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From the Director

On behalf of the Inter-American Studies Center (ISC), it gives me great
pleasure to present the proceedings of our last colloquium America’s
Institutions Facing Inequalities. The Inter-American Studies Center (ISC)
was established in 2002 as part of the Institut québécois des hautes études
internationales (IQHEI) at Université Laval and with the financial support
of the Ministère des Relations internationales of Quebec. Following the
convocation of the Third Summit of the Americas in Quebec City in April
2001, the ISC was created in order to conduct research on the development of inter-American cooperation in the wake of the initiatives taken
at the Summits of the Americas. Areas of interest include economic
integration and free trade, democracy and human rights, health and
education, hemispheric security, and sustainable development.
The creation of the Academic Forum of the Summits of the Americas was
an initiative of the IQHEI, as an attempt to create an academic network of
scholars working on inter-American cooperation, and specifically the
Summits agenda, from a hemispheric perspective. Our Center acts as the
Academic Forum’s secretariat.
Through the presentation of these proceedings, we hope to stimulate
debate on America’s Institutions Facing Inequalities, and spread the findings of an impressive network of inter-American cooperation specialists.
I do hope you will find this document useful and that you will enjoy
our new Website at www.cei.ulaval.ca
Warmest regards,

Gordon Mace
Director, Inter-American Studies Center
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Session I
The Contours of Inequality

The Summits of Monterrey and Mar del Plata have
shown that poverty and inequalities are still very
much a reality in the Americas, despite the efforts
of regional institutions to improve the situation.
The dimensions of exclusion are diverse and affect
different categories of people, particularly women
and children. The situation only worsens when
one examines the impact on small countries with
limited resources. Accordingly, the first panel
offered a general presentation on the theme and,
in doing so, set the table for the discussion during
the workshop.
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Albert Berry is professor emeritus in economics and research director
at the Center for International Studies at the University of Toronto. His
principle research interests, which focus on Latin America, include
revenue distribution, rural economic structures, small and mediumsized enterprises and the impacts of economic integration. Mr. Berry
has held the post of professor at Yale University, Western University
(Ontario) and the University of Toronto as well as having worked with
the Ford Foundation and the World Bank. His recent publications
include Critical Issues in International Financial Reform (Transactions
Press, 2003), Labor Market Policies in Canada and Latin America:
Challenges of the New Millenium (Kluwer Academic Publishers,
2000), and Poverty, Economic Reforms and Income Distribution in
Latin America (Lynne Rienner Publishers, 1998).

Key Aspects of the Pattern of Income Inequality in Latin America
Degree and Persistence of Inequality in Latin America
Latin America is well known as the region of the world most characterized by income inequality, as measured by how much more income (or
consumption) the richer people have than the poorer. That inequality is
certainly extreme. In Brazil, for example, the top 10% (deciles) of people
get about 40 times as much as the bottom 10%. Inequality is extreme
both in some absolute sense – it takes the breath away to think that the
top- 10% live 40 times better than the bottom 10%. To put such figures in
perspective, in egalitarian countries like the Scandinavian ones, the ratio
is about 7 to 1, in Canada about 12 to 1, in a relatively egalitarian developing country like Taiwan about 10 to 1 and so on. In these latter three
countries the distribution would be less unequal after taking account of
taxes and transfers.
The inequality in Latin America has, to put it mildly, been lasting. While
we have no very good data before the 1960s in most countries of the
region, the evidence there is suggests that high levels of inequality we see
today have been there if not from time immemorial, a very long time
back. An attempt to compare the degree of inequality in Peru between
1870 and 1970 suggested little or no change over that time, in the sense
that the top x% retained its share, as did the bottom x%. So although we
cannot say this with any degree of certainty, there is likelihood that
inequality in most countries of the region has been extreme for a long
time back if not since the conquest by the Iberians.
A third background fact to bear in mind is that since reasonably good
measurement began in the 1960s or 1970s (depending on the country)
there has been no systematic tendency for inequality to rise or fall but
there appears to have been, over the last quarter century, a greater frequency of increases in inequality than decreases. One must quality many
statements like this one, since the data on which we base such judgments
do suffer from many imperfections.
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Why Such High Levels of Inequality: Proximate Determinants
One can think of proximate or immediate sources or reasons for the
inequality of income and more basic or underlying causes. To understand
the phenomenon we need to be able to identify both levels of causes, and
in particular to see what underlying factors explain the proximate causes.
One may want to think in terms of more than two layers of causation – that
is a matter of judgment and preference.
Since the economies of Latin America operate primarily on market principles, it is convenient to address this question with market concepts like
supply, demand, price and rate of return along with the idea of factors of
production – land or natural resources, labour, and capital. One can understand a great deal about the inequality of LA by focusing on who owns
the valuable inputs in the production processes. If we go back 100 years
in any of these economies the scarce, and hence valuable resource was
either land for agriculture or another natural resource, usually minerals
(copper in Chile, tin in Bolivia, various minerals in Peru and so on). More
recently oil and gas have become extremely valuable resources. In Brazil
the rich were the big landowners and the poor were the landless or those
with very little land. In Chile the rich were those who got control of
copper profits.
As economies develop and get richer (i.e. average incomes go up) natural
resources become less central to production and physical capital
(machinery, infrastructure, etc.) and human capital (skills) become more
so. In fact the distribution of education becomes a powerful, sometimes
the most powerful, and determinant of the distribution of income. The
process whereby a country like Brazil has remained highly inegalitarian
over a century of growth has thus involved the intergenerational transfer
of inequality based on the concentration of the distribution of land to
inequality based on the concentration of ownership of physical capital
and of human capital. In brief, large farmers passed wealth along to their
children in the form of commercial and manufacturing capital and of education, while the landless families could not pass on much education
(only what the state provided which was not much) or other assets.
So Brazil, where formerly it was land concentration that drove the
inequality of income distribution became a country where unequal distribution of education has been a key driver of the inequality of income.
Two other features of most Latin American countries have played significant roles in the income inequality. One is dualism, an economic structure in which one part of the economy uses relatively modern technology
and mainly skilled (read “educated”) workers to achieve relatively high
labour productivity and another part uses more traditional technologies
together with little capital and a lot of labour but generates low labour
productivity. The economy winds up using on the one hand technologies
which are too capital-intensive for its factor endowment and on the other
hand technologies which are too labour intensive. A better way to use its
resources would be to employ mainly intermediate technologies that use
labour and capital (and other inputs) in proportions closer to those of
the economy’s endowments. Dualism is generally believed to lower the
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efficiency of an economy (i.e. it lowers national income or GDP) but it
certainly plays a part in generating a high level of inequality. The modern
sector of the economy functions rather like a developed country and provides relatively good incomes for both the capital and the labour
employed there. It provides high returns to education and other skills
which go with modern technology. The “traditional” sector provides
lower returns to labour and sometimes to education. So dualism leaves us
with a high productivity high income sub-economy and a low labour
productivity low income subeconomy, and it constitutes another factor
contributing to overall inequality. Latin American countries typically have
a substantial modern sector which keeps the returns to higher education
up, and thus provides members of richer families with remunerative jobs.
The traditional or informal sector does not provide high returns to education usually. In any case dualism raises the overall returns to higher
education and an unequal access to such education keeps the supply of
skilled people limited and the price at a premium. Thus Brazil has a high
return to education, especially higher education, and Indonesia, a much
less dualistic country has a lower rate of return. This factor adds another
force for inequality to that of unequal distribution of factors.
A third contributing factor to inequality in most Latin American countries
is ethnicity. There are substantial income gaps between ethnic groups, a
result both of discrimination in the labour market and of the fact that the
favoured (Iberian) population has historically had greater access to assets,
such as natural resources, capital and education. In some countries there
are significant income differentials among regions, as in the famous case
of Brazil, whose Northeast is far less well-off than the Southeast, but also
in Mexico and to a lesser degree in Colombia, Peru and others.
In most countries there are also significant differences in earning between
men and women. But it is interesting to note that the gaps by ethnicity,
gender and region do not contribute greatly to overall measured
inequality, important as they may be in certain respects. Regional income
gaps tend to be on the order of 1.5:1 to a maximum of 3:1; ethnic differentials are seldom over 2:1 and the gender gap is usually less than that,
for people with reasonably comparable skills. So these sources of
inequality cannot account for the enormity of the total income differentials we see.
One factor that does not contribute significantly to inequality is differences in innate intelligence, ability or skills. This is worth mentioning
because many people who have not looked at the evidence believe this is
an important factor in inequality, and one that is inevitable – built into
these genetic differences across people. While there is no doubting that
the best musicians and athletes command unusual incomes based on
some combination of innate ability, perseverance and luck, studies have
found that ability does not have much to do with the overall level of
income inequality. It appears that the other factors mentioned above are
all far more important.
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What Goes with Income Inequality?
Economic inequality tends to be correlated with social and political
inequality. One of the broad sources of the inertia we observe in the level
of inequality in a country over time reflects the facts that richer people
come to feel entitled to their position and to look on poorer people as
“other” rather than “family”. It is easier for them to do this when the
poorer people come from a different race or ethnic group; this may be one
of the reasons why most of the cases of low inequality at the national
level have been, relatively speaking, ethnically homogenous countries
(the Scandinavians, Japan). In the political sphere the rich tend to hold
the levers of power and use them disproportionately to their own benefit.
Most societies have gradually become more democratic as the voting franchise has moved down the socioeconomic hierarchy, but it is fairly recent
in many countries that all social classes and both genders could vote.
Unequal societies tend to be unjust societies. The idea of justice involves
equal treatment for everyone in a specific realm, that of bearing responsibility for actions which affect others negatively. But in a society where
economic power (purchasing power) is very unequally distributed, the
idea that something like treatment before the law should be equal does
not fit many people’s expectations. And even if it did, the intervening role
of lawyers whose quality is reflected in the price of their services guarantees that justice will not be equal as between the rich and the poor.

The Deeper Reasons of Inequality: Is Inequality Inevitable
and in Some Sense Even Desirable?
Economists used to argue that a degree of inequality was needed for a
market economy to function well, because it was the capitalists who
saved, invested and made the economy grow. If their share of national
income were not fairly high, the economy would not progress. That belief
has waned in the face of empirical evidence.
Another, still fairly prevalent argument is that a market economy must
allow considerable inequality since it is the chance to get a high income
which provides the motivation for people to work hard, acquire skills
through education, save and invest, innovate, etc. This theory is harder to
judge but my guess it is that it is substantially untrue. Many people are
motivated by many things apart from earning a lot of money, or getting
more of it that their friends and compatriots. It is likely, though, that if a
society dispensed with the monetary incentives for work by paying
everyone pretty much the same and could not find other sources of motivation, economic performance would suffer, as it did in China before the
liberalizing reforms of around 1980. My guess, however, is that much
smaller income differentials than we see even in countries like Canada, let
alone countries like Brazil, would be adequate to assure strong incentives
to work and contribute. I suspect a 4:1 differential would do the job in
a country where the current differential is 10:1.
So could serious inequality be done away with? Would anything disastrous happen in Latin America countries if there was a rapid fall in
inequality? I have never seen a careful analysis of how fast inequality

005

a

Albert Berry

could be brought down without serious economic backlash, but I suspect
it would have to be fairly slow to avoid a lot of social and economic costs
during the transition. So a Brazil might be able to get its inequality down
to the level of Canada’s over a couple of generations.
Why do we not see any trend in that direction? It’s partly because market
systems, whose operating rules are set by politicians who represent the
interests of the rich more than those of the poor, do not naturally produce
sharp drops in or lower levels of inequality. At one level the failure to cut
inequality can be seen as the lack of generosity in a society, or in the
middle and upper income groups of the society. But, unfortunately, it’s
much more complicated that that. Many good people do not believe that
inequality can be greatly reduced (e.g. they may believe it’s due to important differences in innate skills, intelligence or drive). Or they do not
recognize that they are of above average income. Or they think the best
way to address it is through charity rather than by raising the productive
potential of the poor. Pro-poor policy, a current buzzword in development
circles, is very tricky and we have no evidence thus far that societies are
ready to take the steps that would foster it. Popular revolutions like that
of Mexico left a still very inegalitarian country. China’s revolution did
lower inequality (it was much lower than Canada’s) but with the recent
shift towards the market the inequality has skyrocketed to be very high
(much higher than Canada’s). The Scandinavian countries with their
stable social democratic regimes have been able to keep inequality relatively low over what is now quite a long period. So has Cuba, but probably at the expense of growth. Probably no one else has, with the
possible exception of Taiwan.

Globalization and Inequality
Globalization is contentious for many reasons. Many critics blame it for
widening the gap between rich and poor countries. Others claim that it
increases inequality within countries. In both cases the evidence is tricky
to interpret. For Latin America, my own suspicion is that the process of
economic liberalization, which includes the opening up to international
markets, has been a factor in increasing inequality in a number of Latin
countries. But, like such other factors as ethnicity and gender, this one
must be kept in perspective. In studies of inequality we frequently use a
measure called the Gini coefficient, which can, in theory, range from zero
(perfect equality-where everyone has the same income) to one, or perfect
inequality (where one person has all of the income). In fact this measure
varies from an extreme low of about 0.25 (China a while after the revolution, Czechoslovakia in the 1970s or so) to an extreme high of about 0.65
(Brazil, South Africa, a few others). In those cases where an increase in
inequality has accompanied globalization, it is rare to seen this measure
rise by more than 5 points, e.g. from 0.45 to 0.50. Given that the total gap
between the lowest and the highest levels of inequality that we observe is
40 points, 5 points only takes a country an eighth of the way along that
observed range. In other words, whether a country is more or less open
can be a middle level consideration, but is not likely to be nearly as
important as the matter of how much more education some people get
than others.
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Phil Oxhorn is director of the Center for Developing-Area Studies at
McGill University. He has worked as a consultant for the InterAmerican Development Bank, the Ford Foundation, the Carter Center,
the Woodrow Wilson Center for International Scholars and the
Canadian Foundation for the Americas. His research centers focuses on
civil society and its role in democratic transitions as well as the creation
of new democracies. Professor Oxhorn’s publications include Organizing
Civil Society: The Popular Sectors and the Struggle for Democracy in
Chile (Penn State University Press, 1995), What Kind of Democracy?
What Kind of Market? Latin America in the Age of Neoliberalism
(with Graciela Ducatenzeiler, Penn State University Press, 1998), The
Market and Democracy in Latin America: Convergence or Divergence?
(with Pamela Starr, Lynne Rienner Publishers, 1999) and Decentralization, Civil Society, and Democratic Governance: Comparative
Perspectives from Latin America, Africa, and Asia (with Joseph Tulchin
and Andrew Selee, Woodrow Wilson Center Press/the Johns Hopkins
University Press, 2004) as well as numerous articles.

Neopluralism and the Challenges for Citizenship in Latin America
Latin America has been more stable, long lasting and robust than at any
period in the region’s history. Yet, as numerous studies have demonstrated, it would be a mistake to become too complacent. Rising levels of
poverty and the highest levels of income inequality in the world are reasons for ongoing concern. These problems fundamentally reflect the
ambiguous nature of citizenship in Latin America today (Oxhorn, 2003).
While Latin Americans enjoy an unprecedented level of political rights of
citizenship, their basic civil rights are increasingly precarious and their
social rights of citizenship are being narrowed in scope. It is this contradiction – the apparent inability of citizens to use their political right to vote
to find democratic solutions for their most pressing needs – that is perhaps
the greatest threat to democracy in the region. At best, it could suggest to
Latin Americans that democracy is irrelevant to improving the quality of
their lives; at worst, democracy could appear as an obstacle to finding
practical solutions to the most serious everyday problems people must
confront. Ultimately, the challenge of safeguarding democratic governance in the region reflects the need to improve the quality and meaning
of citizenship.
In this paper, I argue that the principal obstacles to improving citizenship
in the region stem from the defining characteristic of Latin American
democracy today, what I label neopluralism. Paradoxically, however, the
threat will not come from high levels of poverty and income inequality
per se, but rather their consequences in terms of how the average Latin
American actually experiences democratic governance. After defining
neopluralism in the first section of this chapter, I then argue that it limits
citizenship rights in three inter-related ways: growing economic and
physical insecurity, and the fragmentation of civil society. Equally
serious, in the third section of the paper I argue that neopluralism, by its
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very nature, diverts public attention away from the structural causes of
these three problems, opening the door to new forms of extremism and
populism as a way of filling a perceived political void. In the concluding
section, I speculate on what might be done to reverse these negative
trends.

The Context: Neopluralist Democracy2
The dominant characteristic of Latin American democracies for the purposes of understanding citizenship is what I call neopluralism. Neopluralism is a market-centered pattern of political incorporation. It has
replaced the state-centered pattern of incorporation associated with
corporatism and the developmentalist state that dominated the region up
through the 1970s, and is closely associated with current neoliberal
economic policies emphasizing free trade, open markets and a minimal
role for the state in both the economy and society. More broadly, neoliberalism reflects a combination of growing globalization and the failure of
the developmental state in the context of the debt crisis and lost decade of
the 1980s – the same factors that largely influenced the adoption of neoliberal reforms in the first place. The pluralist aspect of neopluralism
revolves around
“the belief that the best balance of interests and values within a
given polity is produced by some form (however limited) of free
competition among individuals in the rational pursuit of their
self-interest. In much the same way that the market is characterized in liberal economics, the rational maximization of individual
interests (which are reconciled through the mechanism of the
market when they conflict) is portrayed as the driving force
behind progress. Individual freedom is valued above all, and this
requires respect for private property and (ideally, at least) the
rule of law.” (Oxhorn, 1998: 201)
What distinguishes neopluralism from the more traditional pluralist
model associated with democracy in the United States (Dahl, 1961) is its
marked authoritarian bent. Ultimate political authority is essentially
decided upon through a free a market of votes. But once elected, officials
have few checks on their power and frequently bi-pass representative
democratic institutions (O’Donnell, 1994; Oxhorn and Ducantenzeiler,
1998b). Moreover, a variety of unelected (and unaccountable) power
holders, particularly the military, exercise control over key state decisions
(McSherry, 1998).
In the context of neopluralist democracy, inequality and high levels of
poverty are not direct threats to democracy. In fact, one of the defining
characteristics of neopluralism is the way it deflects public debate away
from the structural causes of poverty and toward a focus on its most
notorious consequences.

Neopluralism and the Limits of Citizenship3
The structural changes associated with neopluralism adversely affect
quality of democratic citizenship in at least three ways. The first is
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through growing economic insecurity. Economic insecurity threatens
democracy by directly decreasing the ability of workers to engage in it,
both individually and collectively. This increased insecurity is a direct
result of neopluralism’s reliance on the market for determining the best
allocation of resources and opportunities for all members of society. As a
result, labour codes throughout the region have been modified to generally make it easier for firms to hire temporary workers and fire current
employees (Oxhorn, 1998). This new labour market flexibility allows for
the maintenance of international competitiveness on the basis of low
wages. Moreover, governments increasingly “informalize themselves
vis-à-vis their own laws in their quest for even more foreign investment”
by creating special production zones that exempt foreign firms from
labour legislation and taxation policies applicable in the rest of the nation
(Portes, 1994: 168). Where existing rights are not taken away outright,
their systematic violation is often ignored by the state.
The consequences of this have been significant. Latin American
economies grew approximately 15 percent in the first half of the 1990s,
yet unemployment also rose, while real wages fell. This is in part because
90 percent of all new jobs created in the 1990s were in the informal sector
(Vilas, 1999: 15).4 Not surprisingly, poverty rates have remained persistently high. The percentage of poor households did decline as a result of
economic growth, but only by 2 percent, from 41 percent to 1990 to
39 percent in the mid-1990s. This is substantially higher than the 35 percent
rate experienced during the early 1980s, and represents approximately
210 million people (50 million more than the average for the entire decade
of the 1980s (Korzeniewsicz and Smith, 2000). In what Inés Bustillo,
director of CEPAL’s Washington Office, calls the “lost decade,” Latin
American standards of living have stagnated since 1997 and 10 million
more people have been added to the region’s poverty rolls.5 Employment
is no longer a guarantee of even a minimal standard of living. For
example, 70 percent of all poverty is accounted for by low wages in
Argentina (Vilas, 1999: 17). More generally, the region’s poor performance
in poverty alleviation reflects extremely skewed patterns of income
distribution (Koreniewsicz and Smith, 2000: 13).
These same trends are also responsible for the weakening of labour
movements, one of the principal representatives of the lower classes
throughout the region. Workers in the informal sector and most free trade
zones are only rarely organized (Barrera, 1999; Organización Internacional del Trabajo, 1996). Declining union membership and organizational fragmentation have combined to reduce the collective bargaining
power of organized labour, independently of legal changes designed to
have a similar effect (Organización Internacional del Trabajo, 1993: 29).
Increasingly, organized labour has become a narrowly self-interested
actor, competing with other groups in civil society in the pursuit of the
particularistic interests of its reduced membership.6 Moreover, labour
union elites have often bargained with elected governments over concessions intended to preserve their own individual status and institutional
position through control over worker pension funds, government posts
and so on, in exchange for their acquiescence to legislative changes
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curtailing organized labour’s effective power (Buchanan 1997; Murillo
1997; Zapata 1998). This has further weakened organized labour by
contributing to a growing distance between the union rank-and-file and
their leaders.
Rising crime rates and the predominant responses to them reflect the
second way in which neopluralism threatens the viability of democracy.
Crime rates, in part fed by growing economic insecurity, have risen
substantially in almost every country in the region. This has lead to the
criminalization of poverty, a marked increase in state repression and the
de facto marketization of the rule of law.7
To deal with rising crime rates, the poor are often targeted by police
efforts to control crime in what amounts to criminalizing poverty
(Pinherio, 1999: 2). Despite recent transitions to democracy and a substantial reduction in the systematic violation of human rights by the state
(with the exceptions of Peru and Colombia due to ongoing civil wars), the
overall level of state violence in these countries has generally not
declined. Instead, it has undergone a qualitative change, as it is no longer
directed against the political opposition, but the poor (Méndez, 1999:
19-20). Moreover, the military is increasingly becoming involved in basic
law enforcement, particularly in the growing area of drug-related crimes
(Kincaid and Gamarra, 1996; McSherry, 1998). What is most surprising is
the lack of opposition such trends generate. Because the poor remain the
principal victims of crime, even draconian laws generally receive widespread popular support among the poor (Méndez, 1999; Neild, 1999).
Public support for repressive police policies involves more than just a
simple fear of growing crime rates. Abuse of the legal system by elites,
corruption and widespread perceptions that officials enjoy a certain level
of impunity regardless of what they do has also undermined trust in legal
institutions. Throughout Latin America, with the exception of Chile, public
confidence in the judiciary is alarmingly low. This is particularly true for
low income groups, including the poor in Chile (Garro, 1999: 279).
It reflects not only the continued distrust of state institutions caused by
high levels of abuse under authoritarian regimes, but also the fact that
such practices do not end with the transition to democracy. As a result,
people are reluctant to cooperate with law enforcement agencies, even to
the extent of reporting crimes. In Chile, for example, up to half of all
burglaries and thefts go unreported, despite the fact that this is the only
country in the region where most citizens approve of police performance
(Neild, 1999: 5).
This lack of citizen cooperation leaves few alternatives to applying more
violence because effective law enforcement and crime prevention are
dependent upon community involvement. Yet repressive police measures
ultimately do little to improve the image of law enforcement agencies.
Instead, there is a real danger that the situation will only be exacerbated
as local communities further withdraw from the legal community (Neild,
1999: 13). The criminalization of poverty and resort to repressive police
methods also reflect the widespread marketization of the rule of law.
Basic civil rights are in effect allocated according to people’s “buying
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power.” Although equal protection under the law exists on paper, the
poor cannot access it because of their limited economic resources. The
state is incapable (because of corruption and its own lack of resources) of
filling the void. Instead, legal systems serve to further reinforce structural
problems of inequality and social exclusion. At the same time, there is an
increasing privatization of law enforcement throughout the region as
people purchase personal security by contracting private police forces. For
those who lack the economic resources to hire armed guards or pay
corrupt judges and police in order to attain justice, taking justice into
one’s own hands in the form of vigilantism or “popular justice” is a
growing phenomenon (Neild, 1999).
The third way in which neopluralism restricts the scope of citizenship
rights is through the fragmentation and atomization of civil society.
Popular sector organizations often remain small, atomized and dependent
on external (state and/or non-governmental agencies) largesse. Their efficacy(so essential for understanding the impact of the public sphere (thus
remains severely circumscribed. This fragmentation reflects a variety of
factors associated with neopluralism, including the demobilization of
popular sector organizational activities during democratic transitions
(Oxhorn, 1998; Oxhorn, 2003). Efforts to reform both the state and
society to conform more closely to market principles have often exacerbated this problem. Social welfare reforms, for example, emphasize
helping people participate in the market by targeting those most in need
of assistance until they can resolve their situation through participation in
the labour market. This can generate political apathy as people’s efforts
are devoted to participating in the market, and they have less time and
perceived need to become politically active. State agencies frequently play
popular organizations off against one another in a competitive scramble
for limited resources, particularly when social welfare budgets remain
tight in order to curtail government spending (Cardoso,1992; Eckstein,
1988; Gay, 1990; Piester, 1997). Decentralization of social welfare
services, moreover, can further fragment potential popular social movements, restricting popular sector organizational activity to narrowly
circumscribed communities.

Neopluralism’s “Personal Touch”:
Populism and the Rise of a New Form of Political Engagement
Neopluralism also affects how politicians relate to voters in ways that are
both old and new. Neopluralism has a strong affinity for populist forms of
mobilization that offer the promise of quick solutions for pressing problems. What is new is the way in which such politicians seek to get their
message across to voters and their ability to overwhelm alternative political perspectives that offer long term solutions to the structural causes of
extremes of poverty and inequality. Other factors contribute to this (for
example, political marketing techniques drawn from the U.S. and propagated in Latin America by U.S. political consultants), but neopluralism
provides a particularly propitious context for a particular kind of political
engagement to become dominant. This is perhaps most clear in the 19992000 presidential elections in Chile. Chile offers important insights given
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that the factors influencing the emergence of neopluralism are generally
much stronger elsewhere.
The 1999-2000 elections marked the first time that the presidency was
decided through a run-off election after no candidate won a majority of
the vote in the December 1999 electoral contest. The run-off provision
was included in the 1980 Constitution as one of several institutional
mechanisms established by the military regime in an effort to “engineer”
a new political party system that would be dominated by two electoral
blocs, if not parties. The closeness of both elections suggests that the military might have actually succeeded. In the December contest, Lagos
narrowly beat the Right wing candidate, Joaquin Lavín, 48 percent to
47.5 percent. The outcome of the run-off was almost as close, with Lagos
receiving 51.3 percent of the vote to Lavín’s 48.7 percent. This polarization of the vote itself was also historic. Never before in Chile’s modern
history had a right wing candidate received such a high percentage of the
popular vote, coming very close to an absolute majority.
In some senses, the narrowness of Lagos’ victory is not surprising. Chile
had entered into its worst recession since the economic collapse of 1982,
largely as a result of the Brazilian economic crisis. For many, it seemed
that after 10 years in power, the concertación was running out of new
ideas and that a change was needed. Lavín recognized this, successfully
campaigning on the slogan “Long Live Change!” (“¡Viva el Cambio!”).
What is surprising is the swiftness of Lagos’ electoral slide. Lagos had
dominated national opinion polls as late as just six months before the first
round election. Yet within a matter of months, the race changed dramatically and became the closest electoral contest since the 1988 plebiscite
which began the transition process.
Several factors contributed to this dramatic change in Lagos’ electoral fortunes (Oxhorn, 2000), but the principal factor can be seen in the contrast
in their campaign styles and the kind of relationship that they sought to
establish with the electorate. This contrast was in large part generational,
although the differences separating the two candidates in this regard were
far greater than their 15 year age difference. Fundamentally, the 61-yearold Lagos represented the kind of politics associated with Chile’s rich
democratic past, whereas the 46-year-old Lavín was a new kind of politician much more in tune with Chile’s neopluralist democracy.
In the earlier period, which came to a dramatic end in 1973, politics
revolved around a strong centralized state and was orchestrated by
equally strong, equally centralized political parties. These parties were
closely identified with rigid ideological projects and dominated Chilean
civil society, intensifying the dimension of social class in political identities. This system gave rise to Chile’s infamous “three thirds” voting pattern
in which the principal electoral tendencies were divided into roughly
equal Right, Center and Left blocs. No single tendency could hope to win
a majority, yet their ideological differences made effective coalitions and
compromise increasingly difficult to achieve.
The radical reforms of the state and the economy instituted by the military regime, combined with its intense repression of all political activity,
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irrevocably undermined the foundations for this kind of politics. Global
trends, particularly the end of the Cold War and the dominance of U.S.
influence on processes of globalization associated with the technological
revolution and increased economic ties among nations over the past
20 years, accentuated these trends. This was particularly true for Chile,
given the historically close ties between the Chilean Left and the Soviet
bloc and the unprecedented degree to which neoliberal economic reforms
were carried out in terms of economic liberalization and the privatization
of state institutions. The declining importance of political parties and
political ideologies, as the Chilean case clearly demonstrates, is one clear
consequence of the new style of engaging in politics.
It is important to emphasize that I am not suggesting that a return to the
rigid ideological positions that characterized Chilean politics in the past is
what is called for. Indeed, one of the principal political lessons that the
parties of the concertación learned is the need to seek compromise and
avoid attempting to equate party ideologies with the national good
(Garretón, 1989). Rather than building this political learning, however,
the role traditionally played by political parties and ideology in aggregating interests and attempting to develop long term projects for national
development has largely been replaced by the candidate’s ability to personally “connect” with the people. The prestige of being chosen to lead
powerful, well-organized parties in presidential elections no longer suffices to ensure voter allegiance. Lavín recognized this early on. He
launched his national campaign with an unorthodox “Walk through
Chile” that brought him into direct contact with Chileans from all walks
of life all across the country’s territorial expanse. Throughout the campaign, Lavín adopted an “anti-party and anti-politics stance that is popular
with the Chilean right [and] played to a similar mood in a populace disillusioned with the limitations of Chilean democracy and the self-absorbed
manoeuvres of its increasingly distant political leaders” (Winn, 2000: 7).
As a result of this direct “connection” with the people, Lavín claimed to
know their true problems better than Lagos, and focused his electoral
promises on issues of most concern to them.
The reaction of the Lagos campaign helped Lavín succeed in getting this
message across. Whereas Lavín sought to deal directly with the consequences of neopluralist democracy, Lagos sought to deal with the underlying structural sources of those problems at the political level, at the
same time that he stressed that he would not abandon the concertación’s
commitment to the same basic set of economic policies shared by Lavín.
Lagos was certainly not insensitive to the concrete issues of most concern
to the average voter, but his priorities appeared to be different. For
example, even though polling data consistently showed that Chileans
were largely uninterested in constitutional changes to advance Chilean
democratization, this remained a priority for Lagos: “why is it we are told
[by Lavín] that we should only fight crime, and should not concern
ourselves with the issue of designated senators. Let’s get serious!”
(Santiago Times, June 8, 1999).
The contrast between the two candidates’ styles was captured well by
Peter Winn, when he wryly observed how “in contrast to Lagos’ top-down
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statesman, Lavín offered a bottom-up populist” (Winn, 2000: 8). The best
indicator of the permanence of this new style is that Lagos was increasingly forced to emulate it to compete. As Andrés Velasco points out, a
defining moment in Chilean politics today came on January 7, when both
presidential candidates used a popular term equivalent to the word “job”
in English, “pega”: “That night [...] both presidential candidates did not
promise more employment, more work or even an improved labour
market, but more pega” (La Tercera, February 27, 2000). With this
simple word-something that, not coincidently, would be of little importance to a North American audience which is long accustomed to its
leaders promising more “jobs” – revealed in a graphic way the two candidates’ efforts, if not need, to reach out to the common person, to speak
“in their language.” Fundamentally, it also reflects a shift from Lagos’
(and the concertación’s traditional) focus on the structural or institutional
causes of Chile’s social problems to Lavín’s insistence on addressing in a
direct way the consequences of those same underlying problems. While
such changes are fundamental to the long term prospects for Chilean
democracy, the problem is that a commitment to achieving them no
longer seems sufficient to win elections, but instead may exacerbate
public perceptions of a distant, self-absorbed political class that is
“unconnected” with the people.8
This focus on the consequences of Chile’s structural and institutional
problems also inevitably shifts attention away from issues of democratization and citizenship. Communist Party Secretarial General and 1999
presidential candidate Gladys Marin’s harsh criticism of Lavín strikes at
the core contradiction or paradox of neopluralist democracy: “He was a
functionary of the Pinochet dictatorship. He doesn’t know what democracy is all about” (Santiago Times, June 7, 1999). The authoritarian
elements which are intrinsically part of neopluralism make Lavín’s close
ties to the military regime irrelevant. More accurately (and independently
of Lavín’s tainted past), this style of politics, at best, takes political democracy for granted. At worst, it leads to extremes of plebiscitary styles that,
in between elections, run roughshod over basic democratic principles of
accountability and citizen participation (O’Donnell, 1994; Oxhorn and
Ducantenzeiler, 1998a; Weffort, 1998). It plays to the growing economic
insecurities of people at the same time that it places a premium on private
economic resources (including Lavín’s immense campaign war chest) for
allocating political power, if not actually determining the practical effectiveness individual rights of citizenship and the style of engaging in politics.

Stopping the Vicious Cycle:
Latin America’s Democratic Challenge
Perhaps the greatest paradox in Latin America today is that so many
negative factors are converging at a time of unprecedented political rights.
Problems of economic inequality and poverty are not new to the region,
even if their levels are much higher. Yet these same structural problems
have, in earlier periods, led to horrendous levels of political violence,
including civil wars, failed revolutions and bureaucratic authoritarian
regimes. That fact that this is not happening today is positive. Even if civil
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and social rights of citizenship remain precarious (which is also not a
new problem), one should not underestimate the importance of the
unprecedented level of political rights enjoyed by most Latin Americans
today. It opens up spaces for trying to resolve these historical and
contemporary problems that never existed before.
And, despite the negative tendencies emphasized here, other positive
trends are readily identified. Among others, there is also an unprecedented level of organizational activity among indigenous groups and
other minorities in a number of countries. While the women’s movement
is not as active as it was during mobilizations demanding democracy, the
movement has not disappeared and important gains have been made,
even if much remains to be achieved. And even neopluralism has not
been able to prevent the recent electoral victories of Lula in Brazil and
Néstor Kirchner in Argentina, although it is still too soon to know if they
be able to fully live up to their democratic promise.
All of this underscores the importance of even limited political openings
and political rights. Latin America’s democratic challenge is to push those
spaces out further and increase both what those rights entail and who is
able to fully benefit from their exercise. Unfortunately, if this does not
happen, the resultant void will not only discredit the political rights that
were often won at great cost, services, were eliminated. but it is likely to
be filled by opportunists whose populist and/or extremist rhetoric
promises more responsive government.
This, in turn, will require that civil society be strengthened in order to
demand more rights and that existing rights are enforced.9 This is no easy
task, especially given the historical and current weakness of civil society
in Latin America (Oxhorn, 2003). But, here again, there are positive signs
that point the way to a better, more promising democratic future
(Avritzer, 2002; Yashar, 2005). The key is to not lose sight of that future,
with the hope that it may come about.
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Gender Inequalities in Latin America in a Neoliberal Era
In introducing this paper, it is necessary to clarify that talking about
gender inequality, rather than about inequality between men and women,
reflects a certain vision of social relations. It must be understood here that
gender is certainly a social relation between men and women but also the
foundation of social institutions (Steans, 1998:12). Gender inequalities
refer to inequalities that not only go across but also structure all the social
fields, whether it is the field of individuals, of organizations and institutions or of the State. When gender inequalities are combined with other
forms of social, racial and ethnic discrimination, they create conditions of
extreme vulnerability for certain categories of individuals, particularly for
women (ECLAC, 2004:10). In the case of Brazil, for example, 22% of
women of African descent are indigent, as compared with only 8% of
white women. Their average wage is 32% of the white males’. Of all
people of African descent, barely 2% enter university, and only 3% of
women of African descent have 15 or more years of schooling, as compared with 12% of white women (ECLAC, 2004:33).

Specificities of Gender Inequalities in Latin America:
Neoliberalism
When we approach a question such as gender inequalities in Latin
America, one must consider the specificities of gender relations in this
part of the world, in relation, for example, to other parts of the Americas.
One of the possible answers is situated in the impacts of the economic
crisis of the 1980s and the subsequent application of the structural adjustment programs and measures that were aimed at reducing the foreign
debt of countries such as Mexico and Brazil among others. In terms of
institutions, the 1980s pointed to “the beginning of a new development
agenda”, which originated in a series of political shifts. These shifts
summed up as the ascendancy of neo-liberalism or “the Washington
Consensus” (Molineux, 2002:171).
Since the 1980s [...] Latin America has been beset by periodic
economic crises and low levels of growth [...] Women constitute
the majority of the indigent and poorest in Latin America and
outnumber men among the unemployed and the illiterate [...]
They also occupy the lowest paid and least secure jobs, and suffer
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from high levels of personal violence and risk (Molineux,
2002:173). An extensive literature has theorized and documented
the gendered cost of macro-economic policies, and has drawn
attention to the ways in which women, through their role in
the reproductive economy, acted as 'shock absorbers’ in the
economic crisis (Molineux, 1991:173).
The strategies of neoliberalism consist in the exercise of the free-market
economy and the deregulation which, combined one with another, lead
to an increasing disengagement of the State not only in the economic
domain but also in the social area (Córdoba and Ordóñez, 1998:280). The
impact of neoliberalism on Latin America resulted in an exacerbation of
the unequal distribution of resources. For example:
The richest one-tenth of the population of Latin America and the
Caribbean earn 48 percent of total income, while the poorest
tenth earn only 1,6 percent [...] In industrialized countries, by
contrast, the top tenth receive 29,1 percent, while the bottom
tenth earn 2,5 percent [...] On average, income inequality has
tended to worsen slightly in the region, though experiences have
varied. Some relatively equal countries, including Argentina,
Uruguay and Venezuela have experienced rises in inequality –
Argentina dramatically so. By contrast Brazil, historically the
most unequal country in the region, experienced a modest, but
significant improvement. Mexico may also have enjoyed a small
improvement (World Bank, 2003).
This unequal distribution “follows a pattern set with specific traits of
European colonization in the region” (World Bank, 2003). Among these
traits are patriarchy, male domination and machismo. As a result of these
traits, if on the one hand resources are unevenly distributed between the
various classes, on the other hand, they also are unevenly distributed
between the various social categories within these classes, that is,
between men and women. One of the foundations of the social construction of women as socially subordinate individuals is the opposition
between the notions of public and private spheres: the public sphere,
associated with men, represents the domain of production, citizenship
and rights; the private is the domain of reproduction, sexuality, feelings,
and is associated with women (Glenn, 2000: 21). This association
between women and the private sphere, which, in fact, is a historical
process, gradually came to be seen as natural; it would be by virtue of
their specificity in the field of biological reproduction, that is their power
to give birth and to breast-feed, that women were associated with the
tasks related as care-givers not only to their children but also to all the
members of the family and the household. As a matter of fact, women
always are “at the service of others” (ECLAC, 2004: 61).
One of the manifestations of neoliberalism and the disengagement of the
State was the privatization of welfare, which resulted in an increase in
women’s caring responsibilities, “while the costs of such services have led
to many women and girls using them less” (Molineux, 1991: 173). The
development programs and projects set up to ease the most critical effects
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of the economic and social crises also participated in the naturalization of
women’s work in community domains, health or environmental protection (women are ‘closer to nature’). Molineux gives two examples:
One UNICEF project in Guatemala mobilized women as volunteers in an urban development project where they were responsible for a range of tasks such as home visits and maintaining
health records, involving an average of eight hours a week [...].
No support was given in the form of childcare and the volunteers
soon found it necessary to withdraw from the scheme (Molineux,
1991:178).
In Peru in the conditions of economic crisis in the 1980s and
1990s, tens of thousands of neighbourhood associations organized around basic survival strategies such as the glass of milk
campaign and the popular canteens. Much of the work in these
projects was carried out by women, and in the absence of other
alternatives, they represented a collectivized responsibility for
survival (Molineux, 1991: 179).

The Millennium Development Goals: Neoliberalism Revisited
The implantation of neoliberalism is a process that had several phases
and that has spread in several ways. After a set of measures with fatal
social effects in the 1980s, and the growing impact of human rights movements in the 1990s, it is the Millennium Development Goals that now
shape UN policy for development and security worldwide (Vargas, 2006).
The Millennium Development Goals were set out on the occasion of the
fifty-fifth session of the General Assembly of the United Nations in 2000,
also known as the Millennium Assembly, which brought together 189
State leaders. This statement fixed a set of eight specific goals in the
social, economic, political and environmental domains to be achieved by
each of the countries, as well as a set of 48 explicit indicators to measure
the progress towards or the fulfillment of these goals for the year 2015
(Fuentes and Montes, 2004: 97-98 and PNUD, 2006:6). These engagements as well as those taken by the governments during the world summits held during the 1990s are considered by some as serving “as the
international roadmap for achieving equality” (ECLAC, 2004: 5).
The third Millennium Goal concerns gender equity and is expressed as
follows: “The Millennium Development Goals can only be fulfilled if the
weight of poverty (ECLAC, 2004: 19), the lack of access to education and
to health services and the lack of opportunity in employment and in productive labour stop always falling on women mainly” (PNUD, 2006:6).
Now, some researchers note “[...] the gap between men and women has
been presenting a steadily diminishing trend since the beginning of the
last decade. However, there are still many issues of concern to policymakers. Poverty among women is one of the matters”. (Fuentes and
Montes, 2004: 106-107)
In addition, according to the Economic Commission for Latin America and
the Caribbean (ECLAC): “[...] most recent estimates reveal that there were
some 227 million poor people in (Latin America), of whom 102 million
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lived in extreme poverty. These figures represent 44,4% and 20% of the
region’s total population, respectively” (ECLAC, 2004:2). In a country like
Mexico for example, out of 53 million poor people in the country in 2000,
27 million were women, that is 51,8%. Of the total population without
schooling, 58,9% were women while it was about 41,1% for men
(Fuentes and Montes, 2004:6). In spite of variations from one country to
another, in the region generally: [...] women are clearly overrepresented
in the poor population and [...] they have primary responsibility for the
care of children, the sick and the elderly and, in general, for all activities
related to social reproduction” (ECLAC, 2004:2). The support of governments for the Millennium Goals is seen as “a new opportunity [...] to
mainstream the gender perspective in international consensuses”
(ECLAC, 2004:16). Mainstreaming consists in taking into account systematically the perspective of gender equality in all the decision-making
both in the domain of policies as well as programs and projects, and to
concentrate on gender equality rather than to target the women (Powell,
2005:608).
Of course, we still are far from being able to measure progress in relation
to the Millennium Goals but feminist criticism has been stern. For
Molineux, the spirit of the Consensus of Washington and its “market fundamentalism” continues to prevail. She asserts that: “The Washington
Consensus might have lost some of its earlier self-confidence and remade
itself in a new image, but many of its tenets continued to hold sway over
the direction of international policy” (Molineux, 1991:172). As for
Virginia Vargas, a renowned Latin American feminist, she considers that:
The Millennium Goals [...] have many limitations for women’s
rights. First, they lower the bar on what we achieved at the
Beijing World Conference on Women and other UN world conferences. They fail to confront the reluctance of governments to
enforce citizen’s rights. They take a reductionist view of poverty,
blind to the fact that an increasingly wealthy world where
resources are concentrated in the hands of a few, the problem is
not poverty as such, but the vast inequality of wealth (Vargas,
2006: 53).
And she adds: “Addressing such a scale of inequality would require
turning the world and its current values upside down [...]. Eight measurable goals will never allow us to achieve this!” (Vargas, 2006:53).

Women and the Labour Market: What Kind of Equality?
At the moment, the facts seem to confirm that Vargas is right even in
areas in which women seem to have improved their situation in terms of
equality with men; especially in the labour market, in certain countries of
the region they have come to certain parity with men in terms of class
position. So: “During the 1990s, women’s share of the labour market
(both poor and other women) grew faster than did men’s. Though the
increase was greater for poor women, their share of the labour market is
still significantly less than non-poor women’s [...]. Thus, being a woman
and being poor create even greater exclusion from the labour market”
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(ECLAC, 2004:45). It doubtlessly explains why those who manage to
become integrated into it are inclined to accept conditions worse than
those of men, particularly in the export industries such as the
maquiladoras, a case to which I shall return below. The integration of
these women would contribute to the weakening of the whole working
class in terms of power.
A study by Bellone and Viterna (2005) provides disturbing evidence on
this point. In an article entitled “Gendering Class in Latin America”, they
wanted to substantiate empirically this observation and to explain it
more. The authors examined the changes in the composition of social
classes in eight countries of Latin America throughout the last two
decades, using statistical series on occupations and incomes of the economically active population, statistics supplied by the Economic
Commission on Latin America and the Caribbean between 1980 and 2000.
They also adopted a typology consisting of four main social classes: the
dominant class, the petty-bourgeoisie, the formal proletariat and the
informal proletariat (Bellone and Viterna, 2005:58-59)10.
These authors found that the parity of women with men in terms of class
position increased during the last two decades. Except for the dominant
class, the proportion of male and female workers became more and more
similar within each of the occupational categories. The authors indicate
that we should have been able to expect, from a theoretical point of view,
that this increasing parity of women with men also increased their economic security and their implication in political action. However, in practice, the results show that working women in Latin America instead experienced exploitation, an increasing impoverishment, and a generalized
reduction of their legal and economic rights, which the authors consider
a paradox. They explain as follows:
Our indices of dissimilarity show that women’s increasing parity
with men in terms of class position did not come from women’s
improving conditions [...] but rather from men “falling down” the
class ladder. Similarly, increasing income parity did not come
from women’s gains as much as it did from male workers’ more
rapid, intense impoverishment. Therefore, although our analysis
indicates that women’s equality with men in the Latin American
class structure is indeed improving, declines in men’s status is
not a very effective vehicle for women’s broader social, economic
and political empowerment (Bellone and Viterna, 2005:77).
The authors add:
Clearly, the gendered convergence we find is occurring not
because women are becoming more like male workers, but
rather because men’s working conditions are becoming increasingly similar to women’s [...] By documenting the gendered
convergence in the Latin American class structure, our analysis
suggests that global systems of capitalism and patriarchy that
have long disempowered women workers are now also in part
responsible for disempowering men [...]. The increasing supply
of women workers [...] may be one mechanism “lowering the
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bar” for all workers, and perhaps “emasculating” the Latin
American work force, both literally and figuratively (authors’
emphasis) (Bellone and Viterna, 2005:78).

