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Overview

IN THE courske of capitalist development in Latin America, one of the fun-
damental politicai transitions has been the emergence of worker protest and
an organized labor movement, along with the varied responses of the state to
this new actor within society. During a relatively well-defined period in
most countries, a historic change took place in the relationship between the

state and the working ¢lass. An earlicr pattern—in whichrepression was gen-

erally a far more central feature of the state response to worker organization
and protest—gave way to state policies that launched the “initial Incorpora-
tion” of the labor movement. State control of the working class ceased to be
principally the responsibility of the police or the army but rather was
achieved at least in part through the legalization and institutionalization of
a labor movement sanctioned and regulated by the state. In addition, actors
within the state began to explore far more extensively the possibility of mo-
bilizing workers as a major political constituency.

The terms on which the labor movement was initially incorporated dif-
fered greatly within Latin America. In some countries the policies of the in-
corporation period aimed primarily at establishing new mechanisms of state
control. In other cases the concern with control was combined with a major
cffort to cultivate labor Support, encompassing a central role of a political
party—or a political movement that later becamc a party-—and somerimes
producing dramatic episodes of worker mobilization. The alternative stratc-
gies of control and mobilization produced contrasting reactions and counter-
reactions, generating different modes of conflict and accommodation that
laid the foundation for contrasting political legacies.

The analysis of these distinct patterns of conflict and accommodation of-
fers new insight into important contrasts among countries such as: whether
a cohesive, integrative political center was formed or more polarized politics
emcrged; whether and how party systems camc to channel social conflict;
and, more specifically, why in some countrics the cleetoral and trade-union
arcnas camc to be dominated by parties of the center, whereas elscwhere par-
ties of the left came to play a far greater role. The analysis sheds light on
alternative patterns of scctoral and ciass coalitions, distinct modes of cen-
trifugal and centripetal political compctition, and contrasting patterns of sta-
bility and conflict. It also helps explain whether countries followed a demo-
cratic or authoritarian path through the period of new Opposition movements
and economic and political crisis of the 1960s and 1970s.

The emergence of different forms of control and mobilization during the
mitial incorporation periods, along with thair varicd legacics; 15 the focus of
this book. The study is based on a comparative-historical analysis of the
eight countries with the longest histary of urban commercial and indictrial




4 SHAPING THE POLITICAL ARENA

development in the region: Argentina, Brazil, Chile, Colombia, Mexico,
Peru, Uruguay, and Venezuela.

It bears emphasis that single-country monographs and historical studies
focused on each of these eight countries have commonly asserted that the
years we identify as the initia] incorporation periods were historical water-
sheds that had a major impact on the subsequent evolution of politics.! Yet
these analyses, focusing as they do on individual countries, not surprisingly
have lacked consistent criteria for identifying and comparing the incorpora-
tion periods, as well as for carrying out a comparative assessment of their
legacies. The goal of this book is to ovide a framework for this com arison
and to offer a methodological and analytic basis for assessing the causal im-
act of the incorporag i the national political regime,

In focusing on the state’s role in shapi and on the
reactions and counterreactions at the level of national politics produced by
these state initiatives, we do not intend to suggest that workers and labor
leaders did not themselves play a major role in constituting labor move-
ments. Their role has been amply documented,? and at various points it plays
an important part in the present analysis.3 However, our pPrimary attention
centers at a different level: the repercussions for the larger evolution of na-
tional politics of alternative state Strategies for dealing with the labor move-
ment. At this level of analysis, one can identify fundamentally contrasting
trajectories of change that merit sustained attention in thcir own right.

In that the book seeks to trace out these contrasting trajectories of national
political change, we sce this study as part of the ongoing quest in the Latin
American field over the past 30 years to cxplain the different paths of na-
tignal development found within the rcgion.* In this context, our analysisTs

' For example, Argentina: Corradi 1985:58; Doyon 1975:153; Mallon and Sourrouille
1975:7; Horowitz 1990; Wynia 1978:43—44, 80; Luna 1969:15; Fayt, quoted in Ciria
1968:326, Waisman 1987, Torre 1989:530. Brazil: Schmitter 1971:127; Mericle 1977:304.
Erickson 1977:11; lanni 1970:89; Simao 1981:169. Chile: Morris 1966:2; Barria 1972:37-
38; 8. Valenzuela 1975:14], Bergquist 1981:45-46; 1986: 75; Pike 1963:188. Colombia: Us-
rutia 1969a:109, 113; Dix 1967:91, Molina 1974:280; 1977:85, 101. Mexico: Hansen
1974:34, 98-101; Garrido 1982:11, 296; Cérdova 1974, 1976:204, 211, 1979:9_| I; Come
lius 1973:392-93. peru: Sulmont 1977:82, Parcia 1980:115;, Angcll 1980:21; Adam-
1984:36~37; and from a comparative perspective C. Anderson 1967:249. Uruguay: Finch
1981:9; Vanger 1963:273, 274; 1980:348; Cactano 1983a:5; Fitzgibbon 1954:122. vene-
zucla: Levine 1973:29; Alexander 19H2:224; Murez 1966:62; Godio [982:30, 85; and oo +
comparative perspective, C. Anderson 1967:283-84.

