. The general criticisms, however, seem too simplistic, especially if
we accept that political technocrats, in one form or another, have been
around for more than a century. On the other hand, a strong case can be
made that the modified, post-1980s version of the technocrat can be blamed
for exacerbating the difficulties any leadership group would have faced
given significant underlying structural weaknesses in Mexico’s economic
and political system and the inequalities they have generated for decades.

The young technocrats governing Mexico since 1989 face two serious
problems their leaders have created. They have substituted ideology for
process, and popular image-making for political consensus. They have
given too much weight to their ideological solutions, based on a decision-
making mentality which poses the view that as long as you identify a
problem correctly and propose the appropriate policy the obstacle can be
resolved or corrected. The most complicated component of public policy-
making is the political process. It is those skills, manipulating and manag-
ing the political process, that successful leadership requires.

Whether or not this generation offers the appropriate solutions is open
to debate. But even if one were to assume the problem and solution have
been correctly identified (on which there is little actual agreement in
Mexico), the implementation process has been deeply flawed. It is flawed
from several perspectives. First, insufficient sharing of information and
low levels of participation among the governing elite characterizes
Mexican decisionmaking. This is no better illustrated than in the Chiapas
debacle of January 1994, when it became apparent in retrospect that infor-
mation anticipating the guerrilla uprising was readily available at least six
months before the initial attack by the Zapatista Army of National
Liberation (EZLN) (Wager and Schulz, 1994).

This new brand of technocrat also has moved away from the time-
consuming and intricate process of consensus building to manipulating the
mass media, domestic and international, to create a favorable image. Even
more critically, this newer generation of technocrats, given their macro-
economic philosophy, have oriented their image-building toward the
United States, seeking legitimacy from their powerful neighbor as a way
to support and conduct their policy strategies. Again using the Chiapas
situation as an example, the administration met its match against the
Zapatistas who understood that their fortunes would rise or fall on their
favorable certification by the media. They succeeded very quickly in the
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first weeks of January to capture the popular imagination of the press and
the populace, forcing the administration to reverse its policy of suppres-
sion, and to pursue a negotiating strategy with the rebels.

As the December 1994 peso devaluation illustrates, the technocratic
leadership has misjudged and underestimated the political setting and con-
sequences of their decisions, assuming once again that technical correct-
ness in assessing the problem and the solution take precedence over
implementing public policy, even potentially controversial decisions.
Moreover, their belief that image-building is an adequate substitute for
o.caw_mx political bridge building and alliances, creates a fragile founda-
tion on which to construct political legitimacy, suggesting why the for-
tunes of both presidents Salinas and Zedillo quickly plummeted just
months into the new presidential administration.

Many features of the technocratic politician are here to stay regardless
of the present leadership’s failures to solve Mexico’s outstanding political
and economic crises. Nevertheless, what will change as a consequence of
repeated failure, if that proves to be the case, is an ideological strategy,
which already has lost its sheen, and whose political attractiveness will
decline further. Thus, technocrats who believe in a different variation of
economic policy solutions will come to the forefront.

The other major alteration in the composition of technocrats, whether
n_.ﬁw come from the establishment elite or from the growing ranks of oppo-
sition party members, is a greater emphasis on different political skills,
specifically those skills needed to achieve consensus building and political
compromise. What is often overlooked is that few Mexican politicians
from any party or within any leadership group possess the type of skills
found in a truly pluralist polity. Because the current generation of Mexican
politicians has not operated within a pluralistic context, and because plu-
ralism is still fettered by many features of the semi-authoritarian model,
such qualities will be slow to emerge.

The technocrats, per se, are neither democrats nor authoritarians. But
individuals exist who can rightly be described as members of a new gener-
w.:o: of technocrats among those groups favoring rapid political democra-
tization, regardless of their economic views. In the long run, it is these
politicians who are likely to prevail. Whether they come from the present
leadership, from the present opposition parties, or from a newly formed
organization, will likely depend on the rapidity with which the present
group of technocrats acquires the missing political skills.

Failure to do so will lead to further political crisis. A continuing crisis
will not only devalue economic liberalism as a legitimate, prestigious ide-
ology, but even risks tainting the technocratic politicians altogether, or at
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the very least, some of their more obvious qualities. Thus, a more organic 14. The evolution of these conflictive i ;

s i ’ postures is partially presented i i
leader, home grown among the ranks of civic and non-governmental s M_ocmv.. = ecip Efang
organizations, is likely to emerge. Unfortunately, if institutional political s m.%.wmwaa .ﬁ_oc>_<_= Gouldner for exposing me to the concept of a
structures have lost their legitimacy, and the current actors their ability to see Qozaznﬂﬂa_.eqo:vn f am solely responsible for applying it to technocrats:
negotiate, such grass-roots figures can as easily carry the torch of demo- 16. This same 8:%:.".« can be viewed among the system's critics. Th
cracy as a new form of ideologically driven authoritarianism. United States media and congress rely f: : Tues, Jane

Mexican pundits, 4 y far too heavily on a handful of
Notes

1. Analysts wrestling with these and other conceptual issues within a
Mexican context, early on, include Grindle (1977), and more recently,
Lindau (1992).

2. A useful way of examining this is the allocation of resources over time (see
Lorey, 1994).

3. A revealing, contemporary view of its impact can be found in Sierra (1969).

4. TFor a detailed description of its philosophic tenets, and the education
responses it spawned in Mexico, see Hale (1989).

5. For evidence of this group’s political influence and composition, see Rice
(1979). For comparisons between the old and new versions, see Cochrane
(1967).

6. To grasp the overriding influence of presidential authority and the presi-
dency, see the important work of George Philip (1992).

7.  Echeverria began his political career under Rodolfo Sanchez Taboada, pres-
ident of the PRI, as his private secretary in 1946, less than a year after grad-
uating from law school. He served as president of a state PRI committee, as
a platform adviser, and in three other positions, all before 1952.

8. For the evolution of military professionalism and education, see Camp
(1992: 133-175).

9.  For the competition among various professions, and their level of represen-
tation from the 1930s through the 1980s, see Cleaves (1987).

10. This change is well developed in the memoirs of a prominent economist,
Jestis Silva Herzog, mentor to many of Mexico’s leading public figures
(Silva Herzog, 1972).

11. These individuals included the founders of the Fondo de Cultura
Econémica, and many of the officials in the Treasury secretariat, the Bank
of Mexico, and the National Finance Bank. Such views are captured in their
memoirs, including those of Daniel Cosfo Villegas (1976), Eduardo
Villasefior (1974), and Antonio Carrillo Flores® foreword to Eduardo Suérez
(1977). The origins of the economist-technocrat are well described in
Vernon (1963).

12.  For the earlier views of the generation who are the forerunners of both the
Miguel de la Madrid and the Carlos Salinas de Gortari and Ernesto Zedillo
technocratic contemporaries, see Carrillo Flores (1941), former head of the
National Finance Bank and secretary of the treasury.

13. By far the most detailed and apt description of this technocratic generation,
and their potential consequences for policymaking, can be found in Centeno
(1994).
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