The Case of Maquiladoras en Yucatan, Mexico
This outcome is more or less exactly what I found during my research on
maquiladoras in rural Yucatan in southeastern Mexico (Labrecque,
2005a). Maquiladoras arrived at Yucatan previously shaped by the global
gender order in the 1980’s; they clearly focused on a female workforce,
then they spread in the rural area with the implementation of NAFTA
in 1994. The sociologist Robert W. Connell suggests distinguishing
between the global gender order and the institutional and local gender
regimes. These concepts are connected with the history of gender, which
the author defines as all the events that contribute to the production and
transformation of the gender categories (Connell, 2002:69). In this context,
societies and institutions would be characterized by a global gender order
and by a gender regime respectively. In all societies, the global gender
order and the gender regime mutually influence one another to produce
and transform new gender categories.
The current configuration of the modern State was consolidated thanks to
dynamics that began after the Second World War and accelerated after
1980 (Petras and Velmeyer, 2002:48). In Connell’s terms, this is an international State conceived as a hegemonic set of agencies such as the World
Bank, the International Monetary Fund, or the World Trade Organization
– agencies with no territorial base that transcend nation-states. The
actions of this hegemonic set generally create the conditions for the
expansion of global capital (Connell, 1996:168). At the same level as the
international State, we find transnational and multinational corporations,
which constitute the motors of the expansion of capital through
maquiladoras, for example.
Besides being hegemonic, the international State constitutes a hierarchical
set in which other agencies, such as the United Nations or the International Labour Organization, try to regulate its expansion; these
attempts introduce important contradictions into the globalization
process. These agencies and institutions also have gender characteristics
and are components of the global gender order as well as having their
own gender regime. To Connell, the global gender order is a structure that
carries the marks of global history (colonization, imperialism and globalization), while it is likely to become hegemonic thanks to the dynamics of
a history in the making (Connell, 1998:8).
In Mexico, the global gender order, articulating with a local gender
regime historically and socially determined but always in development,
contributes to the molding of new social relations in all domains. The
local gender regime rests mostly on the assignment of women and men to
particular tasks. Thus the social construction of gender is intimately
connected to the sexual division of labour.
The convergence between the global gender order and the local gender
regime in Yucatan had as an effect a “gentle” integration of women to
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labour - from the point of view of the maquiladoras of course. These
maquiladoras, so to speak, got along well with the prevailing patriarchy
and the male domination that characterize the local gender regime. They
got along so well that the oscillation of women between their work in the
maquiladora and the house came to constitute an integral part of the
organizational life of the maquiladora. When a woman withdraws from
the maquiladora, whether through dismissal, or a decision coinciding
with a life stage (for example, having children), or because her husband
requires her to do so, it still complies with the local gender regime; she
simply returns to her home without any social costs for that purpose.
Since the installation of maquiladoras in Yucatan, however, we noted
that the labour force, which originally was mainly female, now is 50%
women and 50% men. It means that men took more and more “the place”
of women. Now, this fact is also in accordance with the local gender
regime, which “facilitates capital accumulation based on the exploitation
of a cheap, unorganized, flexible labour force”(Wilson, 2003:69). On the
other hand, the fact that the men agree to work for the same salary as
women shows that the combination of the global gender order and the
local gender regime, if it contributes to an even greater subordination of
women to men, also results in the subordination of these last ones to the
hegemonic masculinity now being more present in their daily life. Indeed,
by integrating women before men, the maquiladoras created the conditions by which the labour of the men would be depreciated. On the other
hand, it will not be the first time that we shall have seen men ready to
lose at the economic level if it means preserving their privileges in terms
of power.
The process that I observed in Yucatan corresponds well and truly to a
situation of “‘equality by impoverishment’ and equality as a result of the
increased precariousness of men’s employment, rather than equality
through the enhancement of women’s status” (ECLAC, 2004:7).
Elsewhere in Latin America, another example of the changes linked to
neoliberalism that could at first sight look positive is that in the 1990s,
there was an increase in the average number of years of schooling among
women, and greater numbers of women in school (eclac, 2004:29). On
the other hand, “...women’s educational progress is not yet reflected in
wages or income opportunities, which continue to be unequal” (ECLAC,
2004:7). So: “In 2002 about half the region’s women over the age of 15
(compared to only about 20% of men) had no income of their own”
(ECLAC, 2004:12), which, of course, increases their vulnerability in the
case of widowhood, termination of marriage or break-up of the
family(ECLAC, 2004:22). Other domains testify to blatant disparities, such
as that of mortality connected with pregnancy: “In Latin America in the
1990s, the probability of death in connection with pregnancy and birth
for a woman, over the course of a lifetime was 1 in 130. This is 14 times
the average in developed countries” (ECLAC, 2004:24).

The Institutionalisation of Gender: Concluding Remarks
The few improvements that were made in the gender domain, in comparison to the strong persistence of the inequalities, show that the institutions
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that were organized during the last decades, as well as the international
tools, even if they are perfectible, still are needed. Most of the progress
that we were able to observe, particularly since the 1990s, has been situated in the field of the human rights of women. It is particularly the adoption in 1979 of the Convention on the Elimination of All Forms of
Discrimination against Women (CEDAW) and the successive consensuses reached at United Nations world conferences which helped to link
the women’s rights agenda with the issues of environment, human rights
and social development (ECLAC, 2004:8). These consensuses, combined
with other historical and social factors specific to each country, found
concrete expression in certain circumstances by affirmative action measures and proportional electoral systems. Of interest here in this workshop is to mention that “the Inter-American Commission on Human
Rights of the Organization of American States considers affirmative action
to be compatible with the principles of equality and non-discrimination”
(ECLAC, 2004:73). In fact, “the need to expand the political participation
of women and to create the conditions in which parity with men can exist
is defined in a number of declaratory instruments, both in those that are
specifically concerned with women such as CEDAW, and in more general
instruments, including the International Covenant on Civil and Political
Rights and the American Convention on Human Rights (Pact of San José,
Costa Rica)” (ECLAC, 2004:73). Countries that have quota laws are
Argentina, Costa Rica (more than 20% of parliamentarians), Bolivia,
Dominican Republic, Ecuador, Mexico and Peru (between 10 and 20%),
Brazil, Panama and Paraguay (up to 10%). In other words, most countries in Latin America and the Caribbean have adopted quota systems for
parliamentary posts (ECLAC, 2004:72).
The Economic Commission on Latin America and the Caribbean, on
whose work I largely depend here, considers that “the most significant
achievements identified include the work carried out by the machineries
for the advancement of women to mainstream the gender perspective in
planning bodies, budgets, and activity monitoring” (ECLAC, 2004:65). It
also states that “there has been noteworthy institution-building in a
number of areas” (ECLAC, 2004:66), especially in the areas of reproductive rights that have been recognized in the constitutional frameworks of
Brazil, Cuba and Ecuador, in the law on reproductive health and responsible procreation of Argentina and in the General Law on Population in
Mexico. In the area of domestic violence, improvement in outcomes has
been more modest in spite of the fact “that all the countries in the region
have signed the Belém do Para Convention, which includes a broad
definition of violence against women [...] The trend has been to limit
consideration of the topic to the family sphere, in many cases without
differentiating it from other forms of violence such as violence against
boys or against older persons” (ECLAC, 2004:70). In the case of labour
legislation, it “covers only the small percentage of women workers
employed in the formal sector of the economy [...] thus the ones who are
left outside the law are precisely the ones who [...] have the least chance
of finding work and taking charge of their own social security needs”
(ECLAC, 2004:71): women. One can see that “the separation between
public and private life is perpetuated” (ECLAC, 2004:70).
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All in all:
“Existing gender institutions [...] do not have enforcement
mechanisms for punishing discrimination and non-compliance
with agreements and rules, and their budgets and technical
resources are modest in comparison to those of other policy-setting government bodies, particularly in the economic or financial
sphere. Even though gender machineries have a legal mandate to
formulate policies, in fact their scope of action is limited to persuasion, the active defence of principles and consensus-building,
and their agenda is not fully integrated into the decision-making
process” (ECLAC, 2004:9).
Also, “The existence of such machineries is jeopardized by changes of
government, because of debates that arise with respect to their relevance,
status and role” (ECLAC, 2004:77). It is the reason why these institutions,
at least those set up by certain countries, were described as “soft”. In other
terms, the legal force of the international declarations and programs of
action is relatively weak, even to States that have ratified them. The international agreements acquire force of law after their ratification by the
legislative organizations of States but the deficiency of the international
courts implies that the women have to turn to the national judicial institutions. Now, as Marques Pereira and Raes explain, these often are not
neutral towards women, and the Latin American States are notorious for
the distortion of the laws and the impunity from which certain categories
of the population benefit (Marques and Raes, 2002:30). A convincing
example of this remark is the case of the “feminicide” in Ciudad Juarez,
Mexico (Labrecque, 2006:71-89).
On the other hand, the obstacles to the institutionalization of a policy of
gender equality are not only in the field of economics. They are also
linked to social representations of gender relations often maintained by
the Church. During the Beijing conference particularly, Pope Jean-Paul
II’s message was addressed to the woman-mother, the woman-wife, the
woman-girl, the woman-sister, the woman-at-work, the holy woman but
never to woman as individual, thus never as citizen (Marques and Raes,
2002:31). On this point Molineux asserts that: “The conservative church
in Latin America joins in the communitarian denunciation of women’s
entry into wage labour, holding it responsible for a range of social ills.
Women’s responsibilities to the family and community are held up
against the ‘selfish individualism’ that drives them to seek self-fulfilment
in work” (Molineux, 1991:184). Vargas writes that: “In Latin America,
the Catholic Church dominated by the Vatican is fundamentalist (just as)
the neo-liberal capitalist doctrine, which enshrines the supremacy of
the market over the lives of the people – as reflected in Bush and US
policy [...]” (Vargas, 2006:53).
In summary, these criticisms demonstrate that the fight against gender
inequalities cannot be carried on without criticizing the neo-liberal
ideology, which, although in a contradictory way, is the best ally of
inequalities of all sorts.
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Latin America and the Caribbean: Contours of Inequality
Despite progress in a number of social issues, Latin America and the
Caribbean is the most inequitable region in the world. This results from
the unequal distribution of assets – land, capital, education, and technology. The region’s inequality, its slow and volatile economic growth
and the concomitant shortage of quality jobs are the underlying causes of
the perpetuation of poverty. Though estimates indicate that poverty
declined by 13 million people between 2003 and 2005, it still affects
213 million people (40.6%), of which 88 million (16.8%) are indigents.
By 2005, only one country in the region had already reached the
Millennium Development Goals target of reducing extreme poverty by
half and, at this point, when 14 of the 25 years spanning the period established for the targets’ achievement (1990-2015) have elapsed, another five
are on track to do so. All the other countries have made too little progress
or, in some cases, have slipped backward. According to ECLAC’s estimates, in order to halve extreme poverty and hunger by 2015, the region
will have to achieve a rapid and sustained pace of economic growth over
the next 10 years. The rates at which per capita GDP would have to grow
do vary, but an annual average of at least 2.9% is needed. For the poorer
countries that have made much less progress in the past 14 years, an
average annual growth rate of 4.4% will be required.
Neither growth alone nor social policy by itself will correct unfavorable
trends in inequality. Improving equity demands a comprehensive development strategy where social policy is placed at the center of development policy. The section below reviews first key aspects of the region’s
development patterns of the past decade and, second, the elements of a
comprehensive and integrated development strategy to address equity.

Achievements and Obstacles
The optimism that prevailed at the start of the 1990s has given way to disillusionment with the outcomes of the reforms undertaken during that
period. As part of this reform drive, all the countries of the region had
sought to open their economies to trade and to liberalize their national
financial markets and, increasingly, their external capital flows. Other
common features, although with variations from one country to another,
were privatization and tax reform programs.
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One of the hallmarks of this period was the widespread liberalization of
trade in the region’s economies. Openness ratios rose across the board,
doubling on average between 1980-1983 and 2000-2003. Both the
region’s exports and its imports soared. The globalization of trade and
finance, improved macroeconomic performance and, in some cases,
drastic downsizing of the State’s role in the economy did not, however,
result in the rapid GDP growth that had been expected. In 1990-2004 the
average annual GDP growth rate was only 2.7%, or about half of the
5.5% recorded between 1950 and 1980. The region’s performance in the
1990s was clearly poorer than that of other developing regions, especially
in the case of South-East Asia, which expanded at an average rate of 6%.
The greatest source of frustration regarding the economic performance of
Latin America and the Caribbean has been the growing divergence
between the region’s and the developed world’s per capita GDP levels.
This trend first appeared in the early 1970s, and the gap has been
widening in recent years. Renewed economic growth since 2003 is a positive sign, but has not brought about any radical change in the situation.
What is more, this trend has been accompanied by increasing incomedistribution disparities within the region.
Economic growth has not only been slow, but volatile as well: in the
1990s, the coefficient of variation for GDP growth in Latin America and
the Caribbean was more than twice as high as it was for the developed
countries and the developing nations of Asia. Although the region was
making considerable headway in controlling inflation and fiscal deficits,
the macroeconomic fluctuations of the 1990s generated a great deal of
instability. One lesson that has emerged from this experience is that instability in real variables –i.e., in economic growth and employment– also
carries a high economic and social cost. This cost is manifested in a severe
underutilization of human and capital resources, harmful impacts on
investment, the unresponsiveness of job creation to upswings in the business cycle and reduced social security coverage due to the erosion of wage
earners’ contributions to the system. More generally, uncertainty has
significantly reduced the wellbeing of the population, and particularly of
lower-income groups.
Although the greater competition typical of open economies has opened
up new opportunities, it has also increased the level of uncertainty in the
business environment. Producers have not all been equally placed to deal
with these changes in the rules of the game. The adaptation process has
been marred by market failures, including, in particular, major information asymmetries among production agents. This has given rise to significant disparities in terms of knowledge and linkages with foreign
markets, access to financing and acquisition of the technological expertise
needed to compete in the new economic environment. Producers’
responses to the situation have varied considerably. This has accentuated
the structural heterogeneity of the region’s economies and, most importantly, has created a situation in which many economic agents have been
left by the wayside as these economies make the transition to a modern
production structure.
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The dynamics associated with this greater segmented production has produced perverse social effects. First of all, unemployment jumped from
6.9% at the start of the 1990s to 10.0% in 2004. This rise was coupled
with an expansion of informal economic activity. As a result, over the
past decade, 70% of all new jobs have been created in the informal sector,
while over 63% of the employed members of the poorest 40% of households work in the informal sector and must use their entire labour income
simply to meet their subsistence needs. One consequence of the increase
in unemployment and informal economic activity is that a smaller percentage of the population is now covered by social security. The more
flexible labour market conditions associated with liberalization and
reform measures have altered the rationale for providing workers with
social insurance systems, which had been based on the policies in place
since the early 1980s. When employment is scarce and uncertain, unless
there are suitable protective mechanisms in place that meet certain
minimum standards, social integration and protection are likely to suffer.
Events of the past few decades underscore just how rigid Latin America’s
highly unequal income distribution pattern is. The inequitable distribution of income is a reflection of a highly uneven distribution of assets
(land, capital, education and technology) and unequal access to them. In
Latin America and the Caribbean, on the other hand, not only has asset
distribution failed to improve, but the countries’ slow and volatile economic growth has actually been one of the contributing factors to the
worsening predicament of the most vulnerable groups in the population.
In short, although Latin American and Caribbean economies have some
achievements to their credit, their growth has been sluggish and they
have been unable to reduce the inequality of income distribution. The
region is therefore faced with the twofold challenge of attaining a more
dynamic position in global markets while at the same time closing the
gaps that exist with respect to equity and exclusion.

The Need for a Comprehensive Development Strategy
Rapid, stable economic growth is necessary in order to raise levels of
well-being, but such growth alone will not be enough to achieve that aim
if development patterns generate adverse trends in distribution, as has
been the case in the region in recent decades. Although social policy plays
a very important role, it cannot correct those trends by itself. In fact,
social objectives cannot be achieved at all unless the development agenda
places them at the centre of economic policy.
The regional lessons of recent years, which differ little from those learned
at the international level, suggest that many of the types of reforms implemented in Latin America and the Caribbean will not automatically
translate into faster growth unless they are coupled with an appropriate
institutional structure. Privatizations carried out in the absence of a
proper regulatory system are but one example. What is more, some of the
reforms of the 1990s, such as the full opening of the capital account, have
had a negative impact on growth in a number of cases. It comes as no
surprise, therefore, that gradual and partial reforms aligned with actual
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conditions in each country and with existing institutional structures have
yielded better results than reforms that were not filtered through the sieve
of practice, experience and internal discussion.
Changes in policies and institutions can generate either virtuous or
vicious circles. Integration into the global economy may not guarantee
sustained growth or more equitable social development, but a country
whose development model is based on the endogenous strength of its
institutions and appropriate regulatory structures is in a position to
benefit from liberalization, especially when technological and learning
externalities are present.
This new agenda must recognize that economic growth is a necessary but
not sufficient condition for a reduction in poverty and inequality. The
workings of the market must be given greater scope while at the same
time improving the role of the State. There is a growing body of opinion
that broadening the market’s role in the absence of complementary public
policies is not only an insufficient condition for sustained growth and an
improved distribution of income, but may actually be counterproductive.
However, since there is such a thing as “government failures”, as well as
“market failures”, it is imperative that the State’s operation be improved
as well.
In other words, the Latin American and Caribbean region is entering the
twenty-first century with a better understanding of complementarities
between the market and the State and a better appreciation of the benefits
of a mixed economy. This does not signify a return to the producer – State
of the past. Rather, it calls for an active State that is committed to economic development, but also to the reduction of inequity and poverty
through the formulation and implementation of public policies in
different spheres.

Synergies between Growth and Equity
Although economic growth is essential in order to combat poverty,
growth alone will not make the distribution of income or assets more
equitable or effectively redress problems of social exclusion. Development
strategies should therefore emphasize economic policies geared towards
improving social equity. Social imperatives must therefore be taken into
account when determining the level of public allocations, and strategies
should include policies to reduce real volatility, given its negative impact
on employment and social protection. In addition, the starting point
for the design of productive development policies must be an express
recognition of the region’s structural heterogeneity.
These considerations show that many determinants of social progress fall
within the purview of economic policy. It follows that social goals cannot
be met unless they become prime objectives of economic policy. For
example, the effectiveness of policies to support small and medium enterprises largely depends on the macroeconomic environment in which
these firms operate.
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The social effects of economic policies should therefore be made more
visible. Among other things, the macroeconomic authorities should regularly review the anticipated effects of their policies on employment and on
the income of the poorest segments of the population.
Enhancing equity is an important means of increasing the impact of
growth on poverty reduction, since the achievement of a certain income
threshold is crucial for building human capital and reducing the vulnerability of low-income sectors; the achievement of these two aims, in turn,
is essential in order for broad sectors of the population to share in the benefits of economic growth. Moreover, as argued by several authors, this
cause-and-effect relationship works both ways: economic growth and the
reduction of poverty and inequality are mutually reinforcing. This is particularly evident in less developed countries, where poorly functioning
markets make certain assets, particularly knowledge, less accessible for
low income sectors. Thus, increasing the well-being of the entire population is not only a key component of strategies for guaranteeing economic,
social and cultural rights; it is also an effective means of boosting
economic growth.
Social development should therefore be seen as the outcome of the interaction of three basic elements: (a) a macroeconomic policy that promotes
sustained growth capable of generating a sufficient number of highquality jobs; (b) a productive development strategy designed to reduce
structural heterogeneity and narrow the productivity gaps between
different activities and agents of production; and (c) a long-term social
policy geared towards increasing social equity and inclusion.

Macroeconomic Policies
Restoring a high and stable rate of economic growth requires, first, a
sound macro economy capable of maintaining and consolidating the
achievements of the 1990s by keeping inflation low and the fiscal deficit
at manageable levels. Macroeconomic policies should be designed not
only to ensure nominal stability, but also to reduce real volatility, which
was one of the most adverse phenomena seen in the region in the 1990s.
Reducing volatility is therefore vital for achieving faster growth, but is
also an essential part of a strategy for increasing employment and social
protection.
To smooth out real volatility in a context of strong external shocks, especially financial ones, the countries of the region need to lessen their
dependence on external saving by boosting their domestic saving and
deepening their financial markets. They also need to implement countercyclical policies that require them to accumulate savings during expansionary phases. This means, on the one hand, that fiscal targets should be
set on the basis of “structural” public balances (that is, balances that have
been adjusted to offset the effects of the business cycle), and, on the other,
that stabilization funds should be created to compensate for sharp fluctuations in the international prices of the region’s commodity exports.
The uncertainty generated by the real volatility observed in the region’s
economies in the 1990s has tended to interfere with saving and investment
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decisions. This, in turn, has undermined the countries’ capacity to
increase productivity, thereby slowing down the accumulation of the
various types of capital. Moreover, insufficient levels of domestic savings
have forced countries to finance investment from external sources. Given
the instability of external capital flows, this state of affairs represents an
additional source of volatility and vulnerability.
In order to reduce macroeconomic volatility, greater use should be made
of domestic savings to finance investment and growth. Furthermore,
countries will have to step up their investment in physical and human
capital if they are to succeed in embarking on a sustained growth path.

Productive Development Strategies
To improve their international position, the countries of the region should
seek to narrow internal and external productivity gaps. This cannot be
done, however, without higher investment in human capital, technology,
infrastructure, and machinery and equipment. Policies to promote
productive development are also needed. Measures to encourage the
creation of new enterprises, including financial support in the form of
venture capital for innovation-intensive activities, are particularly important in this regard.
Since experience has shown that the market does not provide all the
answers, especially to problems of information and coordination among
economic agents, the countries of the region need to have an adequate
range of production policies.
In a somewhat schematic manner, and leaving aside the differences
between countries, the region’s economy may be said to operate at three
speeds, depending on the size and legal status of the enterprises that
make up the production sector. One group consists of informal enterprises, whose structure and capacity are such that they have the lowest
productivity levels and operate in an environment that affords them few
learning or growth opportunities. The second group is made up of formalsector small and medium-sized enterprises (SMEs), which have trouble
gaining access to the financial and others resources they need in order to
boost their competitiveness. The third group consists of large national and
foreign enterprises. Although these firms’ productivity levels generally
come close to international standards, they have few links to the rest of
the local production system and, in some cases, show little capacity for
innovation.
Given the absence of genuine equality of opportunity implied by this
degree of productive heterogeneity, the countries take active steps to level
the playing field through specific policy measures designed to eliminate
or mitigate the obstacles that have uneven impacts on these different
types of firms. Leveling the playing field does not mean applying the same
rules of the game to all participants, as is often thought. Owing to the lack
of public policies in this area, most small and medium enterprises do not
have access to certain assets and markets (such as financing, technology,
external markets and training) on an equal footing with large corporations. It is important to clarify that leveling the playing field means
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adopting public policies that afford all firms similar opportunities, regardless of their size or any other attribute.
A differentiated structure of support and incentives is needed to respond
to the variety of needs and demands arising from the heterogeneity of the
region’s production system. This structure should revolve around three
major policy strategies: inclusion, modernization and densification.
Moreover, job creation, needs to be given high priority. The region’s
experience at the sector and firm level highlights the need to amply
expand support for SME’s that are the ones that generate most of the jobs.
As well, it highlights the need to improve the quality of jobs. This entails
appropriate policies on credit, training, and access to technology.
Public policies designed to improve the region’s international position and
boost the competitiveness and productivity of its production apparatus are
essential in order to maintain a high rate of export growth while at the
same time increasing the impact of exports on economic growth.
Clear signals are needed as to the desirability of innovating and investing
in the expansion and improvement of export capacity and of restructuring
and rationalizing production sectors that compete with imports. To this
end, a competitive and relatively stable exchange rate must be maintained.
The exchange rate must move in step with its long-term determinants
while remaining relatively independent of cyclical economic conditions
and as isolated as possible from short-term capital movements. At the
same time, care must be taken to avoid introducing rigidities that, when
adjustments become inevitable, would place the burden on real economic
variables.
The Latin American and Caribbean countries also need active export
promotion policies in order to offset the remaining anti-export bias in the
tariff structure, benefit from the positive externalities generated by export
activity, compensate for capital market failures in the area of export
finance and make the most of the economies of scale and learning opportunities generated by these activities.
The design of incentive systems should reflect the fact that their primary
aim is to promote truly innovative export activities involving new products or new markets. Export promotion policies should be approached as
medium- and long-term strategies so that their continuity will be assured,
regardless of changes in the government staff that implement them.

Equity and the Architecture of Equity-Seeking
Social Institutions
In order to enhance equity it is necessary to address the determinants of
income distribution: education, employment, wealth distribution, and
their gender and ethnic dimensions. Priority should be given to eliminating or weakening mechanisms for the intergenerational transmission
of poverty and inequality. This implies giving priority to early human
capital investment and ensuring equal opportunity access to health care
and quality education.
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Overall, social policy faces the challenge of strengthening social institutions. The last decade has seen an improvement in the institutional
framework for economic policy (independent central banks, fiscal deficit
ceilings and countercyclical funds). While much remains to be done in
this regard, in particular to reduce real volatility and extend these
achievements throughout the region, these institutions have undoubtedly
helped to improve the Latin American and Caribbean countries’ macroeconomic performance. A number of factors have helped to augment the
credibility of the institutions responsible for macroeconomic management,
including a political agreement as to the definition of their mandates and
areas of competence and the adoption of relevant legal standards, the
recruitment of qualified technical staff and the allocation of the economic
resources needed for their management. There is no question, however,
about the fact that this capital is also based on the formulation of clear
objectives in the form of mandates for the institutions in question. Clarity
of purpose and good resource management are two political attributes
that have helped to strengthen institutions.
The political will needed to create these economic institutions and the
experience gained in doing so should be used to build social institutions
based on the three fundamental principles of universality, solidarity and
efficiency.
It is therefore necessary to move beyond both the segmented social protection models of the past and the compensatory view of social policy that
has become prevalent in the last two decades. Both of these models disregard the principles of universality and solidarity, even though these principles are the very essence of good social policy. In fact, the entrenchment
of a dual system of social services – in which quality services are provided
to privileged population groups while deficient services are provided to
excluded groups – is becoming one of the main vehicles for the reproduction of social inequality in Latin America and the Caribbean
It may be useful to identify a set of common attributes that should be
taken into account in designing social institutions, such as sustainability
over the long term, efficiency and transparency, institutional linkages,
civil-society participation, territorial versatility, private-sector participation in service delivery and enforceability of rights.
Last, it is time to set aside the uniform and linear vision of economic
development which has prevailed in the last few decades. A single, “onesize-fits all” agenda, regardless of each country’s particular institutions,
social and economic conditions, and development history, that relegates
the State to a subordinate role and leaves it to the market to allocate
resources and resolve distributive issues is not the answer to the region’s
development challenges.

037

e

Alicia Puyana

Alicia Puyana holds a doctorate degree in economics from Oxford
University (England) and is currently a professor and researcher at the
Facultad Latinoamericana de Ciencias Sociales (FLACSO, Mexico).
Since 2004 she has conducted research for the Mexican National
Science and Technology Council (CONACYT). Her main research
interest is analyzing the debate surrounding contemporary international economics in Latin America and, more specifically, the questions
related to economic convergence, fragmentation theory and intraindustry commerce. Alicia Puyana serves as a board member for
Quorum, a journal edited by the University of Alcala de Nares (Spain).

North America and the South: Development, Productivity and Labour Contents11
Introduction
After two decades since the eruption of the debt crisis and the beginning
of adjustment and structural reforms, economic performance of the
majority, if not all, Latin American countries has been disappointing.
Even when growth of the gross domestic product did take place, employment was not created, salaries and income lagged behind, and poverty and
the concentration of income intensified.
During the last two decades economic growth was lower than in the period
from 1950-1980. Despite the impressive opening up of the economies and
full introduction of the export led model, Latin America registered lower
growth rates of GDP both per capita and per worker. Latin American
growth of GDP/C failed to speed up and convergence with industrialized
nations is not emerging. The gap is widening, in both GDP/C and labour
productivity.
The objectives of the reforms in general and of those in the trade regimes are
manifold: to reverse the loss of competitiveness in international markets; to
regain export dynamism and larger shares of world trade; to overcome the
inefficient allocation of productive factors and to reduce unemployment;
to advance to a new industrialization process with higher levels of productivity; to create an environment conducive to domestic and foreign
private investment and to increase the rate of capital formation; to sustain
macroeconomic stability and to reduce inflation; and to speed up growth.
Successful liberalization of trade policies would presumably bring sustained growth in the coefficient of imports and exports to GDP. It can be
assumed that since the degree of openness of an economy is inversely
associated with changes in relative prices (the ratio of local prices of
importable to exportable), the more open an economy, the lower the
relative price. Production and export structures should move towards
a comparative advantage and, if the exchange rate is properly established,
no excessive trade deficit should occur.
By closely linking domestic prices to international prices gains in efficiency will emerge through changes in: i) the productive structure, which
would now favour increased production of tradable goods whose
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domestic production costs are lower than international ones; ii) the use of
abundant factors of production, labour in particular, with more land and
capital being devoted to more competitive products; iii) commercial
exchange – with increased importation of goods in which the countries are
not competitive and increased exports of efficient goods.
The ultimate goal of economic policies is growth and improved living
conditions for the population. These objectives are to be obtained through
more and better employment, and higher wages. To obtain these goals,
permanent increases in productivity are necessary. Lower inflation rates,
fiscal discipline, balanced external accounts, and faster exports, important
as they are, are only means, or tools for growth and development, and
should not become the only indicators of the success of policies.
When any given country introduces reforms in its development model, or
when it engages in negotiating trade agreements – multilateral or bilateral
– or regional economic integration treaties, the aim is to overcome the
obstacles to its economic growth and advance towards the more developed economies. In multilateral negotiations, as well as in regional
integration, preferential treatment has been conceived to create mechanisms of convergence and to stabilize the agreements.
Mexican economic performance after reforms is frequently presented as a
token of the success of the new model. In effect, main results of changes
in policy are remarkable. The participation of foreign trade in GDP went
from 13% in 1980 to almost 60% in 2002 and the economic links with
the USA economy are growing tighter than any time in history. In the
year 2002, nearly 88.7% of Mexican exports went to the USA and México
bought 70% of its imports from that country. The manufacturing exports
registered the highest rate of growth during the 1982-2002 period, an
average bordering 20.0% in real terms. The structure of Mexican exports
was so deeply transformed that today manufacturing comprises 87% of total
external sales, an impressive figure with respect to 23% in 1980. In 2002
maquiladoras were responsible for almost 50% of total exports and 35%
of total imports.
This study shows the course of the Mexican economy and explores to
what degree the objectives of the reforms, as regards growth and employment, have progressed, following the great strides made in opening up
trade and the implementation of NAFTA. It compares the performance of
Mexico with that of Argentina, Brazil, Chile and Colombia,12 countries
that differ from Mexico in their form of insertion into world markets
(structures of external demand and supply and the diversification in their
origins and destinations), and in the trajectory of productivity, employment and income. It analyses, firstly, the important progress made by
these countries upon opening up to foreign competition and, secondly, it
explores how far this has produced a greater and more stable growth and
approached the predicted convergence with more developed economies
(that of the U.S.A). It concludes the study with possible explanations for
the weakened relation between economic growth, on the one hand, and
the generation of employment and increased average income, on the other.
The factors analyzed are, in the case of Mexico, the evolution of labour
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productivity, the changes in the make up of production, the weight of
maquila (in-bond manufacturing) in exports and manufacture production, the evolution of the formation of gross capital and the participation
of foreign investment.

The Extent of Latin American economic
liberalization and “apertura”
Mexico, and almost all the other nations of the region have fully opened
up their economies to foreign competition.
Graph 1

There are differences in the weight of imports and exports in the index
and in the structure of goods that make up the external coefficient.
Manufacturing represents 85% of Mexican exports, 50% if which come
from assembling activity (previously to 1994 registered as export services).
Remaining countries do export a larger proportion of raw materials and
agricultural products and exports represent a larger share of GDP than
their imports do.
Table 1
Selected Latin American Countries:
Structure of the External Sector
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Latin American countries are indeed more open and exposed to foreign
competition than in previous decades. Then why is it that neither convergence nor stable growth has been achieved so far?
We have detected a negative correlation between the high rhythm of
growth of the GDP external coefficient shown by our sample countries,
and the expansion rate of its economy. Graphs 2 and 3 present the twovariable values of simple correlation results from 1960 to 2000. Our
results are in line with those of Slaughter and Quah (1995). So it is necessary to go deeper into the elements explaining economic growth and to
explore the causes explaining why this opening has not induced higher
rates of growth and convergence, as it were expected.
Graph 2

Source: Own calculations based on World Bank, World Development Indicators, 2004.

Graph 3
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Is Convergence Taking Place?
Concerns about the different dynamics attached to per capita income
between countries have been a constant discussion topic in growth theories.
Recently, analyses on the correlation between the changes in trade policies,
and convergence rates, have been studied in depth. It has been assumed,
without much theoretical or empirical foundation, that economic liberalisation, and more intensive trade integration between countries, should
raise trade volume, affect growth rates, and reduce income unevenness.
Supposedly, there is a direct rapport between trade liberalisation and
convergence rates. This conclusion can be challenged when observing
that convergence might occur amongst “sufficiently similar regions, of the
same country, and less clearly, among nations integrated through commerce”, (Berg and Krueger 2003), where trade could enhance more divergence (Slaughter 1998 and 1987)13.
If the growth of the GDP/C is a strong indicator of productivity, it can be
assumed that if the gap is growing wider then the distances in productivity
have increased. If the Latin American countries lag behind in productivity
in relation to their commercial partners, they run the risk of being left out
of markets.
Several reasons make the analysis of convergence between Mexico and
the USA especially relevant. The two countries were closely related to
each other long before the NAFTA. In addition to a very intensive commercial exchange, investments, technological transfers and migration
have consolidated commercial relations even more. The links connecting
these economies are so strong and deep that convergence should appear
as evident. This analysis allows us to test the suppositions stating that
trade flows going from small (or less developed) to rich countries are
catalysts of convergence, as acknowledged by Arora and Vamvakidis
(2001) and Krueger (2003). Given the great importance of Mexican
human capital investment, that has considerably elevated the total supply
of labour (Romero and Puyana, 2003), it is possible to prove whether this
factor promotes convergence in accordance with Ben-David and Kimhi’s
results (2000). It is also feasible to verify whether there is a positive correlation between opening and changes in trade policies of foreign investments
and convergence.
Convergence suggests the rhythm and speed of approaching or distancing
of per capita incomes. Graph 4 presents sigma convergence for the 19302000 period of time, that is, the trajectory of the standard deviation value
of the GDP/C natural logarithms belonging to the three countries. Three
periods are distinguishable: 1930-44, when dispersion widened. During
the second stage, 1945-1982, the world economy grew as never before, so
did the convergence of these three economies took place, and by 1982,
they reached a point where the distance separating NAFTA economies
was the smallest ever registered. The third stage, 1982-2000, started with
the debt-crisis and the reforms, the opening process settled down, and
NAFTA celebrated its seventh birthday. The three economies have grown
more distant from each other. Neither the export push nor the NAFTA
effects have been able to change the signs of this trend. The convergence
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of the GDP/C of the Latin American sample countries and the United
States follow a similar path. In the forties the greatest distance is registered for all countries. From this time on, two main trends can be seen: on
the one hand, Brazil and Mexico show the start of a period of convergence
culminating in 1982, the only difference being their lower GDP/C compared to the U.S.A.. From then on, the distance continues to widen and
the 1982 level is never recovered. Argentina, Chile and Colombia differ
from this pattern. The GDP/C in these countries registered its closest positioning to the U.S.A. in the mid 30s and the greatest distance in the 40s. The
period of recovery, 1950-82 never managed to equal that of the 30s. Chile,
the nation that has drawn closest, is still below the level of the 30s and
almost at the level of 1971.
Graph 4

Fuente: Maddison y World Bank, World Development Indicators, 2004, CDR.

From the course of convergence we can infer that, with the exception of
Chile, no country has registered important advances in productivity.
Countries with a higher per capita income have greater capacity for innovation and for the production of diversified goods, with capital and technology intensive production processes, (Helpman and Krugman 1985).
They suggest that a higher per capita income indicates higher capital
intensity and greater productivity, a superior capacity to innovate and to
produce differentiated goods, by production processes that are intensive
in capital and technology and they can expand their trade of differentiated
goods, (Loertscher and Wolter 1980). The per capita income indicates the
capacity for production to adapt to the changes in the international ambience, with greater flexibility than the less developed economies. It is evident
that the period after the crisis is one of slower GDP/C growth and slower
than the rhythm registered by the USA.
The growth in Latin America as a whole and the majority of the countries
has been noted for the weak relation between the growth of GDP and the
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expansion in exports, the aperture of the economy, the generation of
employment and remunerations. In the case of Mexico, this evolution has
to do with the slow growth in productivity, the decrease in capital endowment per worker and the change in production structure towards activities with lower value added. In these conditions, a sustained improvement in education of the work force is not reflected in better wages.

Graph 5

Source: World Bank, World Development Indicators, 2005.

Mexican productivity, measured as GDP per worker during 1983-2001
was negative, and average output per worker declined at a rate of −0.1%.
The decline in productivity has been compensated for by an increase in
the participation rate, the two combining to produce an almost constant
per capita income.
Since 1982 Mexico and all our sample countries have experienced a reallocation of the labour force toward activities with lower capital labour
ratios, and labour productivity in the manufacturing sectors as a whole
has suffered from this phenomenon.14 We suggest that this path has been
originated by the intensive expansion of the maquila activity, characterized by low capital intensity and low, almost stagnant, value added per
worker. Slower productivity gains do imply more rapidly rising unit
labour costs, and lower incomes. Without stronger increases in employment and wages, the booming pace of consumer spending growth
remains reliant on asset price gains.
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Graph 6

Source: World Bank, World Development Indicators, 2005.

How has labour productivity evolved in the countries
in this study?
As suggested by the graph 7, the evolution of productivity of the countries
of our group does not differ greatly from Mexico except for the case of
Chile. Here, after a considerable growth in productivity, it stalls towards
1998, precisely when the GDP starts to grow slower than employment
and the economically active population.
Graph 7

Source: Own calculations based on World Bank, World Development Indicators, 2004.

Educating the Labour Work Force?
Since 1991, education of the workforce has improved constantly, in
Mexico as in the other countries in the analysis. The evaluation in greater
detail we are giving for Mexico allows for greater clarification of certain
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suppositions regarding the linear relation between investment in education, the growth of the GDP, low unemployment and average wages per
level of education.
In Mexico, the reduction in workers without any education, the modest
growth in those with secondary education, and the expansion in the
following four levels of education, particularly the last two,15 is significant. In 2000, 44% of the Mexican workforce had either never been to
school or had barely finished primary, and only 0.4% had one or more
years of university or technical college education, or started post graduate
studies. In these conditions, the unskilled labour force, which includes
illiterates and those with up to 12 years of formal education (L0 + L1 + L2 +
L3), decreased from 90.2% of the total in 1991, to 86.1% in 2000. Educated
labour (grades L4 + L5) reached 13.9% by the end of the period – an
improvement of more than 4 percentage points in less than a decade.
Table 2
Educational Make-up of the Workforce
(Persons)
1995

1996

1997

1998

1999

2000

Growth
Rate*

1991

1993

L0

3,409,734

3,673,425

3,556,239

2,997,708

3,271,191

3,239,409

3,258,873

3,120,419

L1

12,743,031

13,538,311

13,345,303

13,400,278

13,880,913

14,133,348

14,606,533

13,854,208

0.9%
5.0%

−

1.0%

L2

5,538,186

5,967,236

6,686,462

6,984,814

7,841,776

8,335,788

8,405,272

8,656,034

L3

4,042,209

4,236,968

4,596,352

4,868,441

5,244,893

5,587,337

5,401,790

5,614,368

3.7%

L4

2,656,667

2,776,659

3,190,166

3,745,999

3,955,683

4,291,629

4,225,966

4,788,362

6.5%

147,888

146,431

178,794

217,337

260,723

246,397

247,141

271,087

6.7%

28,537,715 30,339,030

31,553,316

32,214,577

36,145,575 36,304,478

2.7%

L5
Total

34,455,179 35,833,908

* Geometrical annual growth rate: 1991 – 2000.
L0: No schooling. L1: From 1 to 6 years of schooling. (Primary); L2: from 7 to 9 years of schooling (end of Secondary)
+ Technical training I (Primary required) finished or not; L3: From 10 to 12 years of schooling (High-school or 6th form College)
+ Technical II (Secondary required), finished or not; L4: One or more years of university studies + Technical III (High-school
required) finished or not; L5: One or more years of post-graduate studies, Master’s, Ph.D., etc.
Source: Secretariat of Labour and Social Welfare, National Employment Survey, several years.

Between 1991 and the year 2000, all sectors except construction, show an
increase in absorbing qualified labour, particularly services (an increase
in its share of qualified labour over total employment of 4.9 percentage
points), mining (an increase of 1.4 percentage points); agriculture (gained
0.4 percentage points). Nevertheless, in the year 2000, the manufacturing
sector, in spite of its spectacular increase in exports, had a share in qualified labour of 4 percentage points less than the overall economy and only
modest increases in 1991 and 2000. This means that an increase in foreign sales did not produce an increased participation by the manufacturing sector in the creation of employment nor any considerable changes
in make-up of the labour force towards better-educated workers. In 2000,
90.1% of the labour force was unqualified. This would suggest that
manufacturing is an activity that uses intensive unskilled labour, not fundamentally different from agriculture, a sector where unskilled labour
represents 98% of the total, (Romero and Puyana, 2004). The everincreasing weight of “maquila” manufacturing the product and export
helps to explain this development.
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Education has been mentioned among the variables that supposedly has
a positive impact on growth. According to Romer-type models of growth
(1990), efficiency in human capital investment is one of the most important variables to determining the factors of growth. And investments in
education in the four countries induced a substantial improvement in the
qualification of the labour supply. In Chile, the share of the labour force
with higher education is the largest while in Brazil, Colombia and México
labour the force has an average of less than 9 years of education. Latin
America is hanging behind international levels according to its development level, especially when compared with Asian countries. According to
Szekely (1997), on average, education in Latin America is two years
lower than expected from the level of development and four years below
East Asian countries of comparable development.
Even when it is true that there has been a remarkable improvement in the
educational level of manpower, the outstanding thing about the Mexican
case is the lack of a positive correlation between educational levels and
growth (Puyana and Romero, 2004). A credible explanation for this phenomenon states that given the current Mexican labour market conditions
of employers, education has turned out to be a mechanism to compete.
Workers must accept low salaries and be in charge of activities inferior to
their qualification. Attributable to these conditions, most of human capital
investments are neither translated into higher productivity nor into better
income levels (Romero and Puyana, 2004).
In fact, as can be seen in Table No. 3, all the countries, except Colombia,
reduced the proportion of the work force with less than 9 years of instruction and they have all increased the participation of workers with more
education.
Table 3
Education Levels in Selected Latin American Countries

From the progress in the supply of qualified labour one would expect,
on the one hand, an increase in labour productivity, which did not materialize, and, on the other hand, a rise in average wages. We will see
what has happened.
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Does Education Pay?
In spite of the educational progress in the labour force and the growth in
the size of the economy, between 1980 and 2000, the average wages of the
workers have fluctuated but the over-all tendency seems constant. As
shown in graph 8 the trend in the average income of the workers from
1980 to 2000 is almost zero, which indicates that wages have remained
practically the same.
What is disappointing about these results is that the stagnation of average
wages and the consequent reduction of the labour share in added value,
took place in spite of the improved conditions in the educational level of
the work force as well as in productivity. The evolution of wages for each
of the education categories illustrated show negative trends, especially the
first one.16 In contrast, the returns on capital have increased constantly
over the period 1980-2000 and, therefore, show an upward trend.
Graph 8

Source: INEGI, System of National Accounts, Mexico 2000. Average wages are calculated by
dividing the total pay for work by the number of workers.

Nevertheless, the average wages for qualified labour (Categories L4 and L5)
fell to a level (-0.9%) below that of unqualified labour (0.6%). Therefore,
it would appear that the supply of qualified labour expanded faster than
the demand, Table No. 4. From the above, it can be deduced that the
inequality in wages, far from improving as a result of better education
of the work force, has tended to decrease, as shown by the falling trend of
the quotient obtained by dividing the average income of the qualified
workers by the average incomes of the unqualified workers.17
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Table 4
Mexico: Real Average Wage by Type of Work*
(Constant 1990 pesos)
Type
of
Work
L0
L1

Growth
Rate*

1991

1993

1995

1996

1997

1998

1999

2000

252

188

197

190

184

190

219

206

−

315

−

336

325

308

278

261

276

272

2.3%

0.7%
−

L2

990

1,148

953

793

713

784

787

899

L3

1,251

1,398

1,345

993

984

1,036

1,036

1,153

L4

2,151

2,227

1,967

1,588

1,636

1,627

1,626

1,900

−

L5

2,386

2,426

2,154

1,855

1,954

1,955

2,195

2,077

−

474

498

471

409

397

420

419

490

Total

1.1%

−

0.9%
1.4%
1.5%

0.4%

* Geometric annual growth rate: 1991 – 2000.
L0: no schooling. L1: From 1 to 6 years of schooling. (Primary); L2: from 7 to 9 years of schooling (end of Secondary)
+ Technical training I (Primary required) finished or not; L3: From 10 to 12 years of schooling (High-school or 6th form College)
+ Technical II (Secondary required), finished or not; L4: One or more years of university studies
+ Technical III (High-school required) finished or not; L5: One or more years of post-graduate studies, Master’s, Ph.D., etc.
Source: Secretariat of Labour and Social Welfare, National Employment Survey, several years.

Graph 9
Mexico: Ratio of Qualified Workers’ Wages
to Wages of unqualified Workers*

Source: Secretariat of Labour and Social Welfare, National Employment Survey, several years.

The evolution of workers’ wages and the returns on capital suggest that in
Mexico there is a limitless supply of labour, which prevents the increase
of wages and, therefore, an increase in productivity, that results in a rise
in average returns on capital and a parallel economy. In this context, one
could propose that the boom in Mexican exports has not led to the
transfer of exceeding labour to the more profitable export sectors.
Changes in the structure of production that emerged out of reforms
implied push back tradable sectors as sources of DGP and employment.
Maquila is the most dynamic export activity. Its contribution to national
value added and total employment in manufactures has remained minimal,
as we will see. (Romero and Puyana, 2004).
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Table 5
Changes in the structure of employment by sector

The evolution of average wages, also suggests different trends according
to the various countries. In Chile, in accordance with the growth in productivity and employment, there is a rise in average remuneration, in
spite of radical labour reforms carried out in the recent 5-year terms of
government. The increase in wage indexes in Mexico and Brazil are not
supported by gains in productivity, nor do they tally with the high
employment in the informal sector in Mexico or unemployment in
Colombia. This could well be related to the re-valuation of the currency,
used as an anti-inflationary measure in both countries, and its effects
upon employment, also in the case of Colombia.
Graph 10

Source: Own calculations based on ECALC, Base de Estadísticas e Indicadores Sociales, 2004.
a Manufactures;
b Preliminary;
c Workers with social security;
d Average wage per hour.