T At the level of a broad comparative-historical analysis, sce Bergquist {1986). Many oy
cellent monographic studies also adupt this perspective.

* Chapter 3 focuses on the carly history of the labor movement from the perspective of
worker organization and worker protest. In the analysis of the incorporation periods 1n
Chapter 4, the discussion of the goals of actors within the state who initiate incorpora
tion—the “project from above—_jg iuxtaposed with a discussion of the goals of the leading
sectors of the labor maovement, the “project from below

* A partial list of relevant authors and citations dealing with the comparative analveais o1
South America and Mexico that address these themes might include J. Johnson (193
Silvert and Germani (1961), Hirschman {1965, 1977, 1979, Di Teila (1965, 1968}, C. Andus
son (1967}, Halperin Donghi [1969), Cardoso and Faletto (1969, 1979), Schmitter {1e~
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6 SHAPING THE POLITICAL ARENA

a general political history of these countries—nor even of the labor move-
ment or of state-labor relations. Rather, the historical treatment is selective,
focused on probing arguments related to our principal thesis about the emer-
gence and impact of the incorporation periods.

The Historical Argument

In the first decades of the 20th century, the relationship between the state

and the labor movement changed fundamentally. Prior to that time, state

dozens or even hundreds of workers, This earlier era saw occasional ad hoc
state cooperation with labor groups in sectors too important economically or
'politically to permit their continual repression, as well as occasional state
efforts to mobilize the support of workers. Nonetheless, the labor movement
was dealt with in important measure coercively—by the police or the army.

During a well-defined period in each country, this relationship was altered.
In geneﬁWCSSim continued, but control was to a greater
degree accomplished through the legalization and institutionalization of cex-
tain™ bor_organization. Unions became legitimate actors within
these societies. In conjunction with the unions’ more legitimate role, politi-
cal leaders also began to pursue far more extensively than before the option
of mobilizing workers as a base of political support.

This change to new modcs of state-labor relations—from repression to in-
stitutionalization, from cxclusion ofporation—generally took place in
the eontext of a larger set of politic ormations also occurring in the
early decades of this century. These included a decline in the political dom-
inance of older oligarchic groups and the assumption of power by newcer
clites drawn in part from the “middlc sectors,”” whosc social, economic, and
political importance was inercasing rapidly with the sustaincd cconomic ex-
pansion and the growing importance of the urban commecreial and manufac-
turing scctor during this period. Reformist clements that emerged from the
more traditional elite also played a significant role in this period of change.
The new political leadership promoted a transition from a laisscz-faire state
to a more interventionist state, a change signaled by the promulgation of new
“social constitutions.” The state camc increasingly to assume ncw social,
welfare, and economic responsibilitics involving above all the modern scctor
of the cconomy, but in a few cascs also encompassing a restructuring of work
and property relations within the traditional rural scctor.

The incorporation of the labor movement was typically high on this
agenda of change, though its timing varicd among countries. In conjunction
with the new social and welfare responsibilitics, the state introduced new
legislation regulating such things as working conditions, minimum wage,

policy commonly involved extensive repres working class organiza-
tion and protest, repression that on many occasions resulted in the death of

" See discussion of this term in the glossary.
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and social security. With the new cconomic responsibilities, the state began
to establish a regularized system of labor relations, assuming a role as medi-
ator of class conflict and arbiter of labor-management disputes. Actors
within the state established regularized, legal channels of labor relations and
made some concessions to correct the worst abuses of the working class,
thereby seeking to take the labor question out of the streets and away from
the police or army and bring it into the realm of law by providing mecha-
nisms for the peaceful settlement of labor disputes. The goal, in the terms in
which it was commonly conceived, was to ““harmonize the interests of labor
and capital.” These changes were accompanied by the introduction of o=
poratism as a new set of structures for the vertical integration of society.
Corporatism in Latin America thus involved the legalization and institution-
alization of an organized labor movement, but one that was shaped and con-
trolled by the state.

This, then, is the historical commonality of these countries. In the course
of capitalist modernization, two broad new sectors produced by moderniza-
tion, the working class and the midd]e sectors, began to be integrated into
the polity in more subordinate and morc dominant positions, respectively,
within the framework of an important redefinition of the role of the state in
society,

The argument of this book is that within the framework of this historical
commonality, there were fundamental political differences in how this pro-
cess of labor incorporation occurred. In most ¢z Tmatcly
the creation of an organized labor movement and system of industrial rela-
tions in important mcasure controlied and rcgulated by the state, Yet this
occurred in very different ways. Correspondingly, the larger political legacy
of these carlier periods differs fundaméntally among countries. To introduce
these differences, it is nccessary to discuss further the incorporation periods
themsclves. h
Types of Incorporation Periods. We define the initial incorporation of the
labor movement as the first sustained and at Jeast partially successful ac-
tempt by the state to legitimate and shape an institutionalized labor move-
ment. During the incorporation periods, institutionalized channels for re-
solving labor conflicts were created in order to superscde the ad hoc usc ol
repression characteristic of carlier periods of state-labor rclations, and the
State came to assume a major role in institutionalizing a new system of class
bargaining.