Are Working Opportunities Improving?
Due to the lack of unemployment insurance in some countries, such as
Mexico, unemployed people very quickly find work in any kind of
activity, mainly in informal employment. As a consequence, the rate of
open unemployment in Mexico is thus small, often negligible, and the
EAP and the occupied EAP are almost identical. This is why the recent
evolution of the Mexican economy has been characterized by rates of
unemployment that border on 3% annually, close to the “natural” unemployment rate. Such a low unemployment rate would suggest that the
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labour market was highly tensioned. Any increase in the growth rate of
the economy would induce inflationary wage pressures or demand a
significant increase in productivity. As we have seen, productivity has
stagnated and real wages declined. All this suggests that the labour
market does not show any tensions and the low “open” unemployment
rates hide the figures for precarious employment or jobs in the informal
sector.
Certainly, during the periods 1984-93 and 1994-200 the rhythm of
employment growth was slower in the second period than in the first.
The deceleration of the capacity to demand jobs registered by manufacturers confirms our conclusions regarding the loose relationship there is
between the remarkable advances in exports of the maquiladoras and
employment in manufacturing. The result is visible in the amount of new
workers that joined the labour market years after years and found jobs in
the informal sector or in tertiary activities of lower productivity.
Graph 11

Source: Polaski (2003) p.25. Based on INEGI/STPS, Encuesta Nacional de Empleo (ENE).
Agriculture: Includes farming, silviculture, hunting and fishing.
Service:
Includes mining, manufacturing and construction.
Manufacture: Includes transportation, public services, communication, trade, social and financial
services.

The services and the construction sectors absorbed largest increases in
employment in which generally workers do not have social security or
health insurance. Migration did absorb as well part of the increases in
the ECP. During 1991 to 2003 the average rate of growth in the formal
sector was 2%, while informal employment expanded at 7%. The inflation employment in the services sector, and the reduction or stagnation
in agriculture and manufactures does imply reallocation of labour
towards less efficient sectors with lower potential to contribute to improve
productivity levels of the economy.
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Graph 12

Source: “Diagnóstico de la situación de la ocupación y el empleo”, México, D.F.: Secretaria del
trabajo y Prevision Social, December 2003.

The precariousness of employment in México is illustrated, among other
indicators, by the so-called “rate of partial employment or out of work”,
which covers the economically active population working less than
15 hours a week, which represents 7.4%. Also an indicator is the number
of persons working more than 35 hours a week and earning less than the
minimum wage, which represents 15.7% of the EAP. This structure
shows no less serious results in wages. In 2004, 38% of the total work
force in employment received less than minimum wages, that is 8.00 U.S
dollars a day and, in rural areas, this was the level of income for 48% of
those employed.
No wonder why migration had increased, despite NAFTA. To slow down
migration was an explicit objective of the accord. “NAFTA will allow us
to export goods instead of persons” was advocated on both sides of the
border. In 2004, remittances of Mexican workers abroad reached 17 billion
dollars. In fact remittances constitute an indirect way to estimate the
worsening of the economic conditions for Mexican workers, and from
other Latin American countries, such as Colombia where remittances
became an important source of income. Assuming that the remittance per
worker remains constant, therefore the increase in total remittances
responds to the growth of migrants, GRAPH 13. In effect the rate of
growth escalated, contrary to what was supposed, poverty and inequality
intensified and migration accelerated as concluded by Polansky, 2003.
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Graph 13
Net Remittances From Mexican in the USA
(Million US 2000 dollars)

Source: Cuarto Informe de Gobierno, Datos de la Cuenta Corriente p.307, September 2004.

Graphs 14 and 16 shed light on the relationship between the growth of
the GDP, the economically active population EAP, and the generation of
employment between 1980-2003. The total GDP for Brazil, Mexico and
Colombia show an ascending rate; the greatest expansion is for Brazil.
Surprisingly, the Chilean economy loses dynamism and the Argentine
economy comes to a standstill.
In all these countries the employment growth rate decelerates and in the
case of Argentina, Brazil and Colombia it is considerably less than the
expansion of the EAP, whereby the gap between the employed population
and the PEA is widened. The width of the gap could indicate unemployment or not, depending on the movement of the rate of participation and
the proportion of unemployed not seeking employment.18
Graph 14

Source: World Bank, World Development Indicators, 2005.
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Graph 15

Source: World Bank, World Development Indicators, 2005.

Graph 16

Source: World Bank, World Development Indicators, 2005.

The Chilean pattern of change is interesting and unique: it shows a
greater deceleration of the GDP and lesser, though marked, deceleration
in employment and a widening gap regarding the EAP. This could be
interpreted as that the Chilean economy has exhausted its margins of
extensive growth and that future growth should be backed by substantial
increases in productivity. Mexico constitutes a contrast, in the sense that
the GDP grew more than the EAP and employment almost at the same
time, 1995-1996, and these two last variables run parallel. Even if open
unemployment has not increased, the flexibility of employment of GDP
has decreased.
It has been suggested that the major difference in the rates of economic
growth, the capacity to generate employment and improve incomes, lies
in the degree of openness, the type of goods exported and the functioning
of the labour market; that is to say, how it has been liberalized, and that
the Mexican model exceeds the models of the South American countries
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(Stallings, 2000). Chile and Mexico have similar coefficients of openness
of their economies, the former basing its growth on exports of natural
resources and manufactured goods, and latter on the sale of manufactured
goods, with an increased participation of ‘maquila’. It could be said that
both export goods that are intensive in natural resources. With greater
integration and links with the past, and looking to the future in the case
of Chile, and to a lesser degree Mexico, since ‘maquila’ only integrates
cheap labour and has very little added value nationally, as we shall see
later. In terms of employment it appears that the Chilean model surpasses
the Mexican one as it absorbs a larger workforce.
Argentina, Brazil and Colombia have similar degrees of specialization, but
differ from Chile in the performance of the GDP and employment, since
these countries have not managed to reduce the growing disparity
between EAP and jobs.

Hypotheses On The Case Of Mexico:
How Far Can One Generalize?
The claimed evolution in productivity and wages in the case of Mexico
could, at least partly, be explained by the intensive changes in the structure of production toward activities with weaker labour demand and
lower value added content, the effect of which could be described as the
continuation of a process of a premature de-industrialization and deagricuturalization of the economy. Additionally, in Mexico the increased
proportion of maquila in the total manufactured production and in
exports, as well as the deterioration in the portion of capital per worker,
which can be linked to the former element, should be considered.
Maquila does not appear in the other countries here analyzed, or its
weigh is considerably less, as in the case of Colombia.19 Those changes in
the productive structure in the agricultural sector, induced by the liberalization of the sector and the NAFTA, caused a reduction in the absorption
of labour (Romero and Puyana, 2005; Polanski, 2003).20
The assembly of imported parts and components, to be re-exported as
finished products, began in Mexico in the early 60s, under tax stimuli
provided both by the Mexican and American authorities, which contrary
to what was proposed, discriminated against the integration of national
added value and limited expansion in activities with less capacity for
creating chains of production and developing networks of Mexican
suppliers. The result was that in 2002, the added value of the maquila
represented only 1.52% of the national GDP, GRAPH No. 17. That small
proportion does not tally with the weight of exports from maquiladoras
in the GDP: 15.0%. It is lamentable that after 40 years of existence, the
integration of national added value should be so small, only 1.39 in 2002
(Puyana and Romero, 2005).
Not even the growth in maquila production and employment, nor the
exports from maquila, have been able to raise the portion of the manufacturing sector in the GDP or in employment, neither have they had any
impact on the level of remunerations. Nor has there been an improvement
in productivity, as can be observed in the dispersion.
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Graph 17

Source: Puyana and Romero, 2005 (Forthcoming).

It is worth mentioning that the reduction of employment in tradable
sectors is a trend common to all the countries under analysis as observed
in Table 5, above. In all of them, it is the services sector that absorbed the
burden of the employment generation. We call that tendency a premature
“tertiarization” of the economies.
Since the structural reforms, the Mexican economy experienced a sharp
decline in the capital labour ratio with respect to previous periods, which
is illustrated by the tendency of the investment per worker (graph 18).
During 1982-2003, total investments per worker collapsed in sharp contrast
to the path observed during 1940-82. The growth rate of private investment per worker in the period 1982-2000 is less than half the growth rate
experienced in the 1940-1982 period. The contraction in public investment was not offset by private investments whose growth proved insufficient. These results contradict the assertion that public investment was
crowding out private investment, and seem to confirm suggestions that,
at the level of development in countries like Mexico, public investments
act as a catalyst for private capital accumulation constitutes a determining
factor of total productivity.20
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Graph 18
Investment per Worker

Source: Nacional Financiera (1978), La Economía Mexicana en Cifras; INEGI (1999), Estadísticas
Históricas de México; Presidencia de la República, Informe de Gobierno, several years.

All the countries selected, except Chile, reduced the speed of gross capital
formation as a percentage of the GDP. Since 1980 to 2002, the most dramatic fall is registered for Argentina. Mexico is behind Chile and Brazil.
As pointed out before, a low investment ratio negatively affects both productivity and competitiveness, and severely compromises the development of
tradable sectors. A similar picture emerges when capital accumulation per
worker is analyzed. Between 1980 and 2002, Mexico, Brazil and Colombia
reduced the capital endowment per worker between one half and one
third while Chile managed to duplicate during the same period. One could
say that in Chile there existed a policy to stimulate productivity growth by
heavily investing in both education and capital formation, as Bergoeining
et al (2005) concluded. Chile, in contrast with Mexico, registered policy
driven productivity growth. Table 6 shows the striking differences in
capital formation.
Table 6
Capital Formation

Another contrast between the two periods shown in Graph 18 is the participation of direct foreign investment. During the period from 1982-2000,
domestic investment per worker grew at an annual rate of 1.8% (just one
third of the level in 1940-82) and foreign investment at an annual rate
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of 11.6% (five times higher than before). The result could indicate that in
the second period, foreign investment crowded out domestic investment.
Nevertheless, DFI represents a small fraction of the total.
The presence of companies with DFI is much more important in the
export activity. In fact, firms with direct foreign investment (DFI) account
for around 70% of the total non-oil exports, Table 7. DFI is more important in manufacturing, where 90% of all firms in the tradable sectors are
located. It has been suggested that the origin of capital is related to the
low domestic content of Mexican exports. Mexican exports produced
by firms with DFI are only one part of the production process carried out by
these firms in the rest of the world due to the fragmented processes of production. The foreign firms tend to buy their inputs in the region where
they concentrate most of their operations (in a region where, due to an
“accumulative process” of economies of scale, and learning by doing, the
inputs for that particular industry are produced more efficiently than in
any another part of the world21), and it is only natural that they are not
interested in buying Mexican made components or capital goods.
Table 7
Proportion of exports (%) performed by companies with foreign direct investment
in total Mexican non-oil exports
1993

1994

1995

1996

1997

1998

1999

2000

2001

2002

2003

63.4

68.8

67.9

71.1

71.3

71.6

73.5

73.8

72.6

70.6

69.0

Source: Bank of Mexico

Policymakers in many developing and transitioning economies place
attracting direct foreign investment (DFI) high on their agenda, expecting
DFI to bring new technology and know-how, and thus contribute to
increasing the productivity and competitiveness of domestic industries.
As the economic rationale for this special treatment, policy makers cite
positive externalities generated by DFI through productivity spillovers to
domestic firms despite the fact that there is no proof that positive productivity externalities generated by DFI actually exist. As Dani Rodrik (1999)
remarks, “today’s policy literature is filled with extravagant claims about
positive spillovers from DFI but the evidence is sobering.” Difficulties
associated with disentangling the different effects at play, in addition to
data limitations, have prevented researchers from providing conclusive
evidence of positive externalities resulting from DFI.22

Conclusion
Latin American economic development during the last two decades has
failed to fulfil expectations. Several studies have investigated the reasons
why. This study is a new effort to shed light on the problems that affect
economic and social development in the region. The paper analyzes the
economic development of Mexico and compares it with the experiences
of Argentina, Brazil, Chile and Colombia. All together they concentrate
85 per cent of the total regional added value.
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Latin American economies did not grow faster than they had three
decades before the crisis erupted in 1982. To overcome the crisis all Latin
American countries implemented reforms, opened their economies to
foreign competition and redefined the economic model establishing the
“export led growth model”. Mexico and all these countries fully implemented the so-called ‘first wave’ of reforms. Now, there is pressure to go
ahead with new reforms even before it is sufficiently clear why results are
far from the reaching the announced objectives.
Mexico is an interesting case to study since the country was one of the
early, radical reformers and because of its strong integration with the USA
economy, a path many Latin American countries or governments are
eager to follow. Mexico was supposed to have had all the conditions for
the reforms to deliver results, or at least harvest all the positive effects
regional economic integration can induce.
After more than fifteen years of economic reforms, and ten years since the
NAFTA was set in motion, the effects announcing a change in the model
and the integration with the United States’ economy have not yet crystallized. Even though it is true that there have been periods of growth for the
Mexican GDP, these have only been sporadic, and have not shown a fully
sustained approach to the income and welfare levels of Mexico’s NAFTA
partners. To detect whether there is a trend towards convergence in per
capita income of NAFTA members is the objective of this analysis.
The “export promotion strategy” adopted by Mexico since December
1982, has notably increased the country’s participation in world trade,
and significantly attracted FDI, but it has not appreciably increased productivity growth or real per capita income. With the “structural reforms”
initiated two decades ago it was expected that Mexico would enter upon
a rapid growth path, but the results have been unsatisfactory. As yet the
country has not significantly increased its productivity in any way and
the Mexican economy has become less competitive than ever, this being
reflected in the average growth rate of Mexican per capita income vis-à-vis
what it was prior to 1982, and compared with that of its main trading
partners.
Latin American countries are indeed more open and exposed to foreign
concurrency than in previous decades. All the countries invested in
education and succeed in controlling inflation and fiscal deficits.
Nevertheless, with the exception of Chile, neither Mexico nor the other
countries managed to increase their per capita GDP, nor did they shorten
the distance separating them from the USA, in economic terms.
We have detected a negative correlation between the high rhythm of
growth of the GDP external coefficient shown by Mexico and the expansion rate of its economy. The same negative correlation was established
for all the countries under study, including Chile. Then, contrary to the
rhetoric, openness is not necessarily the open road to growth. We found
that productivity of labor stagnated or decreased in all countries, with the
exception of Chile that doubled its productivity level between 1990 and
2002. And it is the lack of productivity gains that explains Latin America’s
feeble growth record.
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Despite improvements in education and faster export growth, employment conditions do not show signs of any radical improvement. On the
contrary, real salaries stagnated in Mexico and Brazil, and suffered an
important reduction in Argentina. Again, Chile is the country with large
salaries gains and, strange to say, Colombia did so almost at the same
speed. Once more, we found it difficult to explain the divergent trend in
employment and salaries between different countries. And it looks as if it
is not the implementation of liberal labour reforms, or the lack of them,
that explains unemployment and low salaries.
We found no evidence to confirm that the key factor explaining differences in productivity gains, growth of GDP/C and salaries is the degree
of openness or the type of productive and exports specialization, or in
manufactures, as there is in Mexico, or in natural resources and resource
based manufacturing, as in Chile, Brazil, Argentina and Colombia.
Mexico did not perform much better than Brazil in productivity or
growth. And Chile by far surpassed both Mexico and Brazil. Argentina, an
exporter of food and agricultural products did worse than Brazil, a
country with similar specialization. Mexico has indeed, the lowest unemployment. But the country also has very low productivity gains and stagnating real salaries.
In our perception what lays down the bases for growth is, in the first
place, the rhythm in capital accumulation and in the capital stock per
worker. In factors, all countries but Chile not only stagnated, but receded
from the level of 1980. With less capital per worker it is no wonder that
productivity did not expand and salaries decreased. The remedy for the
stagnation of Latin American economies may rest in designing and implementing more imaginative measures than those applied up to now. It
requires a comprehensive economic policy that will generate the conditions for a truly virtuous circle of innovation, productivity, growth, and
international trade.
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Notes

1. Paper prepared for the panel on International School on the Americas Workshop,
Institutions and Inequalities in the Americas, May 21, 2006, Université Laval. These
issues are dealt with in much greater lengthn in my chapter of the same name appearing
in Joseph S. Tulchin and Margaret Ruthenberg, Citizenship in Latin America.
Washington, DC: Woodrow Wilson Center Press, forthcoming.
2. For a more extensive discussion of neopluralism, see (Oxhorn, 1998).
3. I am not arguing that these problems are necessarily new or that the previous state-centric development model was somehow was able to avoid them. Instead, I am arguing
that they are qualitatively different (and frequently quantitatively worse) compared to
Latin America's past.
4. Chile is a partial exception, with real wages showing moderate growth between 1992
and 1995. Yet among the poorest 10 percent of workers, the proportion earning less than
the minimum wage increased from 48 percent to 67 percent. Moreover, the overall
pattern of income distribution at best remained the same, and may even have worsened
during the same period. See (Altimir, 1998; Barrera, 1998; Ministerio de Planificatíon y
Cooperación (MIDEPLAN), 1995).
5. Presentation at the FOCAL IV Forum of Hemispheric Experts, Canadian Foundation for
the Americas, Ottawa, June 19, 2003.
6. In many countries, organized labour traditionally represented a more privileged segment
of the popular sectors. See (Portes, 1989) What has changed is organized labour's ability
to represent the lower classes politically, including workers. What also may have
changed is its willingness to try, given the fact that the existence of a large informal
sector is a major threat to its ability to organize large numbers of workers collectively.
7. There is now a large body of literature addressing problems relating to rising crime rates
and judicial reform. See for example (Holston and Caldeira, 1998; Kincaid and Gamarra,
1996; McSherry, 1998; Méndez, O'Donnell, and Pinherio, 1999; NACLA, 1996; Neild,
1999; Oxhorn, 2003).
8. It is important to note that, after he won the elections in 2000, Lagos went on to become
one of Chile’s most popular and successful presidents. To his credit, he persisted
(despite the polls!) in pursuing constitutional change, which he was finally passed in
2005. While the infamous binomial electoral system remained unchanged, many other
“authoritarian enclaves,” including designated senators and the president's inability to
remove the commanders in chief of the armed.
9. Political parties also have an important role to play, although it is beyond the scope
of this chapter to discuss how this can be achieved. For more on the importance of
political parties for strengthening democracy, see (Mainwaring and Skully 1995).
10. The allocation of individuals to one or another of these classes was made by taking into
account their type of income and their assets as well as the following factors: 1) control
over capital and the means of production; 2) control over the working force; 3) the ownership of knowledge or rare resources; 4) the ownership of other knowledge and 5) legal
protections and regulations. Two of the four classes are divided into subclasses. So the
dominant class includes capitalists on one hand and on the other hand professionals and
executives; the class of the informal proletariat includes the workers of the informal
micro-companies, the self-employed unspecialized and non professional workers and
domestic workers, in brief all those who do not benefit from the legal protections of the
formal proletariat (Bellone Hite and Viterna, 2005:58-59).
11. This paper is based on Puyana and Romero, 2005.
12. This very heterogeneous group of countries concentrates 83% of total Latin American
GDP, and has a similar share of population and external trade.
13. For an updated analysis of the literature on convergence see A. Puyana y J. Romero, 2006
14. If we consider that sectors with high capital-labour ratios are sectors with potential
economies of scale, and are also knowledge-intensive sectors, this employment shift has
severely adverse repercussions in the long term for the growth rates of productivity and
per capita income of the kind indicated by Young (1991). See Section VI.
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15. In spite of this progress, in 2000, 46.8% of workers in Mexico had ad 6 years or less of
schooling, and only 13.9% had spent 13 years or more. These figures contrast with the
situation in the U.S.A, where during the period 1980-1992 the proportion of the workforce with 13 or more years of schooling was 53%. See Baldwin G. & Cain G. (1997).
16. The average income of all labour shows a small gain due to the improved educational
make-up of the labour force.
17. The standard deviation of the average income for both qualified and non-qualified
workers, for 72 activities, has tended to diminish over recent years, which strengthens
this argument. See Plate IV.3.
18. In the Annex, graphs 2A and 2B correspond to Argentina and Colombia and graphs 3A
to 3E illustrates the historical tendency of the relation between those variables are
included to better illustrated the changing relation between the rates of growth of GDP,
employment and the AEP.
19. Since the 60s, Colombia has established a “Draw Back” programme and numerous
“free zones” to stimulate exports. Their effects had minor impacts.
20. Ishan, J and Kaufman, D., 1996. “The Forgotten Rationale for Policy Reform: The
Productivity of Investment Projects” World Bank, Working Paper 1550. The authors
suggest that for developing countries, capital formation has to represent at least 24 per cent
of GDP, and public investments no less than 50 per cent of that, in order to maintaining
robust growth.
21. Helpman and Krugman, 1995, p. 1263.
22. For an updated review of the literature on the effects of FDI see Smarzynska (2003),
pp. 2 and 3. She concludes that “[...] most of these studies, either fail to find a significant
effect or produce the evidence of negative horizontal spillovers, i.e., the effect the presence
of multinational corporations has on domestic firms in the same sector”.
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Session II
Coordinating
Agents of Development

This Round Table discussed the actors involved
as well as the nature of their interaction in the
context of development and the fight against
poverty and inequalities. The issue of poverty and
inequality has been addressed by the various
actors involved in the field of development in the
Americas. They work at the local, national and
regional levels. One of the challenges that they
face is to ensure that their actions are coordinated
and not overlapping in order to provide the best
poverty relief possible.

02

a

Paolo Giordano

Paolo Giordano received his doctorate in economics from the Institut
d’Études Politiques in Paris. He currently works as a coordinator for
the Mercosur region and as a commercial economist in the Inter-American
Development Bank’s Integration and Regional Programs Department.
Prior to his current work, Paolo Giordano was a Professor with the
Mercosur Chair at the Institut d’Études Politiques in Paris. His domain
of expertise is Latin America and its relationships with the European
Union. He is particularly interested in the themes of regional integration, commercial and monetary politics, and globalization. His recent
publications include An Integrated Approach to the EU-Mercosur Association (Institut d’Études Politiques de Paris, 2002) and Asymmetries in
Regional Integration and Local Development (with Francesco Lanzafame
and Jörg Meyer-Stamer, Inter-American Development Bank, 2005).

Trade, Poverty and Development Institutions in Latin America and the Caribbean
Paolo Giordano and Victoria Florez 1
Latin America is one of the most unequal regions of the world. Most of
the wealth is concentrated on the richest one-tenth of the population
earning around half of total income, while the poorest earn only 1.6 percent
(De Ferranti et al. 2004). Inequality holds not only with respect to the
distribution of income but also with regards to access to education,
health, credit and other productive assets. This explains why Latin
America, despite of being comprised mostly of middle-income countries,
suffers from high levels of poverty. Indeed, high inequality in the region
is one of the main causes of persisting poverty, which still affects 221 million
people or 44 percent of the population (ECLAC, 2004).
In Latin American and the Caribbean high levels of inequality and poverty
are profoundly associated with informality, high unemployment and lack
of well-structured social mechanisms that can provide access to education, health and social safety nets to the most vulnerable social groups. As
labor earnings are the main components of household income, employment and income equality are key determinants of economic welfare and
the means for getting better access to education, health and higher living
standards.
Income inequality has on average been growing during the last three
decades. The pace of this increase, however, slowed slightly during
the 1990s. This trend was the result of inequality rates falling in the most
unequal economies such as Brazil, but rising for some of the less unequal
economies, including Uruguay, Venezuela and most strikingly, Argentina.
Nonetheless, throughout the region there have been improvements in the
access to public services as well as in non-monetary indicators of welfare
such as increasing levels of live expectancy at birth, educational attainment and housing conditions.

072

a

Paolo Giordano

Meanwhile, in the last decades, Latin American and Caribbean countries
undertook significant structural reforms to facilitate economic growth,
development and poverty reduction. Trade liberalization featured prominently in the reform process and was pursued through a multi-polar
integration strategy including unilateral liberalization and reciprocal
negotiations at the multilateral, regional and bilateral levels. Import
protection declined substantially during this period: the region’s average
tariff fell from 40 per cent in the mid-1980s to 10 per cent in 2000
(IDB 2002). However, liberalization was not systematically accompanied
by complementary policies to help countries maximize and better
distribute the benefits of the trade reforms. Therefore making trade work
for poverty reduction has emerged as a key priority for the countries
of the region.
Against this background, this article examines some of the literature
regarding inequality and poverty and assesses the impact the policy shift
towards trade liberalization has had on social and economic development
in Latin America and the Caribbean since the mid 1980s. At the same
time, it reviews the role of multilateral development institutions in supporting the implementation of trade agreements and their potential role in
fighting poverty and inequality.

Trade, Poverty and Policy Options: What Do We Know?
Standard trade theory provides a strong case to argue that in the long run
trade liberalization reduces poverty by stimulating growth. Empirical
analysis, however, has demonstrated that the conclusions of the theory
are not universal and do not offer unambiguous conclusions about the
impact of trade on economic growth. Cross-country studies that have
related trade liberalization with economic growth and economic growth
with poverty reduction have been found controversial due to methodological and econometric issues (Dollar, 1992; Rodriguez and Rodrik, 1999)2.
As a result, more country and micro-specific analysis on trade and
poverty have emerged recently. The results of such studies have been
mixed and the evidence continues to be ambiguous without suggesting
clear and general predictions on the impacts that trade liberalization
might have on growth and poverty (Winters, McCulloch and McKay,
2004; Hertel and Reimer, 2006). In any event, the analytical evidence on
the links between trade and poverty referring to the case of Latin America
and the Caribbean is notoriously scarce, despite the existence of some
pioneering contributions (Ganuza et al., 2004).
On the policy front, there is a robust international consensus that supports the notion of trade having a positive impact on growth. However,
there is also an emerging agreement that trade liberalization necessarily
implies distributional changes whereby some people might fall into
poverty or become poorer, while other benefit from the opportunities
created by trade opening. Albeit the notorious efforts among economists
to explain and measure the link between trade and poverty, the evidence
demonstrates that there is not a simple and general conclusion about such
link and that the impact ultimately depends on the initial conditions of
the country, the sequencing of the opening process and the capacity
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of governments to address the distributive impacts of liberalization
(Machinea and Vera, 2006). In this regard it is increasingly acknowledged
that maintaining a stable macroeconomic environment and preserving
systemic competitiveness through sustainable exchange rate policies and
domestic complementary reforms of microeconomic, institutional and
social policies are key ingredients of an efficient economic and equitable
social transition to freer trade.
Specifically, despite the potential aggregate gains that trade liberation may
bring, every country or region will not benefit equally and there will be
winners and losers both, among and within countries (Giordano,
Lanzafame and Meyer-Stamer, 2005). Opening to trade can provide
opportunities for those employed in expanding sectors but also destroy
existing jobs and entrepreneurial opportunities for firms active in
declining sectors, particularly if productive factors relocation is hampered
by distortions and market imperfections. Hence, there is a need to implement compensation and adjustment support policies to strengthen social
protection for losers and to improve the ability of poorer households to
take advantage of the potential beneficial changes. Trade integration may
also have asymmetric impacts on the countries belonging to a given
region or on sub-national territories of a given country and need to be
accompanied by regional policies that favor local development.
At the national level, poverty alleviation can be targeted by a wide set of
policies including expanding credit and market facilities, land reform,
providing public work programs for the unemployed and improving education. In addition, training and income support programs together with
retraining and extension facilities for displaced workers, distressed
farmers and small producers are essential to relieve the possible negative
impacts that trade liberalization might generate. Likewise, at the regional
level, as demonstrated by the European experience, integrating economies
may cooperate to reduce asymmetries by implementing structural and
regional collective policies, which may have a notable impact in reducing
disparities (Giordano, Mesquita Moreira and Quevedo, 2004).

Trade, Poverty and Inequality in Latin America
and the Caribbean
In the past two decades, Latin American and Caribbean countries have
carried out extensive structural reforms, including trade, financial and
capital account liberalization. Trade liberalization was pursued in the
context of a multipolar strategy that involved unilateral actions as well as
multilateral, regional and bilateral reciprocal negotiations. Even though
the region has a long tradition of regional cooperation that started in the
post-war period, in the last decades regional integration has been a
cornerstone of the new development strategy (IDB, 2002). The defining
difference between the new regionalism and earlier experiences is the
policy environment. The policy framework encircling the old regionalism
involved an inward-looking and protectionist/state-led import substitution strategy. Meanwhile, the new regionalism is inserted into a framework of policy reform that promotes open and competitive private
market-based economies in a modern democratic institutional setting
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(Devlin and Estevadeordal, 2001; Devlin and Giordano, 2004). As a result,
many of the countries of the region have experienced economic recovery
as their economies have opened up. At the same time however, some
countries have undergone severe economic crisis together with increasing
rates of poverty and inequality.
As predicted by standard international trade theory – the Heckscher-Ohlin
framework and the Stolper-Samuelson theorem – workers in developing
countries having a comparative advantage in products intensive in
unskilled labor should benefit from trade liberalization. Income inequality should decrease through an increase in the relative demand for
unskilled labor-intensive activities and thus for unskilled labor. However
this has not exactly been the case for Latin American countries.
Some explanations can be offered to support why the experience from
trade liberalization in the region has not followed the predictions of the
standard trade theory. Some of the most likely explanations are: Latin
American countries implemented trade reforms at a time when countries
with large shares of unskilled labor, such as China and India, were
already integrating into the world economy; the existence of tradeinduced skill-biased technical change effects, increasing the demand for
skilled labor in most industries, lowering the wage rate or causing the
unemployment of unskilled labor; the fact that the unskilled labor intensive sectors were the most protected before the trade reforms; and lastly,
the impact that trade reform had on imperfectly functioning labor markets,
featuring rigidities, informality, as well as income volatility. All these
factors are likely to affect and even revert the direction of the impact
of trade reforms on income inequality and poverty (see for example
Hanson and Harrison, 1995; Revenga, 1997; Wood, 1997 and Perry and
Olarreaga, 2006).
Nonetheless, the export performance in Latin America since the 1990
appears to have a positive correlation with economic growth, which has
averaged 2.8% over the 1990-2004 period. In the same period, exports
have grown in volume at an annual rate of 9.5%, experiencing a slowdown
in the 2001-2002 period due to the international economy recession, and
recovering to previous levels in 2003, with an expansion of 10% in 2004
and 2005 (Machinea and Vera, 2006). Growth levels however remain
low, especially compared with those experienced by other regions, in
particular Asia, and certainly not high enough to fight the current high
levels of unemployment, poverty and inequality.
In this context, Latin America and Caribbean countries need to expand
their international trade and open further their relatively closed economies to become more competitive in international markets and generate
high and sustainable levels of growth. They need to promote competition
and access to modern technologies through imports and boost export
diversification by expanding the share of products with high technology
content.
In a nutshell, for Latin America and the Caribbean trade my not be a sufficient condition to reduce inequality and poverty but there is little doubt
that it is a necessary one. However, trade expansion alone may not be
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sufficient and complementary domestic policies may be an essential
ingredient to make trade work for the poor. Development assistance
may also prove to be a key complement to homegrown domestic policy
initiatives.

Harnessing Aid for Trade
Aid for trade refers to the flow of development finance from developed to
developing countries for the purpose of enhancing their participation in
the world trading system. Narrowly defined, the term refers to traderelated capacity building to help countries formulate, negotiate and implement trade policy and related agreements; and trade development,
including export promotion and trade finance. More broadly defined, aid
for trade also covers support to strengthening a country’s trade-related
infrastructure (transport, energy, communications) and other supply-side
capacities (for example, in the productive sector) to help it benefit from
freer trade. It can also refer to trade-related adjustment programs (social
safety nets, worker retraining). While there is no universally agreed
definition of the term, aid for trade is nothing new: bilateral donors, international financial institutions and other development agencies, have long
engaged in the provision of such assistance. But the term has assumed
prominence in the current Doha Development Round of multilateral trade
negotiations, where discussions are underway on how to expand aid for
trade.
Several developed countries have pledged to increase their trade-related
assistance in the coming years to help developing countries build the
supply-side capacity and trade- related infrastructure they need to implement and benefit from WTO agreements and to expand their trade. At the
Sixth Ministerial Conference of the World Trade Organization (WTO),
held in Hong Kong in December 2005, the Ministers committed to an
evaluation of how to operationalize aid for trade. A 13-member countries
task force was established to examine ways in which aid for trade could
be made operational and contribute to the development dimension of the
Doha Development Agenda.
Like most WTO members, Latin American and Caribbean countries view
aid for trade not as a substitute for but rather as a complement to the
development benefits that would result from a successful conclusion of
trade negotiations in the Doha Round. Considering the possible positive
effects that trade might have on their economies, they recognize that it
can be a powerful engine for growth. Trade is seen as crucial for their
development and it is therefore imperative to overcome the serious weaknesses and challenges still persisting in this area.
In this light the most pressing challenges that the region faces are to:
i) increase welfare through trade performance; ii) equitably distribute the
gains from trade; iii) adapt to the complexity of modern trade agreements;
iv) promote ownership of trade reforms; iv) further expand trade-related
institutional capacity; v) secure adequate funding for trade-related assistance; and vi) implement complementary domestic policies to secure an
efficient and socially equitable transition to freer trade (Inter-American
Development Bank, 2006).
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The Role of International Institutions in Delivering Aid
For Trade
Bilateral donors, international financial institutions and other developing
agencies including the IDB have been providing assistance to developing
countries in the formulation, negotiation and implementation of trade
agreements. The experience accumulated in Latin America and the
Caribbean suggests a number of issues that development agencies active
in the support of trade-related adjustment may consider (Inter-American
Development Bank, 2006):
• Strengthen the preparation of trade-related analytical work in order
to help developing countries to consider trade challenges within a
broader, long-term development perspective;
• Promote broad-based policy dialogues and programming activities that
contribute to fully mainstream trade into national development
agendas, particularly involving finance and planning ministries,
who have crucial responsibilities in prioritizing funding requests for
external assistance, and a wide range of stakeholders;
• Ensure efficient coordination between trade practitioners and aid
practitioners in the identification, design and development of traderelated projects;
• Contribute to build local expertise in trade-related areas as a first step
in expanding aid and avoid to overstretch the limited absorptive
capacity of local executing agencies, some of which implement multiple
donor projects at the same time;
• Mobilize resources in order to overcome the limited availability of
grant funding for trade-related assistance to middle-income countries,
given that its scarcity is a serious binding financial constraint to
address trade-related adjustments;
• Support programmatic, long-term approaches to trade-related assistance
in order to guarantee the long-term effectiveness and sustainability
of development interventions;
• Consider, when appropriate, the need to implement multi-sector
approaches to trade-related assistance and sector-wide interventions
involving multiple donors which could provide significant benefits to
a country, if implemented effectively;
• Bridge the gap in financing for large-scale regional interventions
aiming at financing regional public goods and activities with positive
cross-border externalities that are usually under-financed because of
the lack of incentives and appropriate financial instruments;
• Contemplate the strategic need for flexible rapid response facilities to
address short-term, urgent needs, which may have a high development
outcome;
• Strengthen monitoring and evaluation of the systems despite the difficulties in measuring outcomes in trade-related assistance, given the
fact that it is not related to physical infrastructure or specific investments.
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Considering the challenges that come forward in terms of delivering and
expanding trade related assistance to the developing countries in general,
and to Latin American and Caribbean countries in particular, it is highly
desirable that donors and international institutions coordinate their traderelated assistance efforts in order to avoid duplications and thereby
improving development effectiveness.
In this regards major international donors have adhered to the principles
outlined in the “Paris Declaration on Aid Effectiveness” (2005), through
which partner countries and donors committed to a number of core principles: i) Ownership: partner countries exercise effective leadership over
their development policies, and strategies and coordinate development
actions; ii) Alignment: donors base their overall support on partner countries’ national development strategies, institutions and procedures;
iii) Harmonization: donors’ actions are more harmonized, transparent
and collectively effective; iv) Managing for results: managing resources
and improving decision-making for results; v) Mutual accountability:
donors and partners are accountable for development results.

Concluding Remarks
Latin America and the Caribbean is one of most unequal regions of the
world and high inequality is one of the main causes of persisting poverty.
Throughout the last two decades the countries of the regions undertook
significant structural reforms to facilitate economic growth, development
and poverty reduction. Trade liberalization featured prominently in the
reform process. However, it was not systematically accompanied by
complementary policies aiming at maximizing and better distributing the
benefits of trade reforms. Therefore making trade work for poverty reduction has emerged as a key priority for the countries of the region.
Standard trade theory provides a strong case that in the long run trade
liberalization reduces poverty by stimulating growth. Empirical analysis
however demonstrated that the conclusions of the theory are not universal and that trade by itself is unlikely to bring about economic growth
and poverty reduction. For Latin America and the Caribbean trade may
therefore not be a sufficient condition to reduce inequality and poverty,
but there is little doubt that it is a necessary one. Furthermore, trade
expansion alone may not be sufficient and complementary domestic
policies may be essential ingredients to make trade work for the poor.
In the international community there is an emerging consensus that
development assistance may prove to be a key complement to domestic
policy initiatives aiming at strengthening the distributive impact of trade
liberalization. In this regard the coordination of the action of international
institutions may contribute to a more open trade regime that is simultaneously conducive to greater economic efficiency, social equity and poverty
reduction.
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Institutions and Inequalities in the Americas
Introduction
Our invitation to take part in the session dealing with Coordinating
Agents of Development included a request from the École internationale
d’été des Amériques that we present a number of Canadian International
Development Agency (CIDA) initiatives around reducing poverty and
inequalities in the Americas, specifically in the context of Canada’s foreign
policy statement of April 2005. These initiatives were to be described
through the prism of coordination among the various donors in the hemisphere and lead to a discussion about potential inherent overlaps in programming. We were asked to share CIDA’s thinking about how to limit
these overlaps and examine the ways in which these coordination and
harmonization deficiencies might have an adverse effect on development
in Latin America.
In that context, we will begin by addressing key documents at the
national and international levels that set out the broad objectives of
CIDA’s cooperation program, i.e., the Millennium Development Goals
(MDGs) and Canada’s foreign policy on development. Second, we will
briefly review the major principles of strengthening aid effectiveness and
the Paris Declaration. The third point will be the implementation of an
Inter-American Program. We will look at how key objectives of major
development policies and the principles of aid effectiveness were used in
creating this program. In conclusion, we will discuss lessons learned from
this planning exercise and the challenges it posed.

1. Major Development Objectives
1.1. Millennium Development Goals3
In September 2000, 191 countries adopted the United Nations Millennium
Declaration, which was the basis for the Millennium Development Goals.
The MDGs are a set of specific goals to be reached by 2015 aimed at
poverty reduction, health, education, gender equality, environmental
sustainability and global partnerships.
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What is unprecedented about the MDGs is the level of international
consensus around key issues and targets for resolution of those issues.
The MDGs form the strategic framework for that consensus. They enable
us to target our efforts and serve as basic criteria for measuring progress.
Millennium Development Goals
1. Reduce extreme poverty and hunger by half;
2. Achieve universal primary education;
3. Promote gender equality;
4. Reduce under-five child mortality by two thirds;
5. Reduce maternal mortality by 75%;
6. Arrest the spread of HIV/AIDS, malaria and tuberculosis;
7. Ensure environmental sustainability;
8. Develop a global partnership for development.
These goals are linked to certain measurable targets, such as halving
between now and 2015 the proportion of people whose income is less
than one dollar per day and halving the proportion of people who do not
have access to clean drinking water.
In this way, CIDA is aligning all of its policies and activities more strategically in order to concentrate on a range of sectors identified as priorities
and essential to the achievement of the Millennium Development Goals.
1.2 Canada’s Foreign Policy on Development
Canada is advancing an ambitious foreign policy plan to refocus development programming. A certain number of adjustments will have to be
made to meet these challenges. What follows is a brief summary of the
major components of our foreign policy on development and cooperation
and an illustration of some of the actions that need to be taken to meet
these commitments
Objectives – Canadian development cooperation will:
• advance Canadian values and global citizenship;
• deliver visible, durable impact on the world’s key development
challenges as identified in the MDGs;
• focus on reducing poverty, in coordination with other donors;
• recognize and promote sustainable solutions to address the linkages
between environmental degradation, poverty and social inequity;
• mobilize Canadians to participate in dialogue and contribute to global
poverty reduction.
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Strategies – Canada will:
• fully integrate development cooperation into Canada’s international
policy framework;
• ensure coherence across aid and non-aid policies and establish
the right balance between aid delivery channels-bilateral, multilateral
and partnerships;
• focus bilateral programming in fewer countries and sectors;
• focus greater support on those multilateral institutions that are most
effective;
• intensify engagement of Canadians and of civil society as partners
in development via Canada Corps and other programs;
• deliver effective, sustainable development cooperation through
a leading-edge development cooperation agency.
Greater geographic and sectoral focus is also part of Canada’s international development policy.
Greater geographic focus
The international development policy is also dependant on a greater
geographic focus of aid and as such has identified development partner
countries. These countries will receive at least two thirds of bilateral
resources by 2010 through full-scale poverty reduction programs.
List of development partners
Africa (14)

Asia (6)

Americas (4)

Europe,
Maghreb and
Middle East (1)
Ukraine

Benin

Mali

Bangladesh

Bolivia

Burkina Faso

Mozambique

Cambodia

Guyana

Cameroon

Niger

Indonesia

Honduras

Ethiopia

Rwanda

Pakistan

Nicaragua

Ghana

Senegal

Sri Lanka

Kenya

Tanzania

Vietnam

Malawi

Zambia

Sectors of Focus
Canada’s development assistance takes many forms, ranging from urgent
disaster relief to the provision of constitutional advice. More specialization among donors will make our combined development efforts more
effective.
While continuing to come in a variety of forms, Canadian assistance will
target and concentrate programming in five sectors directly related to
achieving the MDGs, specifically:
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Governance

•
•
•
•
•

Democratization
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Improving
Health Outcomes

•

Human rights
Rule of law

Prevention and control of high-burden,
communicable,
poverty-linked
diseases

•

•

Removing gender
gap in education

•

Providing education
for prevention
of HIV/AIDS

•

Education for girls
and boys in conflict
and post-conflict
and/or emergency
situations

Public sector
institution and
capacity building

•

Conflict prevention,
peacebuilding
and security sector
reform

Strengthening the
capacity of health
systems

•

Improving infant
and child health

•

Strengthening
sexual and reproductive health and
reducing maternal
mortality

•

Strengthening
Basic Education
Improving the
quality, safety and
relevance of basic
education including
life-skills training

Supporting Private
Sector Development

Advancing
Environmental
Sustainability

•

Creating an enabling
environment

•

Reducing the impact
of climate change

•

Promoting
entrepreneurship

•

Addressing land
degradation

•

Supporting
connections
to markets

•

Assisting freshwater
supply and
sanitation

•

Addressing
environmental
impacts
of urbanization

•

Promoting global
environmental
agreements

Improving food
security

Gender equality is a crosscutting theme of all of our programming in
these five major sectors, in direct support of the MDGs. Within each of the
five sectors, Canadian programming will focus on specific areas chosen in
light of the countries’ priority needs and Canada’s ability to make the
greatest difference. This will be done in close coordination with other
partners, including other donors.

2. Aid Effectiveness
2.1 Basic Principles of CIDA’s Policy
on Strengthening Aid Effectiveness 4
In September 2002, CIDA adopted the policy statement on Strengthening
Aid Effectiveness. The policy seeks a more comprehensive approach to
development guided by five key principles and more programmatic
approaches to development assistance.
Those five principles are:
• Local ownership where development strategies reflect priorities of
Southern governments and people vs. those of donors;
• Improved donor coordination leading to the harmonization of donor
practices;
• Stronger partnerships through the development of compacts and clear
roles and responsibilities;
• A results-based approach with improved monitoring and evaluation
of programmes;
• Greater coherence in “non-aid” policies of industrialized countries
(i.e. foreign policy, trade, defence, investment, technology transfer).
These principles are to influence programming instruments such as
Programme-based Approaches which support locally owned programmes
of development, Poverty Reduction Strategy Papers which are supposed to
involve civil society and the poor for the creation of pro-poor policies and
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finally SWAPs5 that seek greater coordination efforts to support sectoral
plans. Also, three factors are seen as influencing the effectiveness of aid:
good governance, building capacity and engaging civil society.
Other salient features include country focus and enhanced partnerships,
continued commitment to four social development priorities (health and
nutrition, basic education, fight against HIV/AIDS and child protection)
including gender equality as a cross-cutting priority, and changes to CIDA
as an institution.
Indeed, the policy formalizes international trends (OECD/DAC6 recommendations on aid effectiveness) within CIDA to make development
assistance more reflective of Southern priorities, more coordinated and
results-oriented with the hope that this will translate into poverty reduction
and more sound development cooperation.
2.2 Paris Declaration 7
While its main objective is to increase the effectiveness and heighten the
impact of aid, the Paris Declaration is special in that it makes a more
formal distinction between actions designed to increase aid volumes and
those that target improved performance of development assistance.
From the very preamble of the Declaration, the signers were clear about
their objectives: “We [...] resolve to take far-reaching and monitorable
actions to reform the ways we deliver and manage aid.”
Paris Declaration signers:
• 35 donor countries
• 26 multilateral organizations
• 64 developing countries
• 14 civil society organizations
The Declaration was signed at the High-Level Forum on Aid Effectiveness
held in Paris on March 2, 2005. The Forum was the last in a series of
follow-up meetings aimed at applying the Monterrey Consensus, a worldwide commitment whereby donors are required to increase the volume
and effectiveness of aid and the development partner countries are
expected to strengthen governance and improve development performance, all with a view to achieving the Millennium Development Goals
(MDGs).
Consequently, the Paris Declaration is an international agreement coming
out of several years of discussions and consensus building. As stated in
the introduction, the Declaration relies principally upon:
“[...] the core principles put forward at the Marrakech
Roundtable on Managing for Development Results (February
2004) because we believe they will increase the impact aid has in
reducing poverty and inequality, increasing growth, building
capacity and accelerating achievement of the MDGs.”
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Fundamentally, it is a framework of mutual accountability among donors
and beneficiary countries. The political will and determination to ensure
systematic monitoring and to report on progress distinguishes this
Declaration from others in the past. From a practical standpoint, the
development partners and donors agreed on 56 concrete commitments in
five sectors to provide more effective aid. Twelve indicators of aid effectiveness were developed as a way of tracking and encouraging progress
against the broader set of partnership commitments.
The commitments aimed at increasing the effectiveness and impact of aid
cover the five following areas:
Ownership
Partner countries exercise effective leadership over their development
policies and strategies and coordinate development actions.
Alignment
Donors base their overall support on partner countries’ national
development strategies, institutions, and procedures.
Harmonization
Donors’ actions are more harmonized, transparent and
collectively effective.
Managing for Results
Managing resources and improving decision-making for results.
Mutual Accountability
Donors and partners are accountable for development results.

3. The Inter-American Program
Program Background
CIDA’s Inter-American Program is a good illustration of how the broad
objectives enunciated in the policy documents or international declarations
referred to above serve as guidance for Canadian development assistance
programming.
The Inter-American Program was created to follow up on Canada’s commitments coming out of the Third Summit of the Americas (Québec, 2001).
In addition to the funds injected at the time of the Summit, the Program
also inherited a number of different projects from the Andes subregion
and various government agencies to contribute to the implementation of
the Québec Summit Action Plan, the maintenance of good relations with
the OAS and the strengthening of regional cooperation.
In that context, the Inter-American Program from 2001 to 2005 took the
form of various regional initiatives in the Americas and served as a test for
CIDA in terms of discovering the interest and potential that a hemispheric
cooperation program could represent. Keeping in mind the parameters set
out in Canada’s foreign policy statement and the principles of aid effectiveness, CIDA decided to strengthen the structure of this cooperation program
to support the objectives of the Declaration of the Mar del Plata Summit of
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the Americas, Argentina, and more specifically, the Declaration’s Action
Plan. In November 2005, in the lead up to the Summit, the Minister of
International Cooperation approved funding of $92M over four years for
the Inter-American Program. The financial resources were approved for
the next four years on the basis of broad programming directions. The
future programming of the Inter-American Program is currently under
development and a Regional Development Programming Framework
should be available in September 2006.
That is why, in early 2005, CIDA undertook a prospective review to identify
the potential broad directions of a continent-wide cooperation program.
The review included an assessment component, but the major feature
was the identification of lessons learned to facilitate planning for a hemispheric cooperation program. The first parameter to emerge was the very
concept of “hemispheric cooperation.” Indeed, there is a gap to be filled in
terms of the other existing bilateral (country to country cooperation) and
multilateral Americas programs (via international organizations, e.g., UN.).
A hemispheric program can be a complement to a bilateral program, but
not a substitute. Many hemispheric initiatives will be in vain if they are
not followed by concrete action at the country level. Furthermore, there is
tremendous contextual and developmental diversity throughout the
Americas, so it is difficult to set down homogeneous objectives addressing
across-the-board issues for all countries and subregions. Subregional
initiatives are often more relevant and more fruitful, and their positive
impacts can be highlighted at the hemispheric level. Thus, complementarities among national, regional and hemispheric actions are essential.
A program that acts hemispherically is value-added in terms of achieving
results for which bilateral programs are too concentrated and multilateral
programs are too dispersed. The hemispheric approach is appropriate for
addressing questions relating to good governance such as the democratization of institutions, social responsibility of businesses, migration,
anti-corruption efforts; or certain environmental issues like mitigation and
prevention of natural disasters, management of trans-boundary natural
resources such as water; health-related issues like vaccination programs,
pandemics, infectious diseases such as tuberculosis and malaria; and
trade matters such as market access, development of negotiating capacities for free-trade agreements, harmonization of labour standards, etc.
CIDA officials then examined priority intervention sectors for this hemispheric program. This analysis was based on past experience, exchanges
and the influence of our Canadian partners not only from various other
government departments–particularly Foreign Affairs–but also from civil
society, and on our numerous meetings with institutional partners
working in the Americas. Finally, we identified governance as the priority
sector of intervention, as it provides the most appropriate response
to the greatest challenge confronting the continent, namely, inequity.
The second identified sector was health.
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Governance
Sustainable poverty reduction requires security and sound governance
structures and processes. Well-governed societies establish the legal and
regulatory frameworks and norms required for private sector investment
and economic growth. They also establish the institutions, systems and
practices that ensure that basic services such as health and education are
truly responsive to local needs and accountable to local people for their
performance. Sound governance is a fundamental prerequisite for any of
the MDGs to be achieved in a sustainable manner.
There is tremendous demand for accountable and effective governance,
which is required for the provision of services, security and prosperity.
It is also one of the necessary conditions for a country and its development agents to be able to enjoy a healthy environment in which citizen
participation, freedom and diversity of opinion are respected and taken
into account. There is no doubt that corrupt governments, ineffective
institutions and political insecurity hurt investment and undermine all
development efforts and achievements. Finally to improve governance in
the Americas, the Inter-American Program seeks to concentrate its efforts
in two main areas, democratization and human rights.
The Organization of American States (OAS) brings together the independent countries of the Western Hemisphere to strengthen cooperation and
advance common interests. One of the mandates in its charter provides
for a timely and effective response to member states whom, in the exercise
of their sovereignty, request advisory services or assistance for preserving
or strengthening their political institutions and democratic processes. The
OAS has experience in the field and since 1960 has sent more than 3,000
international observers on over 119 election-observation missions. This
wealth of experience has given the OAS a global reputation and a proven
track record. The OAS’ electoral observation missions (EOMs) have
become a key instrument for guaranteeing the integrity, impartiality and
reliability of elections and thus for strengthening the credibility of democratic institutions. Between 2005 and 2006, over 45 elections will be held
in the hemisphere, 15 of which will be to choose a head of state. CIDA’s
Inter-American Program will provide concrete support to the OAS’ efforts
in this regard.
Beyond election monitoring, we foresee democratization initiatives in the
Americas dealing essentially with strengthening democratic institutions
and practices, including electoral and legislative systems, support for parliamentary networks, decentralization of decision-making bodies, youth
leadership training and education around governance issues, citizen
involvement (particularly among women) and the role of civil society in
the political process, fighting corruption, etc. Canada’s expertise and
visibility will be called upon to bolster election-monitoring missions and
strengthen electoral institutions.
Concerning good governance, we wish to emphasize on human rights.
Discrimination and marginalization are social ills that generate a large
number and variety of inequities (social, economic and political) while
perpetuating and accentuating the poverty-related problems of the
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affected groups. The Inter-American Program initiatives in this area will
be aimed at promoting human rights, specifically those of women, children
and other vulnerable groups such as indigenous peoples, Afro-descendants
and disabled persons. In addition to working closely with our key hemispheric partner, the Organization of American States (OAS), we are
exploring options for increased cooperation with the Inter-American
Commission on Human Rights.
The existence of strong and credible hemispheric partners in these two
sectors has helped to justify their selection as priorities. One of our
lessons learned is that the quality of impacts produced increases in direct
proportion with the competence and performance of the implementation
partner. Insofar as good governance is the priority, our first choice for a
partner was the OAS, which, despite all of the problems it has to overcome,
is a credible, influential institution within the Americas, particularly in
terms of its experience and influence in the area of governance. Canada
plays a strategic role and holds a key position within the OAS.
Moreover, a substantive cooperation program contributes to and strengthens
Canada’s position with the OAS. Similarly, the Pan American Health
Organization (PAHO) is a professional, experienced institution within the
Americas. CIDA has worked for many years with both of these institutions and has developed over that time a harmonious relationship of trust,
which bodes well for a maturing relationship going forward.

Health
With regard to health, PAHO represents a key institutional partner for
CIDA in pursuing its strategic health objectives for the Americas. PAHO
has a unique advantage given its dual role as the WHO Regional Office
for the Americas as well as the specialized health agency of the InterAmerican system. All states of the Western Hemisphere are members and
PAHO’s extensive network of country and regional offices give a complete
hemispheric coverage in the health sector. In addition, as PAHO is affiliated with both the OAS and the WHO, it maintains strong hemispheric
links on broader political, social and economic issues and with global
links on health.
For the past few months, CIDA has been working with PAHO, in coordination with Health Canada, to develop a more strategic relationship based
on cooperation focussing on three key sectors: policy dialogue, institutional
strengthening and program support. From the outset, we noted some
complementarities between our two organizations focussing our activities
in the same poor countries of the Americas. CIDA support to PAHO
programs represents a major shift for CIDA because it required a change in
the way we approach the institution. Instead of considering PAHO as an
executing agency, we have agreed to provide direct support and funding
to their own programs. That is why our teams met recently to identify
which aspects of PAHO’s strategic plan would continue to receive
Canada’s cooperative support. In our discussions we determined there
were complementarities between the PAHO plan and Canada’s health
policy priorities in line with its Summit of the Americas commitments.
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These priorities include: communicable disease prevention and control
including HIV/AIDS, human resources development in the health sector
and pandemic influenza.
In the policy dialogue area, our discussions with PAHO included looking
at better PAHO/donor coordination and harmonization. We also plan to
continue promoting the MDGs and the need to emphasise vulnerable
groups, particularly indigenous peoples. Institutional strengthening can
be a delicate subject to broach, as the institution must first recognize a
need to be strengthened. With PAHO, the exchange was easier due to the
relationship of trust that has been established between us. We agreed to
support the organization in its monitoring and evaluation activities,
results-based management approach, and inclusion of gender equality.
These negotiations are very recent and will materialize shortly through a
long-term grant arrangement including additional resources. Our
approach with the OAS is similar, but our negotiations are not as far
advanced. Under the heading of governance, we are exploring with them
two areas of support for their program: the promotion of human rights
and democratization.
The Program also intends to pursue its governance-promotion objective
by moving beyond hemispheric institutions and providing support to networks of civil society partners. CIDA’s approach is reactive to proposals
that arrive from civil society organizations. However, CIDA also plays an
active role in screening and selecting these proposals and looks for interventions that will have maximum impact. We therefore encourage synergies and linkages between complementary networks of partners so that
they can work together to create innovative interventions. So it is a
combined approach, one that is both reactive and responsive.

4. Lessons Learned and Challenges Ahead –
Points for Discussion.
The implementation of the Inter-American Program has highlighted a
number of lessons and challenges that need to be addressed to improve
the coordination of development efforts among different partners. The
following six areas are being proposed for more in-depth discussion and
exploration:
• In order to establish a more strategic relationship with a partner and
one that will allow a program-based approach, you need to have a
good knowledge of your partners and of their capacity at many levels
(technical, administrative, financial, and political).
It is difficult for donors to relinquish control over programming and
responsibility for financial resources to institutional partners, especially
when those partners present certain deficiencies.
It is a challenge to support an institution’s programs rather than using the
institution as an executing agency.
• It is important to consider the various levels of policy coherence:
a) within the organization, b) among federal departments, c) external
donors.
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It is a challenge to integrate all of these various levels, which are sometimes complementary, sometimes divergent, and eventually harmonize
them with the partner country’s national strategies, institutions and
procedures.
• It is essential to concentrate efforts in areas that will yield the greatest
results.
It is an ongoing challenge for donors to focus on specific sectors and
regions because of the pressures to react and respond in rapidly changing
contexts.
• It is a good idea to maintain a balance between directive and responsive
planning approaches.
It is a challenge to balance the following roles: a) set global intervention
parameters, b) be receptive and open to partners’ proposals, c) stimulate
and influence planning processes to eventually reach the desired coherences
and synergies to achieve results.
• There are complementarities among three levels of intervention:
a) policy dialogue, b) institutional strengthening, and c) program
support.
It is a challenge finding the right balance among these three levels, whose
importance varies depending on the institution and the nature of the
intervention in question. For policy dialogue and institutional strengthening to be effective, a high level of trust between the donors and the
partners must be established.
• One of the roles of donors is to stimulate innovative partnerships.
It is a challenge for donors, yet it is one of their primary functions,
to encourage innovative partnerships. Diverse partners each with their
own strengths, are often unaccustomed to working together, and so are
not inclined to collaborate with each other without some kind of external
incentive. However, this type of partnership can generate creative
solutions and unexpected results.
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Carlo Dade is an advisor at the Canadian Foundation for the Americas
(FOCAL) where he is responsible for transnational and business ethics
programs as well as those programs focusing on Canada’s commitment
to Haiti. Before joining FOCAL, Mr. Dade worked for the Inter-American
Foundation, an American government agency, and for the World Bank
in their Latin America and Caribbean regional department. He has also
worked in collaboration with government agencies from the United
States, Canada and the Caribbean in regards to their policies concerning
diasporas and foreign workers’ remittances. Carlo Dade also organized
and directed the first conference examining foreign workers’ monetary
remittances.

The Privatization of Foreign Development Assistance
The private sector is now the largest fund provider of foreign assistance.
It is also arguably the most important source of innovation in design and
delivery of development programmes. The ability to work with the
private sector, defined as individuals and corporations, is emerging as the
defining challenge for the development community in the coming years.
This will be a particularly difficult challenge in Canada and one that will
require immediate action by traditional development actors in the country.
Globally, funding from the private sector, both from private individuals
through remittances and from private companies through direct social
spending as part of Corporate Social Responsibility or Investment
(CSR/CSI) programmes, is likely over six times greater than all forms of
official development assistance (ODA). Though historic data on contributions from the private sector is limited, there is still a strong argument that
contributions from the private sector have always been larger than contributions from governments. In this regard, what is new is not the role of
the private sector, but rather our awareness of its role.

The Global Picture: Remittances
For 2005, remittance flows to the developing world are estimated to
approach US $250 billion, or close to three times the estimated amount of
all forms of Official Development Assistance (ODA) from all donors for
the same year.8 The narrow, official definition of remittances is financial
transfers sent by Diasporas9 to family and relatives in their communities
of origin. These transfers may be to individuals for basic needs such as
housing, health, education or may be sent collectively by groups of
migrants and immigrants and invested in community development projects
in their communities of origin. However, an even broader, and more
useful, definition of remittances includes financial transfers and flows that
are due primarily to the emotional, cultural or familial ties that define
Diasporas.
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Private for Profit
Total Diaspora = Total Remittances +
Diaspora FDI
FDI minus Diaspora assumes that ten
per cent of FDI to LAC is from the
Diaspora. Ten percent is the estimate
cited for the case of India.
Total Remittances =
Official remittances + 50 per cent
Private for profit = 29 per cent
of ODA. Twenty nine per cent is
the estimate cited by USAID for
the percentage of US development
assistance financed by US
corporations

Two examples of the wider range of financial flows are receipts from
telecommunications and tourism as well as some instances of foreign
direct investment (FDI). In the former case, national telephone companies in the developing world receive hundreds of millions of dollars from
telecom transfer charges generated by telephone calls to family members
back home. These receipts underwrite a great portion of the cost of
telecom and some information communications technology (ICT) infrastructure investments in countries like Haiti. Development of infrastructure for
ICTs is critical for the development of a modern economy and competitiveness and in some cases telephone companies in the developing world
have been able to securitize these receipts, which has enabled larger
investments. Another example of these types of flows are tourism receipts
and one of the best examples of this is Haitian tourism. Given the popular
perception of the country the concept of Haitian tourism may seem an
oxymoron, yet each year hundreds of thousands of people visit the
country, pay airport taxes, visit restaurants, stay in hotels and spend
money on goods and services. In addition to aid workers, Haitians going
home to Haiti are not the stereotypical image of a Caribbean tourist yet;
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they sustain a type of tourism industry. Even in more recognized tourism
destinations such as the Dominican Republic, it is estimated that 40 per cent
of the non-business, non-student arrivals in the country are Dominicans
returning home.10

Private Flows and Development
The link between foreign direct investment (FDI) and development is
clear and does not need to be discussed. An interesting point about FDI
though is the amount that comes directly from the Diaspora. In the case
of China, it is estimated that over 60 per cent of FDI flowing to that
country in the 1990s, or some tens of billions of dollars and hence a
significant portion of all FDI flowing to the developing world, came from
the Chinese Diaspora. In the case of India, it has been estimated that only
about ten per cent of FDI comes directly from the Diaspora. More research
is needed in this area as Diaspora FDI should be a more important form of
FDI given the specialized knowledge that Diasporas posses about conditions and opportunities in the their countries of origin coupled with their
knowledge of cultural and business practices in their host countries.
These advantages make this form of FDI much more efficient than that
coming from non-Diaspora sources. Attracting and working with this type
of FDI will require some differences than working with traditional FDI.

In the case of remittances the link to development is more controversial
and is not as clear. In and of themselves, remittances, defined narrowly as
financial transfers from workers to family members back home do not
promote large-scale development. However, the transfers do have a huge
impact on poverty alleviation for the individuals and families that receive
the transfers. The larger macroeconomic impacts aggregated on a national
scale are less. These transfers also have the potential to have a still larger
impact as enablers of development. In addition to direct poverty alleviation, these funds are invested in education, health, housing and microenterprise. Even where remittances do not build schools they make it
possible for children to attend school, even where they do not build
health clinics they make it possible for people to buy medicine and even
where they do not create businesses they make it possible for people to
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invest in or sustain micro-businesses and farms. These transfers are a
major source of liquidity and potential source for capital in impoverished
communities that are not, or at best poorly, served by formal sector financial institutions. As such, remittance flows have the potential to induce
formal sector financial institutions to work with unbanked, or those
without access to formal sector financial services. While the introduction
of these financial flows into poor communities can create or perpetuate
social and economic disparities, this is no different then what is seen in
traditional development interventions such as creating new jobs, building
infrastructure or investment.
However, there is a curious debate in the development community about
the importance and impact of remittances. The debate centres on whether
the funds are used for productive purposes and hence contribute to development or whether they are simply used for “consumption” and hence do
not contribute directly to development. The argument is curious for two
reasons. First, it ignores the human capital improvement aspects of remittances. Money that is invested in nutrition, housing, education and health
improves the lives and productivity of those who consume these goods
and is therefore a productive investment. Second, remittances stimulate
the local economies into which they flow. The result is similar to money
entering a community from wages earned by workers at a new factory.
The increase in incomes of workers at the factory benefits local shopkeepers, service providers, the local housing market and also triggers an
increase in “non-productive” leisure consumption, the type of consumption
that is signalled out in criticism of the development impact of remittances.
Yet, it is only in the case of remittances where the development community
has considered that the increase in leisure consumption is a problem.
Perhaps a better term then “curious” to describe the differing reactions of
the development community to this phenomenon would be “paternalistic”.
Additionally, there are other well-documented positive aspects of remittances. The flows are counter cyclical to economic downturns in the
recipient country economy and they do not incur future debt obligations
on the part of the receiving country, nor do they incur the reporting, monitoring and compliance burdens that detract.

Beyond Financial Transfers, the Larger Role of the Diaspora
Direct financial transfers from the Diaspora to family in their communities of origin are only one aspect of remittance flows. Equally important
are collective remittances and non-financial remittances. The rise in
importance of collective and non-financial remittances is a direct result of
the impact of accelerated globalization on migration.
First, migration has become more dominant as a feature of the developing
world. In Latin America and the Caribbean anywhere from 15 to 60 percent
of a country’s population – those with some potential claim to citizenship –
may reside abroad. For example, in the case of Jamaica, one half of those
individuals identifies them as Jamaican and has some valid claim to citizenship reside off island. In the case of Mexico, there are almost as many
Mexicans residing in the United States, as there are Canadians in Canada.
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Second, present-day migration differs significantly from migration from
past periods in that migrants today are connected continuously, dynamically and intimately to their communities of origin. This difference is due
to technological advances, or what Dr. Manuel Orozco terms the four “Ts”
of globalization – modern telecommunications, transportations, transfers
(financial) and trade. Even though connections between immigrants and
migrants to their home communities existed in the past, their connections
to their home communities have been so drastically impacted, enhanced,
and changed by modern technology as to practically create a new reality.
In the past, one would speak of migrants and immigrants as figuratively
having a foot in two places, two cultures at the same time. Today, that
description is literal. Today, finances permitting, one can speak by cell
phone or teleconference daily with family back home regardless of
whether or not the participants are literate and regardless of whether they
are in the capital or the countryside; one can read the same newspapers
(often before people back home), watch the same news broadcasts, run
the family finances (including paying bills and buying groceries) and
return home at will on one of several scheduled daily flights. This constitutes a profound difference from earlier eras of migration and is a different
phenomenon from circular and return migration, which existed during
earlier migrations.
Migrants today continue to act and interact in their communities of origin
on a (practically) real time basis. The presence of ubiquitous and cheap
air travel and real-time personal communications did not exist with earlier
waves of migration. This has changed how migrants interact with their
home communities, has created new possibilities for interaction and has
opened these possibilities to a wider section of the migrant community. In
the past, one would speak of “return migration” as linking migrants to
their communities of origin; today, in contrast, the Internet, coupled with
cheap long-distance telephone service, makes it seem as if migrants never
actually leave their home communities.
The four Ts mentioned above enable a vast and dynamic exchange of
human capital, ideas, practices and resources to flow through transnational networks. These exchanges play a role, and have the potential to
play a larger role, in community development. A simple example is the
financial contributions made by migrants to development projects in their
home communities. For example, most groups now raise money through
dances, lotteries and football leagues to repair schools or buy an ambulance. Through technological advances such as video and web cameras,
migrants are able to see their projects develop in real time. Through
enhanced electronic financial transfer mechanisms, migrants are able to
move more money more easily, to more remote locations to fund these
projects. And through rapid and increasingly cheaper transportation,
migrants are able to return home annually, semi-annually or more
frequently to participate in these projects.
Collective remittances are one manifestation of this enhanced connectivity. Collective remittances are funds that are pooled by members of the
Diaspora, most often through clubs, associations, football teams and
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churches. In this instance, membership consists of people from the same
village, district or city. These collective funds are invested in community
development projects such as repairing the local church, school, and
health clinic or irrigation system. In several countries such as Mexico and
El Salvador the federal and municipal governments have programmes to
facilitate and match these investments. Estimates of the size of collective
remittances vary from one to ten per cent of the volume of total remittance flows.
Non-financial transfers such as knowledge, skills, new social practices
and business opportunities, though less well studied, also play a significant
role in promoting development in countries with high out-migration.
Though not remittances in the technical, financial definition, these transfers
flow along the same transnational channels as financial remittances. That
is, they are transferred by telecommunications and personal interaction
through travel. As they apply to development, non-financial transfers
greatly impact political and social development when Diasporas agitate
for changes in local government such as greater accountability, transparency and more participation, based on their experiences with governments
outside their community of origin. We see this trend in the agricultural
sector as well, when agricultural migrants return to rural communities
with new farming technology. The money these migrants earn abroad
also allows them to purchase or duplicate these new technologies for use
on their farms in their home communities. There is one well-documented
case of such a transfer of technology leading to an agricultural revival in
the state of Zacatecas in Mexico. Recent research has also pointed to the
role of knowledge transfer by the Indian Diaspora in sparking the high-tech
boom in India and in facilitating foreign investment.

The Global Picture: Private Companies
The private for-profit sector, business, corporations and their affiliated
entities such as corporate foundations, are also major financers of development. These activities run the gamut from directly building and running

schools and health clinics to programmes to incorporate small-scale
producers into supply chains to support volunteering by company
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employees. Quantitative data is not readily available for the direct contributions made by the private corporations and the for-profit sector.
Anecdotally, there is strong evidence that private companies are increasingly investing financial and human resources to support the communities
in which they operate. Beyond charity and philanthropy, the private
sector is increasingly taking an active role in supporting basic health and
education programmes as well as environmental initiatives through
external Corporate Social Responsibility and Investment (CSR/CSI)
programmes. A recent survey by the Canadian Foundation for the Americas
(FOCAL) of CSR spending by Canadian companies in Guatemala, Chile and
Trinidad and Tobago found that Canadian companies in these countries
are spending approximately twenty percent of what the Canadian
International Development Agency (CIDA) is spending on basic community development projects.11 The United States Agency for International
Development (USAID) estimates that US corporations contribute approximately US $2.8 billion per year, or just under 30 per cent of U.S. ODA, in
supporting development projects outside of the United States.12 Investments
by corporations include cash, employee time, services, goods and in-kind
contributions such as serving on boards of community organizations.
Unfortunately, most businesses do not collect data on these contributions,
so the full scope of corporate contributions to development is not
recorded. For example according to USAID, one survey found that even
though more than 95 per cent of corporations support employee volunteer
efforts, only nine per cent reported on these efforts globally. Similar
results have been seen in surveys of corporate involvement in development by the Inter-American Foundation and the Canadian Foundation for
the Americas. This is not surprising partially because such spending
overseas is likely relatively new and because differences in national tax,
management, and accounting systems may make tracking these expenditures difficult. In addition, many companies that do invest in these types of
activities do not necessarily subscribe to any of the emerging reporting
standards.

From a fringe movement less than a decade ago, CSR and CSI have
become a mainstream business practice and an increasing number of
Canadian companies that operate abroad now have active programmes.
Domestically, 60 per cent of Canadian companies on the TSE now have
some form of sustainability reporting, up from only 35 per cent in 2001.
The rise of CSR and CSI is occurring among companies based in Latin
America as well. Companies such as Arcor and Minetti in Argentina,
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Boticário and Poemar in Brazil, E Leon Jimenez and Helados Bon in the
Dominican Republic and countless others, have invested millions of dollars
to finance and carry out local community development projects directly
or through their corporate foundations. In Haiti, the largest HIV/AIDS
prevention and treatment programme is run by SogeBank through its
corporate foundation. Every country in the region with a few notable
exceptions including the small island states has a national level peak CSR
membership organization. There are also a number of regional initiatives
including the RedEAméricas network with over 30 members including
some of the largest companies in the region. Companies that are members
of these networks are important and significant contributors and implementers of development projects in the region. As such, these companies
are potential partners for traditional development actors.

Canada and the Privatization of Foreign Assistance
Responding to the rise of the private sector as the dominant funder of
foreign assistance and the move of the public sector to a minority funder
will be extremely important for enhancing the effectiveness of Canadian
foreign development assistance. Despite claims to the contrary, the
dynamics of the traditional development relationship have not been
responsive and open but rather have been paternalistic. In essence, one
party has money; the other party does not. Traditional development actors
are faced with counterparts who have significant resources, expertise
and political standing with both development funding and recipient
governments.

Working with the Private Sector
For the United States, investments by U.S. companies are balanced, or
overshadowed, by the amounts of ODA from USAID and other development agencies of the U.S. government such as the Inter-American
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Foundation. For Canada, this is not uniformly the case. In Chile and
Uruguay, for example, investments by the private sector are by definition
larger than ODA simply because Canada does not have significant official
development programmes in these countries. In other countries where
there is a significant Canadian private sector presence and limited assistance programmes, such as, Trinidad and Tobago, the Dominican
Republic and Mexico, private sector investments could be as large as official
development assistance. As Canada increasingly focuses and concentrates
official development assistance in fewer countries this situation will intensify and the number of countries where the Canadian private sector is,
perhaps after the Diaspora, the largest source of development assistance
could well increase. This has important implications for development and
foreign policy. In the later case, Canadian companies, with larger staffs
and operations could increasingly become the face of Canada in these
countries. Assuring that these companies have as positive an impact as
possible will be an important component to aiding, or hindering,
Canadian influence, trade and future investment in the region.

It should thus be in the interest of the Canadian foreign policy establishment to seek more, and more creative, ways to work with the private
sector. Currently, Canada embassies do not uniformly provide CSR
assistance – local contacts, brokering relations with NGOs, or programme
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design and implementation assistance. The primary source for assistance
is CIDAInc, which assists Canadian companies interested in starting
businesses in developing countries by providing financial contributions
for studies and training activities.
Comparison of Government Support Programmes for CSI in LAC Countries
All types
of CSI

Co-Financing
CSI

Technical
Assistance

Publicity

Non-national Research/
companies Conferences

CIDA Inc

✓

✓

USAID GDA

✓

✓

✓

✓

✓

IAF/RedEAmér

✓

✓

✓

✓

✓

GTZ PPP

✓

✓

✓

✓

✓

Partnerships/
PS
Contributions
Millions CA$
400 – $4,00613

✓

65 – $23.6
403 – $133

Globally, donors have had mixed success with programmes to promote
development partnerships with the private sector. But for some donors,
such as USAID, the IAF and GTZ demand has been substantial and is
increasing. Though the issue has not been studied in depth, a recent
review of donor development partnerships found that small operational
details such as having a single access point or portal for partnerships
programmes, streamlined procedures focused on partnership rather than
procurement and other issues, and an ability to invest time and money all
improve the attractiveness and success of partnership programmes.14

Working with Diasporas
While remittances are understood globally to be an important component
of foreign assistance, there is no data available on flows from Canada and
there is scant research on development activities by Diaspora groups
based in Canada. The introduction of this data and research was a key
driver in the development of initiatives and programmes by the US
government and multilateral institutions to work with Diaspora populations. The lack of such information and research may explain the lack of
advancement on the issue in Canada. Though interestingly, Canada actually
has the longest standing programme to work with Diaspora populations
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in support of development in their communities of origin. For over 19 years,
the Canadian International Development Agency (CIDA) has partnered
and co-financed small-scale development projects in Haiti with the
Regroupement des Organismes Canado-Haïtiens pour le Développement
(ROCAHD) a federation of over 30 Haitian Diaspora organizations based
in Montreal. Yet, there appears to be no in-depth studies of the project
nor have there been presentations at any of the regional meetings on
remittances and working with Diaspora populations.

Producing research and data on remittances and Diaspora involvement
will be crucial to the development of good policy in Canada. Given the
higher immigration rates to Canada and the openness of the Canadian
government to immigration it is logical that there will be an increase in
Diaspora groups in Canada working to support development in their communities of origin. Put another way, there is no reason to believe that
immigrants to Canada should be any less inclined to engage in the same
sort of activities as have migrants to the US. It is important though, that
policy makers in Canada know the Diaspora groups operating in Canada
and become familiar with the specific transnational corridors.
Research and information also will be important in preventing the development of policies that inadvertently cause harm. Because of the lack of
information about remittance flows and the characteristics of senders/
receivers, these groups are being overlooked in the formation of policy
and in the cost-benefit analysis of potential harm from new policies.
Beyond this, when remittance senders and receivers are not given voice
in policy formation negative policy outcomes can occur. The prime
example of such a policy has been the wave of financial reporting
and customer identification requirements in the US and Canada post
September 11, which have, limited competition in the remittance transfer
industry.
In terms of Diaspora linkages to FDI and large-scale job creation, there is
intriguing, but not comprehensive research to show that Canada may be
underperforming in this area. Data from the US and from Canada on the
relationship between migration and trade shows a much more robust
linkage between the two in the US than in Canada. This is an area that
requires immediate attention and research.
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Policy Recommendations
Research
First, it is clear that more research is desperately needed in Canada on the
size and type of Diaspora involvement in development activities. The first
priority has to be basic information on remittance flows from Canada.
This should be accompanied by in-depth practical and academic research
on lessons from the ROCAHD experience as well as an inventory of the
full range of Diaspora groups in Canada and their involvements with their
communities of origin. This obviously is a long-range project and priority
could be given to a few key countries to start. A concurrent component of
research should be small-scale experimentation or learn-by-doing projects
to work with Diaspora organizations in Canada. This approach has proven
extremely beneficial in the US case.
Working with the Private Sector
Second, the government needs to develop a structure to support CSR and
CSI investments by Canadian companies. This need not be tied aid, or
limited to Canadian companies, but should follow the America models of
openness to working with all private sector actors. Given the heavy
Canadian FDI presence in the financial and extractive sectors, it may
make sense for the new structure to initially focus on these areas. There
are a host of best practice and “lessons learned” from the US, Germans
and Netherlands among others. The most salient points in these experiences
are that the focus needs to be exclusively on investments in development
related activities and procurement and consulting issues must avoided. In
addition, the agency, department or bureau working with the private
sector needs its own funding source and independence from traditional
development actors. While there of course would need to be coordination
with other government agencies involved with foreign assistance, this
must be limited to coordination and these other actors cannot be given a
veto over CSR/CSI funding decisions – input yes, veto, no.
The FDI Component
In the case of Diaspora FDI and trade linkages, this is another area for
immediate focused research. Policy prescriptions, if any, would be
dependent upon the results of the research.
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Collaborating Agents in Development in the Americas:
Challenges & the Imperative of Collaboration in the Present Context
Typical Day for Collaborating Agents
It’s 3:40 p.m. as I leave the building of the Ministerio de Servicios básicos
in downtown La Paz. A typical busy day. I had meetings this morning
with local NGO partners, lunch with a team of Peruvian and Bolivian
specialists working on a new Governance project in the mining sector and
potential private sector partners, and a 3:00 meeting with officials from
the new Movimiento al Socialismo government of Evo Morales. These are
exciting times in Bolivia. Although 62% of the population is indigenous,
and half of the rest are mestizo, this Andean country only now has its first
Autochthonous president in its democratic history.
Traffic on 20 de Octubre Street is blocked due to a demonstration. I glance
at my watch to see if I have time to walk back to the office. I think I can
make it. Normally, I could expect my 4 o’clock meeting to start anytime
between 4:30 and 6:00 p.m., but this is a meeting with a Canadian NGO,
and I could be surprised by their punctual arrival.
At 3,700 metres, the walk up the hill to the office is more challenging
than jogging at low altitude. I arrive at the office just as a taxi shows up
at the door of the office of the Canadian Centre for International Studies
and Cooperation (CECI) in Sopocachi district of La Paz. Cecilia and her
Canadian counterpart emerge from the taxi and we greet each other
before entering the office. Right on time.
This is my third meeting with CESO this year. CESO is another volunteering sending agency, and this is their last week of CIDA funding, with
no guarantee of on-going funding for operations in Bolivia. We have a
productive meeting and identify two specific opportunities for funding.
One is in solid waste management, an area where CESO has had some
success, and the other is in Fair Trade and the Solidarity Economy, an
area where CECI has played a strong supporting role in this country, and
internationally.
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We commiserate about the lack of available funding even in Bolivia,
which is a focus country for Canadian cooperation, and the increasing
and ever-changing demands of funding agencies. I have worked at CIDA,
consulted for them and managed CIDA projects in Canada and in the
field, so I understand the very different reality of a donor agency, compared
to that of NGOs. After the meeting, I check my emails, only to see that
22 new messages have arrived while I was out of the office. Too much
communication, I think to myself.
The new CECI-WUSC volunteer cooperation program is called Uniterra,
and the entire program is about collaborating agents in development. The
focus is on North-South linkages, but the program also involves strengthening strategic linkages in each country, promoting more policy feedback
and civil society collaboration, as well as South-South linkages. My inbox
is flooded with messages about new Canadian partners, internship
programs in collaborations with another Canadian University and an
upcoming event on corporate social responsibility. It is frustrating to
figure out the changing norms of collaborative programs with so many
new partners. Let me see: Do we cover lodging under Managers Without
Borders, or does the local NGO partner? And how do we reconcile field
expectations with the structure of the new Media Internship Program?
Innovative, indeed; yet as long as we keep creating new partnerships and
joint programs, norms and expectations keep changing, and some days,
I just can’t keep up with all the emails.

Negative Aspects: Present Context for Collaboration
This typical day reflects key issues in collaborating agents in development. The cynical perspective is that we live in a “fast food world”, where
priorities are defined according to western concepts of targets and shortterms “results”. I have been in “development” long enough to go on a rant
about what I think about “results-oriented” program. I managed “Project
Management Advisory Services” in CIDA in the early 1990s, and
I remember the very beginnings of “results-oriented” management in a
paper by Denis Rondinelli. That paper challenged concepts such as
“Project Management by Activity”, affectionately known as PMBA, the
project management paradigm at CIDA at that time. Results-based
management was supposed to save us from the mechanistic approach that
assumed that we could plan everything ahead of time. Yet, somehow, in
the implementation of this concept, we have reverted back, at least partially,
to some of our old evil ways.
Millennium Development Goals (MGDs), while a positive step towards
pushing for results, may actually undermine innovation and efforts for
structural change. MDGs are about providing services and quantifiable
goals. We are told to focus on access to services, not changing structures
and mentalities. In typical Western fashion, we are to focus on concrete
“results”. As a wise Indian friend once told me, we take centuries’ old
problems, are asked to make a five-year plan, as given three-years of
funding and submit annual plans.
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Furthermore, in the name of “coordination”, a major shift has taken place
in the way aid resources are distributed. More and more, resources are
going to budget transfers to Southern governments and multilateral
agencies. Is this the most efficient and effective way to promote the
massive social transformations necessary for “development” to take place?
Will budget transfers to oft-corrupt government result in misuse of
resources? Only time will tell. For the time, this trend is justified by the
need for greater coordination and coherency, and a focus on the MDGs
rather than structural changes and underlying socio-political transformation. In Asia, this approach has results in some change, with hundreds of
millions moving from less than one dollar a day to less than two dollars
a day. I guess this is what is meant by poverty alleviation. In the
Americas, we are nowhere near the poverty reduction goals of the MDGs.
On the other hand, there has been a marked political shift to the left in
Latin America, with a growing focus on regional integration and collaboration, which purposely excludes the U.S. This, it could be argued, is a
positive context for collaboration between regional government actors in
development.
One might argue that the focus on improving services and access to
markets has missed the point in Latin America, where structural changes
are the need of the hour. In Bolivia for example, people were seeking a
fundamental shift in the distribution of resources and power. After hundreds
of years of domination of the indigenous majority by the non-indigenous
minority, people sought political change. After supplying the world with
silver and other mineral without providing adequate benefits to communities, and repeated failures to find solutions within the neo-liberal model,
people are taking control of their resources.
In this context, it is not about increasing access to services within the
three or five year framework. In Latin America, examples are multiplying
of countries opting for real change. In Asia, models, such as the Grameen
Bank, that get loans out fast, are much more attractive than integrated
models or those that seek real structural change. Asia is on the neo-liberal
fast track, with high growth rates and impressive figures. In this context,
microcredit is popular and integrated support to microenterprises is out of
fashion and frowned upon as costly and cumbersome. Yet, even in Asia,
where are the impact studies to show that microcredit has led to any real
long-lasting change? Like fast food, microcredit, or McCredit as I like to
call it, is tasty and attractive, and responds to a growing appetite. Again,
like fast food, it can also be a tad addictive. However, it’s easily franchised
and marketing is the key aspect, be it in fast food or in the Aid Industry.
Interestingly enough, in the most general terms, comparing Asia and
Latin America, the former is buying into the model of growth with development through MDGs, while in many countries of the latter; populations
are opting out of the mainstream and are seeking structural change rather
than approaches that seek inclusion in a growth strategy.
Like fast food, short-term development projects often provide a quick fix,
which fades fast and leaves you fatter. In development, this extra weight
takes the form of meeting reporting requirements and engaging in a
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constant search for new funding. In practical terms, this means that CECI
and CESO agreed to coordinate their actions, but in an insecure funding
environment, fund-raising is given priority, and we have little time for
follow-up.
This is compounded by a shrinking pie of funding for civil society and
decreased access to funding for non-solicited bids. Sure, amounts up to
$50,000 are relatively easy to obtain for good projects and solid agencies,
but where is the long-term funding? In fact, it’s easier to fund a short-term
conference than a long-term program, which would seem counter-intuitive
from a development standpoint. The few existing “responsive” funds
often have such stringent demands and are so unrealistically framed that
they are under spent or do not respond to real needs. Moreover, NGOs
have often been sidelined. In some EU bids, for example, NGOs lose
points over their private sector competitors, just because they are NGOs.
Development is an increasingly competitive environment. CECI is one of
the larger NGOs in Canada and is probably better equipped to respond to
Calls for Proposals. Still, a 1 in 4 success ratio would be positive, meaning
that countless years of human resource time are expended annually in an
effort to gain projects. The cynical devil in me chants that these projects
are often based on priorities determined by corrupt governments and
over-paid international consultants. Where is the funding to build on the
incredible wealth of potential, identified by civil society actors working at
the grassroots and researching in Canada and abroad?
This focus on budget transfers and “results-oriented” projects to meet
MDG targets has a strong impact in the Americas in particular. In this
region, governance is the basic issue, and requires long-term structural
changes to overcome conflicts, insecurity and root causes of inequality.
In countries like Haiti, short-term band-aid solutions will certainly not
suffice, and in countries such as Bolivia or Guatemala, the real issue is
not lack of resources. So, the types of projects that respond directly to
MDGs often do not address the root causes of poverty and human rights
violations in the region.
This environment is particularly challenging for Academic Institutions, if
they chose to challenge the system and seek real alternatives. Definitely,
there are ample opportunities for lucrative contracts in fields such as
program management and project impact assessment, especially if these
relate to the MDGs. But what about long-term efforts and real partnerships?
The cynical viewpoint is that, in such an environment of Quick-Fix Aid,
time for real partnerships is more limited than ever, and collaboration is
only interesting if it increases revenues or lowers production costs of
those involves. Of course, mergers are also attractive. NGOs have better
chances of winning if they bid together. Yet these are not necessarily the
basis for real partnerships, and are often marriages of convenience. Real
partnerships, as CECI and WUSC have experienced, is a long process.
This environment is not limited to official development assistance. The
“McAid” mentality exists in the public as well. Those agencies with the
most lucrative fund-raising programs generally use the basest tactics.
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Canadians respond to “fly-on-the-mouth” marketing with their wallets.
They give generously to sponsor kids, then go to their local superstore to
buy cheap cloths and plastic toys made by child workers in the
Philippines and underpaid labourers in Mexican Maquiladoras. Marketing
child sponsorship is so much easier than raising funds to propose policy
change in international trade.
But I am getting ahead of myself. Let’s first look at the downsides of the
present environment for collaborating agents of development in the
Americas:

Downside 1: Structure of Collaboration and Competing
Demands of Limited Funds
Collaboration is often limited by the structure of Canadian cooperation,
and competing priorities. First of all, official and non-government agencies
alike are short on time and scrambling to make ends meet in this new
world where terrorism and a potential pandemic outrank poverty and
injustice in the Americas.
Second, virtually all new funding is channelled to Africa and a few
selected vulnerable states, such as Haiti in the Americas. Moreover, the
funding provided is increasingly in the form of budget transfers and less
and less in the form of responsive funding to promote innovation. Bolivia,
despite being named a “focus country” in 2005, is yet to see any increase
in budget levels. According to officials at CIDA, this is unlikely to change
this year or the next. A recent Canada Corps call for proposals received
hundreds of proposals and plenty from the Americas, yet not a single
project from the Americas was among the 17 winning projects.
Moreover, available support is coordinated branch-wise, leaving gaps in
coordination efforts. For instance, Partnership Branch works on the basis
of NGOs, not countries. Hence, while there are several NGOs working in
Bolivia at the same time, and many have signed their MoU with CIDA at
the exact same time, there is no systematic effort to coordinate at the
country level. Nor are there indicators in NGO’s plans to promote collaboration between Canadian NGOs working in the same countries. Should
NGOs ensure that such indicators are in their plan? The fact is that the
NGOs have their plates full, and do try to promote collaboration, within
the realm of the possible.

Downside 2: Limited Paradigms of How to Focus Aid
While the effort to concentrate aid in fewer countries is positive, countrywise focusing may not be the best response in all cases. In many cases,
it makes more sense to focus sectorally or regionally. For instance, CECI’s
work in Youth and Human Security in Central America has called for a
sub-regional approach in CA-4 (El Salvador, Guatemala, Honduras and
Nicaragua). Equally, in South America in supporting llama and alpaca
producers, regional support often makes better sense. Unfortunately, this
sub-regional approach does not fit with CIDA’s approach, which excludes
sub-regional work from its definition of “regional programming” (interAmerican programming), and restricts countries to national boundaries.
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Downside 3: Strong Paradigms and Lack of Room Alternatives
The role of civil society organisations has changed in the context of the
hemispheric fight against poverty and inequality. There is a huge need to
promote meaningful dialogue in a context where the globalization debate
seems to be stalled. In mainstream forums, “current wisdom” leaves little
room for questioning. Globalization is often taken as “a given” and
donors such as the DFID aim to promote inclusion in globalization rather
than questioning or seeking alternatives to global changes. On the other
hand, groups that want to “tear down” rather than present alternatives
dominate counter-forums, like the Social Forum. They flood the forum
with matters of questionable quality. The People’s Forum in Mar del Plata
was a big disappointment. For all the available information through
Internet and other forums, there is a surprisingly low level of awareness
of the issues in some activist forums. Many movements are not able to
move from “protest and pleas” to “proposals and platforms.”

Downside 4: Lack of Advocacy and Activism by NGOs
on Canadian ODA Issues
On the right end of the ideological spectrum, there is little room to question
the inevitable fate of globalization. As aid is shifted away from civil
society towards to multilateral agencies, and aid agencies tighten the grip
on NGOs, the latter tend to shy away from open criticism. Consortia
release watered down papers and tread softly. There is a legitimate fear
that the only thing that will come out of a public debate on ODA is a
negative impression of aid, that will damage ODA overall. Even more
potent is the fear of “biting the hand that feeds you”, than of losing public
support. Public awareness may suffer if NGOs criticize aid, especially
given that the public generally does not distinguish between the two.

Downside 5: Low Public Awareness
Have campaigns to influence aid policy (e.g. “Make Poverty History”)
affected public awareness, or is the public increasingly preoccupied by
real estate values and interest rates. CECI is a strong supporter of the
movements for fairness in trade and economic alternatives to the mainstream, often referred to as the “solidarity economy.” When I have shared
my perspectives on this, and the need for more emphasis on corporate
responsibility, Canadian friends have openly told me they fear fair trade
because it will make Canadian goods less affordable for consumers in
Canada. When it comes right down to it, I guess a lot of Canadians know
that you can’t get such cheap goods without a cost. On the other hand,
there are signs that the movement for justice in trade is being mainstreamed. Fair trade coffee is increasingly popular and well known.
To cite another example, the CSN (union in Quebec) has taken on responsible consumerism as a campaign among their members, and will be
collaborating with CECI and Uniterra in the Americas to promote awareness of fair trade. On the other hand, one could argue that this is all just
window dressing. Try to find a store that doesn’t sell articles for China.
Have we forgotten Tiananmen Square, or are we all just suffering from
selective memory loss?
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Downside 6: Fund-Raising and Personal Interests
Against Partnership.
I turn on the television on Sunday morning only to be bombarded with
images of misery and pity, and top-down development purchased one kid
at a time. These programs don’t talk about partners. I remember a partner
in one country who cut off all times with a Canadian child sponsorship
agency because they didn’t even mention the partner in their annual
report. The Southern partner was furious. The Canadian public gets the
image that Canadians go into countries where no one else cares. For our
Southern partners and colleagues, this type of “miserablist” development
campaign is counter-productive and insulting to them.
Interest in collaboration can also be undermined by institutional and
personal ambitions. For instance, two networks in Bolivia are working to
promote fair trade and the solidarity economy. One of the networks is
open to collaboration, but the other is not. It aims to corner the market for
this sector.

Downside 7: Focusing On Working With Governments
Rather Than NGO’s.
Calls for proposal are time consuming and pit NGOs against each other.
In contrast, there is often little or no consultation with the academic
community or civil society in the design of programs as the global
tendency is to work more with governments. NGOs are often seen as
“parallel” initiatives to the mainstream efforts of representative governments, unless they are used as implementers or working directly with
government. In the present context, the role of civil society in innovation,
as incubators of new models is not given a great deal of importance.
Academics and think tanks are also told to feed into the strategies
to attain MDGs. Where is the room for innovation and challenging
the system?