The analysis of initial incorporation revolves around two arguments. First,
this fundamental change in state-labor relations occurred in relatively well-
defined policy periods. These periods correspond to historical CXpPCricnees as
chronologically diverse as the Batlle cra in the first decade and a half of the
20th century in Uruguay, the aftermath of che Mecxican Revolution in the
years following the 1917 constitution, the Vargas administration in Brazil
beginning in 1930, and the Peron cera in Argentina beginning in the 19405, In
most but not all cascg, these incorporation periods coincided witl the larger
nerind of political reform e expansion of the rete Gl NSty
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above. Issucs that arisc in the identification and comparison of the incorpo-
ration periods are discussed in the glossary.

The second argument is that the different forms of control and support
mobilization that emerged, along with the distinct actors that 1ed the incor-
poration projects, are a key to distinguishing among them. At the most gen-

eral level, we identify twgp_broad types of incorporatio Criences: state
i"__;ﬂ‘;:’_"ﬁi’_“,“_“ﬂﬂﬂﬂy—mmm‘“““‘m-
n the case of state incorporation, the principal agency through which the

incorporation period was initiated was the legal and bureaucratic apparatus
of the state, and the principal goal of the leaders who initiated incorporation
was the control and depoliticization of the labor movement. In the case of
party incorporation, a central agency of incorporation was a political party or
political movement that later beeame a party, and a fundamental goal of po-
litical leaders, in addition to control, was the mobilization of working class
support through this party or movement. This mobilization of labor con-
trasted sharply with the depoliticization characteristic of state incorpora-
tion.? In addition o distinguishing between state and party incorporation, we
also explore three subtypes of party j ion, discussed below.,
Legacy of Incorporation. The distinct types of incorporation had a funda-
mental impact on the subsequent evolution of national politics. 1n all eight.
countries the incorporation experience produced a strong political reaction,
and in most countries this reaction culminated in the breakdown of the na-
tional political regime under which the incorporation policies had been im-
plemented. In the face of this reaction and of the counterrcaction it often
produced, the ultimate legacy of incorporation commonly entailed outcomes
quite divergent from the goals of the lcaders of the original incorporation
period. To understand these outcomces, one must examine closely these re-
actions and subsequent counterrcactions. We will rcfer to the period of rcac-
tions and counterrcactions as the “aftermath” of incorporation, and to the
/lcmger-term consequences as the “heritage” of incorporation.

Two sequences of change may initially be identified. In cascs of stat¢ in-
corporation, the incorporation project was principally concerned wit
control of the labor movement and was implemented under an authoritar s
regie Correspondingly, the otrial regime breakdown brought with it a pro”
cess of depiocratization In thc cases of orporation, the incorpora-

tion period promoted progressive social pobitios and the political mobiliza-
tion of the working class, and the regimc under wHiT incorporation
ccurred” wasTn most ¢asts more democratic and competitive. Here the in-

o
corporation period triggered a strong conservative reaction, which in most
cases ultimately led to a coup and a period of authoritarian rule, followed

* Given the definition of incorporation periods presented above, the state by definition
played a role in both types of incorporation. The key question is whether, in addition, a
party or movement played a major tole and whether a central goal was depoliticization, as

opposed to paliticization in favor of this party or muvement. For a further discussion of
these distinctions, see Chapter 5.
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latgr by the institution of some form of morc competitive, civilian electoral
regime.

By tracing the movement of the countries through these different so-
quences of change, we gain new insights into the evolving role of the labor
moveme‘nt in sectoral and class alliances and hence ino the character of
these alliances, the articulation of these alliances with the party system and
the. (fharacter of the party system, and the way crucial issues concerning the
l(l:gmmation of the state were resolved—or often, not resolved. Special atten-
tion focuses on whether a stable majority bloc emerged roughly at the center
of the electoral arena, whether unions were linked to parties of the center or
Parties of the left, and, relatedly, whether the union movement wags generall
in the governing coalition or tended to be excluded. On the basis of thesz
dimensions, four broad types of outcomes are identified: integrative party
systems, multiparty polarizing systems, systems characterized by electoral
stability and social conflict, and stalemated party systems.

& 3 : ‘ 3
the nf:w authoritarianism” in some, but not all, of the most modernized
countries of Latin America. The problem of explaining this outcome, as well

retained civilian regimes, has received wide scholarly attention over more
N .
than a dccade.® We argue that an important part of the explanation of these

in the natipnal political arena, which was in important respects the legacy of
incorporation and of the reaction to jr.

For each country, the analysis extends cither to the onset of these author-

the book is to explore this evolving legacy of Incorporation.

Looking at the overall trajectory of the different countrics through this se-
quence of change, one obscrves a complex relationship between the chamc;cr
of the incorporation period and its lcgacy. In the intermediate run, the con-
trol-oricnted approach of state incorporation in some important res’pects cre-
ated a greater opportunity for future polarization. This occurred for scveral
feasons, among them that many of the legal controls of unions broke down
\\'lth the competitive bidding for workers’ votes under a subscquent deno-
cratic regime, and that state incorporation left unresolved the partisan affili-
arion of workers and unions, leaving them available for mobilization b
other actors in later periods. By contrast the often radical mobilization ())fr
party incorporation created political tics and loyalties that in some cascs

" O'Dannell 1973, 1975, 1982, Stepan 1973, Linz and Stepan 1078 1y LI taga
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later contributed to conservatization of the labor movement and its integra-
tion within a centrist political bloc. Thus one potential trajectory of change
was from control to polarization, and a second from mobilization to integra-
tion. A major goal of the analysis is to probe the factors that led particular
countries to follow either of these two trajectories.