Positive Aspects: Innovating and Applying Lessons Learned
On the positive side, there are increasing opportunities and examples of
increasing collaboration. CECI and WUSC, through their Uniterra
program, for example, have pushed collaboration and strategic alliances
to the forefront. With guaranteed five-year funding, CIDA has agreed to
join with its civil society partners in this bold break-away from the paradigm of two-year placements. Under Uniterra, in the Americas, for
instance, CECI is forging links between Southern and Northern partners,
and is gradually moving towards recruitment with and through Canadian
partners. The program has opened up to short-term, South-South and
even South-North postings. The goal is for CECI to play a facilitating role,
to forge real long-term partnerships between a variety of Canadian partners
and Southern partners.
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Upside 1: Concentrating Aid
Both NGOs and CIDA have been making efforts to focus aid more clearly.
Canada’s aid is more widely dispersed than most donors, although this is
not surprising. Canada is both an Atlantic and a Pacific nation, both
Anglophone and Francophone and is also part of the Americas. The
dispersement is therefore hardly surprising. Despite this, efforts are being
made to focus aid in few countries and fewer sectors.

Upside 2: Concrete Input & NGO-Academic Collaboration
There is a desperate need for rational voices that have something to propose and know the issues better than heads of state. A good positive
example was FOCAL’s presentation at the Summit. They provided detailed
feedback and quality publications putting forth practical recommendations for improvement in an environment where improvement really was
needed. Of course, FOCAL may not be the best example, as its mandate
and make-up are different from most NGOs. NGOs, however, could be
equally effective, especially by creating alliances with academic institutions
and think tanks. In several ways, this is down through IDRC support
to field action research by CECI for example, on conflict transformation
in the mining sector or participatory research on child labour, funded
by CIDA. However, this could be further improved by fostering stronger
academic involvement with NGOs.

Upside 3: Supporting and Respecting Movements
We also need groups that are willing to promote the voice of movements
without necessarily controlling it or taking credit. CECI is proud to have
promoted the participation of a movement representing over a dozen
countries for the Americas, including a publication and declaration from
grassroots leaders, without so much as putting our logo on it, and with
total respect for grassroots leaders’ voice and opinions. Frankly, if I were
to write the declaration they presented at the Summit of the Americas,
I would have worded it completely differently. However, true respect for
partners means allowing them to express themselves in their own manner
and put forth their views according to their own perspective. CIDA, by the
way, backed this project, and had a similar approach, even though what
the partners was proposed was contrary to the Canadian Government’s
position on international trade. This level of respect is a beacon of hope
for real partnership and collaboration.

Upside 4: Facilitating Linkages as a Key Role for NGOs
How is this issue managed from an institutional point of view in CECI?
I would go so far as to say that collaboration is the biggest thing in CECI
these days. After four decades of volunteer cooperation, CECI joined
forces with WUSC in 2004 to create Canada’s largest volunteer sending
program, Uniterra. This program focuses on supporting partners’
networks, key coordination structures and policy change. While CECI has
long worked with Southern Partners, this is a huge departure from the
traditional approach to volunteer sending where the link is between CECI
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and its Southern Partners. Collaboration with Canadian NGOs is a key
element in the Uniterra program, whereby the emphasis is placed on
linking Southern partners to Canadian partners. Even outside of Uniterra,
though, the shift towards more collaboration has been very strong.
Partnerships with Canadian groups working on domestic issues, NGOs,
academic institutions, unions, private sectors and so forth, are key elements
that define an increasing part of CECI’s programming.

Upside 5: Clear Focus
Overlapping could be detrimental to the fight against inequality and
poverty in the Americas. However, the “overlapping” I have noticed is
more often due to “scattering” than competing themes or territories, or
lack of time due to the increasingly competitive nature of funding. For
one, in very practical terms, bids leave little time for information sharing.
Second, many agencies overlap because, quite frankly, they have got their
fingers in too many pies. CECI has therefore purposely opted for more
focus in our program, geographically and sectorally, for instance, in
Bolivia, focusing on the Altiplano region; and in Guatemala, working
only in Youth and Security issues and the rural development sector.
Regional focus areas are conflict transformation and promoting justice in
trade and commerce. This clarity in programming facilitates the identification of communalities and complementarities between actors, provided
they are documented and communicated with others.

Upside 6: Facilitating South-South Support
It is no mystery that most of the capacity needed in countries of the South
already exists in other countries of the South. Nor is it news that this
capacity is often more appropriate and less costly that North-South technical
assistance. CECI has also been focusing on promoting the use of regional
resources, as we have done in our conflict management program in
Bolivia, recently using key NGO resources from Peru and Guatemala.
Uniterra, CECI and WUSC’s volunteer program, now allows for South-South
and South-North volunteers, as well as long and short terms positions so
that more people can get involved in development.

Upside 7: Lack of Resources Makes Practical Collaboration
More Compelling (the Apparent Opposite of “Downside 7”!)
When CIDA refused funding for a proposal for reconstruction in Central
America, CECI had to manage with the limited funds it had raised. In this
context, the synergy between CECI’s support to the Fundación Solar and
the Crisis Corps’ support to this same organization emerged as a critical
element to ensuring success with limited resources. Although this collaboration was not brought about by lack of funding (in fact, it was facilitated
by the promise of potential funding), lack of resources heightens the need
to promote synergy and complementarities in order to achieve results.
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The Imperative: Conclusions and Recommendations
Could any reforms be envisaged?
• Raise awareness about direct budget transfers, cases of misuse of funds
by governments and the critical role of civil society in the promotion of
innovation and structural change.
• More responsive programming and less competitive bids with civil
society and private sector. Create more funds open to agencies that
coordinate programming, within countries and regions, as well as
between sectors (i.e., government, private sector, NGOs, academic
institutions). Concurrently, donors could reduce time-consuming bids
in favour of step-by-step processes, so as to minimum time wastage.
Bids could also favour collaborative efforts, especially between sectors
(e.g. academic institutions with NGOs, NGOs with private sector, etc.).
• Don’t allow disincentives to NGO bids (e.g. A EU bid in Bolivia took
points away from civil society specifically in order to give private
sector bidders the upper hand).
• Increase support for public awareness to move from simplistic notions
of aid to promote more public dialogue and input on Canada’s policies.
• Place more emphasis on values and public support. Promote more
responsive programming building on grassroots experience.
• NGOs need to focus programming, make hard decisions. I spent a
whole year shutting down projects that are out of CECI’s key sectors
and geographic areas. It is not a pleasant job, but it needs to be done.
• Conversely, actors need be creative in the way they focus aid. Defining
“focus countries” may create barriers to sub regional and regional
collaboration and negatively impact upon aid effectiveness.
• NGOs need to communicate with Governments and each other in order
to better collaborate. This means taking initiative. A good example is
the joint venture by CECI and WUSC to create Canada’s largest volunteer programming. This was an NGO initiative, and it demonstrates a
real commitment to collaboration, despite the obvious challenges such
collaboration entails.
• In the Americas, exclusion is a key factor. NGOs need to focus on
working with NGOs to help the poor and the excluded groups participate in the economic benefits of growth in the region and propose
alternatives to the present paradigm.
• Develop programs to support civil society’s capacity to present alternatives and to critique the system. We need a voice for “proposals”,
not just “protests”.
• Donors and other actors need to integrate collaboration and synergy
into their missions, expected results and selection criteria, as well as in
personnel performance frameworks of their staff and consultants.
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In summary:
1. Coordination is more feasible when organizations communicate clear
focus in their programming.
2. (Western-dominated) development paradigms, funding and organizational structure affect coordination.
3. Cooperation goals (better impact) must prevail over institutional or
personal goals. This can only happen if collaboration is an explicit part
of the institutional mission.
4. More responsive funding is required to ensure funds available to
support genuine collaboration and innovation.
In recent year, I have the impression that NGOs are less and less vocal.
I was recently at the presentation of the Canadian Foreign Policy Statement
were it was touted as the culmination of “best practices” and lessons
learned. I outright disagreed... and I won’t go into all the reasons right
now. The point is that someone within CIDA applauded my candour
and asked why Canadian NGOs are so quiet on these crucial issues?
Why aren’t we willing to speak up?
Civil society needs to speak out together, not only NGOs, but together
with academics, journalists and other activists. In the Americas, where
funding for collaboration and innovation are ever shrinking, the need for
synergy is greater than ever. Lonely voices will not suffice. Collaboration,
however challenging, is the most pressing need both in Canada and
abroad.
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Health problems, poverty and inequality are
closely related, especially in Latin America.
Although the Pan American Health Organization
has worked to improve health and living standards
in the Americas, poor and vulnerable populations
still have difficulty accessing health care services.
This panel presented an overview of health issues
in the Americas and addressed the problems that
vulnerable populations face.
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Health and Inequality in the Americas:
An examination of Vulnerable Populations in Honduras
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In examining the problem of inequality as it affects health, it is clearly the
case that poor people fare the worst. Socio-economic status (SES) is a primary determinant of health; it is the short answer to the deceivingly
simple question: “Why are some people healthy and others not?” (Evans,
Barer, Marmor 1994); and it often proves to be an invariable condition.
People in society who suffer from lack of means or absolute poverty have
difficulty accessing services, which compromises their health status. This
can be mitigated by compensatory programs for the poor (such as
Medicaid in the United States or public medical facilities and hospitals for
those who cannot afford private care, such as in Honduras), or, perhaps
more convincingly and effectively, through the establishment of universal
health systems (such as those that exist in Canada and Cuba).
But there is another dimension to the relationship between SES and
health. Income disparity, the gap between high and low income earners,
is an important measure of inequality. Epidemiological evidence reveals
that relative poverty also profoundly affects health. If all people in a
society are more or less poor (the condition of absolute poverty), as in
Cuba, health is affected by resource scarcity. Individuals are equally
constrained in their abilities to access services and medications. But in
most other societies in the Americas, populations are affected by the
conditions of relative poverty and the polarization of rich and poor.
Health is affected by the problem of poverty in one (usually majority)
segment of society and abundance in another (privileged) segment of
society: an unequal distribution of resources. And health status is negatively affected by both lack of resources (for the poor) and the condition
of socio-economic inequality. There is some quality, manifested in occupation of the lowest social positions in society, which threatens health of
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those who occupy those positions in particular, and the health of the
population in general. It is also important to note that SES intersects with
other sources of disadvantage or vulnerability, such as gender, ethnicity,
geographical location, and age.
Richard Wilkinson explains this phenomenon:
Social status is linked to health not simply through the direct
physical effects of exposure to better or worse material conditions. It is also a matter of position in the social hierarchy,
people’s experience of superior and dominant status versus inferior
and subordinate status, coupled with the processes of stigmatization and exclusion of those nearer the bottom of the hierarchy.
Although there is a robust relationship between income and
health within all developed societies, among the 25 to 30 richest
countries, there is no relation between gross national product per
capita (an indication of average living standards) and death rates
(Wilkinson, 2005: 341. Emphasis in original).
The pattern is repeated in developing countries. And the need to consider
developing countries in relation to developed nations is pressing. Indeed,
Paul Farmer declares that “[i]t is not much of a stretch to argue that
anyone who wishes to be considered humane has ample cause to consider
what it means to be sick and poor in the era of globalization and scientific
advancement” (Farmer, 2005: 6). More precisely, Farmer argues that
“only through careful analysis of transnational inequalities will we
understand the complex social processes that structure not only growing
disparities of risk but also what stands between us and a future in which
social and economic rights are guaranteed by states or other polities”
(Farmer 2005: 18. Emphasis in original.).
Inequality can be measured in many ways. One widely used measure is
the GINI coefficient, a complex composite of many variables, which indicates the level of inequality within society. A GINI score of “0” indicates
perfect equality, whereas a score of “100” indicates perfect inequality.
GINI coefficients for selected regions of the Americas are as follows. The
table also indicates level of absolute poverty and wealth with Gross
National Income, relative strength of the economy with Gross Domestic
Product and relative level of development with Human Development
Index rank.
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Table 1
GINI coefficient, Gross National Income, Gross Domestic Product, HDI rank
GINI
coefficient*

Gross National
Income**
(US$ per capita) 2003
Current value
36,561

36,994

Canada

33.1

24,470

30,040

30,677

5

USA

40.8

37,870

37,750

37,562

10

North America

Latin America

Gross National
Income**
(US$ per capita) 2003
Purchasing power parity

GDP
per capita***
(PPP US$)
2003

HDI
rank***

2,096

4,586

Belize

n/a

3,370

6,320

6,950

91

Costa Rica

46.5

4,300

9,140

9,606

47

El Salvador

53.2

2,340

4,910

4,781

104

Guatemala

59.9

1,910

4,090

4,148

117

Honduras

55.0

970

2,590

2,665

116

Mexico

54.6

6,230

8,980

9,168

53

Nicaragua

43.1

740

3,180

3,262

112

Panama

56.4

4,060

6,420

6,854

56

5,400
(estimated)

52

6,823

95

1,742

153

Latin Caribbean
Cuba
Dominican Republic
French Guiana
Guadeloupe
Haiti
Martinique
Puerto Rico
* Source: United Nations. Human Development Report 2005. Table 15.
** Source: PAHO. Health Situation in the Americas: Basic Indicators 2005.
*** Source: United Nations. Human Development Report 2005. Table 1.

Taken together, these numbers identify two of the most significant socioeconomic threats to health: poverty and inequality. Quite predictably,
those countries that are both relatively poor and highly inegalitarian, such
as Honduras and Guatemala, have some of the worst health indicators in
the region. As will be examined and explained later, these conditions are
the products of many social and political factors. In order to allow some
specificity in the treatment of the rather unwieldy topic of “health and
inequality in the Americas,” I am going to focus on the case of Honduras.
Furthermore, Honduras is representative of other many countries in Latin
America, which have had similar histories and face many of the same
contemporary challenges.

Health and Inequality
As noted, it is entirely predictable that poor, inegalitarian societies will
have poor health indicators. Life expectancy, infant mortality and maternal
mortality ratios confirm that this is the case:
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Table 2
Key indicators: Life expectancy, infant mortality and maternal mortality
Life Expectancy
(2005)

Infant mortality
(per 1,000 lb)

Maternal mortality
(per 100,000 lb)

North America

77.9

6.9

Canada

80.4

5.4

7.8*

USA

77.7

7.0

8.9

Latin America

72.6

24.9

94.7

Belize

71.8

14.3

n/a

Costa Rica

78.5

9.3

30.5

El Salvador

71.4

25.0

173.0

8.9

Guatemala

67.9

39.0

153.0

Honduras

68.6

34.0

108.0
65.2

Mexico

75.7

19.7

Nicaragua

70.4

35.0

82.8

Panama

75.2

15.2

68.0

Latin Caribbean

68.8

43.8

257.4

Cuba

78.0

5.8

38.5

Dominican Republic

68.0

35.4

French Guiana

75.7

14.6

Guadeloupe

78.9

6.7

n/a

Haiti

52.7

80.3

523.0

75.3
n/a

Martinique

79.1

7.5

n/a

Puerto Rico

76.5

9.8

n/a

Source: PAHO. Health Situation in the Americas: Basic Indicators 2005.
* Source: PAHO. Gender, Health, and Development in the Americas. Basic Indicators 2005.

Table 1 demonstrates that Honduras is one of the poorest and most inegalitarian countries in Latin America. The country’s economic indicators are
the lowest in the region: Gross National Income is $2,590 (adjusted for
purchasing power parity (ppp)), and GDP per capita is $2,665 (ppp). Its
GINI coefficient is 55, a level of inequality in Latin America surpassed
only by Guatemala and Panama. And its health indicators demonstrate
the costs of poverty and inequality. Key indicators such as life expectancy
(68.6, four years below the Latin American average), infant mortality
(34.0, nine deaths per 1 000 higher that the average), and maternal mortality (108.0, also significantly higher that the average of 94.7) are among
the worst in the region. Public health efforts in that country are frustrated
by the inevitable limitations of resource scarcity, as well as by several
other factors that are unique to the country (and/or region).

Geography and Ethnicity
Honduras is a mountainous country, with many rural and remote populations. According to PAHO (2002), 44% of the population lives in urban
areas, in which health resources (hospitals, clinics, physicians) are concentrated. A significant proportion of the population, then, is disadvantaged as
a result of geographical barriers to health care. People who live in isolated
areas – mountain or costal – are unable to access urban health services
(to which they are formally entitled; the Honduran Constitution grants all
citizens the right to health), as a result of distance, poor road conditions,
and lack of transportation.
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The ethnic majority (90%) in Honduras is Mestizo (mixed Indian and
European). There are nine different minority ethnic groups in Honduras:
the Lenca, the Garifuna, the Chorti, the Miskito, the Tolupanes (or
Xicaques), the Tawahka, the Pech, as well as an English-speaking black
population of the Bay Islands. PAHO reports that “together, [the ethnic
minorities] represent approximately 12% of the total population, living in
poverty in scattered and remote areas” (PAHO 2002: 350). Therefore,
geography and ethnicity intersect to exacerbate inequalities in health, a
reality that is exceedingly difficult to address. To overcome geographical/
ethnic impediments to health would require massive public health efforts
(to address living conditions in remote mountainous and coastal areas),
investments in infrastructure (to connect isolated communities with
urban centers and improve health care facilities in the communities themselves), training (to prepare and recruit more physicians and nurses), and
cultural change (to address the socio-economic dimensions of inequality
that perpetuate marginalization for ethnic minorities).

Gender Inequality and Reproductive Rights
Further examination of the socio-economic conditions for women, who
often occupy the lowest social positions, reveals both the effects and
source of inequality. The problem is not traditional gender roles per se,
not the conditions of poverty or absolute income level, but relative social
position (see Farmer 1999: 91). It is the denigration of women’s role that
forces them to occupy the “bottom rung of the ladder in inegalitarian
societies” (Ibid). Gender inequality as it pertains to health care is demonstrated through the lack of control women exercise over their reproductive
lives. Reproductive health indicators such as maternal mortality and
fertility rate demonstrate the degree to which a country respects and
delivers on human rights for women. In addition, access to birth control
and abortion are generally understood to indicate the degree to which a
country is both socially progressive and egalitarian; a country that abdicates
this important reproductive function to one of history’s most vulnerable
populations is often one that takes seriously the twin problems of marginality
and inequality.
International covenants make clear that reproductive rights are human
rights, no less important than the rights to life, liberty and free speech.
The Convention on the Elimination of All Forms of Discrimination against
Women (CEDAW) is the most comprehensive international treaty that
guarantees women’s human rights (Center for Reproductive Right, 2004).
The Convention declares the following:
States Parties shall take all appropriate measures to eliminate discrimination against women in the field of health care in order to
ensure, on a basis of equality of men and women, access to
health care services, including those relating to family planning.
(CEDAW, Article 12.1)
States Parties shall take all appropriate measures to eliminate
discrimination against women in all matters relating to marriage
and family relations and in particular shall ensure, on a basis of
equality of men and women:
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(e) The same rights to decide freely and responsibly on the
number and spacing of their children and to have access to the
information, education and means to enable them to exercise
these rights. (CEDAW, Article 16.1).
All developing countries in the region of the Americas have ratified the
Convention. This means that individual states have, through their own
internal governmental processes, committed to adopt the Convention as a
matter of law, and to work to realize its promise. However, very few
countries have fully implemented and recognized the Convention in
practice. In fact, the rights enumerated in the CEDAW are severely
curtailed by a broad range of religious, cultural and political forces.
Therefore, despite the formal recognition of reproductive (human) rights
for women in the Americas, the violation of those rights remains the
norm. As a result, gender inequality persists, which ultimately frustrates
other development efforts.
The effects of gender inequality (within and among countries in the
Americas) can be clearly observed in the areas of reproductive and
maternal health.
Table 3
Fertility Rates, Access to Contraception and Abortion
Fertility Rate

Contraceptive use
(any modern method)

Access to abortion*
Yes/No

Canada

1.5

73

Yes

USA

2.1

72

Yes

Belize

3.0

49

Yes (notes 3, 5)

Costa Rica

2.2

72

No (note 2)

El Salvador

2.8

n/a

No**

Guatemala

4.2

31

No (note 1)

Honduras

3.5

51

No**

Mexico

2.4

60

No (notes 1, 4)

Nicaragua

3.6

66

No (note 1)

Panama

2.7

n/a

No (notes 1, 4, 5)
Yes

North America

Latin America

Latin Caribbean
Cuba

1.6

72

Dominican Republic

2.6

66

n/a

French Guiana

3.2

n/a

Yes (note 6)

Guadeloupe

2.1

n/a

n/a

Haiti

3.8

23

n/a

Martinique

1.9

n/a

n/a

Puerto Rico

1.9

68

n/a

Source: PAHO. Gender, Health, and Development in the Americas. Basic Indicators 2005.
* Source: Center for Reproductive Rights
** Prohibited under all circumstances
Note 1: Prohibited except when life of mother endangered
Note 2: Prohibited except when life and physical health of mother endangered
Note 3: Permitted for socio-economic reasons, as well as when life or health of mother at risk
Note 4: Permitted in case of rape
Note 5: Permitted in case of fetal malformation
Note 6: Permitted only up to 14 weeks of gestation
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Honduras has the third highest fertility rate in Latin America: 3.5.
According to a recent USAID report, Guatemala and Honduras both have
total fertility rates of 5.6, the highest in the region (USAID, 2005: 18).
That same report claims, “in all of the countries, fertility has been
declining since the late 1980s or early 1990s” (19). The pace of fertility
decline has been slowest for Guatemala and Honduras, at 21.4 per cent (19).
Only 51% of the Honduran population reports use of modern contraceptives (see table 3), although almost 100 per cent of all men and women
(married, aged 15-59) claim to have knowledge of at least one contraceptive method (USAID, 2005: 38). Use of modern methods of contraception
has increased over time (39). And Honduras is one of the countries in the
entire region of the Americas that prohibits abortion under all circumstances, including rape, incest, and to save the life of the mother. Quite
appropriately, such restrictions are usually explained with reference to
the importance and influence of the Catholic Church. The Church has
historically shaped culture and values in the region, and official doctrine
condemns abortion. This, however, is not the end of the story. There are
dubious political forces that seem to capitalize on religiosity when expedient, such as to deny women access to abortion, and discard it to achieve
nationalistic goals, such as the sanctioning of mass sterilizations in Peru
during President Alberto Fujimori’s tenure. His “family planning program,”
crafted in accordance with structural adjustment policies, resulted in the
surgical sterilization of 250,000 women between 1995 and 2000, “the
majority without an adequate process of informed consent. The great
majority of women sterilized corresponded to the lowest socio-economic
strata and came from rural areas with a high proportion of indigenous
persons” (Miranda and Yamin, 2005: 179).
Gender inequality (as evidenced by these indicators) tends to be perpetuated
by culture, religion and politics. Inability to determine number and
spacing of children, as a result of traditional cultural practices, difficulty
in acquiring contraception, and, in most countries in the region, the prohibition of abortion, means that women’s rights, as granted in the CEDAW,
are not recognized. This mis-recognition, or human rights violation, has
deleterious effects on women’s health. To this end, the World Health
Organization (WHO) has recommended the reframing of abortion as a
reproductive rights issue (rather than a moral one), and has declared the
fundamental importance of achieving maternal and reproductive health.
In his assessment of gender inequality and health in Haiti, Paul Farmer
insists that women would benefit from a broader distribution of basic and
health resources in conjunction with liberation from oppressive gender
roles. Such a change requires action at the global level, although responsibility and blame tend to be directed at individual citizen-patients.
Farmer explains that in the case of HIV/AIDS, there is an “exaggeration of
personal agency,” which means that it is often assumed that women have
a significant amount of control over their own health and reproductive
decisions, when in fact they have very little. He continues: “There is
nothing wrong with underlining personal agency, but there is something
unfair about using personal responsibility as a basis for assigning blame
while simultaneously denying those who are being blamed the opportunity to exert agency in their lives” (Farmer, 1999: 84).
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In Honduras, what factors or forces curtail agency for women? As noted,
there are cultural, religious and political impediments to agency or
“subjectivity” – the ability of women make decisions and act of their own
volition, without undue influence from other people or structural factors.
Machista culture can be blamed for the relegation of women to traditional
and subservient social roles. But this is changing as more women are
educated, enter the workforce, fill the ranks as professionals, and exercise
(limited) reproductive choices through greater knowledge of and access to
birth control. Moreover, machista culture has also had a protective effect
on women. In 1998 when hurricane Mitch struck, more men than women
lost their lives as the men bravely ventured into dangerous conditions to try
to help, to salvage life and property. As noted above, Catholic Church doctrine is also a limiting factor, although this on its own does not explain why
women have limited ability to act as “subjects” in determining their futures.
That is, why they remain controlled and regulated, more so than men.
To a significant degree, the state (the institutions of government and their
policies, domestic and foreign) curtails agency for women. In this section,
I would like to consider one major political barrier, and return to others
below when I discuss the global politics of inequality. Honduras receives
a substantial amount of foreign aid from the United States Agency for
International Development (USAID). For 2006, the USAID budget for
Honduras is $45 million (USD) (US State Department 2006). This aid is
crucial to development efforts in Honduras, as elsewhere, and therefore
impossible to refuse or negotiate. USAID funding is dispensed with conditions, some of which severely restrict reproductive choices for women.
Stacey J. Rees and Wendy Chavkin explain the USAID policy:
In 1984, President Ronald Reagan implemented the Mexico City
Policy, better known as the “Global Gag Rule.” This policy prevents
the United States Agency for International Development (USAID)
from giving funds to nongovernment organizations that perform
abortions or actively promote abortion as a method of family
planning in other nations. This policy remained in effect until
1993, when President Bill Clinton rescinded it, but in 2001 one of
President Bush’s first acts was to reinstate this policy (Rees and
Chavkin, 2006: 73).
Therefore, none of the USAID funding can be channeled into hospitals,
clinics, or organizations that perform, promote, or provide information
about, abortion.

The (Global) Politics of Inequality
Beginning in the 1980s, International Financial Institutions (IFIs), such as
The World Bank, The International Monetary Fund and the World Trade
Organization, imposed structural adjustment policies (SAPs) on developing
countries. The SAPs were intended to strengthen domestic economies
through economic liberalization, and thereby enable debt repayment,
more viable economies and, eventually, further social development. The
process of economic liberalization involved legal reforms, removal of
trade barriers, greater inclusion of developing countries in global trading
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relationships. The IFIs insisted that achievements in social development
were secondary considerations, and ultimately dependent upon successful
economic reforms (ie. structural adjustment). While the effects of SAPs
are widely disputed, it is inarguable that throughout the period of their
implementation, development in the social sector – health care, education, housing – was put on the political “backburner.”
Obijiofor Aginam explains that: “SAPs involve an economic liberalization
scheme founded more on market forces and strong private sector participation, and less on government intervention in the provision of social
services” (Aginam, 2005:40-41). In his consideration of the legacy of SAPs
in the global south, he notes that
advocates of SAPs maintain that there is no alternative to them
and that adjustments have resulted in the stabilization of most
economies so that these countries can now repay their debt to the
IFIs. The recipient countries of SAPs are now able to restore
credit, attract foreign investment, and reverse unsustainable
economic policies that compelled the prescription of SAPs in the
first place. It is undeniable that SAPs have the noble objective of
propping up ailing economies through sustainable economic
policies. However, the implementation of SAPs has led to difficult
socio-economic policies due to cuts in social programs: public
health, education, housing, and jobs (Aginam, 2005:41).
By most assessments, the impact of SAPs on public health efforts in
developing countries has been devastating.
Paul Farmer quotes James Galbraith concerning structural adjustment
and consequent inequality:
It is not increasing trade as such that we should fear. Nor is technology the culprit. The focus on globalization as such misstates
the issue. The problem is a process of integration carried out
since at least 1980 under circumstances of unsustainable finance,
in which wealth has flowed upwards from the poor countries to
the rich, and mainly to the upper financial strata of the richest
countries.
In the course of these events, progress toward tolerable levels of
inequality and sustainable development virtually stopped.
Neocolonial patterns of center-periphery dependence, and of debt
peonage, were reestablished, but without the slightest assumption
of responsibility by the rich countries for the fate of the poor
(Farmer, 2005: 18).
One of the ways in which this dependency is perpetuated is through the
proliferation of maquiladoras, foreign-owned assembly factories located
in developing countries. In September 2000, “the industry generated a
total of 125,000 direct jobs, 72% of them held by women” (PAHO 2002:
350, volume II). And while this job growth has clear benefits for the
employees of the maquiladoras and their families, as well as for the
Honduran economy, its structural dynamics increase both global and
domestic inequalities.
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In this context, Honduras has been trying to establish democratic
processes and institutions. The country held its first democratic elections
in 1980, and adopted its constitution in 1982. This transition is unavoidably
difficult, and Honduras has struggled with resultant political instability.
PAHO (2002) explains that:
For the past two decades Honduras has been engaged in a transition
to formal democracy, and throughout that period it has basically
been faced with two major stumbling blocks: on the one hand,
obstacles stemming from the country’s ancestral problems of
poverty, unemployment, and its deficiencies in housing, education,
and health, and on the other, the institutional weakness of bodies
that are of key importance to the strengthening of democracy”
(PAHO 2002: 350 vol. 2).
It is important to remember that Honduras has been undertaking
its democratic project for an incredibly short period of time: 24 years.
By way of comparison, the United States, still an imperfect democratic
model, has been a democratic republic since 1789 (217 years). Resource
constraints, explained in an earlier section, coupled with political instability, means that it is difficult for governments to establish political
priorities and follow through on them. Furthermore, health, no matter
how important, is not an item at the top of any political agenda in a
country that is trying to resolve the more immediate problems of violence,
corruption, and unemployment.
One of the consequences of the trends examined in this section – economic
liberalization through structural adjustment and transition to democracy –
has been the emergence of an epidemiological “double burden.”
Developing countries are often plagued by the endurance of communicable diseases such as tuberculosis, leprosy, cholera, typhoid fever,
meningitis, and hepatitis. Other diseases such as vector-borne diseases
(malaria and dengue fever), rabies and other zoonoses, STDs, and
HIV/AIDS are also very common in developing countries. Developed
countries have effectively controlled or eradicated communicable
diseases. The primary causes of morbidity and mortality in developed
countries are non-communicable diseases, such as cancer and cardiovascular disease. In transitional countries, like Honduras, that are developing through processes of economic liberalization and democratization,
the segmentation of the population into traditional, underdeveloped
enclaves and developed, privileged groups (including the emergence of a
“middle class”) has resulted in some distinct public health challenges.
These countries are required to manage the full impact of both communicable and non-communicable diseases. The former have not been contained
or eliminated, and the latter are increasing in prevalence. In Honduras,
non-communicable diseases include nutritional and metabolic diseases,
cardiovascular disease, diseases of the circulatory system (such as hypertension), and cancer (PAHO, 2002: 356). Accidents and violence and natural
disasters are also significant causes of mortality and morbidity (Ibid). The
number and complexity of communicable and non-communicable disease
patterns present serious problems for already over-burdened health systems.
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Conclusion
Health status is determined by two factors: genetics and environment.
Therefore, differences in health status are attributed to differences in individual genetic constitution, which, for the most part, cannot be modified,
and environmental contexts, which are variable. The social, political, and
economic dimensions of the latter condition require thorough investigation because of their impact on health status, and because this impact can
be altered, for better or worse, through public policy (foreign and domestic).
It is necessary to investigate, more systematically, those factors that
intersect with SES to create vulnerable populations (such as women and
ethnic minorities) and the political dynamics that sustain or exacerbate
inequality. The political dimensions of health and inequality have often
been overlooked, considered as disparate matters, but they are conceptually and empirically inseparable. As A.J. McMichael and R. Beaglehole
remind us, “[p]ublic health, as Virchow pointed out more than a century
ago, is ‘politics writ large’ ” (McMichael and Beaglehole 2000: 495).
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Contracting Out and the Cost of Extending Health Service Coverage in Haitii
Valéry Ridde 1, Cristian Morales, Abel Bicaba, Jean André
Introduction
Involving the non-governmental health sector in the supply of public
health services is one of the challenges currently facing health systems, as
confirmed by the experts attending the April 2005 Montreux meeting on
the subject of “Making Health Systems Work”. Contracting with the
health sector is one of the potential organizational methods for achieving
this [1]2. In fact, the World Health Organization (WHO), following
its 2003 declaration encouraging member States to take this approach, has
recently created a website on this very subject, and one of its experts has
published a collective work [3]. The national health system reorganization and rationalization program (known as the MPHP-IDB program)
launched by Haiti’s Ministry of Public Health and Population (MPHP) is
part of this international shift. The Haiti program is coordinated by a
special Management and Coordination Unit (MCU) and funded by a loan
from the Inter-American Development Bank. It includes a pilot project to
extend basic health service coverage to 350,000 women and children
under five years of age. Not only is the health of Haiti’s population the
most precarious in the Americas, but access to basic health care is both
unfair and difficult. The promoters of this project, which focuses on six
Communal Health Units (CHUs or health districts) decided to use a
contracting approach in which the purchaser (the project) would provide
subcontractors with the funds required to deliver health services, under
the terms of a contract. It was at this stage that we were asked to intervene, in order to advise the MPHP-IDB project leaders and produce the
tools they needed. A number of studies were carried out3. This chapter
examines the two key elements of the project, namely the contracting
approach and cost estimates for the subcontractors’ services. Its purpose
is therefore twofold.
Its primary aim is to show how consideration of both the national context
and appropriate international data enabled the project to select a contextually relevant service contracting model. International data were already
available from other recent publications [3, 5-7], especially those relating
to contracting experiences in so-called fragile States [8] like Haiti [9], so this
chapter basically provides an opportunity to study the national contractual
context and the model that is most relevant to it.
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A further aim is to describe the results of a process used to establish the
cost of the minimum service bundle (MSB) in this same context. This
estimate of costs is vital to the contract content, but is rarely available
in fragile States. The various proposals made in this respect over the last
15 years clearly illustrate the random nature of cost quantification efforts.
The 1993 World Bank report proposed that countries should provide
US$12 per capita for basic health care financing [10]. This amount, which
did not take into account direct payments by patients, the famous “cost
recovery” mechanism, was recently increased to US$16.40 [11]. In 2001,
the WHO’s Commission on Macroeconomics and Health recommended
financing of US$34 per capita, in order to provide free health care for
users and include certain aspects of HIV/AIDS in the MSB [12]. In contrast,
the WHO Director, at a recent forum, stated that a minimum level of
financing of US$60 would now be required for this [13]. Estimates for
maternal infantile activities in low-income countries are also highly
variable [11, 14]. The annual costs reported following an experiment in
Guatemala in 2000 (La Forgia, 2005; MPHP, 2005) and in Haiti in 1997 were
US$13 and US$11.70 respectively (in 2005 dollars) (Cayemittes, 1997).

Methodology
The study was carried out in Haiti during a very troubled period between
October 2005 and March 2006. The methodology was a combined
approach, using both qualitative and quantitative data. Three qualitative
data collection tools were used, namely in-depth interviews with key
actors, literature reviews and field observations during visits to certain
health teams in the six CHUs involved in the pilot project. The methodology
is described in detail in the final report [4] and in the seven theme-based
reports.
The content of the MSB was established by the MPHP, and includes
promotional and prevention activities as well as curative services at the
first and second levels, combined with advanced care delivery strategies
for inaccessible populations. The total population covered by the project
comprises 375,000 individuals, including 171,443 women of childbearing age and 25,392 children under five years of age in urban and
accessible rural areas, and 154,314 women of childbearing age and
22,855 children under five years of age in inaccessible rural areas. Costs
were calculated by multiplying estimated prevalence rates for problems
covered by the MSB by CHU target population sizes in the various communities, to obtain the anticipated volume of activities. It was then
possible to identify the resources required to provide the anticipated
volume of activities, and therefore to place a monetary value on the MSB.
A detailed description of the methodology can be found in the special
report [15].
A two-day workshop to share the findings of the study was organized in
March 2006, and was attended by approximately 50 people with an
interest in the project, including civil servants from MPHP’s headquarters
and outlying offices, as well as medical staff, NGO leaders, representatives
from international cooperative organizations and so on. Those present
were able to discuss the proposed analyses and recommended solutions,
in plenary sessions and theme-based workshops.
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In the following sections we will present empirical data on the health
service contract situation in Haiti. The relevant international data will
then be discussed briefly, and a service cost calculation method will be
proposed.

Contracting in Haiti
While the project promoters wanted to use the contracting approach as a
service provision method, and the contract as a tool for the project, there
were nevertheless several other options available. In the contracting
approach, numerous elements must be selected, depending on the national
context and the relevant international data. Any attempt to reproduce
experiences and methods from different contexts, without appropriate
adjustments, would very probably be doomed to failure.
In September 2005 [16], the MPHP had already proposed some contract
method hypotheses, but much still remained to be done. The Ministry
wanted the Haiti government to use this type of method to allocate
resources to CHU offices at the end of the project, after July 2008.
However, the contract terms, conditions and content still needed to be
established, in order to provide basic health services. As the MPHP
pointed out, the pilot project would be an opportunity to test a delivery
model [17, p. 2], but it was still necessary to identify the terms and conditions that would offer the best chance of success. Contracting would have
to be based on a pragmatic approach; the MPHP felt the contractual
arrangement should reconcile the individual interests of the actors
concerned [3, p. 19].
Relevant international experience was not only rare, but also not conclusive [5]. Accordingly, while it could be used as a basis, it was necessary
to find a contextually responsive solution for the prevailing situation in
Haiti. As the WHO specialists pointed out, there is no single contractual
relationship that is better than another; the choice depends entirely on the
context [3, p. 127]. We suggest that the contractual context in Haiti
should be studied on the basis of the elements shown in Figure 14, and
because the book is concerned with the American continent in general,
we have drawn some comparisons with the experience of Guatemala [2].
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Figure 1
Contextual elements influencing the nature of the contractual relationship
Capacities
of the buyer

Nature
of services

Features
of suppliers

Capacities
of the regulation
environment

Features
of suppliers’
market

Level of trust

Contract relations
Source: Adapted from [19]

[Purchaser’s capacities, Nature of services, Characteristics of suppliers,
Characteristics of suppliers’ market, Capacities of the regulatory environment, Level of trust, Contractual relationships]
Purchaser’s Capacities
The separation of functions between the service purchaser on the one
hand and the care providers on the other constitutes the theoretical foundation of the contracting approach. The purchaser’s capacity to play its
regulatory role and coordinate the signature of transactions and contracts
must therefore be assessed. In the case of this particular project, the MCU
can be considered to be the purchaser, since it is the Haiti government
arm responsible for managing the IDB loan. Although the MCU does not
appear to have past experience with health service delivery contracts, it
nevertheless has good knowledge of the public market and the bidding
process. Some of its employees are highly experienced in this area. With
the help of staff from the IDB, model contracts for the three types of markets
(acquisition, work, service delivery) were identified. The MCU team is
experienced with the international bidding process, and also with need
assessments, cost estimates and “non-objection” applications to the IDB.
The overall international bidding process was estimated to take between
45 and 60 days.
Capacities of the Regulatory Environment
The current political and institutional environment is somewhat unstable.
In March 2004, after years of internal conflict and institutional blockages,
the departure of the President and the creation of a Council of Elders, an
interim transitional government was finally appointed. The United
Nations Stabilization Mission came to Haiti in June of that year. It was at
this point that the first attempts were made to provide the country with an
interim cooperation policy to cover the period until the next elections in
late 2005. The purpose was to obtain the support of the international
community by jointly establishing needs and programs for the transitional
period of July 2004 to September 2006 [20]. The Interim Cooperation
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Framework (ICF) was finalized in July 2004, and one of its four main
objectives was to improve access to basic services.
As far as conflicts relating to contracting activities are concerned,
although a national commission on the subject has been in existence for a
short time, due to the non-functioning of the Ministry of the Administration
and Civil Service 5 it does not yet appear to have begun its activities, or to
have the necessary means. Departmental commissions will also be created
in the future. The MPHP has its own department responsible for managing
administrative disputes. In Haiti, an order concerning contracting activities
was adopted on February 14, 2005, by the Interim President of the
Republic. Presently, the ability to use these documents and activate arbitration for conflicts relating to contracts is extremely limited. For projects
financed by the IDB, an agreement was signed by the IDB and the government concerning contracting activities and possible conflicts. The agreement
states that contracting activities funded by IDB loan resources are
governed entirely by the procedures stipulated in the Ad-Hoc Schedule to
the Agreement6. The schedule’s validity was extended to January 2006.
In the contracts currently entered into by the MCU, conflicts are solved by
means of a process involving three arbitrators. It should also be remembered that there is no legislation concerning the CHUs, and their legal
incapacity to sign contracts. This legal black hole also means that there is
a certain lack of precision concerning the roles and attributions of the
CHUs, although certain MPHP policy documents have clarified matters
somewhat [21].
Nature of Services
Clearly, the provision of the minimum service bundle (MSB) to women of
childbearing age and children under five is a public service mission. The
MSB was finalized and tested at a national workshop held in December
2005. As part of the pilot project, the MSB for women and children
includes preventive services and first and second line curative care. An
advanced strategy will be used to deliver the MSB to population groups
living in inaccessible areas, and this will certainly have an impact on the
sustainability of the service supply. The CHU offices are responsible for
monitoring, coordinating and planning the activities of the institutions
offering the MSB in their territories. According to our estimates, there are
approximately 375,000 women of childbearing age and children under
five years old in the six CHUs selected for the pilot project – only 25,000
more than the number of patients originally anticipated for the project.
Characteristics of Suppliers
There is a considerable difference in the presence and organizational
capacity of potential health service suppliers in the six CHUs. It is rare for
the public sector to have the human and material resources it needs to
implement the MSB quickly. Except in a few rare cases, the private health
companies offer services to limited population pools. The international
NGOs, for their part, are no longer present, having either withdrawn from
the regions concerned for lack of financing from funding organizations or
for other reasons, or because they now work only for a small portion
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of the population or offer only part of the potential MSB. Most now offer
support services for government health and other providers, rather than
delivering services directly to the population. Direct delivery is generally
provided by national organizations with a limited geographical spread.
At the same time, it is important to note that very few of the actors present
in the six CHUs have real-life experience with contractual activities in the
health sector. The organizational abilities of potential partners are important, since, as pointed out by the manager of an NGO that had been
involved in a performance-based contract, a certain level of organizational
maturity is required for contracting activities.
Characteristics of the Suppliers’ Market
Field visits in the six CHUs revealed that, generally speaking, there is very
little competition between potential suppliers. A similar observation was
also made at the beginning of the contracting experiment in Guatemala,
leading the Ministry to avoid competition in the first three years of the
project as well as the use of performance indicators [2]. Although there
are a host of health service organizations and suppliers, very few have the
resources and operational capacity to provide the entire MSB to the target
population within an acceptable time. In some CHUs there are no suppliers able to do this, while in others there are only a small number.
Situations in which the number of actors is small can be conducive to
certain forms of collusion7 or conflicts that may hinder the achievement
of the project’s goals. If all target patients are to have access to the MSB,
some form of alliance will be required between several service providers.
If, on the other hand, the service providers are forced to compete with one
another, it is highly unlikely that the losers will want to collaborate with
the winners in organizing an integrated service network for the CHU.
Trust and competition do not always go hand in hand in contractual
activities8. The organizations that are not selected may feel excluded and
may no longer be willing to take part in any shape or form in a coordinated effort to supply the CHU. This situation could be even more
harmful if the excluded organizations formerly provided quality services
and were already well-established. The cost of establishing new actors or
deploying existing suppliers more extensively may be considerable, and
may take up a considerable portion of the service delivery budget.
Level of Trust
Although the researchers have neither the time nor the skill to perform a
sociological analysis of modern Haiti, they can nevertheless assert that the
society of Haiti is currently in a highly chaotic state. Although society has
not been completely broken down, the high level of violence and insecurity
tends to suggest that interpersonal trust (horizontal) is at an extremely
low level. With regard to the health system, problems relating to community participation [4] also reveal a societal deficiency that is not conducive
to interpersonal trust. The corruption observed repeatedly by international institutions9 and the local press is also indicative of lack of trust.
In Guatemala, the lack of trust between the NGOs, government departments
and health workers led the project managers to propose a combined contract
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management model, replacing the original direct model where the NGOs
were responsible for everything (contracting out) [2].
In Haiti, the population’s trust in its institutions (vertical) is also at a low
level. Recurrent postponements of elections, combined with the high level
of insecurity, have done nothing to build this trust. There is also the
ambiguous relationship maintained by the NGOs and other potential
private fund providers with the government in general and the MPHP in
particular. Given the proliferation of NGOs as a result of events in Haiti
(for example, the floods at Gonaives), the Haiti government occasionally
seems to regard them with mistrust. In addition, most of the funding organizations have, in recent years, directed their subsidies toward the NGOs
rather than toward the public sector, due to the unstable political situation.
During site visits, some MPHP managers expressed clear reservations
concerning the risk of relying mostly on the private sector for service
provision in the pilot project. Beyond the ideological issues at stake, the
managers’ fears result partly from a lack of trust between the public and
private sector players.
Based on this brief and obviously limited analysis of the context in Haiti
as far as contracting activities are concerned, it is possible, using the
three-level contextual relevance typology from the contracting approach,
to deduce that Haiti is a country with very limited governmental capacity
to commit to the contracting approach and equally limited private sector
capacity to provide subcontracting services [23, p. 142]. The situation in
Haiti appears to be very similar to the situation that reigned in Guatemala
when the NGO contracting project was launched in 1997 [2]. It is summarized below in Table 1.
Table 1
Contextual elements influencing the nature of contractual relationships in Haiti
Elements

Situation in Haiti (January 2006)

Purchaser’s capacity

Good for the MCU and contracting activities, limited for contracting of health services

Capacity of the regulatory
environment

Unstable, poor for enforceable contracts, juridical vacuum for CHUs

Nature of services

MSB and public service mission, importance of B-CHU offices

Characteristics of suppliers

Variable presence and capacity, very few actors with experience of the contractual approach

Characteristics of suppliers’
market

Non-competitive, risks for the integrated health system if competition is introduced

Level of trust

Low, public sector has reservations about the private sector

Source: Authors

Contracting in the International Context
This section is very short, and makes no attempt to propose an exhaustive
analysis of scientific publications available elsewhere [3, 5-7]. Instead, we
have examined empirical data from Haiti. Readers wishing to learn more
about experiences in other countries, particularly Guatemala, should consult
the specific report on that country [24] along with the paper published on
the subject [5]. In terms of the issues at stake, we emphasize what we
have referred to as the contract paradox – in other words, the fact that
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contracting out is proposed as a solution to the State’s inefficiency, but
actually requires the State to become even more effective at organizing,
controlling and supervising its subcontractors. This is all the more illogical
if we consider the virtual or total absence, in Southern countries, of the
skills required to face up to the challenges involved. Haiti appears to offer
a good example of these deficits in governmental capacities. The relevant
data presented elsewhere [5, 24] relating to the contracting approach can
be summarized by two citations taken from the most recent publication
by a WHO expert on the subject of health service contracting [3]:
• “It is appropriate to assess contracting [...]. In fact, it is only when
there is sufficient evidence10 in favour of contracting as a tool that it
can truly be regarded as essential to the organization of health
services.” (p. 20, our translation from the French)
• “The analyses currently available [...] clearly show the limitations of
relations based solely on competition, and suggest that a good dose of
partnership is absolutely necessary in order to achieve good results.”
(p. 66, our translation from the French)

The Proposed Contracting Model
The proposed contracting model takes into account current knowledge of
the contracting approach (and therefore requires considerable prudence
and an in-depth assessment) and, of course, the context in Haiti. It is vital
to assess the chances of success and survival of contracting, which
must [25]:
1) Be based on a national health policy.
2) Clarify the new distribution of roles among the various ministerial
departments.
3) Strengthen the State’s competencies in the areas of planning,
assessment and the exercise of trusteeship.
4) Strengthen the capacities of the partner NGO.
5) Develop mutual trust and understanding.
The third point, raised by the NGO group and also by the WHO experts [1],
is crucial if the purpose of the pilot project is to ensure that experience
acquired in the next two years from the MPHP-IDB project is useful to the
Haiti government in the medium term. It is not simply a question of delivering health services to the target population – although this is clearly a
priority; it is also necessary to provide MPHP managers and civil servants
with the means required to learn the contractual approach11 so that it can
ultimately be incorporated into financing and service delivery methods for
potential CHUs12. A core element of the proposed contracting model is the
fact that capacity strengthening (for the contracting approach) among
State actors (and non-State actors) is vital to the sustainability and long-term
acceptance of the approach.
To enable pilot project managers to make informed choices, Table 2
proposes a range of possible options, depending on the elements to be
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studied in the pilot project contracting model. This proposal was debated
and argued with the MCU, which requested additional information and
proposed certain amendments. The content of the proposed model is
based on a hypothesis conducive to its efficiency. Some of the elements
relating to sustainability are taken into consideration (including capacity
strengthening), while others are not (medications and cost recovery, staff
recruitment and attraction). In many cases decisions are required at the
national level, and policies will have to be formulated.
Table 2
Elements and possible options for the contracting model
Option 1

Option 2

Type of relationship

Competition

Type of contract

Enforceable

Relationship

Contractor (in/out)

Public

Private

Financing

Option 3

Partnership

Proposal
Partnership
Relationship

Private sector
supporting the
public sector

Private sector
supporting the
public sector

Equal to $10 per capita Fair in terms of needs
(and other partners)

Call for bids

Fair in terms of needs
(and other partners)

Duration

1 year

1 year renewable

2 years

2 years

Financial incentives

None

Negative

Positive

Negative to 10%

Performance
indicators

No indicators

Indicators of
output/process

Impact indicators

Indicators of
output/process

Communication
performance

No communication

CHU classification

Coordination/
Central management/
Strengthening

CMU

Outside firm

Evaluator

Outside firm

Outside firm/MPHP
PEU

Type of evaluation

Effectiveness
(ex. ante/ex. post)

Process

CHU classification
MPHP/DDS
+ Outside firm

MPHP/DDS
+ Outside firm
Outside firm/MPHP
PEU

Efficiency

Performance

Source: Authors

Details of the reasons why these elements were selected for the contracting
model may be consulted elsewhere [24]. Below is a brief summary.
• Partnership-based and relationship-based contracts are signed by the
CMU, the MPHP and the NGOs working jointly with the B-CHUs.
The NGOs receive funding according to the specific needs and budgets
already allocated by other funding organizations, for a two-year term,
10% of which is conditional upon the achievement of output and
process targets, shared regularly among all pilot project stakeholders.
• The pilot project as a whole is managed and coordinated by the central
service responsible for contracting, supported by a firm commissioned
to strengthen the contractual and management/coordination/planning/
monitoring/evaluation competencies of all levels of the health pyramid,
including the NGOs.
• Evaluation is performed by an outside firm that will work jointly
with members of the MPHP’s Planning and Evaluation Unit (PEU)
throughout the process, which will involve an assessment of performance in its broadest sense [28].
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Figure 2 shows the links between the various actors, taking into account
the fact that the B-CHU cannot yet sign documents committing the MPHP.
Accordingly, contracts will be signed by the NGO and the public and
private health organizations; this explains the links shown between the
entities. However, it is clear that, according to the spirit of the proposed
structure, all the activities carried out by the CHU health organizations
are supervised, coordinated and assessed by the members of the CHU
office, jointly with the NGO.
Figure 2
Relationship between the contracting actors in the pilot project

Source: Authors

[DAF/Legal department, Technical assistance (Fund managing firm),
DDS, NGO-b, Health Team-b, Contract, MCU, B-CHU, NGO-a, Health
team-a, Public health teams, Private health teams, PEU, Independent
evaluator (auditing firm), Capacity strengthening, Contractual link,
Performance, Functional relationship]
The proposed model is flexible enough to be adjusted to the context of
each CHU. For each CHU, the NGO, working permanently with B-CHU,
must also enter into performance-based contracts with other partners
(by delegating funds to them), thus obtaining their health services to help
provide coverage for the entire pilot project target population. For the
sake of efficiency, and to integrate the health services available in the
CHU territory, NGO-a can subcontract service delivery to NGO-b, which
already has a delivery network. NGO-a can also enter into direct contracts
with other public or private health sector formations in the territory.
They, in turn, can enter into motivation contracts with health personnel
in order to establish individual performance and remote location incentives
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(the pertinence of this approach was illustrated by the results obtained
in Rwanda) [26].
The proposed model uses partnerships and voluntary, transparent negotiation instead of international competition, meaning that the process to be
followed must be divided into three phases.
• Phase 1: Information, discussion, mapping, calls for bids
– Map of potential actors produced by the CHU;
– Call for bids for the evaluation and capacity
strengthening firm;
– Technical and financial offers by NGOs.
• Phase 2: Voluntary negotiations and signature of delivery contracts,
start-up of technical assistance and evaluation
– Six contracts signed, one for each of the six CHUs;
– Baseline evaluation carried out;
– Technical assistance introduced in the central department.
• Phase 3: Start-up of contracts and service delivery for 24 months
– Negotiations with potential service providers;
– Start of service provision and strengthening
of B-CHU capacities.
To enter into the contracts and allocate the required amounts, it is also
necessary to estimate the cost of service delivery by potential service
providers. This aspect will be examined in the next section.