A final observation is in order about the normative implications of alter-
native outcomes such as polarization and integration. Under some circum-
stances and from some normative perspectives, the “stability” or reduction
of conflict that might be associated with the outcome of integration are pref-
erable to 'instability and conilict. Under other circumstances and from other
normative perspectives, stability and reduction of conflict may be seen as
blocking needed change, whereas polarization may open new avenues for
change. These alternative assessments were actively contested in the eight
countries during the periods studied here, and they are explicitly debated by
social scientists who study these countries. In this book, our goal is not pri-
marily to evaluate these outcomes but rather to advance the understanding
of the political context in which they were fought out.

Relative Autonomy of the Political and the Impact of
Socioeconomic Change

The book thus explores the long-term impact of political differences among
countries during the incorporation period. By contrast, much of the literature
on political change in Latin America has focused on social and economic
explanations. Although we do not claim to present a monocausal model—in
that we do not prctend to explain all the observed variations or features of
regimes on the basis of political factors—the political argument explored
here nonetheless docs raise the 1ssuc of the relative autonomy of the politi-
cal. '

In recent decades in the context of the larger debate—both Marxist and
non-Marxist—on thc state, much attention was paid to the issue of political
autonomy, particularly on a theorctical level. Yet, during the period when
dependency theory was ascendant in Latin American studies, political anal-

. ysis at times seemed to lose its way and politics was oftcn considered cpi-
phenomenal. What really mattered was the underlying pact of domination,
which came part and parcel with the economic base.10

Subsequently, concem with the political sphere was revived and rein-
forced. In part this was due to the particular conjuncture in Latin America.
As the military rcgimes of the 1960s and 1970s Icft the sccne, attention
turned to the possibility of creating a political arcna that safcguarded demo-
cratic values, even in a situation where the underlying cconomic paramcters
had not changed."" Thus, there was interest first in political values that were

" For a critique of this perspective, see Cardoso [1979].
" O'Donnell, Schmitter, and Whitehead 11986} and Goodman {forthcoming) are examples
of this focus.
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previously disparaged and secondly in institution-building in the political
arena for the consolidation of demoeracy.

It seems clear that some facets of the political proccss act as powerful and
fundamental causal variables in social life and provide the basis for an un-
derlying “political logic” that animates change, which is in a sense analo-
gous to the “capital logic” that is a central concern of the dependency per-
spective. One component of this political logic is the generation of political
Projects in order to form coalitions to gain or retain political power." It con-
sists of a potentially autonomous realm of conflict over political incumbency
and entails a political dynamic that played a central role in shaping the in-
corporation projects. Another component is the pursuit of legitimation,
which is a fundamental imperative of the state and one that may conflict
with other imperatives such as the protection and promotion of capital ac-
cumulation {Habermas 1975, O’Connor 1973}). In addition to the potentially
autonomous dynamic of change that revolves around these imperatives of
incumbency and legitimacy, other sources of political autonomy are found
in vested interests, sunk costs, and institutional rigidities.

The argument is not that the socioeconomic context of politics is unim-
portant. Rather it is that the political arena is not simply fluid, constantly
responding to socioeconomic change. Instead, because of an autonomous po-
litical logic and vested intercsts, it may be resistant to such change over sig-
nificant periods of time. Sociceconomic change is important to political out-
comes, but the political arena may to some degree follow its own pattern and
pace of change, that at times takes a highly discontinuous form.

This_mr.r.mu.uf.djsc_g_ntinuity contrasts with many forms of cconomic and
)ML_{.‘_ll;_mgu Suciocéammlc [ G, such as a omic
growth, is often a continuous process that procceds at a more-or-less cven
rate—or an evenly fluctuating rate. It commonly entails the aggregation of
innumerable changes or decisions by individual actors over time. A modcl of
this type of incremental change is so fundamental to neoclassical cconomics
that on the title page of his seminal work Principles of Economics, Alfred
Marshall (1916) placed the maxim naturg non facit saltum—nature makes
n0 leaps. Some political change—tor instance, that in the “behavioral” or
attitudinal realm—may also occur incrementally.

However, other aspects of political changg, in the structural, institutional,
and policy spheres, may be more discontinuous. This discontinuity consists
of macro transformations, deriving from a process of decision making for the
collectivity regarding the distribution of political and societal rcsources and
associated issues of conflict and cooperation. This process leads to the found-
ing of new legal orders, state structures, or other institutional arrangements.

"* See Cavarozzi (1975:33-37). This focus is related to C. Anderson’s widely noted dis-
cussion of the logic of “winning, consolidating, and maintaining power” that is part of his
“prudence model” of developmental policy-making in Latin America [E967:87, Chaps, 3—
4 and parallels both Anderson [1967:87) and Ames's {1987) concern with “political sur-

vival.” The focus is obviously similar to the larger concern in political analysis with how

i o i il et i P e Vgl e oy TR
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Such cpisodes of macro change may be followed by periods of minimal
change or by more incremental and perhaps more informal change. For in-
stance, smaller incremental changes in policy may be made, laws may not
be applied, their implementation may evolve, and institutions and structures
may begin to operate or behave in different ways. But these involve relatively
minor shifts within a framework in which changes on a large scale are rela-
tively infrequent. Between such major changes, institutions and structural
rigidities create a partially autonomous logic of the political arena.
/lt is within this framework that the uneven impact of social and economic
change on politics, of the kind explored in this book, must be understood.
This perspective is introduced further in Chapter 1.

Approach to Comparison

Selection of Cases” The choice of the eight countries analyzed here is based
on three criteria. First, along with vast differences in their social and eco-
nomic makeup, these countries have the longest history of urban commer-
cial and manufacturing development in Latin America, More than other
Latin American countries, their modern sectors have for much of this cen-
tury been sufficiently large to create an active arcna of labor politics and
state-labor relations. As a result, labor politics has Tong been a central issue
on the national political agenda.!?

Second, because thesc countries represent a ““comparison sct”’ that pro-
vides a useful basis for exploring hypothescs about industrial modernization,
they have already reccived substantial attention in previous rescarch on the
political economy of industrialization and regime transformation. The pres-
cnt study therefore can build on an important body of analysis comparing the
evolution of these cascs. In particular, The New Authoritarianism in Latin
America (D. Collicr 1979), analyzed the same cight countries, focusing on
the period of opposition movements, crises, and the rise of authoritarianism
in the 1960s and 1970s. The present volume, by contrast, takes the analysis
for these eight cases from roughly the beginning of the 20th century up to
this period of opposition and crisis. It thus responds to the challenge posed

" In conpunction with this shared experience of economic and industrial growth and the
related issue of country size, these eight countries loom large within the overall picture of
demographic and economic expansion in Latin America. As of 1980 they contained 84 per-
cent of the population of the 20 countries commonly defined as Latin America—i.c., with
a “Latin” (Spanish, Portuguese, or French) colonial history—and as of 1979 they had 92
percent of the gross domestic product [not including Cuba). Although the major role of
Cuba within the Latin American and international scene since the 1960s and the impor-
tance of the Central American crisis in the 1980s belies any argument that big countrics
ate “morc important,”” the demographic and economic preponderance of these cight coun-
tries merits note. Amaong the 20 countrics, Brazil had 35 percent of the population, Mexico
20 percent, and the other six countrics 29 percent. Among the 19 countries, Brazil had 32
percent of the GDP, Mexico 25 percent, and the other six countries 35 percent (Wilkie and

TT 1y = yeey o
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in the final chapter of The New Authoritarianism: that it is cssential to view
the risc and fall of authoritarianism in Latin America that occurred between
the 1960s and the 1980s within the framework of longer cycles of regime
change within the region (394-95).

Third, this set of eountrics is ‘auspicious because for cach of these cases

there is an extensi dy of hi i nographic literature on na-
tional politicsﬁmmﬁng for the
type of comparative analysis of secondary sources carried out here.
Differences and Commonalities among Cases. A principal challenge of
comparative-historical research is to push the systematic comparison of cases
as far as possible without pushing it to a point where it docs violence to the
distinctive attributes of each case. Scholarly debates on comparative research
are enlivened by strong disagreements about where that point is located.

It is easy to enumerate prominent features of the national political evolu-
tion of each country that are of great relevance for this analysis and which
appear conspicuously unique. For instance, in Mexico these would include
the revolution and its very nonrevolutionary one-party heritage; in Uruguay
the peculiar tradition of two-party politics, the reformist genius of Batlle, and
the social welfare state, juxtaposed with the economic and political stagna-
tion of recent decades. In Chile, they would include strong parties of the left
located in a national political system also characterized by a strong right and
deeply ingrained conservatism; and in Argentina the explosive mobilization
of Peronism, its conservatization and fragmentation, and its troubled politi-
cal legacy.

Any comparative analysis that did not address these distinctive attributes
would fail to capture the rcality of these countries. Yet it is cqually obvious
that a meaningful understanding of these cases cannot be gained only by
dwelling on their unique traits, but must be achicved in part through a com-
parative assessment of the larger political issucs that are fought out and the
commonalities, as well as contrasts, in the political and insticutional forms
taken by the resolution of these issucs.

Splitters and Lumpers. The problem of adcquatcly asscssing these similar-
ities and contrasts suggests the relevance here of the distinction suggested
by J. H. Hexter {1979:241-43) between two types of analysts: “splitters’” and
“lumpers.”!* Splitters are quick to sce contrasts among cases and to focus on
the distinctive attributes of cach case. Their contribution is essential, since
the close, contextually rich analysis they tend to produce is invaluable for
understanding the cases under consideration, for bringing to light new infor-
mation, for generating new hypotheses and theories, and for providing the
basic data on which all comparative analysis depends. Lumpers, by contrast,
have an eye for generalizations and commonalities, for fitting particular

"' The following discussion parallels in important respects Skocpol and Somers’s [1980)
analysis of different approaches to comparison. Splitters gencerally follow their method of
“contrast of contexts’’; lumpers follow their method of “parallel demonstration of theory”;
and the middle ground that we advocate corresponds to their “macra-causal analysis
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cases into broad categories. Their approach s likewise essential, since it
plays an important role in synthesizing the details prescnted in case studies.