Calculating the Cost of the MSB
On average, the total cost of providing the MSB at the first and second
levels for the target populations in easy access zones is US$0.89 million
per CHU per year, or US$5.34 million per year in all, with an average per
capita cost of US$28.70. Total costs for outpatient MSB delivery (advanced
strategy) are approximately US$0.42 million per year, with an average per
capita cost of US$14.50. The following table shows the breakdown of
costs for the CHUs taking part in the pilot project.
Table 3
Total and per capita cost per year for the institutional and outpatient MSB,
by expenditure item
Regular MSB
(1st and 2nd Levels)

Outpatient MSB
Advanced Strategy

Human resources

$349,111

(39.11%)

$187,798

Medications

$177,816

(19.92%)

$37,650

(8.81%)

$3,804

(0.43%)

$8,951

(2.09%)
(28.53%)

Vitamins and supplements
Family planning methods

(43.93%)

$130,422

(14.61%)

$121,975

Vaccines

$11,626

(1.30%)

$9,754

(2.28%)

Supplies

$8,141

(0.91%)

$1,665

(0.39%)

Amortization & misc.

$211,820

(23.73%)

$59,670

(13.96%)

TOTAL COSTS

$892,741

(100.00%)

$427,464$

(100.00%)

TARGET POPULATION

32,806

29,528

COST PER TARGET

$28.69

$14.54

Source: Authors
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As the table shows, human resources are the largest expense in both
options. For the regular (institutional) MSB, amortization ranks second,
mainly due to the weight of building amortization, which is greater than
for the outpatient option. Essential medication and family planning
methods rank next, while vitamins, supplements and supplies account for
only a very small portion of total costs in both options.
The problem of MSB costs also raises the more general question of
financing. In the case in question, the problem lies in the fact that some
$8.5 million would be required to finance the services provided as part of
the MPHP-IDB project, based on coverage of 100,000 targets in the first
year and 250,000 targets in the two subsequent years – in other words,
US$10 per person per year. However, under the current hypothesis, the
project will take place over a two-year period only, will cover an
estimated 375,000 people, and will provide coverage for the entire target
population from the outset. Accordingly, annual operating costs for MSB
delivery in both options (institution-based and outpatient-based) are
US$7.9 million per year, or US$15.8 million for the life of the project.
Clearly, this is far in excess of the original project budget. To ensure that
MPHP-IDB project activities do not exceed the available financing, it is
therefore recommended: (i) that expenditures relating to vaccines for the
Extended Vaccination Program and the Family Planning Program should
not be financed, since other programs exist to provide financing for them;
(ii) that only 25% of building and equipment amortization expenses
should be financed; and (iii) that staff should be offered a bonus to ensure
that salaries in the public and private sectors are as similar as possible.

Conclusion
In the contractual approach, there are a host of elements for which
choices must be made. There is no miracle solution to this, and the
choices must be realistic, in terms not only of relevant international data,
but also of the context in Haiti. Any attempt to reproduce implementation
methods derived from other contexts will probably fail. The proposals
made in this document and in the detailed reports are therefore designed
to be contextually and scientifically relevant. This was clearly not an easy
task, first because applications of the contracting approach are rare and
difficult to transfer to other contexts, and second because it is difficult to
produce cost information due to the lack of available data on the current
context in Haiti. We nevertheless hope that our proposals will be implemented, and that their effectiveness and relevance will be evaluated.
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1 (514) 890-8000 ext. 15928, Fax: 1 (514) 412-7108, E-mail: valery.ridde@umontreal.ca.
2. As tested in the North in the 1950s but not until the 1990s in the South [2].
3. The other aspects studied (monitoring and evaluation system, community participation,
etc.) are addressed in another document [4].
4. For a similar analysis framework and experience relating to performance contracts in
other sectors, see [18].
5. Source: Official Journal, 160th year, no. 12. Order setting rules for public service, supply
and works markets.
6. Source: Annexe Ad Hoc, LEG/OPR/RGII/IDBDOCS#337902, 12 pages.
7. This was also observed in a similar process organized by the World Bank in Afghanistan.
8. See the debate on this subject in the Lancet [22].
9. In 2004, Haiti ranked last out of 146 countries on the corruption perception index; see
the annual international classification at http://www.transparency.org.
10. In a review of the impacts of performance contracts carried out by World Bank
personnel, only five of the 10 experiences studied via 11 bibliographical references were
drawn from papers published in scientific journals with reading committees [6]. For
example, our own analysis of the results of the Guatemala experience [24] produced
diametrically opposite results.
11. Which was recommended by the assessors of an experiment in Rwanda [26].
12. Scaling up presents a number of challenges for the contractual approach; see the
example of Rwanda [27].
i The data for this paper were drawn from a report written in collaboration with Karina
Dubois-Nguyen and Tania Pierres-Charles, presented as part of consultations on the
preparation of tools and mechanisms for the implementation, monitoring and evaluation
of the Pilot Project to Extend Basic Health and Social Services Coverage, carried out on
behalf of Haiti’s Ministry of Public Health and Population and financed by the
Interamerican Development Bank (Program to Reorganize and Rationalize the National
Health System – Loans 1009/SF-HA). We thank everyone who took part in the
consultation, as well as the members of the Project Coordination and Management
Union and participants in the final workshop.
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Session IV
Indigenous Movements,
Poverty and Inequality

This Round Table presented an overview of the
situation of Indigenous populations in the Americas,
outlining the factors contributing to the issues as
well as the challenges that lay ahead. Indigenous
populations in the Americas are particularly
vulnerable to social and economic inequalities.
Moreover, Indigenous women often face double
discrimination for being female and indigenous.
Even though these issues have been addressed by
regional and national initiatives, their situation
remains disturbing.

04

a

Pierre Beaucage

Pierre Beaucage is professor emeritus in the anthropology department
of the Université de Montréal. From 2003 to 2005, Mr. Beaucage was
a visiting professor at the Centro de Estudios para el Desarrollo Rural
(CESDER) in Zautla, Mexico, where he had been supervising, since 1969,
seventeen ethnological research projects examining indigenous populations. Between 2002 and 2005 he was a co-researcher with the Groupe
de recherche sur les imaginaires politiques en Amérique latine, GRIPAL.
Mr. Beaucage’s interests center on the indigenous cultures of Mexico
and Central America.

Struggling Against Inequality and for the Right to Be Different:
Present-day Indigenous Movements in Latin America.
There is very little novelty in saying that the indigenous peoples in the
Americas still occupy today the lower stratum in all multiethnic American
societies, whether it is considered in terms of per capita income or level of
living, life expectancy, education, etc. They have been kept aside political
power and their share of symbolic capital is historically small (outside
some romantic allusions to a foregone past). However, after World War
Two, their condition has improved in many countries, following the
adoption of generalized health, welfare and educational policies. In recent
years, strong indigenous movements in North and South America have
become significant social actors in a two-fold struggle: against persisting
or increasing inequality and discrimination, on the one hand, for the
defense of cultural diversity, on the other hand. The results are uneven.
On the one hand, there is no doubt that, on the legal-constitutional level,
their position has improved: alongside with the general trend towards
democracy and individual human rights in Latin America during the 1980s,
some indigenous collective rights as peoples have been recognized and
enshrined in the national constitutions of Brasil, Argentina, Chile, Peru,
Ecuador, Colombia, Nicaragua and Mexico (Stavenhagen 2002). On the
other hand, their overall social and economic situation generally deteriorated during the same period, together with that of the lower stratum of
most Latin American societies (with the exception of Chile). What is the
global result of these trends which seem to run opposite to one another?
In particular, which is the link between these factors and the birth or re-birth
of strong, militant Indian movements in Latin America in the 1990s and
after the year 2000? This paper will try to shed some light on these links.
I will mostly focus on two Andean countries, Bolivia and Ecuador, as well
as on Mexico. I shall also make some brief, comparative references to
other national situations, in particular, Canada.

Historical Background: the Three Waves of Modernization
In a paper published a few years ago, I argued that the actual situation of
indigenous peoples in Spanish-speaking Latin America was deeply influenced by what I called “the three waves of modernization” which swept
the continent during its modern history (Beaucage 1998)1. The first wave
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was the Liberal Reforms which took place in most Latin American countries
during the second half of the 19th Century. It emphasized, at least formally,on individual rights, at the same time as it opened their countries to
foreign influences and capital. The second wave is associated with the
nationalist, populist regimes which took power in such countries as
Mexico, Brazil and Argentina between the 1930s and the 1960s, and
which recognized some collective rights to factory workers and farmers.
They favored a process of national capital accumulation through what is
known as the “import-substitution model”. We shall deal here with the
third wave, which corresponds to the spread of neoliberal policies
throughout the area. First experimented during the 60’s and 70’s in Brazil,
Chile, and Argentina when the military took control, it was generalized
after the 1982 debt crisis.
Regarding the Indians, however, the same overall political design prevailed throughout the period: they had to be “assimilated into the nation”.
Only the means differed: instead of genocidal warfare, education was put
forward during the second and third wave. While Brazil established
advanced posts in the forest to prevent natives to be massacred by
colonists, Mexico played a vanguard role in the design of indigenismo, a
blanket term which includes the legal, cultural and educative aspects of
State policy towards the Indians. On the one hand, the Cárdenas governement accepted to give back the land from the large estates, but to landless
farmers, not to Indian groups; so the Indians presented themselves as
farming communities and hundreds of thousands could get their land
back. On the other hand, the State set up the Instituto Nacional Indigenista
(1949) to “hispanize” (castellanizar) the millions of people who still spoke
Amerindian languages, an example soon to be followed in most countries
with large aboriginal populations. What was now mostly required was a
steady flow of immigrants to the cities to respond to the growing demand
from industry and services. In the same vein, the 1952 democratic revolution in Bolivia brought a nationalization of the tin mines and a land
reform which put an end to to Indian debt-enslavement on the haciendas.
Reformers from the Movimiento Nacional Revolucionario (MNR) however,
could not lay hand on any important resources to finance in the long run
a socially-oriented modernization: after a few years, the military came
into power again. Yet, the Bolivian breakthrough had given hundreds of
thousands of Aymara Indians their first experience of political freedom
and collective organization. A similar attempt of a democratic revolution
failed in Guatemala in 1954, when a CIA-sponsored army of mercenaries
overthrew the Arbenz elected government after it had delared an agrarian
reform which affected the unused lands of the United Fruit Co. The military dictatorship kept control of the country up to 1984. On the other
hand, the coffee plantations in Southern Mexico, for example, still needed
a vast supply of cheap labour, and the Brazilian lumber and mining
industries needed an Indian-free forest so that racist, caste-like regional
social structures remained even in the larger, reformist countries (Aguirre
Beltran 1966).
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Ther Revolutionnary Indian Movements
For lack of space, I shall deal only briefly with the revolutionary Indian
movement, which characterized the later part of the Cold War period,
namely after the Cuban revolution. In the smaller countries of Central
America and the Andes, the condition of indigenous peoples as well as
that of the large mestizo masses, had remained relatively unaltered, and
young urban intellectuals felt the shame for their leaders surrender to
transnational capital. This situation was the ferment for revolutionary
movements which, from the 1959 Cuban revolution on, were to affect
deeply the life of many Latin American countries well into the 90’s. In the
beginning, the guerilla groups took little care of the indigenous; their
leaders shared the general view that they were too backward to be
involved and their case would be dealt with after the revolution.
Perspectives changed as years passed. Guatemala is a good example of
this. In the early 1960’s, the first revolutionnaries (the Fuerzas Armadas
Rebeldes-FAR) established small groups (focos) in the eastern region (the
Sierra de las Minas) where they were easily crushed in a large, bloody
repression which affected thousands of people (Jonas and Tobis 1974). In
the 1970s, two guerilla movements, the Ejército Guerillero de los Pobres
(EGP) and the Organización del Pueblo en Armas (ORPA) were based in
the heavily populated Maya highlands in the northwest. Incorporating
long-standing indigenous demands for land and local democracy, and
relying on a radical version of the Theology of Liberation, the movement
was a challenge to military rule by the end of the decade, when EGP,
ORPA, and two other organizations united under the Unión Revolucionaria
Nacional Guatemalteca (URNG). An important debate regarding the position of the Indians took place in the late 1970’s, both in society and inside
the revolutionary movement. In 1982-1983, military dictator Efraïm Rios
Montt was able to break the rebellion, with a toll of about 100 thousand,
and one million displaced persons (massive violations of human rights by
the Guatemalan military have been quite well documented – Burgos 1983,
Stoll 1993) although the guerilla all-too-straight version of the facts has
been recently challenged (Stoll 1999). In Peru, Sendero Luminoso, the
largely-Quechua maoist guerilla group, also chose the armed struggle.
The main difference here being their total rejection of alliances with other
social forces, such as workers’ unions and peasants’ associations or progressive parties: they fought a total guerilla warfare, in the Sierra and later
in Lima, and were similarly crushed in mass slaughter in the early 1990s,
under the authotoritarian rule of Fujimori (Hertoghe and Labrousse 1989).
May the EGP and ORPA in Guatemala, and Sendero Luminoso in Peru be
called indigenous movements? I think they can, in spite of the presence and
important influence of non-Indian elements as members and in leadership
positions. First, most of the rank-and-file were indigenous. Second, a
large part of their appeal came drom their reference to a condition which
is typical of Indian groups, poverty, although it is also shared by millions
of mestizos and Afro-americans. The fact that they expressed their
struggle not in terms of ethnicity, but in terms of class, bears witness to
their continuous interaction, in multiethnic societies, with the other social
groups and institutions: workers and farmers unions, the Church, political
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parties. The course and fate of these insurrectionnal organizations illustrate
well a type of Indian movement typical of the Cold War. In this period,
marxism adapted itself to the decolonization struggles and promoted
National Liberation Wars as part of the class struggle on a world scale. In
many small and middle-sized countries of the Andes and Central America,
where democratic reforms were blocked, various social groups interested
in social change coalesced around marxism as a common language to
express their rejection of their deteriorating social conditions, which they
saw as the result an unfair division of wealth, both internally and internationally. Indian groups, who suffered most from exploitation and despotic
rule, came into contact with this protest ideology through through their
newly trained elite and joined the revolutionary movement, to the point
of forming in some countries its major component2. They added to it a
touch of millenarianism, which coloured their movements since colonial
days: there is a leader who knows the way, and after the struggle a bright
future is waiting. Quite significantly, the defeat was felt so deeply that,
years after, there are still very few signs of political reorganization among
the indigenous, neither in Peru nor in Guatemala.

The indigenous as social actor in multicultural societies
In the 1960s, many economists agreed that the economic “take-off”
(Rostow 1960) had taken place in Latin America’s larger countries that is,
Mexico and the Southern Cone. Yet, at this very moment, the importsubstitution model showed sign of wearing out: falling export prices,
inflation, low productivity and investment, as well as unemployment progressively gained most countries, paradoxically starting from the most
advanced ones, like Argentina and Brazil. However, the spark which set
the major change on was political. In the Cold War atmosphere, social
unrest led both the dominant classes and foreign investors to fear a
Communist takeover. To prevent it, the military took power once again
and undertook a profound overhaul of the economic and social systems.
Between 1964 (Brazil) and 1976 (Argentina), military dictatorships
replaced the populist regimes in most countries (except Mexico3); unions
and popular organizations were banned and real wages lowered by 30
to 50% in order to make the countries attractive to foreign investment.
It was thus with military coups that this third wave of modernization
(which ran very much agaisnst the second one) imposed itself, and, as esrly
as 1964 (Brazil) and 1973 (Chile), Latin America became the laboratory for
neoliberal policies. Foreign investors were given enormous advantages,
such as grants on land and resources, long tax-free installation periods
and union-free factories. Apart from a new rush on natural resources4,
transnational capital took advantage of the industrial structure which had
been established during the previous decades to delocalize labour-intensive
industrial processes: such as sewing Levy-Strauss jeans in Mexico, assembling calculators for Texas Instruments in El Salvador or making baseballs
in Brazil. As a result the continent was once again integrated to the world
market, this time also as as an industrial branch-plant of the North,
although, unlike East Asia, its main exports remained mining and agricultural products. The same policies were by and large maintained even after
the debt crisis brought most countries near bankrupcy in 1982. It was
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their lack of economic efficiency and corruption rather than their violations
of human rights which helped bringing the military down, thus allowing
a long, at times painful, transition to democracy to begin.
For the indigenous peoples, neoliberal policy was supposed to mean the
final expropriation and disappearance. It was even more dreadful during
the 70’s, when it combined with the military dictatorship which then prevailed over most of the continent. For example, the Brazilian military junta
granted ten-kilometer square blocks of the Amazonian forest to national
and foreign concerns, without taking any care of its Indian population.
Much of the land so granted was cleared with napalm to transform it into
pasture for (heavily subsidized) cattle whose meat was to be exported to
the U.S. Even in “democratic” Mexico (which was once called the “perfect
dictatorship” by the Peruvian writer Mario Vargas Llosa), the governement decreed the ousting of twenty thousand Tzeltal farmers from the
Serva Lacandona, in Chiapas, which was declared “Biosphere Reserve” …
with plenty of oil beneath it. At the same time, in vast, beautiful, truly
democratic Canada, the Foothill pipeline in the Northwestern Territories
and the hydroelectric dams in northern Québec intended to grab thousands of square kilometers of lands, without even consulting their native
inhabitants.
This final expropriation, however, was much harder to realize than
expected. Many young Indians which had been sent to the city to study
so as to become agents of assimilation discovered that there were laws to
protect people against abuse and, once back home, informed their folk
about that. They often found allies in the Churches (such as the Catholic
Theology of Liberation Movement), NGO’s, ecological groups and anthropologists. This way the Brazilian Indians fought the implantation in the
Amazon, of large dams, which flooded thousands of hectares of the tropical
forest where they have lived for centuries. They managed even to sensibilize the World Bank, which cut the financing of the Polonoroeste project
in 1980. Furthermore, through the 1970’s, a new kind of indigenous
movements appeared in many areas of America, from the South American
jungles to the barren lands of Northern Canada, from the deserts of the
Chaco to the Mesoamerican and Andean highlands. They were not any
more the messianic movements which had taken place during colonial
days; nor were they the revolutionary uprisings that had been crushed by
national armies, equipped and supported by the US: they were essentially
political, and fought on the national and international arenas with all
legal means within their reach and with increasing efficiency.

Present-day socio-political indigenous movements
While many appeared during dictatorial regimes, the indigenous movements took more force after democratic change, as it progressively became
clear that neoliberalism, which was supposed to cure to the continent’s
economic and social ill, was a remedy worse than the disease. The 1980s,
the first decade during which neoliberalism was applied as an overall
policy throughout the area, was called the “lost decade” for Latin America:
the democratic regimes which took over in one country after another
accepted the new economic dogma and devoted their scarce resources to
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repay an oversized international debt, while opening their internal markets
to overseas competition and cutting subsidies to farming and basic food
consumption. In most countries, the result was a stagnant economy, a
decline in industrial production (with the exception of a maquiladora
sector) and a greater dependence on outside sources of finance. The
drastic reduction in the fields of education, health and welfare redistribution meant a widening gap between the vast majority of the population
and the happy few who could cling to the new dollar economy.
During the 1990’s, the regional economy seemed to recover, although it
was mostly through an ease on credit, and the new liquidities brought to
the governments by privatization and the sale of public facilities (such as
water and electricity) and natural resources (such as oil and gas) to foreign
interests. This brought a flux of fresh money from Western Europe and
the US. But before the end of the decade, Mexico and Brazil were brought
near a collapse, and Argentina knew it in 2003. At the same time, a new
economic category appeared in international statistics, that of the “poor”,
which before belonged to the discourse of morality and now completed
the traditional tables on the distribution of the Economically Active
Population into the Primary, Secondary and Tertiary Sectors. The creation
of the category meant that this group was no longer considered as transitory, as the former development theory assumed. The World Bank surveys
defined as “poor” those who lived on less than 2$ a day; and “extremely
poor”, those who lived on less thant 1$. Once we see them, what can we
do for them? Well, alleviate their poverty.
Thus, we certainly cannot deny the World bank foresight, when it so stabilized such a category as the poor. How can we quantify the presence of
the poor in Latin America and where do the indigenous peoples fit into the
picture? If we take a comparative survey made in 1994 by the World Bank,
we find that:

Country

Bolivia

Guatemala

Mexico

Peru

Poor (% general)

52%

65%

19%*

49%

Poor (% Indian)

64%

66%

81%

79%

Source: by Shelton H. Davis 2002: 230-232
* This was before the severe crisis of december 1994. Data from the end of the 1990s refer to 38% poor. Regarding the indigenous
population, according to Indicadores socio-economicos de los pueblos indígenas de México (2002: 59), in 2000, out of a total
of 3,2 million indigenous people of working age, 26% had no employment at all, 27% earned less than the local minimum
wage [between 4-6$ a day], 28% earned between one and two minimum wage [between 4-12$ a day] and 19% earned more
than two minimum wage [ more than 12% a day]. (: 255). This income supported an average family of five, whcih means that
approximately 75% lived on less than 1$ per person.

Data from Ecuador for the year 2000 show that 60% of the population in
general could be defined as poor, while 80% of the indigenous people
were (García Pascual 2003: 57)
The same differential is to be found regarding most social indicators.
While the figures for literacy and education are not very high in the
whole area, the results of the study regarding indigenous population are
20 to 40% lower (Davis 2002: 231). Moreover, one has to add a strong
gender differential: women are by far the most underprivileged regarding
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education as well as health. The more detailed Mexican study shows that,
in a country where more than 90% of the population is literate, out of
6,4 million indigenous people, over 15 year-old, 25% had no education at
all, 27% had completed less than primary school, 19% had a full primary
and 28% more than their primary schooling (ibid.).
Not only is the situation bad for indigenous people, but there are signs
that it is worsening. The multiplication of “self-employed natives” who
sell fruit, flowers or handicrafts in streets and tourist resorts, brings more
competition and a lower income for all. Due to the economic situation,
children, although officially enrolled in school, are taken out to work or
to beg, as I saw among the Toba, in the formerly industrial city of Rosario,
Argentina, in July 2005.
We could multiply statistics almost endlessly. The trend is everywhere the
same. Neoliberal policies have exacerbated the already very high social
and ethnic polarization in the distribution of wealth in Latin America. For
the majority of rural and urban dwellers, things have been getting worse,
and for the indigenous population, even worse than for the others. One
question is: Which is the concrete link between the deterioration of the
social and economic conditions of the indigenous peoples and the present
mobilization? Let us discard, at the very beginning, any mechanical link:
people do not necessarily organize politically because they are poor or
because they get poorer. Extreme individualism or mysticism may be also
the answers. I will try to show that the present-day indigenous movements
are the fruit of historical and social processes, in which the actors confront
each other, compete or make alliances, in view of their (not our) interpretation of social reality, including poverty. I have chosen three cases which
reveal both common trends and specificities.

Poverty and the actual indigenous movements in Latin
America: Mexico, Ecuador, Bolivia
A. Chiapas, Mexico
The third wave of modernization hit Mexico’s territory in a very differential
way. To simplify, the North of the country (El Norte, la Frontera) has
globally benefitted from the delocalization of industrial processes from US
firms, which gave birth to the maquiladora phenomenon. As a result, the
Northern States, all classes mixed, tend to agree with capitalist modernización. In spite of the speedy rate of production, workers, female and
male – often first-generation factory workers – discover globalized mass
consumption (hamburgers, CDs, Tee-shirts) and vote to the right, with an
eye on the near-by U.S. show-case. While, to the South and Southeast,
many peasant and Indian sectors, marginalized by the agricultural integration which followed NAFTA, demand an appropriation of this same
modernity in a more collective basis and reactivate to this aim the old
ethnic and community solidarities (Beaucage 1998). In many rural areas,
individual migration (usually illegal) to the U.S. may be a solution. If they
can dodge the border patrols and the minute-men, once on “the other
side”, they can check that all the desired goods are available in the stores,
but that they are not exactly for them. While his/her situation may be
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much better, in absolute terms, than it was in Mexico, in relative terms,
he/she is always in the lower step of the ladder, not as an “Indian”, but as
a wetback, a chicano, together with the mestizos which used to despise
him/her in the home country.
Among the indigenous, particularly, regional, colective answers multiplied
after 1970, when the stabilizing, developmental effects of the land distribution undertaken from the 1930s on came to a halt, under the pressure of
many factors: demographic growth (then at 3,6% per year), soil exhaustion and lack of public investments in peasant farming. Mexico already
had 50 millions inhabitants, then, and the land granted (as ejidos) when
the country had 15 millions were bursting with people. A first, direct
answer was peasant mobilization throughout the country, demanding, as
in the old revolutionary days land to till and State support for farming.
It took a more radical trend in the indigenous regions to the South, where
many of the new agrarian organizations did not accept any more State
tutelage. This lead to the formation of the Central Independiente de
Obreros Agrícolas y Campesinos (CIOAC) and the Confederación Nacional
Plan de Ayala (CNPA). Their counselors were young professionals of
urban origin, survivors of the 1968 student movement, who decided that
the place where to implant radical social change was the countryside, not
the cities. These teachers, agronomists and social workers often joined the
ranks of the Mexican Communist party or those of the maoist groups. The
initial success of these struggles, in years of populism and oil boom led to
the formation and strengthening of the young indigenous and peasant
organizations ihn Guerrero, Chiapas, Oaxaca, Puebla, Veracruz... during
the 1970s. Under Echeverría (1970-1976) and López-Portillo (1976-1982),
the central government even decided to make a “productive alliance” with
the farmers to modernize the countryside, trying to fill Mexican food gap.
The State also had a direct political interest in it: radical agrarianism could
lead to a guerilla movement as happened in the State of Guerrero, where
the the Partido de los Pobres, under the leadership of Genaro Vázquez
and Lucio Cabañas, quickly expanded in the poverty-stricken Montaña.
At the same time as it deployed large scale repression (Hipólito 1982), the
governement developed rural programmes aimed at the areas of major
social unrest (Plan Atoyac in Guerrero, Plan Zacapoaxtla in Puebla...),
building infrastructure, distributing credits, improved seeds and technical
support, and ensuring guarantee prices for crops.
This alliance broke away from the 1982 financial crisis onwards, when
president De la Madrid (1982-1988), pressed upon by its international
creditors, reduced and progressively suppressed aid to agriculture. Fullfledged neoliberalism in the countryside was introduced by the Salinas
administration (1988-1994). Peasant corn producers could not sell any
more their corn, which costs them 300$ US per ton to grow, when they had
to compete with US and Canadian corn, selling at a dumping price of 125$.
Twenty thousand Tzeltal farmers, who had colonized the Lacandon
Forest in Chiapas, from the 1960’s on, suddenly learned that not only
will they be unable to sell their coffee, but that they will nevet get their
land titles since that area has just been declared a “Biosphere reserve”.
Throughout the country, the small farmers, many of them Indians,
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protested. When they blocked the roads in Chiapas, governor Absalón
Castellanos sent the troops. Under president Salinas (1988-1994), Indian
groups obtained official recognition and small farmers did receive some
palliative aid under the various schemes of the PRONASOL programme
(Programa Nacional de Solidaridad). Yet, many decided to abandon
farming altogether and migrate (Bartra, ed. 2000).
In Chiapas, however, the story was different. Theology of Liberation,
which never received much support within the Catholic hierarchy (in all,
there were only three bishops to claim it in native and urban areas in the
South and Southeast) found a strong partisan there since the beginning of
the 1970s: Mgr Samuel Ruíz, bishop of San Cristobal de las Casas. With
the help of a handful of priests and nuns – many of them foreigners – he
devoted himself to create a progessive evangelization programme in the
indigenous communities. In 1973, while the whole country seemed to be
taken by radical agrarianism, he organized the First Indigenous Congress
(Primer Congreso Indígena), with the help of a liberal local governor.
Participated to it representatives of the four major Maya groups which
together form 25% of the population of the State: Tzeltal, Tzotzil, Chol
and Tojolabal. Their claims went much further that the usual socialagrarian framework and included, for example, demands like “respect for
thir language and culture”, bilingual education and electronic media in
native languages. In order to help organize the indigenous communities
from the Selva, Mgr Ruíz invited many young perople from the North,
members of Línea Proletaria, a maoist group which favoured mass organization. An overall Maya organization was formed, Ta Quiptic Lecubtesel,
which gathered many thousand members and whose intermediate cadres
were the very catechists and “delegates of the word” recently trained by
the Church. At the same time, many of the maoist promoters, among them
Marcos, secretly formed the Ejército Zapatista de Liberación Nacional
(EZLN) in 1982.
When the withdrawal to the State support, from 1984 on, led to the
dismantling of the new regional credit union (Unión de Crédito) and, as a
boomerang effect, that of the Ta Quiptic Lecubtesel, the indigenous movement in eastern Chiapas neither cracked down nor did it simply follow
the new governemental line, as in many other places. Instead, after many
debates, it split into three tendencies. One important part opted for the
armed struggle, under the leadership of the EZLN. Another part sided
with with the State in the ARIC (Asociación Rural de Interés Colectivo).
While an important minority remained faithful to the Theology of
Liberation and formed Las Abejas (“The Bees”).
As we know now, after many years of preparation and maturation, the
EZLN decided an uprising for January the 1st 1994, that is the very day
the North American Free Trade Agreement (NAFTA) came into force. The
latter had been presented by the Salinas govermeent as the summit and
the “reward” for the neoliberal polices adopted during the precedent
decade. On the one hand, this uprising clearly belongs to what I have
called the “Cold War Revolutionary Indian Movements” or guerilla movement, which was the period when the EZLN was formed. In the Declaration from the Selva Lacandona, published on the very day ot the uprising,
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the objective is said to be to overthrow “a dictatorship run by a gang of
traitors”, sold out to foreign interests and to replace it by “a free and democratic goverment”. (“Déclaration...” in Nadal 1994: 139-142).
However, among the whirlwind of events which followed, it is worth
noting that:
a) Twelve days after the uprising, the EZLN had realized the failure of the
armed insurrection aùt the same time as they gained support among
the Mexican public. Making a 180-degree turn, they make another call,
this time to “all the Mexican people” to oblige the goverment to start
negociating; Mgr Ruíz was proposed as a mediator. Following that, the
movement received an even larger support from the Mexican antiNAFTA forces (workers and farmers unions, students, intellectuals...).
Within days, one hundred thousands people demonstrated in Mexico
City in favour of negociation.
b) It is only in following communiqués that the EZLN announced its
indigenous membership and leadership, in answer to the government’s
allegations that they were “a bunch of foreign revolutionaries” presumably from neighbouring Guatemala (Nadal 1994: 147 ff). This
announcement brought to the EZLN an even greater wave of support,
both nationally and internationally, and the Salinas administration
decided to negociate5.
c) For the first time in Mexican history, during the months and years
which followed, an insurgent movement both negociated with the
State and established open relationships with progressive and popular
organizations, NGOs, universitues, religious groups and ecologists
associations, both home and abroad. Marcos expertise in media communication increased even more the group’s audience.
d) In february 1996, in San Andrés Larrainzar (ou Sakamch’en), after
tough negociations, the EZLN and government representatives came to
an agreement on “Indigenous Culture and Rights,” which was to be the
basis of a future Indigenous Law. The Zedillo administration later
refused to ratify the agreement his representatives had signed. It is only
years later, in 2001, that the new Vicente Fox administration presented
it to the Congress and Senate, Both did approve it, but curtailing two
essential dimensions: native autonomy and territories, which would
require the redefinition of the distribution of State power and modification of state and township boundaries.

Is the EZLN an indigenous movement?
A close examination of the internal dynamics of the EZLN and of its relationship to a million-strong indigenous society in Chiapas, reveals its dual
nature. On the one hand, immediately after the uprising, and later, during
the December 1994 second uprising, the Chiapas Indians, whether affiliated
to the EZLN or to other agrarian organizations (such as CIOAC) occupied
larges stretches of land where they founded new villages, spontaneously
redefining “from below” the social and political structure of the region
(Reyes Ramos 2004). If you ask them- as I did – for the motive, you are
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everywhere answered that it is “to put an end with the abuses” of the White
elites which control the county towns (cabeceras). In the new “rebel
townships”, they elect their own indigenous officials in a traditional way,
they share the lands among themselves and they plant corn in the pastures.
At this level, one can say that the EZLN is undoubtedly an indigenous,
peasant movement.
On the other hand, at the same time, the EZLN is an army, as its very name
indicates. Like in any other army, orders go top down. For example, during
the summer of 2004, the EZLN supreme command evaluated that there
were “deviations” in the rebel townships. By decree from the Supreme
Command, they were gathered in juntas de buen gobierno (“groups of
good government”) to which the imaginative label caracoles (“snails”)
was attached by Marcos. Quite unsurprisingly, their spokesperson was to
be sub-comandante Marcos. Of course, in the EZLN statutes, the leaders
“give-orders-in-obedience” (mandan obedeciendo), that is, reflect the will of
the rank-and-file. However, convergent testimonies show how a handful
of comandantes are those who give the orders which reach down the
villages only to to be executed (see Pérez Ruíz, ed., 2004).
This contradiction between the functioning of an old-style guerilla organization and a community-based peasant movement explains, to my point
of view, the erratic course of its politics and, in particular, of its relationship with the Mexican popular movement and the Chiapanec indigenous
and peasant movement. At the beginning, the EZLN enjoyed an enormous sympathy among the Indians of the State, as well as among the
leaders and members of popular groups throughout the country: “They
made it!” To the point that more than two hundred organizations grouped
in the Council of Indian and Peasant Organizations of Chiapas (CEOIC)6.
immediately showed its support with the EZLN struggle (except regarding
the armed struggle) and publicly expressed the will to join the negociations.
The EZLN accepted the support and refused the alliance, a tactic they
would repeat over and over again during the following years. As with the
Independent National Assembly of Indigenous People for Autonomy
(ANIPA) which was formed answering the call of the EZLN during the
months which followed the January uprising. It proved useless for such
independent organization to try and incorporate their views and demands
– let alone be present – in the negociations between the government and
the EZLN. The latter always decided to deal alone, “in the name of the all
indigenous peoples of Mexico”, in spite of its scarce representativity outside
the Chiapas Maya. Instead of making alliance with real indigenous and
popular organizations, the EZLN always preferred to create its own, such as
the National Democratic Convention (CNA – 1994) and, later, the National
Zapatist Liberation Front (FZNL). These short-lived structures always
appeared to be simple driving-belts for slogans and actions emanating
from the EZLN supreme command.
Any serious examination thus reveals that the EZLN is not “the first postmodern guerilla movement” in spite of the unprecedented media coverage
it enjoyed, and in which Marcos brillantly participated. (It is no coincidence
that he is said to have a degree in public communication!). The EZLN is
the fruit of a unique and contradictory fusion between an indigenous
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peasant movement with deep roots in a long tradition of struggle, and a
politico-military organization typical of the Cold War period. The latter,
which holds the dominant position, remains faithful to a political line
which was formulated during the National Liberation struggles of the
Cold War period. The originality of the zapatistas was to realize, within a
fortnight, that the armed struggle represented, in today’s Mexico, a blind
alley, and to switch to the new avenues opened in Mexico by a (far-fromcompleted) democratization process and in a world dominated by the
electronic media. The EZLN uprising thus had a catalizing effet on
Mexico’s popular and indigenous movement. For example, the ANIPA,
called on by the EZLN, achieved independence giving birth to the National
Indigenous Council (CNI), a structure which constitues nowadays the only
independent forum where the hundreds of representatives of Mexico’s
native movement can meet and debate. The San Andres negociations (1996)
and later, the national Zapatista tour in 2001, provided thousands of
indigenous people with the opportunity to reflect on their situation and
discuss possible ways out. Although the Indigenous Law adopted in 2001
has capital flaws, it enabled regional organizations to set up discussions
with state authorities on subjects such as land, education, justice, etc.
This is why many of EZLN less romantic supporters thought that a protracted dialogue with civil society (which they helped to organize) would
make them evolve in a way compatible with today’s possibilities.
However, this capital of hope progressively declined as years passed, and
the EZLN remained unchanged and paralyzed by its dual nature. We face
the paradox that neo-zapatism, on the one hand, contributed to enhance
this democratization process in Mexico, empowering social actors
(natives, women, young, human rights and environmental associations)
while, on the other hand the internal prevalence of the military apparatus
over the Indian movement made it waterproof to this process7. Ironically,
while indigenous affiliated with CIOAC, CNPA and CNC could get land
and credits thanks to the mobilization led by the zapatistas, the latter’s
rank and file were kept out of reaping the benefits of their uprising: the
eleadership, engaged in top-level discussions with the Mexican executive,
prohibited any contact between the villages and the State apparatus
(Reyes Ramos 2004).

Ecuador: nationalities within the nation
Ecuador shares many characteristics with its Andean neighbours. First, an
important indigenous population, mostly concentrated in the high Sierra
and the Amazonian forest, and a mestizo coast. Before the arrival of the
Spanish, Ecuador formed the northernmost part of the Inca Tawantinsuyo,
the “empire-of-four-quarters”. After its independence, it never knew the
social revolutions which shook Mexcico, Peru and Bolivia, although it
had its share of military coups and autoritarian regimes. The hacienda
system, in wich Indians were kept in serf-like bondage (huasipungo) prevailed in the Sierra well into the 1960s. In 1959, 2% of all landowners
owned about 60% of the land (Breton 2003: 225). It was in 1964 and 1973
that the democratic regimes which replaced a long military dictatorship
distributed a large part of the highland haciendas between the sharecroppers. One of its results was a marked increase in the density of the
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highland indigenous area, which relies on subsistence agriculture: this
process has been called the “(re)indianization of the Sierra”. Along the
Pacific Coast, the population is largely made of mestizos and AfroAmericans. There, the economy rests of plantations agriculture, particularly bananas, and it has its own economic metropolis, Guayaquil.
One big difference with the Mexican post-revolutionary regime, is that the
Ecuadorean State has had little direct presence and impact among the
indigenous peoples. Instead, with the pretext of scarcity of resources, it
gave to the Catholic Church the task of educating young Indians and integrating them to the nation. In 1960, anticipating Theology of Liberation,
the Salesians, in charge fo the Amazonian area, encouraged the formation
of a Federation of the Shuar, to stop the invasion of native lands by mestizo
ranchers, as well as by foreign oil companies. Within the same decade,
young literate Quichua form the Sierra would set the basis for the association ECUARUNARI, their regional organization; this would play a central
role in the founding of the Confederation of Indian Nationalities of
Ecuador, CONAIE, in the 1980s. On can note, from its very name, that the
CONAIE recognizes plurality within the indigenous population.
The country presently hosts not only the older of “national” Indian organizations in Latin America, but also the one with most capacity for mobilization.
While the State forgot about the Indians, the Indians did not forget about
the State. From 1990 to 2003, the indigenous movement has been a key
actor on Ecuador’s political scene. Throughout the country, local indigenous communities and organizations are formed into “second level” or
regional federations, which in turn coordinate into the national level. This
ensured an extremely efficient functioning, when tens of thousands of
members could mobilize quickly and act act as one not only to oppose
governement policies which were seen as detrimental, but to put forward
their own proposals.
The rise of such a unique movement is due to a variety of factors. Among
them, the weakening of the Central State, after the withdrawal of the
military, at the end of the 1970s. Out of the many parties which then
emerged, none could establish a stable hegemony. One could see alternating
in power military such as Roldós (reformist) or Gurtiérrez (reactionary), and
civilians, the latter, reformist (Borja) or populists of different shades
(Febres Cordero, Bucaram..) and even the Banana King, Noboa. None of
them could give a clear, lasting orientation to the actual democratic
regime. Behind it, a commercial bourgeoisie which remains fragmented
between the highland capital and the tropical metropolis, while the
exploitation of the oil resources, which remained to this day in the hands
of transnational capital, never served as a basis for independent industrial
development, as in Mexico. Another factor was the commitment of the
Catholic Church, which had, as I mentioned before, a long-standing,
narrow relationship with the indigenous.
In front of the waek State, a strong popular movement developped in the
1970s, and gathered peasants associations, workers’ unions and students.
In it also participated a progessive sector of the Catholic Church, whose prototype was Mgr Leonidas Proaño, from Riobamba, “the bishop of the Indians”.
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The indigenous movement strongly linked, at first, to the Church, who
helped its birth became progressively independent during the 1980s.
Within the popular movmeent, CONAIE progressively developed a prominence which is unique on the continent. In 1990, at the same time as
Sendero Luminoso was crushed in niehbouring Peru, CONAIE declared
the First Indigenous Uprising, with roads blockades and political parades
(marchas). The objectives went much further than the usual economic
demands related to the deterioration of the situation in rural areas. They
demanded the recognition of the multinational nature of Ecuador.
President Rodrigo Borja himself had to negociate with the insurgents.
While there was in fact little progress made regarding the most fundamental demands, the indigenous gained a greater visitbility on the social
scene, in a context of frequent social mobilization. En 1992, the native
groups from the forest made their way up the Sierra to the capital, so that
their territorial rights would be recognized. And they won: the oil companies, used to the complacency of the central government, now have to
negociate with the indigenous organizations for its exploitation.
In 1994, the Second National Indigenous Uprising, fought with the government Sixto Durán about a law which aimed at the incorporation to the
market of communal lands, like the one which had just been passed by
the Salinas goverment in Mexico. Contray to what happened in Mexico, the
Ecuadorean government dropped the law. From then on, the movement will
follow an ascending spiral. For the first time in Latin America, an Indian
political party was formed: Movimiento Plurinacional Pachakutik ‘Nuevo
país’. It got 53 seats, if we add congressmen to the local governments
representatives. The party established organic links with the other social
sectors in the country. President Bucaram did not quite understand the
seriousness of the opposition and did not care to fulfill his promises: he
cared more for the pressures from the international creditors, close allies
to the oil companies, and lost. In Febuary 1997, after a two-day general
strike in which the CONAIE plays a central role, the constitutive assembly
of 1998 marked the zenith for the indigenous movement. In close alliance
with other popular sectors, the assembly defined the lines of the new
State: multicultural and multiethnic, with special rights for indigenous
and Afro-ecuadoreans; ethnic territories and juridical pluralism. An indigenous woman, Nina Pacari, who had been a negotiator when the 1994
conservative farm law (Ley de Desarrollo Agropecuario) was repelled,
was named second vice-president of the Congress. The representatives of the
indigenous peoples elaborated an Education Law, with the help of international NGOs, and were invited into the State structures to implement it.
In 1999, President Mahuad, caught into an extremely difficult economic
situation, froze bank accounts and “dollarized” the economy, provoking
immediate price increases, particularly gasoline. In July, apart from the
road blokades, twelve thousand Indians marched over Quito, and
opposed the measures, together with the other social groups. But
Mahuad’s weakness showed once more; he would sign anything and fulfill nothing, usually pretexting “lack of funds”.
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In that moment the indigenous movement was hegemonic among the
opposition forces: nothing could be decided, if Pachacutik/CONAIE did
not agree. It is then than Pachakutik, acting alone, made a pact with the
military to oust Mahuad. Power was then transferred provisionnally to
the Banana King, Noboa. In 2003, Gutiérrez won the elections, with the
support of CONAIE. An agreement had been signed which implied a share
in power for the indigenous organization.,
But history repeats itself. A few months after taking power, Gutiérrez
adopts a neoliberal programme which hirts again on the popular classes,
already in an extremeley difficult situation because of the crisis. However,
that time, CONAIE was alone: its social allies abandoned it after it decided
to play alone.
The slow rise and the quick decline of the Ecuadorean indigenous movement shows the possibilites as well as the limits of “ethnicity as a political
strategy” (Bretón 2003: 219). Starting from an almost compete social
invisibility (before 1990) the movememtn structured itself around the
CONAIE and achieves a role of leader within a fragmented opposition tto
a governement which has been historically weak. The slogan, then, was:
“Nothing only for the Indians.” And they put to the service of the whole
popular sector their capacity of impact (capacidad de choque): the road
blockades left without communication both the capital city and the oilfields.
However, if the Ecuadorean State did not fulfiull itspromises nor manage
a never-ending crisis, it did succeed in one thing: to coopt the Indian leadership into its own structures, what Bretón has called “ethnophagy”
(Bretón 2003). Being now so near the centers of power, CONAIE fell into
the temptation of short-circuiting the democratic process and preferered to
play according to corporate, clientelistic interests. The practical result was
their isolation and during the January 2006 demonstrations, called on by
the leader Lacho Macas, they were alone.