One major risk for the Iumpers is the methodological problem identified
by Eldon Kenworthy (1973} in his article entitled “The Function of the Little
Known Casc in Theory Formation or What Pcronism Wasn't. Kenworthy, a

Argentina, which at an carlier point was poorly understood by broad compar-
ativists. These comparativists, according to Kenworthy, distorted the Argen-
tine experience to fit it into their conceptual categories.

A variant of this problem, which has arisen in the comparative analysis of
the historical periods of concern in this book, could be referred to as “the
misuse of the best known case ” In this instance, a general pattern for a
whole region is derived from the best known case for cases} writ large. For
instance, in the analysis of state-labor relations and populism in Latin Amer-

1982:98-100).
What is too often missing is an analytic middle ground between splitters
and lumpers that €ncompasses simultancously a concern with similaritics
" and differences. In carrying out description, such an approach attempts to
identify multiple patterns rather than neecssarily to “lump”” cases into a sin-

hypotheses about patterns of change.

An important concomitant of occupying this middle ground is the recog-
nition of a crucial point: the claim that two countries are similar or different
with regard to a particular attribute does not, and is not intended to, assign
to them the overall status of being similar or different cascs. It is relevant to
underline this point hecause in the ficlds of comparative analysis and Latin
American studics, when scholars engage in a carefully contextualized com-
parison of ‘“whole countrics,”"' there can be a tendency to depict certain
countries as “really” similar or different—rto 4 degree that may paralyze com-
parative research. For instance, students of the Southern Cone commonly
hold that Argentina, Chile, and Uruguay share an underlying socioeconomic
structure that contrasts markedly with the rest of South America, giving a
common “meaning” to the dynamics of their politics. Yet in terms of the
structure of its parey system, Uruguay has historically had much more in

'* Obviously, no one really compares “whole countries,” but only specific attributes of
Countries. This expression is used to refer to what Ragin (1987) has calied the “ase on-
ented,” rather than “variable orieneed,” approach of comparative-historical analysis, which

is strongly concerncd with how each variable s embedded in its larger context within »
Piven cace
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Most Similar and Most Different Systems Designs. In focusing on the anal-
ysis of similarities and differences, we employ two strategies of comparison,
a combination of 3 “mose similar” and a “most different” systems design
{Przeworski and Teune 1870; Przeworski 1987).76¢ These two designs are
“ideal types,” and the matching and contrasting of cases that they posit is
never perfectly achieved jn any real analysis. Yet they are invaluable points

legacy of incorporation.

Sccond, the comparison of countrics with similar types of incorporation
constitutes a most différent systems design. Countries with similar incor-
Poration experiences typically exhibited major contrasts in the pattern of so-
clocconomic development, the characteristics of the labor movenient, and
other imporeant political atcributes. The comparison within thesc sets of
cases therefore constitutes g most different systems strategy, which juxta-
poses cases that are fundamentally different in a number of respeces. Within
the framework of these diffcrences, if countries that had a similar incorpo-
ration cxperience were also similar in terms of longer-term outcomes, then
one has a stronger basis for inferring that these outcomes were indeed a con-
Sequence of the type of incorporation. The profound differences in the back-
ground variables thus serve to place in sharp relief the eonjunction of similar
types of incorporation period and similar outcomes.

Types of Incorporation and Country Pairs

In addition to the distinction bctween state and party Incorporation pre-
sented above, we identify three subtypes of party incorporation. The cight
countries distributed themselves among the four resulting types of incorpo-



W

Ed

~

16 SHAPING THE POLITICAL ARENA

ration periods in a way that placed two countrics within each type. The book
is thus organized around the analysis of four pairs of countries: Brazil and
Chile, Mexico and Venezuela, Uruguay and Colombia, and Peru and Argen-
tina. From the perspective of the most different systems design, it is essential
to emphasize both the similaritics and contrasts within each pair.

Similarities within Each Pair. The core similarity in each pair derives from
the analysis of the incorporation periods, presented in Chapter 5. The cases
of' corporation, where the state sought primarily to impose new mecth-
ods of control, are Brazil {1930-45} and Chile {1920-31]. Among the cases of
(party incorporation, where the concern with control was accompanied by a
“major effort at support mobilization, we distinguish three subtypes. First, in

Colombia {1930-45] and Uruguay (1903-16l, the mobijlization of workers was

@ carried out by traditional parties as an aspect of electoral competition within

2

H

an established two-party tem. Since these parties were founded in the
19th century and had strong ties to the economic elite, not surprisingly this
type involved the most limited mobilization of the working class, being re-
stricted largely to electoral mobilization. We refer to this category as elec-
toral mobilization by a traditional party.

The other two types of party incorporation were led by new, explicitly anti-
oligarchic parties, and both involved more comprehensive forms of mobi-
lization. In P and Argentina (1943-55), the party or movement
that led the incorporation period not only engaged in the electoral mobiliza-
tion of workers, but also systematically\and successfully built partisan tics

" to labor organizations and drove out of the-labor movement elements affili-
,ated with other parties, leading us to label these cases Igb_or’ggggllsm.

/ Finally, in Mexico | iﬂ?—40)Mg_l_§;gnla_Ll_935—48), the mobilization of

the incorporation périod took its most comprehensive form. In the other six

courttiiés the transformations of the incarporation period were almost en-

tirely restricted to the labor movement in the modern sector of the economy

and did not encompass peasants in the traditional rural sector.!” However, in
Mexico and Venezuecla the incorporation project was extended to this part of
the rural sector, accompanied by agrarian reform, and thercfore represented
the most comprehensive assault on rural property relations and on the exist:
ing oligarchy.'® Given the comprehensive character of the transformations
launched by these incorporation periods, we refer to them as radical popn:
lism.

J—

17 We treat workers in modernized rural enclaves as being in the modern sector. A b
cussion of these terms is found in the glossary.

18 As is clear in Chapter 4 and 5, in the other four cascs of party incorporation, the
poration of the peasantry and the corresponding reorganization of rural property relatine
were not a central feature of this period for two very different reasons. In Peru and Colen

bia, the oligarchy was sufficicntly strong to make this an unlikely outcome, whereas i
Argentina and Uruguay and extensive traditional peasantry did not exist. Hence, althouh

within both pairs of cases (Peru-Argentina and Uruguay-Colombia) this outcome had &t
ferent causes, its consequences were partially similar, as we will sce in Chapters & and
Although in Argentina important reforms occurred in the rural sector, they did not ene.
pass a restrncturing of rural property relations of the kind found in Mexico and VeneZu N

e .
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19th century and into the first decades of the 20th century, Venezuela was
among the icast developed of the eight countries. However, with the rise of
the petrolcum sector, by roughly the 1950s Venezuela corresponded more
nearly to the first row in Table 0.1, with high levels of per capita income;
whereas in important respects Mexico lagged behind. However, with Mexi-
co’s oil boom in the 1970s, it gained again on some indicators. Depending on
the particular period under consideration, different contrasts therefore come
into play in the comparison of Mexico and Venezuela.

Political differences within the pairs are also of great importance to the
analysis. Some political differences vary consistently with the socioeco-
nomic contrasts noted above, and others do not. For instance, given the link
between patterns of socioeconomic development and the emergence of
strong labor movements (see Chapter 3), the countries in the upper row of
Table 0.1 generally have stronger labor movements, and those in the lower
'row, with greater surplus labor, generally have weaker labor movements. On
the other hand, differences in type of party system are of great importance to
the analysis, but do not vary consistently among the pairs. The strong parties
of Chile and the weak parties of Brazil present a major contrast that is crucial
for our analysis, though we will argue that in the 1960s these two countries
were distinctive among the eight in the degree to which they were character-
ized by polarizing, multiparty politics. Similarly, it is important to distin-
guish the two-party system of Venezuela from the one-party dominant sys-

tem of Mexico, though we label both integrative party systems.

Maijor parts of the book are organized around the discussion of these pairs.
We juxtapose the two cases in cach pair in order to cxplore their parallel
(though cértainly not identical} experiences with the incorporation periods
and their legacies. At the same time, we explore contrasts within each pair.

Alternative Explanations

To assess the explanatory valuce of a focus on incorporation periods and their
legacies, it is helpful to probe the rclationship hetween this perspective and
other explanatory approaches. Somc of the most relevant of these approachcs
may be noted briefly here.

Many studies have explored the impact of social and cconamic change on
the evolution of national politics in Latin America, focusing on such inter-
related dimensions as differing levels of socioeconomic modernization, dis-
tinet patterns of economic development and social change, and contrasting
modes of articulation with the international cconomy. Such explanations re-
ceive substantial attention in this book. Chapter 3 examines their impact on
the initial emergence of different types of labor movements, and Chapter 4
assesses their role in the ¢mergence of reform movements-that challenged
the “oligarchic state” and that in most cascs launched the incorporation pe-
riod. We address other aspects of the impact of socioecconomic change as
well, though we hvpothesize that once the incorporation periods occurred
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scquence of international developments that influenced all the countrics at
roughly the same chronological time, but often at a different point in relation
to these internal political phases.

In this framework, timing is important. Depending on timing, an incorpo-
ration period may have been cut short by the impact of the depression; or, if
it began later, its leaders may have had the “advantage’ of appearing to offcr
a solution to the problems of the depression. Similarly, the conflicts of the
aftermath period may have been worked out in the atmosphere of more con-
ciliatory class relations of the later 1930s or early 1940s or in the more con-
flictual atmosphere of the late 1940s. Such differences had a significant im-
pact on the patterns we analyze, and throughout the study we seek to be
sensitive to this impact.