Bolivia: from the jungle to power
In order to understand the roots of the indigenous and popular movement
which led Evo Morales and his party, the Movimiento Al Socialismo
(MAS) to power in January 2006, we have to take into account the dramatic change in the role played by Bolivia in the international division of
labour, afeter 1980, and the specific orientation which was taken by the
movement during the last two decades.
Ecologically, the country is split between the western highlands (Altiplano),
cold and dry, where most of the population live, and the Eastern Lowlands
(el Oriente). It is the only Andean country which is deprived of a coastal
area; el litoral was conquered by Chile during the 1878 war. This geographic enclavement was at least partly responsible of the fact that Bolivia
never knew any significant industrial development. For two centuries,
Bolivia’s economy rested on a double basis: mining, particularly tin
mining, in the hands of large national and foreign firms, and highland,
rather improductive hacienda farming. Until recently, the lowlands
remained sparsely populated. The latter’s main functions were to provide
the mining sector an almost unlimited supply of cheap labour and some
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food for the cities, while military regimes maintained social peace. The 1952
revolution brought an agrarian reform and the nationalization of the
mines, creating at he same time a large social movement with two main
components: an unionized working class, with the Central Obrera Boliviana
(COB), on the one hand, and the Sindicatos Agrarios, to which belonged
the peasant who benefitted from the land redistribution, on the other
hand. Like in post-revolutionary Mexico, both movements were under
State tutelage, through the Movimiento Nacional Revolucionario party.
As in Mexico, too, the Indians took a peasant identity in order to qualify
for land grants; in highland Bolivia, a large number also adopted a
miner’s identity, which integrated them to their workplace. All continued
to be Aymara and Quechua, of course. The revalorization of native cultures
by the revolutionary governement, and its educational policy, allowed for
the formation of an indigenous elite, which was to become stronger
during the 1970’s and 1980’s. As in Guatemala and Ecuador, their aim
was to preserve and promote indigenous language and culture, which
they rediscovered in school. In Bolivia, they took the name kataristas,
from Tupac Katari, who led a resistence movement against Spanish colonization. Their leaders, such as Felipe Quispe, elaborated an ethnic-centered
political project, whcih sought the recreation of the Tawantinsuyo, or
Inca Empire, which would cross the actual Ecuador-Peru-Bolivia-Chile
borders (Bolivia belonged to the Collasuyo, or Southern Quarter). The
movement had an impact mostly among urban groups, particularly the
educated youth. It took deep roots in El Alto, the large impoverished
suburb of La Paz. However, the historical predominance of a class identity (farmer or miner) over an ethnic identity in Bolivia, particularly after
the 1952 reforms, prevented a party based on cultural dimensions to root
deeply in most of the country.
By the sixties, when most of its mining resources came to be depleted and
population increase soon exceded the production of the small farms of the
Altiplano, the country came to a state of political unrest. The military took
the power back from the MNR bourgeoisie, liberating at the same time the
worker and peasant movement from State control. In the early 1970’s, the
country lived an episode of revolutionary confrontation between the military
and the COB. Social tension was released when the landless and the
unemployed were channelled in ever-increasing numbers into the Eastern
lowlands, where a new cash-crop was thriving: the coca. The Colombian
cartels operated a smooth traffic between the Peruvian and Bolivian tropical
zones, where they bought the bazuko (crude paste), brougth it to Colombia
for transformation and smuggled it in the United States booming market.
In the early 1980’s, the country experienced an chaotic situation, with
inflation in the five digits, and increasing economic and social disorder.
Paz Estensoro, an historical leader of the MNR, came back into power,
not to implement social reforms as in the 1950’s, though, but to impose a
Social Adjustment Program dictated by the International Monetary Fund
and the World Bank experts. State-owned mines were either privatized
or closed, and more miners forced to leave and settle in the central valleys
or the lowlands. At the same time, the U.S. adminsitration initiated its
war-on-drugs programs, with the compulsory participation of Andean
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governments: coca plantations were spotted from the air and burned with
napalm, under intense media coverage. Down on the Chaparé river, cocaleaf producers organized to protect their right to prodfuce coca, which has
been grown in the area for centuries, the leaves being used as a mild stimulant and for rituals by farmers and miners. Authorities paid little attention
to this movement, to its slogans or marches and eradication of the coca
plants went on. However, a minimum area was allowed, in order to cover
the country’s traditional consumption. This was interpreted as a victory by
the movement.
The relative “social peace” which the country enjoyed during the 1980’s
and 1990’s convinced the international agencies that it would be an excellent testing ground for a whole set of neo-liberal measures which were the
new form of global social engineering, replacing the “developmental” postwar ideology. In Bolivia, the macro-economic successes which followed
these policies (such as curbing down hyperinflation, increasing exports,
commercial stability) were attributed to them, and not to other factors
such as the “invisible inputs” brought in by the drug trade. So it was
decided to go one step forward and set to work a new international
policy; water privatization. The experiment was carried on in the
Cochabamba area, a large valley where recent urban growth has made
water scarce. The idea was to bring water down from an adjacent valley,
where it is used for irrigatioon in small farming villages. The fight-back
was immediate, Neither did the farmers accept to alienate their watersupply, neither did the consumers, many of them ex-miners, accept the
high rated imposed by the new companies, mostly foreign-owned. After
the Coca War, it was the War for Water: and coca-growers from the tropical forest joined forces with Andean farmers and urban dwellers from
Cochabamba. In both conflicts, the basic symbolic dimension was not any
more based only on class. Indian identity came out as the basis for the right
to grow coca and to use the water sent by the “elder brothers” (the snowy
peaks of the Andes) to drink and cook as well as to irrigate the fields.
The next and decisive step for the building of the movement was provoked by the decision of the Sánchez de Lozada government to export all
the gas which had recently been discovered in the southeast, through
Chile, to feed energy-hungry California. Demonstrations held in the capital
and various parts of the country showed an important shift in the identity
pattern: from class and ethnic to national identity. As expressed by some
demonstrators: “Gas is ours. It does not belong to the Chileans, who stole
us our salida al mar, one hundred years ago!”. President Sánchez de Lozada
had the army shoot at the demonstrators and then, he had to run away!
Eighteen months after, Evo Morales, the leader of the coca growers, was
elected president.
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Conclusion
I hope that this short survey of three of the indigenous movements which
called international attention in recent years (Chiapas, Ecuador and
Bolivia) enables us to disregard various myths about them.
First of all, the very diversity of these movements shows their intricate
relationships with the different national situations, at both economic,
politcal and symbolic levels, as well as the importance to the interplay of
the different social actors: the State, the Church, the political parties and
social organizations like peasant unions and indigenous groups. For
example, one cannot understand the zapatista movement without taking
into account the impact of international agreements such as NAFTA in
Mexico, as well as the rise and decline of the peasant movement in the
previous decades and the devastating results of the neoliberal policies.
In the same way, the rise of the indigenous movement in Ecuador can
only be undertood in relationship with the weakness of the State which
sub-contracted Indian education to the Church. The actual stagnation of
the movement is closely linked with the leaders’ decision to abandon
their allies in the popular movement and thrust the military instead.
The Bolivian case shows a movement which faces a State which is similarly
weak, but in a country deeply marked by the democratic revolution of 1952
and by decades of independent organization of peasants and miners in
syndicates and miners’ unions. It is from these identities that the actual
dominant movement, the MAS, slowly emerged. While the young
Aymara intellectuals who formed Pachakutik and dreamed of reconstituting the pre-conquest Collasuyo failed in recruiting a sufficient sumber
of followers, a different ideology, which linked closely the struggle
against poverty and agaisnt racism, was born among the mixed Quechua
and Aymara immigrants in the tropical east. The same link proved efficient
to gather petty coca-leaf producers, menaced by the eradication campaigns
and the farmers and urban poor who were being expropriated from their
water resources by transnational capital in Cochabamba, a few years
later. We have seen that it also worked for uniting Indians and non
Indians against the gas monopolies who wanted to export Bolivia’s huge
resource sabroas, while the poor in La Paz still carry the heavy gas tanks
on their shoulders.
One common ground of all recent indigenous movements their basic
revindication, against racial discrimination, economic exclusion, political
and symbolic violence. Yet, these local and regional organizations were
and are extremely diverse regarding thair aims and composition, as well
as the means they selected to achieve them: some fought for land, against
the encroachments of transnational mining and lumber companies, others
for the survival of their way of life and language, others for the very right
to live. The form they took depended largely on the nature of the regime
they were confronting, and on the kind of alliance they were able or
willing to make. Similarly, as the struggle developed, and as they met with
success of failure, they adopted new objectives, as well as strategies and
tactics. As years passed, Indian activists discovered that if they could not
get back the control of their lands, any real progress would be impossible.
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This is differently conceived in the various parts of the continent. Roughly
speaking, in Mesoamerica and the Andes, millions of Indians are peasants
who fight for land to till; in the sparsely populated forests and deserts,
they are peoples who fight for territories. In the aftermath of the Zapatista
1994 uprising, there seems to be a convergence towards a basic claim:
native peoples want self-rule on territories of their own. One demand
which became prominent in recent years is that they insisted on the right
to have eual opportunities, yet remain different.
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Indigenous People in Latin America:
Challenge of Rights, Participation and Sustainable Development 8
The more than 400 indigenous peoples of Latin America and the
Caribbean are culturally and linguistically heterogeneous and have very
different economic systems, ways of interacting with their physical environment and patterns of integration into national society. Most sources
agree that there are 40 to 50 million indigenous people in Latin America
and the Caribbean (accounting for approximately 8 percent to 10 percent
of the region’s population) with higher than average rates of population
growth. In countries such as Bolivia, Guatemala and Peru, indigenous
people account for at least half of the total population.
Indigenous peoples tend to be poor in absolute terms as well as relative to
the rest of the population. Indeed, according to poverty profiles from
several countries and to the World Development Indicators, the majority
of indigenous peoples fall within the poorest strata based on standard
definitions of poverty (figure 1). It is estimated that indigenous people
account for 20 percent to 25 percent of the regional population living
below the poverty line. The depth of the poverty that these groups face,
and their specific needs and demands mean that they may be left behind
in efforts to reach national poverty reduction goals. Yet, indigenous
peoples have important natural, social and cultural assets that have
not been valued as potential for overcoming material poverty while
strengthening, identity and protecting these resources.
The Inter-American Development Bank (IDB), the largest source of multilateral financing in Latin America and the Caribbean, received a mandate
in 1994 to specifically address indigenous issues in its projects and policies,
based on the recognition of the correlation between indigenous peoples
and poverty levels, the potential of indigenous peoples’ cultural and
natural heritage for improving their wellbeing and for their own development and for the benefit of society as a whole. In February 2006, the IDB
adopted a new policy and a new strategy on indigenous peoples, which
provide a normative framework and orientation to strengthen the Bank’s
work in mainstreaming indigenous issues and protecting indigenous
rights. This paper reflects some of the discussions and emerging consensus
during a long and intensive process of preparation and consultation with
indigenous peoples, governments and other stakeholders.
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This paper addresses three aspects of concern: the role of indigenous
assets in overcoming material poverty and exclusion; the lessons learned
from poverty reduction efforts and the expansion of social services for
the benefit of indigenous people; and the ways and means to mobilize the
potential of these groups for what we have called “development with
identity.”

The Role of Indigenous Assets
in Overcoming Material Poverty and Exclusion
Indigenous peoples have made great strides in the past decade, particularly
in national and international legal and regulatory frameworks, in terms of
recognition of their specific rights and the increased participation of their
political organizations and movements. Yet this progress has failed to
reverse or check the decline in many indigenous peoples’ living conditions.
They remain subject to dispossession from their ancestral lands and territories where environmental conditions continue to deteriorate, resulting in
accelerated migration to poor urban areas and abroad. Despite increased
migration, an estimated 60 to 70 percent of indigenous people live in rural
areas and account for between 45 to 50 percent of the rural poor.
The indigenous peoples of Latin America and the Caribbean are heirs to
vast territories, natural resources and cultural heritage that have been
eroded by policies of exclusion or assimilation, which determined government actions until the 1960s and beyond. Processes that rejected native
cultures and forced integration into Western society brought on poverty
and the destruction of indigenous peoples’ heritage, dignity and self-esteem.
They also gave rise to conflicts within and among these and other sectors
of society, as well as to migration from rural to urban settings, the loss of
ancestral knowledge and practices, and the exclusion of indigenous
peoples from political participation in the nation-states of which they are
part. Nonetheless, despite their heterogeneity and different levels of the
past three decades to demand the right to their identity as indigenous
peoples and revalue their heritage as the foundation for their identity and
as a resource for the economic and social development of their own peoples
and of society in general.
Lands, Territories, and Natural Resources.
Population growth, advancing agricultural frontiers, hydrocarbon extraction, forestry and mining, as well as mass tourism and the development
of national and transnational infrastructure, have exerted pressure on
indigenous territories and economies, both peasant and tribal, and
resulted in a deterioration of the quality of life and of previously sustainable economic and environmental conditions. In some cases, the creation
of protected areas or natural parks has imposed limits on indigenous
communities’ access to their own natural resources, and even led to their
resettlement. Despite these processes of dispossession and the degradation
of their ancestral lands, there continues to be a strong association
between the location of indigenous territories and the areas with the
highest biodiversity and natural resource conservation. In recent years,
significant progress has been made in most countries in developing legal
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and institutional frameworks to recognize, safeguard, and regularize the
collective rights of indigenous peoples over their territories and resources.
Nevertheless, enforcement of these norms continues to be lax, and processes of demarcation, titling and governance are occurring at a slow pace.
Faced with growing pressures on lands and territories, these measures
become necessary as a way to maintain or recover traditional ancestral
territorial sustainability and, as a result, prevent indigenous societies and
economies from becoming unviable.
Economic Opportunities

Indigenous people whose economy is based primarily on subsistence and
reciprocity in their ancestral territories, as well as those who are more
integrated into the national economy, are at a disadvantage in terms of
access to technical and financial services and regulated labor markets.
Many communities continue to have limited access and control over their
own lands and resources, which in turn places important limitations upon
their economic opportunities. Even for those communities that have
obtained legal protection for their collective lands and territories, the
absence in those territories of public and private investment in accordance with principles of comanagement and the equitable sharing of
benefits, coupled with the limited entrepreneurial and administrative
capacity of indigenous organizations, continues to pose significant
challenges in terms of improving their living conditions. Accordingly,
indigenous peoples are seeking greater access to conventional financial,
business and professional training services, as well as the strengthening
or recovery of ancestral mechanisms for financial or in-kind services
(such as internal land use distribution systems, bartering and exchange of
products across vertical ecosystems, storage and inventory of products
known as qollqas, etc.). They are also seeking to be governed by their
own regulatory systems and requesting training for the economic governance of their territorial and cultural heritage and their natural resources.
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Some Lessons from Poverty Reduction Programs
and the Expansion of Social Services for the Benefit
of the Indigenous Poor
As measured by conventional indicators, indigenous peoples’ poverty has
persisted during past decades. However, studies have shown that indigenous peoples are less vulnerable to crises. It is likely that the reason for this
is that many of their economies are based primarily on subsistence, and are
not highly monetized. Indigenous peoples have criticized conventional
short-term poverty alleviation programs because they cause distortions
in their own economies and create dependencies on government handouts.
For many years, government policies (as well as those of international
cooperation agencies) toward indigenous peoples were exclusionary or
geared toward integration and assimilation, based on the perception that
indigenous peoples’ sociocultural characteristics were impediments to
development. The lack of success of these programs led indigenous
peoples and others to focus on a development vision rooted in indigenous
peoples’ own worldview and culture.
In addition, the mechanisms of reciprocity, redistribution and exchange
prevalent in many indigenous economies account for the resilience of
indigenous peoples in the face of extreme material poverty. Indigenous
peoples often question the relevance of conventional poverty indicators
and insist on the need to complement them with others that take into
account their own concepts of development and well-being, including
legal protection of their territories, access to natural resources, cultural
heritage and values, and social capital within their communities and
organizations.
Access to and Quality of Services
Despite some improvements, a significant gap continues to exist between
indigenous and non-indigenous populations in terms of access to social
services, as demonstrated by education and health indicators. Such gaps
are evident in primary and secondary education, particularly for indigenous women, who exhibit the highest rates of illiteracy and the lowest
enrollment rates. In spite of progress in intercultural bilingual education,
problems of high repeater and dropout rates, poorly qualified teachers,
poor educational quality, and returns on education below those experienced by the non-indigenous population persist. Furthermore, indigenous
people remain at a serious disadvantage in terms of access to higher
education as compared to non-indigenous people, leading to occupational
segregation. At the same time, indigenous peoples’ access to health care
services is even more restricted as demonstrated by morbidity and mortality
rates that are far higher than those of the non-indigenous population,
particularly among mothers and children.
Efforts at decentralization have kept short of articulating indigenous
governance systems with decentralized public entities; decentralized
government spending has not reached remote indigenous communities.
Despite the growing political participation of indigenous leaders at the
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national level, the capacity of local communities to express their demands
and participate in decision-making processes at the local and subnational
levels remains weak.
Limits of Programs Targeted to Indigenous Peoples
Project reviews by the IDB and other institutions found that initiatives
aimed at improving indigenous peoples’ living conditions only reach this
goal if specific measures exist to improve targeting, bring down barriers
to access, adapt services to the sociocultural and linguistic characteristics
of indigenous peoples, and enable their active participation in the identification, planning, development and evaluation of project activities. Thus,
while significant progress has been made in the number of projects that
specifically include indigenous peoples, a large percentage of projects that
implicitly include indigenous peoples among their beneficiaries lack
distinct ethno-specific or socioculturally appropriate designs and methodologies and, in practice, rarely manage to benefit the indigenous segment
of the target population.
The quality of projects designed with the participation of the indigenous
target population and including sociocultural assessments has shown
improvements, particularly when experts on indigenous issues took part
in project development and efforts to target beneficiaries. Limitations on
these efforts include the lack of baselines or information systems broken
down by ethnic group, making monitoring and evaluation difficult, as
well as the governments’ limited institutional capacity, among many
other factors. These findings are consistent with portfolio analyses and
evaluation studies conducted by other donor institutions and by some
indigenous organizations.

Mobilizing the Potential of Indigenous Peoples
for “Development with Identity”
Indigenous peoples have important assets in terms of land and natural
resources, cultural heritage and social capital, but lack institutional
capacity and access to appropriate training, financial services and information technology, which are needed to develop the potential of these
assets. In many cases, urban and foreign migration has not resulted in
assimilation and loss of identity; in fact strong linkages to communities of
origin provide unique channels for exchange of goods and services.
Indigenous peoples’ demands for the legal security of their territory and
natural resources as well as a large degree of autonomy in managing their
internal affairs, has awakened a keen interest in the concept of development with identity: improving economic conditions by developing the
potential of their resources and thereby protecting and strengthening
these resources in the context of economic and cultural globalization
processes.
Development with identity refers to a process that involves indigenous
peoples in harmony and sustained interaction with their environment and
cultural assets. It also includes the sound management of natural resources
and territories, the creation and exercise of authority, and respect for the

185

b

Anne Deruyttere

cultural, economic, social, legal and institutional rights and values of
indigenous peoples in accordance with their own worldview and governance. Development with identity seeks to consolidate the conditions in
which indigenous peoples can thrive and grow in harmony with their
surroundings by capitalizing on the potential of their cultural, natural and
social assets. To adopt different concepts of indigenous development
entails an acceptance of these communities’ economic objectives, which
are not necessarily aimed at maximizing the profitability of resources in
the short or medium term. Rather, priority is often given to sufficient
well-being of the community, in balance with the environment and the
conservation of resources for future generations.
Traditionally, indigenous economies are based on the worldview that the
accumulation of wealth through production surpluses, particularly at the
individual level or among elite groups, does not contribute to societies’
well-being or security. Contact with Western society, market pressures
and migration are causing gradual changes in these concepts, but with
mixed results. The challenge lies in supporting development initiatives
and organizational systems that are unique to indigenous peoples in order
to improve their living conditions through their own leadership and in a
manner consistent with each community’s specific sociocultural situation
and vision. This means greater access, with gender equality, to socioeconomic development opportunities that strengthen identity, culture,
territorial integrity, natural resources and social organization, and reduce
material poverty and marginalization. Such actions should be guided by
the premise that sustainable development requires the initiative and
empowerment of indigenous beneficiaries, control over the course of their
own economic, social and cultural development, internal management of
their territories and effective governance and participation in political
processes, so that they can fully exercise their rights and responsibilities
as indigenous peoples and as citizens of the nation-states of which they
are a part.
In order to support development with identity, the Bank’s recently
adopted strategy on indigenous development promotes action in three
areas, taking into account the different needs and priorities as defined by
indigenous peoples themselves:
• Strengthening lands, territory and governance of traditional indigenous societies and economies in their territories and rural communities
of origin, in a manner that is consistent with applicable legal norms
and indigenous organizational structures, as the basis for ethnic and
cultural identity and food security, as well as a safety net during crises.
• Reducing marginalization and exclusion in national society, including
urban areas, to facilitate greater access and improve the quality and
sociocultural relevance of social and financial services, labor markets
and educational opportunities.
• Mobilizing the potential of indigenous peoples’ natural, cultural and
social assets to develop entrepreneurial initiatives and provide services
in market niches where they have comparative advantages. Mobilizing
the potential for development with identity by capitalizing on their
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assets provides opportunities to improve the quality of life of their
communities, taking into account those national and global market
niches where there is an increased demand for indigenous goods and
services. This would improve the living conditions and reduce poverty
in their communities, while at the same time strengthening and
preserving indigenous assets and reinforcing cultural identity. Examples
of such initiatives include the development of ethnotourism, arts and
crafts, organic and forest products, ethnobotanical products and medicinal plants, environmental services, management of protected areas
and cultural heritage sites.

Figure 2 illustrates this concept of development with identity in the
economic realm and reflects the dynamic relationship between the traditional indigenous way of life, the local external context, and the challenges
and opportunities for indigenous development that exist in each area. The
Bank’s strategy for indigenous economic development aims to support
indigenous peoples’ self-development so that they may meet their own
goals within traditional, intercultural spaces or the market economy, and
develop their communities, organizations and management capacity.
Development in such spaces helps to reaffirm the key importance of the
sociocultural values of indigenous communities, which in turn strengthens
their capacity to exercise autonomy and manage their intercultural relations
with society and the state.
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Rural-urban Links
This development with identity approach also draws on the potential of
the unique relationships of urban and rural indigenous people. Far from
submitting to or assimilating into the dominant culture, many urban
indigenous people maintain strong economic, social and cultural ties with
their communities of origin, in some cases reversing assimilation
processes observed over previous decades and rebuilding or reinterpreting
their cultural traditions and social networks in urban centers, as illustrated
by indigenous settlements or neighborhoods in cities such as Santiago,
El Alto, Mexico City, Quito, and others. Such links between urban indigenous peoples and their communities of origin are translating into new
opportunities for revitalizing rural indigenous economies and creating
urban indigenous businesses. They make it possible to capitalize on the
comparative advantages of the original communities’ natural, cultural
and social resources and support the gradual linkage between traditional
and modern practices. Nonetheless, capitalizing on these opportunities
requires new institutional models, strategic partnerships, innovative
approaches and training. Without new approaches, the concentration
of indigenous people living in poor conditions in big cities may increase;
the rural economies of their communities of origin might become unviable,
and, possibly, destroy the economic, social and cultural base of indigenous
peoples, resulting in their fragmentation, and in extreme cases, in their
extinction.
The Bank’s new strategy calls for actions to strengthen the legal security
of indigenous territories and resources; facilitate their access to culturally
appropriate education, capacity building, institutional strengthening, and
financial services; and identify and support initiatives to mobilize the
comparative advantages of indigenous peoples in terms of natural, cultural
and social capital, while articulating indigenous economic systems with
the market economy. The strategy also supports the scaling up of interesting pilot initiatives in revitalizing indigenous knowledge, products and
services; traditional practices in land use management; economic systems
of reciprocity, redistribution and exchange; rental land markets; and the
participation in management and benefit sharing of indigenous peoples in
forestry, mining and hydrocarbon extraction. These are potential models
for economic development that strengthen cultural identity. In addition,
areas in which indigenous peoples have a comparative advantage need to
be identified, including cultural and ecotourism, the management of environmental conservation areas, the production and commercialization of
medicinal plants and other products developed by indigenous communities,
the management of archeological heritage sites, and the promotion of
indigenous arts and handicrafts. This requires support for the development
of normative frameworks for the protection of indigenous intellectual
property rights. In terms of indigenous governance structures, the strategy
calls for supporting articulation between indigenous governance structures and decentralized government entities, and facilitates the participation
of indigenous peoples in local, subnational and national democratic
processes. Finally, the strategy supports integrated and participatory community development programs, the nature of which is closer to indigenous
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peoples’ holistic worldviews and social organization and aspirations for
a more empowered participation in the management and development
of their territories.
These emerging approaches, while already being addressed in some of the
Bank’s more recent projects targeted at or including indigenous peoples,
provide both challenges and opportunities, not in the least regarding the
institutional framework and the articulation between indigenous authorities
and municipalities and decentralized government agencies. Further research
and evaluation is needed to confirm the effectiveness and viability of
these initiatives. However, as some Bank-supported projects are already
demonstrating, this new generation of projects is helping to reverse the
decline in indigenous people’s economic conditions, enabling them to
contribute to overall economic growth while strengthening their unique
natural resources and cultural heritage.

Concluding Remarks
The emerging concept within indigenous communities and organizations
of development with identity as a strategy for improving economic conditions while preserving natural and cultural assets, is gaining ground. Now
that many countries have adopted legal frameworks to protect the individual and collective rights of indigenous peoples to their territories, natural
resources and cultural heritage, indigenous peoples are increasingly
concerned about the viability of their societies and economies in the face
of growing pressures from global integration processes that may jeopardize their unique identity and culture. Unlike other vulnerable population
groups, indigenous peoples have distinctive comparative advantages in
terms of their assets, which they could further mobilize for reversing
material poverty and increasing the viability of their communities and
cultures, thereby making important contributions to overall economic
growth. The Bank is in an exceptional position to support these efforts,
given its vast experience and expertise in entrepreneurial development
and its mandates for poverty reduction, social equity and inclusion.
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Participation of the Indigenous Representatives in the Working Group
of the Organization of American States
This text aims to explain the evolution of the Indigenous Representatives’
participation in the debate, analysis and negotiation of the Project of
American Declaration on The Rights of Indigenous Peoples which is
currently being written within the framework of the Organization of
American States.
In February of 1997, the Inter-American Commission of Human Rights
(IACHR) adopted the Project of American Declaration on the Rights of
Indigenous Peoples, which is made up of one preamble and twenty-seven
articles set out in five chapters.
In the meantime, the Working Group responsible for the study of that text
within the Committee on Juridical and Political Affairs of the Permanent
Council developed two alternative proposals.
In 2003, the President of the Working Group presented a first alternate
document based on the wording of the original Project of the IACHR.
This document, known as the “Consolidated text of the Presidency”
(GT/DADIN/doc.139/03), integrates both the States’ and the Indigenous
representatives’ comments and is made up of thirty-five articles.
A second reference text known as the “Registry of the current state of the
Project of American Declaration on The Rights of Indigenous Peoples”
(GT/DADIN/doc.260/06 of March 25, 2006) was published in March
2006. This document is the result of the works carried out after seven
Meetings of Negotiations in the Quest for Points of Consensus and is
made up of thirty-nine articles.
For more information on the evolution of this text analysis, the Working
Group and the participation of the Indigenous representatives, refer to
the web site of the International Law Office at: http://www.oas.org/dil/
esp/indigenas.htm.

Historical background
Historically, ever since the adoption of the Charter of the OAS in 1948, the
Permanent Council has had the power to conclude cooperation agreements with other American Organizations with “renowned international
authority” (art. 53 of the Charter)10. In 1971, the General Assembly, in its
resolution AG/RES.57 (I–O/71) on the “Standards of Cooperation in the relationships between the Organization of American States, the Organization
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of the United Nations, their specialized agencies and other national or
international organizations”, conditioned the relationship of the OAS with
non-governmental Organizations in order to ensure the respect of the
principles and goals of its Charter. In 1997, the Permanent Council passed
a resolution which establishes the legal condition of the non-governmental
Organizations in the OAS, (CP/RES.704 (1129/97).
As precedents of the participation of non-governmental organizations
in meetings of the OAS, we can quote the case of the Inter-American
Conferences on Private International Law (ICPIL), where the States have
allowed the participation of experts invited to express opinions and
remarks on technical subjects. It has also been common practice in the
matter of human rights to allow non-governmental organizations to
present their annual reports to the OAS headquarters.
At the institutional level, the Commission on the Participation of Civil
Society in the activities of the OAS was created in 1999 with the mandate
of defining the ways of interaction between Civil Society and the political
bodies of the OAS11.
At the juridical level there are instructions for the participation of Civil
Society in the activities of the OAS (in previous instructions)12, which seek
to “rule the participation of the organizations of Civil Society in the activities
of the organs, bodies or organizations of the OAS” (OAS, 1999: section 1)
Section 2 of the aforementioned instructions defines Civil Society as
“every national or international institution, organization or body made up
of non-governmental national or juridical people”. This participation
would include attendance at meetings as well as the possibility to give
talks or act as a special adviser to organs, bodies and organizations of
the OAS (OAS, 1999, section 3). In the same way, Civil Society organizations
will be able to request and receive reports and documents (OAS, 2003).
In May of 2006, the OAS counted five hundred and sixty-five organizations
of Civil Society on the Registry.13
The participation of the representatives of non-governmental organizations in the Working Group of the Project of American Declaration being
studied is not part of what is established by this Commission on the
Participation of Civil Society or its instructions, but is rather the result of
a different evolution, as we will see later in this text.

Participation of Indigenous Representatives in
the Working Group on the Project of American Declaration
Since the beginning of the study on the Project of American Declaration,
Civil Society has been mainly represented by experts, Indigenous and
non-Indigenous representatives of all walks of life from the Member
States of the OAS. Affiliated members of universities or non-governmental
organizations have also expressed their comments.
The space reserved for these people and organizations in the definition of
the Project of American Declaration has changed in the course of the
various steps of the process.
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During the writing phase of the Project of American Declaration, that is to
say in the step prior to the adoption of the IACHR proposal, a questionnaire was sent to the Member States and to the Indigenous Organizations.
Eleven governments, two intergovernmental organizations and twenty
Indigenous organizations responded to the questionnaire. Right away, we
began informal consultations, a first round carried out in Canada, Mexico,
Panama, Peru and Venezuela, and three meetings of regional consultations held in Guatemala (Central America and the Caribbean), Ecuador
(South America) and the United States (USA and Canada). In 1997,
the final writing of the proposal approved by the IACHR included the
comments of Indigenous experts and, obviously, of the representatives
of that organization.
During the period of analysis and discussions of the Project of American
Declaration, the participation of Indigenous representatives was gradually
increased. In the beginning, a very limited intervention role was granted
during the debates on the Project of American Declaration. Furthermore,
only the people who could finance their trip to the OAS headquarters
in Washington, D.C. could participate.
This explains why a majority of Indigenous representatives from the
United States and Canada were present at the first discussion meeting on
the subject, the Meeting of Governmental Experts of February 1999. In the
registers there is one representative from the Maya Nation of Guatemala
and one from the Mapuche Nation of Chile. In total, there were about
fifteen non-governmental organizations and representatives of Indigenous
Peoples or organizations from the entire American hemisphere. They
were allowed to speak on only two occasions: once on February 10 at the
opening session and a second time on February 12 before the closing
session and for forty-five minutes (OAS, 1999a).
Once the meetings were instituted in the framework of the Working
Group, a larger group of Indigenous representatives began to participate.
They were financed by their local or international organizations. As for
the method of participation, it is important to point out that the meetings
of the Working Group were set up in such a way that Indigenous representatives were allowed to speak at the beginning of the discussion and at
the end of the reflection on each chapter. In 1999, the resolution of the
General Assembly urged the Working Group to consider an appropriate
way for Indigenous Peoples representatives to participate in their works,
with the aim that their observations and suggestions could be taken into
account. Following the October 1999 meeting, the proposals of the
Indigenous representatives were included in the presidential account, but
they were not part of the final text in which appeared the States proposals.
(OAS/Ser.K/XVI, GT/DADIN/doc.1/99 rev.1 corr. 1, November 12, 1999).
The Indigenous representatives present during this session read a declaration in which they stood up against the procedure and requested its
review, in order to have a more appropriate participation role in the
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Working Group. They also insisted on obtaining financial resources in
order to be able to carry on with the Project of American Declaration.
Here are some of their claims:
• Participation in the debate: they requested the right to have an extensive
and unrestricted say, and the opportunity to give their opinions on the
interventions of the government delegations.
• Adoption of the consensus: they requested that the government
delegations take into account the realities of the Indigenous Peoples
before making any decision.
• Registry of the interventions: they requested that interventions by the
Indigenous Peoples representatives be registered and, like the results of
the meeting, be forwarded to the respective governments (OAS, 1999b).
In 2001, we noticed real progress in favour of a more active participation
of the Indigenous representatives in the processing of the Project of
American Declaration. In the Working Guide of the Presidency, we called
for “the search for a frank and smooth dialogue between the representatives of the governments and those of the Indigenous Peoples”. In this
context, it seems that the Special Sessions reflect a more consistent participation of the Indigenous representatives in the process, as much in what is
related to their presence at the meetings, as to their contributions to the
debate (OAS, 2003a):
• The working document prepared by the Presidency included the proposals introduced at the November 1999 meeting by the States and
by the Indigenous Peoples representatives (GT.DADIN/doc.1.rev.2.),
which served as a basis for the discussions of the Special Session.
• Prior to the Special Session, a Hemispherical Conclave took place in
Guatemala City with the objective of gathering together the Indigenous
representatives in order for them to be informed on the text of the
Project of American Declaration. That same year, the Canadian government invited the Indigenous representatives to take part in a preparatory
meeting. It must be pointed out that as a result of these meetings,
“Indigenous Conclaves” were created. These encounters between
Indigenous representatives prior to the Project of American Declaration
meetings serve to prepare the discussions on the subjects that will be
debated. Ever since 2001, we have been looking for methods allowing
this type of encounter a few days before the beginning of the negotiation
sessions.
• During the first Special Session, an informal session took place
between all the delegations that were present. Its objective was to talk
about subjects of general interest for all the participants. In this session
the table of the presidency was shared by a representative of the
Indigenous peoples, thus initiating a practice that will be maintained
during each opening ceremony on the analysis of the Project of
American Declaration. Furthermore, the method of participation of the
Indigenous representatives changed in two aspects. On the one hand,
the proposals presented in writing by the Indigenous representatives
would be included in the debate of the States; and on the other hand,
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the Indigenous representatives would have the right to intervene in the
discussion of each provision, and not of the chapters, as it had been the
case so far, as well as at the beginning and at the end of the debates.
Furthermore, they would be able to ask for specific clarifications
during the discussion of the articles. Even though the new procedures
did not allow for a direct dialogue between all participants, they represented noticeable progress in relation to the last two meetings.
According to the session registry, around eighty-three Indigenous
representatives came to the event, which represents the largest number
of people present to date.
In March of 2002, prior to the opening of the Second Special Session,
we obtained financing for forty Indigenous representatives thanks to the
initiatives of the President of the Working Group, Ambassador Eduardo
Ferrero Costa. On this occasion, we succeeded in obtaining a $100,000
fund with the contributions of Canada, the United States and Finland.
Another innovative element was the periodical consultations prior to the
Special Session which were supported by the President of the Working
Group with non-governmental organizations having headquarters.
In this context, the presidency of the Working Group of Ambassador
Ferrero Costa presented the resolution on the “Specific Fund to support
the development of the American Declaration on The Rights of Indigenous
Peoples” (see further Specific Fund), adopted by the Permanent Council
on May 8, 2002(OAS.Ser.G/CP/RES.817 (1319/02). This Specific Fund
would be composed of voluntary contributions from the Member States
and Permanent Observer States of the Organization, as well as from
individuals or public and private organizations, both at the national or
international levels. The fund would be used to finance the participation
of one Indigenous representative for each Member State in the development of the Declaration.
The creation of the Specific Fund constitutes a very important political
feat in dealing with the Indigenous issue in the OAS. It provides a tool
that allows for the participation of at least one Indigenous representative,
appointed by his peers without the intervention of the States, from each
Member State of the OAS. In practice, the Indigenous representatives of
each country must appoint one Indigenous expert or leader who will
participate in the discussion of the Project of American Declaration. If there
is more than one candidate for each country, the Selection Committee
of the Specific Fund elects this representative.
The Specific Fund finances the presence of the appointed representative
after receiving approval by the Selection Committee. The stay includes the
days dedicated to the consultations among the Indigenous representatives
during the Indigenous Conclave. It is important to emphasize that the
negotiation meetings are open to the public and that every Indigenous
expert or leader who wishes to finance his stay can take part in them.
Furthermore, some sessions have been broadcasted live, in order to
provide a larger broadcasting of the discussions on the web site of the
OAS: www.oas.org.
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It is important to point out that resolution CP/RES.817 (1319/02) of
May 8, 2002, which resulted in the creation of the Specific Fund, was
amended in 2004 in order to include certain administrative expenses
directly related to the participation of Indigenous Peoples representatives
that were not expected to participate in the original project. Also, the
selection process became more specific, as was the length of the mandate
of the three Indigenous members and the structure of the vice-presidency
of the Selection Committee. See the resolution of the Permanent Council
CP/RES.873 (1459/04) of December 16, 2004.
In the Third Special Session of February 2003, the Specific Fund was used
for the first time. It allowed the participation of fifty-four Indigenous
representatives. As in previous years, Indigenous representatives participated in an Indigenous Conclave prior to the Session with the States.
Moreover, in the Fourth Special Session held on February 10 and 11 of 2005,
around eighty Indigenous Peoples representatives from the American
Hemisphere participated in the session, in addition to the representatives
from the Member States of the OAS, permanent observers and representatives from multilateral international organizations (GT/DADIN/doc. 217/
05 rev. 1.)
In 2003, the Meetings of Negotiations in the Quest for Points of Consensus
were introduced in accordance with resolution AG/RES.1919 (XXXIII-0-03).
This resolution, in addition to initiating a new step regarding the proofreading of the text, instructs the Working Group to “ensure transparency
and effective participation of the Indigenous representatives during negotiations”, claiming at the same time that the negotiations would take place
between the States only.
The Meetings of Negotiations in the Quest for Points of Consensus seek to
reach a consensus about the Consolidated Text of the Presidency, seen as
the primary reference during the negotiation. This step instituted a new
method of participation for the Indigenous representatives. During the
dialogue all those who were present could express their opinions, but the
Indigenous representatives were urged to present a proposal that they all
agreed upon. Once the dialogue was worn out, every text upon which a
consensus had been reached was approved, leaving in brackets all unresolved questions. To facilitate the negotiations, English and Spanish posters
provided participants with copies of the texts that had been unanimously
accepted (OAS, 2003b).
Between 2003 and 2006 there were seven negotiation meetings on the
Consolidated Text of the Presidency. The first five were held at the OAS
headquarters in Washington D.C. U.S.A., whereas the sixth meeting was
held in Antigua, Guatemala and the seventh one, in Brasilia, Brazil. The
last session crowned the proofreading of the Consolidated Text of the
Presidency.
In accordance with the methodology instituted at the beginning of this
cycle of meetings, the Indigenous representatives have since been able to
take active part in the debates at the headquarters as well as outside of the
organization through the Indigenous Conclave. Since the creation of the
Specific Fund we have been able to count an average of twenty-four
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Indigenous representatives financed by that fund in each of the seven
Meetings of Negotiations in the Quest for Points of Consensus.
To that, we must add the organizations and bodies that followed up on
the debate about the Project of American Declaration since the beginning
and who meet their own expenses in order to be able to take part in the
sessions.

Conclusion
The participation of the Indigenous representatives within the Working
Group has favoured the adoption of the Specific Fund. The Working
Group currently has an Indigenous Conclave, in which representatives
from the entire American hemisphere participate.
During the Meeting of Negotiations in the Quest for Points of Consensus,
the Indigenous Conclave, together with the delegations of the States, was
able to promote proposals and discuss provisions related to all the clauses
of the Consolidated Text of the Presidency, which constitutes a great
progress in an organization of independent States like the OAS.
This methodology gave positive results for the process regarding the
analysis and the debate of the Project of American Declaration. At present,
the Working Group has an invaluable and complex text, with negotiated
provisions and many others to be negotiated. These constitute a real
challenge to all parties to reach consensus and to allow the adoption of an
American Declaration on The Rights of Indigenous Peoples in a near
future.
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Notes

1. I follow Jean Baudrillart’s view that the notion “modernity”, cannot be given a definition
which would be valid for all places and periods. It covers a vast domain, with blurred
frontiers, cross-cutting the fields of economics and ideology, esthetics and politics – that
is, quite within the scope of modern anthropological science. “Fluctuating in its forms,
in its contents, in time and space, it is only stable as a value system, as a myth [...].
In this, it resembles Tradition.” (Baudrillart 1974: 139 – my translation). The basic
values of modernity are: a secularization of thought and science; the valorization of
change and progress following a linear conception of History; economic productivism
which aims at supplying an ever-increasing amount of commodities; an abstract concept
of power and the State, time and space. The individual emerges as the subject of economic
and political liberties as well as a subjectivity aspiring to individual happiness; at the
same time, its tries to shelter in privacy a personalization which is no more to be found
in public life (ibid.: 140-141). Absent from Baudrillart’s definition (and from many
others) is the fact that this transition from Tradition to Modernity, from various sociocultural particularisms to a certain form of universalism, necessarily involves a shifting
of power, and a profound reallocation of resources.
2. It is interesting to note that in Bolivia, where some basic economic and social reforms
had been made after the 1952 revolution, the Aymara and Quechua did not participate
significantly to any revolutionary movement. This is contrary to their brothers in nearby
Peru, where reforms were delayed until after the 1968 takeover by the reformist military,
headed by General Velasco Alvarado, and then applied in an incoherent, authoritarian way.
3. Discussing the “Mexican exception” would need much more space than is allowed here.
I shall only remind that Lázaro Cárdenas’ governement (1934-1940), which gave the
land back to the peasants, nationalized foreign concerns and authorized workers’
union,s also created a corporativist state, in which the three main sectors (farmers,
workers, independent) were forcibly integrated into a pyramidal structure dominated
by a de facto one-party State, the Partido Revolucionario Institucional, which ruled
until year 2000. As for the Indian communities, they were integrated through the
peasant sector.
4. Although US capital is still dominant in the primary sector, European concerns are quite
present now: for example, Spanish Repsol and French Total are the major oil companies
in Argentina and Bolivia. As for Canada, its mining investments in Chile alone represent
more than 12 billion $.
5. Salinas sent a delegation headed by Camacho Solís, a politican with a long and successful
experience in dealing with popular organizations (like the Mexican suburbs) and
accepted the mediation of Mgr Ruíz, whole very destitution his governement had been
asking the Vatican only months before...
6. The Consejo Estatal de Organizaciones Indígenas y Campesinas had been formed by
the government itself, in January 1994, precisely to counter-balance the presence of
the EZLN.
7. Marcos’ strange motorcycle “Other Campaign” for the 2006 presidential elections, is for
me the epilogue of the EZLN, where the now isolated leader pathetically fights for some
quota of power. It is quite significant that, from the very start of the campaign, Marcos
devoted its most virurent attack, not to the party in power, the PAN, but to López
Obrador, Mexico City’s ex-mayor and PRD candidate, which was the only onle who
could challenge the two-headed Right of the PAN-PRI.
8. This paper is based on an earlier article by the author: Development with Identity:
Mobilizing the potential of Indigenous Peoples’ Natural Resources and Cultural
Heritage, in: Sustaining Development for All: Expanding Access to Economic Activity and
Social Services, Inter-American Development Bank, March 2006.
9. The opinions expressed by the author are in a personal capacity and do not necessarily
reflect those of the Secretary General of the OAS.
10. Standard adopted in 1949.
11. Due to structural changes in 2002, this organization is called “Commission of
Management of Inter-American Summit Meetings and Participation of Civil Society in
the activities of the OAS”.
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12. Adopted by the Permanent Council on December 15, 1999 CP/RES.759 (1217/99), and
by the General Assembly in June of 2000 (AG/RES.1707 (XXX-0/00). Presented, by that
Commission, at the Permanent Council.
13. For more recent information, contact the following web page:
http://www.civil-society.oas.org/Pages/Registry_ESP.htm
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Session V
Migration in the Americas

Migration is a most salient issue in the Americas.
Vulnerable people are willing to endure personal
risk and hardship in order to leave their countries
for better conditions, often in the North. Unfortunately, no Inter-American institution yet exists to
manage this phenomenon. This panel presented an
overview of the situation in the Americas and
analysed different issues related to migration in
the Americas, including the questions of the remittances, the United States-Mexico border, emigration
from South and Central America, as well as the
case of Canada.
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States National Academy of Sciences. For the past twenty years,
Mr. Durand has studied the migratory phenomenon between the
United States and Mexico. His publications include Return to Aztlan
(University of California Press, 1987), Más allá de la línea (Consejo
Nacional para la Cultura y las Artes, 1994), Miracles on the Border
(University of Arizona Press, 1995), Migrations mexicaines aux
Etats-Unis (CNRS Editions, 1995), La experiencia migrante (Altexto,
2000), Beyond Smoke and Mirrors (Russel Sage Foundation, 2002),
and Clandestinos. Migración México Estados Unidos en los albores del
siglo XXI, (Universidad Autonoma de Zacatecas, 2003).

What’s Said is Done....
Mexican-American Migration Policy
When analysing the historical development of Mexican-American relations
on the issue of migration, one can notice that every 20 years or so, the
model, the policy and the migratory pattern all undergo a radical change.
The model refers to the conceptual framework of what the phenomenon
should be; the policy aims to implement this model through migration
legislation; and finally, the pattern refers to the reality resulting from
the application of the law with all its amendments, contradictions, and
undesired or unintended consequences.
In the case of Mexico and the United States, one can identify four migratory
phases between 1942 and 2006, which correspond to both economic and
political causes and factors specific to each context: the Bracero Program,
the phase of undocumented workers, the era of the IRCA (legalisation and
repression), and the one that refers to national security, which is currently
underway.

The Era of the Braceros (1942-1964)
The first migratory phase emerged in the political and economic context
of the Second World War. The United States’ urgent need for labour
forced it to search for a negotiated solution with Mexico, which culminated with the signing of a bilateral agreement known as the Bracero
Program (1942-1964). For the US, the new migratory model consisted in
building a labour force based on the following principles: legality,
masculinity, “rurality” and temporality. The goal was to make a definitive
break with the prior migratory pattern, known as “enganche” (indentured
labour) (Durand, 1994), which was controlled by contracting firms
known as “engachadores” that supplied Mexican labour to farmers,
mines, railroad companies and other industries. Other relevant characteristics were the irregular legal condition of the migratory flows (since
strictly speaking, there was no defined entrance process), and the familial
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nature of the flows (since the entire family, including children, worked in
agriculture and other activities). The Bracero Program broke with the
previous model and pattern, and gave both governments the power
to control and select the labour force.
The policy was defined in the Bracero agreements, which were returned
to after the Program’s 22 years of existence. In practice, it was a sort of
“collective work contract” negotiated by both governments, in which
salaries and benefits were established.
The migratory pattern adjusted itself notably well to the model. The
creation of a temporary and masculine labour force, as well as a circular
migratory process, were successful. Moreover, it was also possible to
insert labour into agriculture. Fifty years after the fact, we can verify the
success of this measure by observing that in 2000, 85% of the agricultural
labour force was Mexican (Durand and Massey, 2004).
However, an unintended or unwanted consequence of the Program was
the development of a parallel and similarly-sized movement of undocumented workers. This was predictable, since the migration process of
temporary workers generate a parallel movement. What is important to
note in this case is that undocumented migration shared the characteristics of being predominantly masculine and temporary.
The Mexican government agreed with the Americans that the enganche
system had to come to an end, and that it was necessary to take official
control of migratory flows. There were no objections regarding the model
that the American government wanted to impose. Its function was fundamentally to obtain better advantages for workers, all the while supervising
the process and controlling the phases and locations of hiring. For
Mexico, the ideal model was a bilateral agreement with a temporary
workers program, a position that endures to this day. In the same way,
with respect to undocumented migration, its undeviating position has
been to respect the constitutional right to “free movement”. Only on one
occasion, when the negotiations on the Bracero Program broke in January
1954 and the United States decided to implement an interim program on
“unilateral hiring”, did Mexico try to forcefully stop the departure of
immigrants. However, this position was a complete failure because of its
repressive character, the use of public force, and the North American
policy to open its doors and to “dry off the wetbacks” (“secar mojados”)
(Morales, 1980:138). Never again would Mexico use force to prevent its
nationals from leaving.
The Bracero Program ended in 1964, after 22 years of existence. Despite
the insistence of the Mexican government, it was never renewed.
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The Phase of Undocumented Migration (1965-1986)
After two decades of bilateral agreement, Mexico was no longer a special
case: it was considered like any other country in the United States’ new
immigration law, which granted visas on an egalitarian country-based
quota system. From a maximum of 450,000 hired workers during the
Bracero Program, Mexico came to enjoy access to an unlimited
number of permanent visas, like all countries in the Americas. It used
some 60,000 visas, and in 1968, it was forced to adjust to an annual quota
of only 20,000 visas, just like other countries. Obviously, this engendered
a new phase, known as the period of undocumented migration.
The migratory model in this case aimed to establish a global standardised
and egalitarian regime, without any preferences and exceptions for
countries and regions. The migration policy was established in the law
known as the Hart-Celler Act, which was later submitted to additions and
modifications.
The migratory pattern’s principal characteristic was that the contingent of
Mexican workers, who previously had been hired legally, were now
undocumented and therefore subject to deportation. In the case of
Mexican migration, more than a policy per se, the situation remained one
of status quo: the market took charge of regulating the selling and
purchasing of immigrant labour, and the American government intervened only sporadically in selected cases of deportation and certain
border controls.
Without the Bracero Program, the Mexican government was at a lost,
except for insisting and reiterating the possibility of a new agreement,
a task to which the government of President Díaz Ordaz (1964-1970)
was completely committed. Finally, in 1974, his successor, President
Echeverría, tried to put forward an immigration agreement, but President
Gerald Ford declined, arguing that “it has been proven that this type of
agreement does not guarantee the protection of the labour rights
of Mexican workers” (García and Griego, 1998). It was thus for Mexico’s
and Mexicans’ own good that they should not insist on the issue.
It is unknown if the Mexican government followed the advice of President
Ford, but the fact is that Mexico dropped the subject. García and Griego
qualify this passive attitude as a “policy of not having a policy”. It was a
strategy to “avoid getting involved with any North American solution to
the problem”. Seemingly, the Mexican attitude was supported by a
“rational basis” and by a “cost-benefit analysis”. However, the same
authors recognise that others argued that the Mexican strategy was one of
“maintaining the status quo” (1988). Later, García and Griego claim that
this policy had considerable costs, since Mexico renounced to affirming
its position on a vital issue of national interest (Calderón, 2002).
Certainly, the strategy had political benefits for the government in power.
What has not been analysed is this policy’s impact (either positive or
negative) on migrants themselves. From our point of view, they were
abandoned, left to their own devices. There were only sporadic reactions
from the government, mostly when there was a scandal with the Border
Patrol or dead persons found at the border.
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Crossing the border had become a cat and mouse game, and both sides
knew the rules. The most palpable expression of this situation was during
Christmas time, when patrollers in the zone of San Isidro disguised
themselves as Santa Claus and offered presents to migrants who where
waiting for nightfall to cross the border, running and trying to evade them
once the game had started. But the game came to an end in 1986 with the
promulgation of the law popularly known as Simpson-Rodino.

The IRCA Phase: Legalisation and Dissuasion
In 1986, North American immigration policy changed once again.
Preoccupied, President Reagan declared in a message to the nation that
the US had “lost control” of its borders. The theme or problem of migration was thus converted into a national security issue, and he launched
the Immigration Reform and Control Act (IRCA). The migration model
that was behind the law started from the assumption that border control
had been lost because of the “invasion” of undocumented migrants; it was
thus necessary to control (close) the border, but at the same time,
to ensure labour availability.
The migratory policy of the IRCA can be summarized by four affirmations: 1) promote an amnesty for any undocumented worker who can
show that (s)he has resided and worked honestly in the last five years
(LAW); 2) promote an Agricultural Program for Special Workers (SAW),
which grants visas to whomever can demonstrate that they have worked
in agriculture at least 90 days during the last year; 3) reinforce border
control programs and substantially increase the budget of the INS to
prevent the passage of undocumented migrants; and, 4) penalize, via
sanctions, any employer who hires undocumented workers.
The legalization process worked adequately and bureaucratically. Three
million undocumented workers were legalised, of which 2.3 were of
Mexican origin. The major impact of this measure was to radically change
the legal status of the Mexican immigrant contingent, which went from
being mostly illegal to residents and often citizens.
Border control increased remarkably in budget, systems and hours of
surveillance, but the results were not very successful. In the end, the
sanctions applied to employers did not work because of holes in the law,
a lack of political willingness, as well as a lack of financial resources.
Therefore, with the migratory model’s assumption, which was that the
primary problem was border control, little was achieved: in two decades,
the number of undocumented migrants grew at an average rate of approximately 550,000 persons, 300,000 of which were Mexican.
Twenty years after the IRCA, in 2006, it was clear that the immigration
system was totally broken and in urgent need of repairs (Massey, Durand
and Malone, 2002). The unforeseen consequences of the migration model
and law of 1996 generated a migratory pattern that was characterised by:
an increase in new flows, despite the increase in the risk and the cost of
surreptitious crossings; an increase in the stock of immigrants, due to the
lengthening of their stay; the intensification of the family reunification
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processes; and a new geographical distribution of the immigrant population
outside traditional destination states, which put Mexicans in contact with
other immigrant groups, especially those of Latino origin.
In 2000, the Census Bureau of the United States counted 31.1 million
people born outside the country on a population of 281 million, i.e., about
11%. However, between 1990 and 2000, the foreign population jumped
from 19.8 to 31.1 million, which represents an increase of 57% in the last
decade. Moreover, the majority of this foreign population comes from
Latin America (51.7%). What is even more notable is that Latin
Americans form a large majority of the undocumented population. Jeffrey
Passell (2005) estimates that of the 10.3 million undocumented persons
living in the United States in 2004, 81% come from Latin America, most
of which from Mexico (57%).
While in 1986 approximately 3 million undocumented workers were
legalised, in 2006, this number increased four times. Moreover, since
September 11, the sentence pronounced by President Reagan is pure
rhetoric. Only now does it make sense to talk of national security, as
terrorism has been linked with undocumented migration and the functions
of the INS have been shifted to the Department of Homeland Security.
During this phase, Mexican migratory policy had two variables. From
1986 to 2000, Mexico implemented an intense support program for the
migrant population. More than foreign policy, it was an internal policy to
help, protect and strengthen the Mexican community in the United States.
The “Programa Paisano” was established to offset the extortion Mexicans
were submitted to when they returned, both on the way back and at
customs. A wide-ranging support program was developed for Mexican
communities abroad. A consular registration program was established to
give migrants an official identification number. Programs were set up to
reduce the costs of transferring remittances. The Program 3X1 was
developed to support, with official resources, the social remittances sent
by migrants for infrastructure programs.
Beginning in 2000 with the election of President Fox, an assertive official
effort was made to achieve a bilateral “migration agreement” that could
resolve four fundamental challenges: 1) find a solution for the contingent
of undocumented migrants living in the United States; 2) establish a new
program of temporary workers, which would be legal and secure;
3) tackle themes and problems related to the border in a bilateral manner;
and, 4) support communities to avoid, in the future, the departure of new
migrants. This program of an integral and shared solution was commonly
known as the “complete enchilada”. During 2000 and 2001, notable
progress was made on the project. However, with September 11, the
conditions and the context for a possible agreement changed dramatically.

The immediate future (2006-2026)
These days, the migration model that is being discussed in the North
American Congress oscillates between a radical conservative proposal that
criminalizes undocumented immigration and that directly links migration
with terrorism and border security, and another more liberal one that
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argues that national security is enhanced by the existence of information
on the undocumented population, which is predominantly hard-working
and honest.
These models are concretised in two bills: the one proposed by
Sensenbrenner (HR4437), approved by the House of Representatives in
only two days; and the one by Kennedy and McCain (S1033/HR2330),
which was proposed many years ago but has not yet been properly
debated.
The proposal put forward by Representative Sensenbrenner (2005), entitled
“Border Protection, Antiterrorism and Illegal Immigration Control Act”,
and known as “enforcement-only”, does not require additional explanation: illegal migration, especially that which enters through Mexico, is an
issue not only of national security but of anti-terrorism. His proposal
includes four basic points: the extension of a retaining wall at the
Mexican-American border; the doubling of the number and budget of the
Border Patrol; the criminalisation of undocumented (illegal) immigrants;
and the punishment of those who assist or support those considered
“illegal”.
Experience suggests that walls are only part of the décor; what they cause
is the reorientation of flows to places with less surveillance. Regardless,
these new crossing points are more dangerous and costly (“coyotes”),
which could characterise them as a dissuasive policy with a high cost in
human lives and a high cost for migrants (between 2000 and 3000 USD
in 2006). Moreover, it has been shown that the increase in surveillance
hours does not necessarily translate into a higher number of arrests
(Massey, Durand and Malone, 2002). This suggests that doubling the
number of patrollers will not necessarily double the number of apprehended persons. With regards to the proposal to criminalise illegal
migrants, this would imply filling up prisons with these types of supposed
“delinquents”. Finally, penalizing those who support “illegals” is seen as
such an extreme measure that both churches and employers have reacted
against it. Regarding this last point, J.W. Marriott Jr, CEO of Marriott
International and political conservative, has claimed that since his business
hires thousands of migrants, he would have to share the same cell with
the Cardinal of Washington, Theodore McCarrik, who has also declared
himself against the bill: “I said, I guess we’ll be in the same jail cell.”
(USA Today, April 13, 2006).
Certainly, the issue of the punishment of those who support illegal
migrants has been the most debated. In the words of the Catholic Church,
it is like punishing the “good Samaritan”. In addition to churches, thousands
of employers and the structure of migrants’ social networks and organisations, and their partner institutions, would be threatened.
The conceptual model behind this proposal is that migrants are not only
illegals, but also enemies who cannot be helped and who must be
denounced. This proposal contains elements that are similar to
California’s Proposition 187, which was deemed unconstitutional: it
aimed to force the police and officials from schools and health centres to
denounce those whose documents were not in order. This bill, approved
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by the House of Representatives by a large majority, undoubtedly contributes to the current climate of anti-immigration and persecution.
However, at the same time, it has also provoked the opposite reaction, as
migrants themselves, their families and millions of sympathisers have
massively mobilised to demand a just and generous reform for all those
who live and work honestly in the United States.
For its part, the proposal of Senators Kennedy and McCain (S1033/
HR2330), entitled “Secure America and Orderly Immigration Act”,
reveals, at the outset, a completely different attitude and perception. The
conceptual model seeks to solve the national security problem through an
orderly immigration process. The principle objectives of this migration
policy would be: 1) create an access track to legalization and citizenship
for undocumented immigrants residing in the United States (note that
there is no mention of illegality); 2) create new legal channels of entry for
immigrant workers, who are required for the future (a program of
temporary workers and special visas); 3) facilitate the process for family
reunifications (immediate members) and clean out the backlog; and,
4) create legal mechanisms that allow and ensure that the new migration
system works adequately.
In addition to the proposals mentioned above, there are others such as
those by Cornyn (S.1438), Hagel (S.1919), and Fritz (S.2454), who have
put forward variations of both proposals, which are considered extreme.
Regardless, the theme of national security has been linked definitively
and non-rhetorically to migration, especially that which comes from the
United States, although there is no evidence that terrorists have crossed
by this border.
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Central American Migration Flows in Mexico and
Central Characteristics of Mexican Migratory Policy
Migration from Central America to the south of Mexico has been a constant
and long lasting phenomenon that has increased considerably in recent
years. The increase in magnitude and significance of migrations from
Central America in the last two decades (Casillas, 1994) can be perceived
especially if we consider the number of people involved in political situations (such as the case of the Guatemalan refugees, see Rodriguez, 2003;
Aguayo, 1992; Aguayo, Christiansen, O’Dogherty et Varese, 1989; Perez
et Chumacero, 1987 and Americas Watch Committee, 1984), the intention
of migrants to reach the United States by crossing through the country
(the transmigrants) or simply the search for a better destiny than what
could be expected in countries of origin.
Central American migrations to and through Mexico can be analyzed
from different perspectives with diverse implications and meanings. The
presentation of the characteristics of such migratory flows responds to the
intention of showing how the phenomenon includes elements of social
cohesion and not only of disintegration, of institutional development and
international cooperation that could integrate a niche of opportunities that
so far has rarely been explored as such.

Characteristics of Migratory Flows
The geographic location of Chiapas as a border region makes it the main
point of entry of migrants from the south into Mexico. For this reason it is
important to analyze in this text what happens at the borders of this
federative entity.
Given the existence of multiple non-official crossings, Central American
migration is not properly controlled by the State however, it does not lack
a sense of regulation and self-regulation. Proof of the recent increase in
undocumented migratory events1 is presented in table 1. This table shows
how in the last four years undocumented migrants from Guatemala are
the bulk of those who cross the border into Mexico, as has been the case
for a long time, followed by migrants from Honduras, El Salvador and
Nicaragua2.
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Table 1
Events of detention in Chiapas by nationality, carried out by the National Institute
of Migration, 2001-2004.
2001

2002

2004*

2003

Country of
nationality

Total

%

Total

%

Total

%

Total

%

Guatemala

37,409

46.7

34,216

56.4

41,272

56.4

51,583

56.6

Honduras

21,866

27.3

15,212

25.1

19,129

26.2

22,896

25.1

El Salvador

18,018

22.5

8,861

14.6

11,444

15.6

14,865

16.3

Nicaragua

1,026

1.3

649

1.1

771

1.1

992

1.1

Others

1,703

2.1

1,759

2.9

519

0.7

791

0.9

80,022

100.0

60,697

100.0

73,135

100.0

91,127

100.0

Total

Source: Elaborated based on Statistical data on migration in Mexico. National Migration Institute.
Rejection 2002-2004.
* Data from January to October 2004.

It must be highlighted that it would be desirable to have the demographic
profile (age, sex, marital status) of Central American undocumented
foreigners detained in Mexico, however, this information is not available3.
The same problem occurs with the data on Central American undocumented migrants that are returned to their countries of origin or rejected
within Mexico; in these cases the majority of migrants are originally from
Guatemala, Honduras, El Salvador and Nicaragua.
As far as returns and rejections of undocumented migrants in Mexico are
concerned, table 2 shows variable tendencies (increase and decrease) in
the percentage of repatriation and rejection events for the four main foreign
nationalities.
Table 2
Events of return in Mexico by nationality carried out by the National Institute
of Migration, 2001-2004
2001

2002

2004*

2003

Country of
nationality

Total

%

Total

%

Total

%

Total

%

Guatemala

60,583

43.8

54,620

49.4

83,572

46.8

82,297

44.3

Honduras

37,546

27.1

33,350

30.2

59,952

33.6

64,833

34.9

El Salvador

31,464

22.7

16,802

15.2

28,979

16.2

31,219

16.8

Nicaragua

1,582

1.1

1,396

1.3

2,075

1.2

1,947

1.0

Otros

7,300

5.3

4,405

3.9

3,941

2.2

5,572

3.0

Total

138,475

100.0

110,573

100.0

178,519

100.0

185,868

100.0

Source: Elaborated based on Statistical data on migration in Mexico. National Migration Institute.
Rejection 2002-2004.
* Data from January to October 2004.

The overall number of people returned is greater from 2001 onwards, due
to the continuous increase in Central American migration to Mexico in
past years, the improvement in the Mexican detection and detention
services, and an improved efficiency in the registration of these events or
a combination of all above possibilities.
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Returns are almost entirely of undocumented foreigners trying to get to
the United States trough Mexico, with a minimum percentage of cases
where those captured by the authorities are not part of a dynamic of
regional migration but rather represent different migratory flows as
shown bellow.
The identification of some characteristics of the diverse flows of migrant
labor into this Southern Mexican frontier region is relatively recent4.
Within the groups of migrants that arrive in Mexico, many are employed
in the harvesting of various agricultural products, either in bordering
localities or in other south and southeastern regions of the country.
However there are other migratory flows of which there has been little
previous reference, such as a significant group, also coming from
Guatemala, of young women employed as domestic workers in middle
sectors in the bordering town of Tapachula and its surroundings.
Another labor flow is constituted primarily by young women that work in
the commercial sex trade in various urban centers of the region, mainly
Tapachula, Puerto Chiapas (previously Puerto Madero) and Ciudad
Hidalgo. More than 90% of these women come from Central America,
mainly from Guatemala, Honduras and El Salvador.
An additional group that has not been sufficiently documented is that
established by women and men who work in services. Amongst these,
the commercial sector stands out, with migrants employed either in established businesses or in itinerant commerce. There is also another group of
workers employed as assistants in the construction trade, carpentry and
mechanics, restaurants and general shops.
Finally, there is a group of migrants that has gained importance in recent
years: boys and girls that work in the informal commercial and service
markets, selling sweets, polishing shoes, cleaning windshields, looking
after cars, doing errands, or as carriers or general helpers amongst others.
The number of children migrants is not determined but documented cases
show a worrying situation, especially due to extreme exploitation since an
important proportion of these children seem to migrate unaccompanied
and do not count with any institutional support5.
In this wide and diverse general flow, women and children have gained
significance in recent years. However, apart from some general indications, the characterization of these migrants is still incipient. Although
they are part of the regional migration into the south and southeastern
regions of Mexico, some envisage greater displacements into the northern
continent, but little is known about this.
Although with different levels of importance, all these groups of migrants
have a significant impact in the economic life and the socio-cultural
dynamics of this frontier region. Even though the phenomenon of international migration has been an important activity for a long time, existing
information for this region is not as exhaustive as would be desired.
However, available data does indicate this Central American presence and
its social impact in the region.
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Trends in Mexican State Migration Policy
From the data presented we can conclude that the flow of foreign immigrants from Central America has increased, giving importance to what the
National Migration Institute (NMI) should do regarding this population
problem. The NMI Regional Delegation in Chiapas has a staff of 300, of
which 238 work in operative tasks while the rest concentrate on administrative tasks. Those in operative tasks work in 24-hour shifts with a
24-hour resting period, meaning that at any given time 50% of staff is
active while the other 50% is resting. Therefore, at any given time the
Delegation counts with a maximum of 210 staff members, a number that
is insufficient to deal with the total assigned area. A high level employee
of the jurisdiction gives his version of how the tasks of vigilance, detection
and detention of undocumented foreigners are carried out:
“Let’s put it this way: we mostly deal with it through fixed control
points of migratory revision along the roads. We also do it along
the railways but on a smaller scale, we are talking about approximately six procedures each month along railways.
Now, in relation to patrolling in cities or towns and verification
visits, we could say that these are done sporadically, but in this
state we do patrol areas where there are no fixed headquarters
where we could have an office, so we establish some informal
sites mainly along roads and from there we can patrol the
surroundings. These can be roads or paths... so that is where we
proceed with detentions and [undocumented migrants] are taken
to the nearest delegation.” (Abraham Vasquez Hernandez,
person in charge of the migration station of the Regional
Delegation in Tapachula).
Based on his experience, this civil employee considers that the growing
migratory flow in overwhelming:
“When we detained 100 people, it was our job, and we could do
it well, but today for example with the build up of work it is
becoming very difficult, as you said a moment ago, this looks
more like a fire station, we have to “put out fires” simply because
the amount of work is huge. The Institute is too small, the budgets
have been reduced and the migratory problem has increased.”
(Abraham Vasquez Hernandez, person in charge of the migration
station of the Regional Delegation in Tapachula)
The following map shows the location of some of the migratory stations
in the country, where Mexican authorities take foreigners before they are
deported. These stations are strategically concentrated in the south and
southeast, along the most common migration routes for those traveling to
the north of the country or of the continent. The location of these stations
shows the importance the region has for the administration and contention
of international migratory flows. However, as stated by the interviewed
employee, migration flows are growing at a faster rate than the resources
available for the NMI.
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The Mexican government has a specialized office for the attention and
assistance of undocumented migrants called the Beta Group. Regarding
the actions of this group in Chiapas in the last three years, table 4 shows
that the highest percentage of activities are those that involve patrolling,
even though joint actions with institutions, federal, state and municipal
dependencies have increased since 2003 in Tapachula and Comitan.
However, contrary to what would be expected given the increase in
Central American migration into Mexico, table 5 shows that patrolling in
both localities has decreased substantially, especially in Tapachula, going
from 9,385 in 2002 to only 782 in 2004, a decrease of more than 80%
of total operations executed in 2002. In Comitan patrolling went from 943
to only 449, with a decrease of more than 50%. This situation is incomprehensible and suggests a restriction in the assistance to migrants of
difficult acceptance.
Table 4
Number of actions taken by the Beta group in Chiapas 2002 – 2004
2002

2003

2004*

Tapachula

Comitán

Tapachula

Comitán

Tapachula

Comitán

9,385

943

4,003

762

782

449

Services of assistance for other
institutions

0

93

215

2

505

1

Joint actions with federal
dependencies

0

288

236

238

852

219

Joint actions with state dependencies

1

162

208

114

515

123

Joint actions with municipal
dependencies

1

76

23

29

86

27

Joint actions with foreign
dependencies

0

59

54

32

202

57

Patrolling actions

Source: Elaborated based on Statistical data on migration in Mexico. National Migration Institute.
Beta 2002-2004.
* Data from January to October 2004.

The largest migration flows with greater volume of migrants and incidence
in border activity can be explained by the living conditions in places of
origin, the high expectations of improvement in Mexico or other final
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destinies, the limited actions taken by the relevant government offices but
also by the networks of traffic of people. Arrival and transit through
Mexico occurs through one or a combination of three routs: land, air or sea.

Challenges and Opportunities
In the Soconusco region of Chiapas old migration flows have received and
welcomed new ones, sharing social networks, helping with labor insertion,
guiding in routes of access to the country and sharing social defense
mechanisms which they have generated outside state migratory normativity.
However, these networks have not been sufficient to counter the negative
effects of institutional and organizational practices such as the traffic
of migrants.
The migration process that takes place at the border between Mexico and
Guatemala, especially in the city of Tapachula and its surroundings has
been more dynamic, fast growing, diverse in terms of national origin,
gender and age, having a higher incidence in low skilled activities and a
greater insertion into the informal economy and activities easily concealed
from legal channels. These characteristics make governmental scrutiny
and regulation difficult. This situation has not translated into acute social
conflict due to the social mediations that have been developed by each
migratory flow and each activity sector in which Central American
migrants participate. This does not mean that the situation is free of conflict
and tension inherent to any social activity but rather that conflict does not
dominate the social scene and in a way there is a degree of social integration.
There is sufficient and unquestionable evidence of the presence of
regional migratory flows that have been scarcely documented, some more
recent than others, such as those that on arrival are inserted into tertiary
and informal sectors where there is a high participation of women and
children. Most of these migrants do not have the relevant migration
permits. The available information however is not sufficient for a characterization of conditions of vulnerability experienced by these migrants or
to strengthen and channel their productive activities, pointing to the
necessity of empirical studies that could account for this.
The existence of communication channels between the diverse migratory
flows can be observed, especially amongst regional migratory flows that
share similar occupations and develop instances of labor permeability,
through transfers that depend on various circumstances, activities or
other variables that beyond the control of employer or employee. In other
words, there are transverse links and transfers of socially produced and
perfected knowledge that dynamize social relations and regional productive relations, that do not require institutional support to occur, but rather
can obstruct institutional action or simply function at a level that allows
for the existence of both instances. Migration authorities in Mexico have
exercised and continue to exercise a politics of permissiveness towards
Central American immigration that move into, work and live for different
periods of time in bordering localities of Chiapas, where the city of
Tapachula is the main center for migratory flows that are employed in
tertiary and informal activities. Permissiveness has different implications
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that do not necessary put the role of the State in migratory matters into
question: 1) it is evident that the concentration of flows tolerated in this
bordering region has favored the complexity of relations of diverse type
and meaning both in areas of origin and of reception, with consequences
that are often unpredictable and impossible to control; 2) permissiveness
operates as long as the undocumented migrant does not participate in
activities that alter public peace, legal inspections are not carried out at
his or her place of work or residence and he or she is not denounced to
the authorities. In this case the social role of an undocumented migrant is
regulated by local “normality” whichever this could be. 3) Permissiveness
implies the recognition of a de facto situation that obeys regional
trans-border logic.
To the present this manner of proceeding has derived in abuse by actors
and sectors with particular interests, which maximize their returns by
acting outside and against the national legal framework, with disadvantages for those who are more vulnerable. Those who abuse the system
have turned illegality into their way of life, using the omission or weakness
of public power as their immunity: the greater the distance from the State,
the greater the immunity. Their self-confidence and lack of minimum
precautions reflect their relative strength. This is even more evident in the
traffic and exploitation of women and children. On the other hand, for the
generation of governmental measures to counteract these illegal proceedings, regional permissiveness could be seen as a solid base for the
development of regional migratory policies that respond to the dynamics
of the various circumstances faced throughout the country. Regionally
specific policies towards migration do not exist and their pertinence
becomes more evident every day.
It is important to take into account these migratory experiences of Central
American presence in the Mexican southern border and specifically in
Chiapas as well as the diverse migratory policies in order to value and put
forward constructive elements for a new relationship between international migration and regional development.
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Transnational Migrations in the Americas: Setting a Critical Research Agenda
Introduction
International migrations, be they legal or illegal, have evolved into a focus
of attention for scholars from a varied scope of disciplines. This point of
convergence seems in fact to rally academics from social science, economic
and political backgrounds as well as jurists. While some academics have
made the study of migration the core of their specialization (for example:
Patricia Pessar from Yale U. who studied Dominican migration to New
York and Jorge Durand in Guadalajara who works on US-bound Mexican
migrations), others have started to surf the wave of migration, treating it
as a peripheral research interest that happens to connect with previous
fields of investigation. While the former help generate knowledge and
theory on international migration itself, the latter provide interdisciplinary links that bear new exploration possibilities of the phenomenon,
allowing scholars to keep pace with its rapid expansion, both in number
and on the territory and its matching complexity. I will briefly expose a
few of the new exploratory paths that have emerged out of this multidisciplinary approach to the study of international migrations. I will review,
though not exhaustively, the contributions of a number of disciplines
such as education sciences, geography, social sciences, political sciences,
regional development studies, law and justice, and economics on the
understanding of the socio-economic enmeshing of international migrations
in migrant sending and receiving countries and the judiciary consequences of border control and the enforcement of migration regulations.
I will conclude by pointing out a few voids in the literature on migrations
that need to be addressed.
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New Bearings on an Old Phenomenon
Although initially the phenomenon of international migration in the
Americas was localized in some US states and often restricted to specific
time periods (ex: the Bracero program), and involved first generation
migrants, scholars are now facing situations where second and third
generation migrants are staying for indefinite periods of time, trying to
become integrated into the political life of host societies and claiming
their rights in the streets of Los Angeles, Chicago and most major cities in
the US. The continued presence of migrants, being denied as they are
their citizens’ rights, makes them vulnerable to health problems and
sometimes turns them into new targets for violent attacks. Indeed, violent
attacks of working migrants on the part of young Native Americans in
some small US towns are among the consequences of their lack of integration. Without access to a bank account, working migrants are known
to keep their earnings at home, and are thus more exposed to robberies
and break-ins. As the Latino migrant presence in the US grows more
permanent and numerically larger, the strategy of ignoring the problem
and postponing an open interethnic dialogue breeds an increasingly
complex social situation that impairs action, communication of clear
messages, and a collective reflection about where Americans want to go
as a nation and who is included under the label of “American.”
Is President Bush’s May 15 speech to the nation a first step in opening up
this dialogue or merely a political move to get votes in the next election?

Contributions of Specific Disciplines
Education Sciences
The links between education-work-migration deserve more attention
from researchers as they are undoubtedly at the heart of a migration
vicious circle where weak human development leads to weak economic
development and the eventual need for families to reorient their life
projects, making migration an option. According to a study by Macías
Gamboa and Reyes Vergara (2004), the Mexican education system faces a
dilemma consisting in either adapting to the new work situation
demanding more correspondence between what is taught and labor
market demands, or trying to convince students to stay in the country.
A focus on education unveils a double reality: education systems in both
migrant sending and receiving countries suffer the disrupting consequences
of migratory fluxes as they constantly need to adapt to new conditions in the
classroom and among the teaching staff. The Mexican education system
faces high dropout rates, both on the part of students and of teachers
themselves, which affect the quality of education, producing unprepared
workers and creating a new need for emigration.
Similar disruption and need for adaptation are felt by the US education
system, where a new multicultural context prevails in the classroom with
students needing specific training in English as a second language, and
where conflicts arise from interracial lack of understanding. Among the
problems expressed by US primary school teachers are a difficult teacherparent communication and the absence of effective links between the
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school and the home environment to continue the teachers’ work. Lack of
effective integration of foreign-born children and second generation
migrants at school and later in the job market may encourage teenagers
to join criminal gangs in a search for group identification.
Geography
What recently brought my attention to the theme of how geography as
the science of space may contribute to migration study, apart from the fact
that I am a geographer myself, is the inadequate mapping of risky areas
for migrants in the US as presented by a migrants’ guide published by
several Mexican states. Better mapping of those areas and of the border
region, such as is being done by the NGO Humane Borders, could contribute to enhance migrants’ safety on their way. The only pitfall that has
restricted the publication of such maps by this NGO is the possibility that
they might be used by border patrols and thereby plays against migrants’
interests. The question of control and access to information is therefore
worth studying, since we know that the US government has access to
remote sensing data and important data sets on the topography of the
region. Apart from such mapping exercises, the study of lived spaces as
practiced by migrants upon their arrival, the way that migrant communities
recreate their social space and social networks in a foreign land, the
migrants’ trajectory in space following their arrival, their search for
employment, the concentration of migrants, the study of the border landscape, and the organization of social life in transborder colonias are all
topics of interest for geographers wishing to contribute to migration studies.
Cultural geography is a rich field of study that can surprise anyone by its
diversity and flexibility: what discipline can be more appropriate now to
understanding the cultural mixture that the socio-economic and cultural
integration of the two nations flanking the border has given birth to?
Which discipline can help us better understand the complexity of a
Mexifornia, Mexisota, Utexico, Mexizona or Mexichussetts, to use Victor
Davis Hanson’s neologisms (2003)? America’s assimilation dilemma,
referred to by Hanson, namely whether or not efforts should be made to
assimilate the Latino population, is often a consequence of the confused
identity that results from the large numbers of immigrants, the spread of
the Spanish language on US territory, the latino presence inside native
American families and the general confusion or lack of a clear direction
as to where the nation is headed. Back in 1981, Joel Garreau, in his
Nine Nations of North America, saw in the cultural identity of the region
of “Mexamerica” a geographical problem where the solution lay in the
understanding of transborder regional entities: little did he know that the
border region that he called “Mexamerica”, extending from Los Angeles
to Houston, would ten years later become an expression of America as a
whole. Even though Chicano studies have been thriving lately, we are as
yet unequipped to understand the nature of the cultural changes occurring.
This lack of comprehension impairs action and encourages the avoidance
and postponing of any real intercultural dialogue and questioning on how
to remake America.
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Social Sciences (anthropology and sociology)
Social theory is fostering multidimensional analysis of transnational
migration by suggesting a number of analytical perspectives: as they are
well known, I will briefly mention a few and focus more explicitly on the
latest trends:
1) As latino immigrants have become permanent residents of
many US communities, studies based on field observations
and interviews have focused on social exclusion of migrants
in host countries and the process of integration;
2) Both on the Canadian side with the guest workers program
and on the US side, working and living conditions of migrants
in agricultural fields have received much attention lately
(Kerry Preibisch and Tanya Basok). The Canadian case is still
understudied, especially outside Ontario, where provinces
such as Quebec host an increasing number of guest workers
from Mexico, although the program started in the 1970s with
overseas labor, mainly from the Caribbean;
3) There is a growing need to study the push-pull factors of
migration as migrants do not only undertake migrations out
of sheer necessity: we are in fact witnessing the development
of a culture of migration passed down from one generation to
the next (Macías Gamboa and Reyes Vergara (2004);
4) The situation of children of migration left behind by
migrating parents is preoccupying, as some children claim that
what they really want is not so much a computer or nice
clothes, but their mommy and daddy. Rhacel Salazar Parreñas’s
book (2005) Children of Global Migration. Transnational
Families and Gendered Woes, which studies the case of
Filipino parents leaving their children behind, indicates the
urgency of acknowledging suffering and the difficult choices
being made;
5) A gender perspective has shed light on particular situations of
migrating women and their children and the dramas of family
reunification in the host country–a theme that needs to be
given more attention in the future by academics as well as by
jurists and government decision-makers;
6) A new field of study, bodypolitics, a crossbreed of the study of
power relations and anthropology, is useful in understanding
how the exercise of power is being put into action on different
geographical scales from the top down and how it ultimately
aims to control and survey the physical bodies of those individuals who attempt migrations (Radcliffe, 1999). This is often
the case in Mexican airports as I could noticed when indigenous people attempting to cross the border are often subjected
to overly meticulous review at the gates by mestizo security
agents who seem to take a perverse pleasure in exercising
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their power. The practice of body review in Mexican offices of
the Canadian guest workers’ program is also a way in which
state power trickles down directly to affect individual’s privacy;
7) Migrants’ network study, an old timer, may need some more
research as transnational networks are becoming more complex
with the presence of criminal gangs such as the Maras, some
of them originating from first- or second-generation of latino
migrants in Los Angeles. If they happen to be deported back to
Central America, their reflex is to join Central American youth
networks and use them to re-enter the US. Mexican jails, such
as the one in Tuxtla Gutierrez, the capital city of Chiapas, lie
on migration routes and are filled by gang members, who
sometimes start insurrections both inside and outside the
prisons. They are also responsible for a number of civilian
attacks that disturb the peace and frighten tourists in these
regions;
Political Sciences
Political scientists have been busy studying migrant’s naturalization, dual
citizenship, political integration of migrants in host societies, NAFTA and
migration policies, border watch and security, legal and illegal immigration
and, of late, Minutemen and migrant’s civic organizations. As laws and
numbers on transnational migrations are in constant flux, they must
adapt quickly to new trends and keep pace with history; some academics
have used the perspective of historical institutionalism to study the history
of US immigration and its regulation.
Regional Development Studies
This field of study is still underrepresented as the economic consequences
of migration are only starting to be appraised. A question that remains
unanswered for many is, Can transnational migration contribute to
regional sustainable development? Studies on the ways in which remittances are invested or spent and on government programs doubling or
tripling seed capital for productive purposes or community projects such
as the building of roads and bridges have been undertaken in Guanajuato
and Michoacán (the two main migrant sending states in Mexico) and in
other parts of Latin America, but overall conclusions on the potential for
sustainable economic development, job creation, and integration of
remote areas into national economies have not yet been reached on a
regional scale. The dependence on remittances has not been sufficiently
documented, and transnational migration as an avoidance strategy used
by the sending states instead of reforming their economic, job creation
and political structure, needs to be taken into account.
The consequences of transnational migration in the countryside
and the overall withdrawal of the state from rural productive
projects must be researched if we want to understand the demographic crisis that has set in in the Mexican countryside and to
question the failure of the government to make the countryside
and food sovereignty a priority.
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a) In the realm of law and justice, much work has been done
and is needed on the study of migrants’ rights, border-law
enforcement, criminal gangs and human trafficking and narco
trafficking networks, money transfers, and access to legal
defense by migrants in the US.
b) Studies in economicsconcerning the reasons for labor shortages
in agriculture in Canada and the US and the corresponding
need for migrant labor supply (Canadian guest workers
program) need to be researched: Tanya Basok’s Tortillas and
Tomatoes (2002) has shed light on Canadian farmers’ income
crisis and the “cost-price squeeze” they find themselves in.
Both Canada and the US are faced with an urgent need for
restructuring rural economies and their communities.
Links between international work migrations and transnational
corporations in host countries have been documented and
explain how foreign companies can generate the need to improve
quality of life standards on the workers’ part and how they can
spark migrations backwards in their wake. Economic motivations
are a constant part of most migration enterprises and the links
between macroeconomics and migration fluxes need to be researched more thoroughly. A gap of understanding exists between
those macroeconomic processes and the decision-making process
of migrating at the household level. Efforts aimed at remedying
this gap should take into account people’s resilience and an
indefinite time lag that follows any major economic changes.

Contributions of Comparative Studies
The differences and similarities between the Canadian and American
migrant reception contexts is beginning to attract more researchers and is
a new promising field of study. Although the two countries are not under
the same pressure regarding illegal immigration, it seems that they can
learn from one another, as they both have a history of oversea migration
and regulation. Although the US has already had a program for guest
workers, it seems that lately Canada might become a model for a government to government program of managed migration (Basok, 2002;
Preibisch, 2004). It will also be interesting to compare the migrating
situations between provinces and states sharing a common region, such
as the Northeast or the Midwest. Inter-state and -province collaboration
in information sharing and border management techniques is already
in operation.
Also, comparisons with previous migration waves, for example the
Puerto Ricans and Dominicans in the US, and the history of their integration can lay a good groundwork for further reflection on the current wave
of latino migrants and their naturalization.

231

d

Nathalie Gravel

Voids in the Migration Literature
I will now briefly mention topics that have escaped academics’ attention
up to now and deserve to be considered in a future research agenda
on migrations.
An actors’ perspective deserves to be considered as many groups enter in
conflict over ideologies at the US-Mexico border territory: the State, the
Church with its many NGOs supporting the migrants in their venture,
migrants and their families back home, on the road or already in the US,
NGOs in general and those encouraging activism in migrant populations
in cities such as LA and Chicago, employers of legal and illegal migrants,
banks and other institutions that help channel remittances back to the
migrants’ country of origin, and sending communities voicing specific
demands to migrants.
Risk Assessment. Along with other social sciences, geography is well
positioned to study the nature of risk presented to migrants by border
regions, be it of a physical nature such as desert areas, or human-induced
risk such as the reliance on coyotes to smuggle children across the border;
to provide risk-assessment analysis of routes and trajectories; and to study
risk perception by migrants and their propensity to accept risk. The
culture of risk, as proposed by Ulrich Beck in The Society of Risk (2003),
is present in Latin America as a majority of people go about their daily
activities without being protected by the state or by safety measures and
regulations: overloaded trucks and bicycles, dangerous roads and driving
habits, unprotected herbicide-spraying in individual lots, etc. are all risky
situations that are part of what is considered acceptable in Latin America,
but that have been regulated, discouraged or prohibited in the North. Our
risk tolerance level is culturally dependent, as is our outlook on death,
and both must be taken into account when making the decision to
migrate or stay put.

Conclusion
Considering the risks associated with migration leads me to this concluding
remark, which is more a statement of unanswered questions that I am left
with and that would require a few Ph.D. theses to resolve:
Upon witnessing a crowd of Latino migrants demonstrating in the streets
of Chicago this past March, I could not help but ask myself, “did someone
ever ask these migrants if they had ever demonstrated this way back
home? If not, why? Why would they take to the streets of Chicago and
L.A. with signs claiming their right to work and access to education in the
US when they don’t dare do so in Mexico? Why ask more from a foreign
country than one would ask from his or her own country?” What it suggests
to me is that they have faith in the US system and that democracy has not
yet taken hold in Mexico.
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Why are international migrants willing to undertake risky migrations
across the border, and to hand over their children to coyotes to take them
across the border in sometimes inhumane conditions, while they appear
to dismiss the possibility of trying to change things back home? Which
alternative is riskier? Which offers a long-term solution? Is it no longer
worth fighting to shape a country the way the majority wants it to be, or
is it that Mexicans have lost all hope in their country? If this is so, why do
they insist on keeping their right to vote in Mexico even though they live
in the US? Why would they cherish the country they have left behind and
why would they keep their language? The philosophy behind migration
needs to be studied, for it seems to fall through the cracks in any attempt
to find a sustainable logic for national development.

233

d

Nathalie Gravel

Works cited
Basok, Tanya, 2002. Tortillas and Tomatoes. Transmigrant Mexican
Harvesters in Canada, Montreal: McGill-Queen’s University Press.
Beck, Ulrich, 2003. The Society of Risk, Paris: Flammarion.
Davis Hanson, Victor, 2003. Mexifornia. A State of Becoming, San Francisco:
Encounter Books.
Garreau, Joël, 1981. The Nine Nations of North America, New York:
Avon Books.
Macías Gamboa, Saúl et Araceli Reyes Vergara, 2004. “Migración laboral
y deserción educativa”, Canadian Journal of Latin American and
Caribbean Studies, 29: 57-58, pp. 173-202.
Preibisch, Kerry L., 2004. “Migrant Agricultural Workers and Processes of
Social Inclusion in Rural Canada”, Canadian Journal of Latin American
and Caribbean Studies, 29: 57-58, pp. 203-240.
Radcliffe, Sarah, 1999. “Popular and State Discourses of Power”, D. Massey
et al. eds. Human Geography Today, pp. 219-242. Cambridge,
UK: Polity Press.
Salazar Parreñas, Rhacel, 2005. Children of Global Migration. Transnational
Families and Gendered Woes, Stanford, CA: Stanford University Press.

234

Notes

1. In demographic terms a migratory event refers to an occurred event. The authorities can
detain a migrant several times in one year and therefore the official statistics will show
the total number of detentions that occurred in a given period of time. This number will
always be equal to or greater than the number of people detained during that same
period.
2. In historical terms the Guatemalan migration has been the highest and most constant of
migrations into México (Casillas, 1996 and Casillas, 2003).
3. There is an unpublished study on Central American transmigrants in Mexico, by the
author of this text (Casillas, 1998).
4. An interesting text on the topic was published some years ago. See Grollova Spenser, 1994.
5. México repatriated 11,520 minors from Central America during the first eleven months of
2004. Out of these 70.53% were traveling with someone and 29.47% were unaccompanied.
The distribution by nationality of these minors was as follows: Guatemala 4,967,
Honduras 4,370, El Salvador and Nicaragua 2,177. Data provided by the National
Institute of Migration, Regional Delegation, State of Chiapas, 2004.
6. Nathalie Gravel is Assistant professor in the Department of Geography at Laval University,
Quebec. Email: Nathalie.gravel@ggr.ulaval.ca
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