A final observation should be made about the problem of assessing rival
explanations in a work of comparative-historical analysis such as this book.
Research in this tradition draws great strength from its close focus on rela-
tively few countries and from the rich treatment of cases often entailed in
the constructidn of the complex categorical variables that are commonly em-
ployed. Yet this tradition is weaker in its capacity to address two issues that
can be handled routinely with statistical analysis. Comparative-historical
analysis lacks the capacity to state precisely the degree to which a given fac-

tor is a partial explanation of some important outcome, and it lacks a precise
means of summarizing relationships in terms that are probabilistic rather
than deterministic. '

The practitioner of this approach must therefore rely on historical analysis
and common sense both in weighing alternative explanations and in recog-
nizing that the relationships under analysis are probabilistic and partial. It is
in this spirit that we explore the impact of the incorporation periods: as cx-
planatory factors that must be looked at in conjunction with other explana-
tions and as important explanations that make certain outcomes morec likely,
but not inevitable.

The idea of partial explanation is crucial in the analysis of the pairs of
countries. Simply because two countries had parallel experiences in the in-
corporation period, we would not expect that they will come out exactly the
same on the relevant vaniables in the heritage period. Rather—as is particu-
larly cvident in the case of Chile and Brazil, where enormous differences
might lead one to predict sharply contrasting trajectories of change—the hy-
pothesized finding is that the two countries will prove to be more simila
than one might otherwise expect. Our goal is to develop this kind of mulu-
variate perspective in assessing our argument.

Organization of the Book

Following this Overview, Chapter | explicates the underlying analytic fram-
work, drawing on Lipset and Rokkan’s (1967) model of discontinuous polin
eal change rhar foenses on “critical iuncrures” and their legacies. The reades
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of party poti : i i iod. Chapter 8 asks whether the
eriod. P »
itics that characterized the heritage pet . the pattet
Oi P‘"It_:" p:ltll::lct reemerged after this period of military rule reflected a continua
of politic

heritage of incorporation.

comparison. llnally wC a“alyzc tIlC OtIlCI' two pairs, Whlch 1n some 1mpof
p ]

3 9
tant respects are intermediate cascs. ¢ have presented the analysis of
tic comparison, w s of

To encourage systcima ‘ ! : he ana yeis ¢
the eight countries in a standardized format that lends 1tsc}]f_t the clos o

; e

minag;ion of similarities and contrasts among cases. To this ,

a

ive of writing ur
I he historical chapters, as a practical matter we fact?d the a.ltcina;t;ﬂygh it
h o r;bcrs of cach pair scparately or weaving them into a sn‘i;';‘;: m';er.m“dc o
e points steri i dily to one or
i :rial lent itsclf more readily o ol ¥
s we found the materia . e
oo p(t)il(r)‘r: and we proceeded accordingly. The eight cases are pnzse:lntz:lmr‘[:cI e
ra, h"ch deals with the early history of the labor movementl; n et 8, hosh st
tmds'C‘}I:"l: and also Uruguay and Colombia are presented mgetl e[:zll]sa:tcm,ﬁt_? e
fo ; ile i ing chapters. In a
i i hile in the following . et
t is used for Brazil and C . hapters &7 211 ¢
{Of::ng countries are presented separately, though with frequent comp.
m
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used a common set of hcadings within each chapter for most of the countrics,
introducing variations as necded to capture distinctive features of specific
cascs. These variations are particularly evident for Brazil and Chile, which,

of the reformist challenge in Chapter 4

hic state, the emergence of the reform
alliance, the initial transition and change of government, and the role of Ja-

bor in the transition. The assessment of the incorporation periods in Chapter
5, for the cases of party incorporation, focuses on the “project from above’'—
that is, the goals and strategies of the leaders of the Incorporation period; the
“project from below”—that is, the goals and strategies of the labor move-
ment, the political exchange on which the incorporation period was founded,
the role of the Party, and the emergence of opposition and polarization. For
the cases of state incorporation, where there is little or no exchange, party
role, or polarization, these latter three sections are replaced by a general anal-
ysis of labor policy. The analysis of the aftermath of incorporation in Chapter
6, in the cases of party incorporation, focuses on the conservative reaction,

The organization of the book is intended to facilitate different
to reading it. Readers who wish to focus on a particular an
number of countries can follow the“headings for each co
spond to the standardized subscction
i overview of the analysis, each cha

approachces
alytic period in a
untry that corre-
s noted above. For readers interested in
pter begins with an introduction to the
relevant step in the argument and Provides a summary of the country pat-
*ms in that step. The writc-up of cach pair of countrics in Chapters 5 to 7
“gins with a further introduction to the pair, and Chapter 8 provides an
werall summary of the argument. Finally, rcaders who wish to focus on a
recific country should read the chapter introductions and the introductions
*+the relevant pair of countries as well as the appropriate country scctions.

*rany of these approaches, readers will be aided by the Index of Countrics
v Analytic Period.

" For the countries where the heritage period as analyzed here is o

nded by a coup in the
N5, this part of the analysis stops in the 1960s.
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Framework: Critical Junctures and Historical
Legacies

Two roads diverged in a wood, and 1—

I took the one less travelled by,

And that has made all the difference.
—Raobert Frost, “The Road Not Taken”

THE 1DEA of crucial choices and their legacies, of which Robert Frost wrote,
has long intrigued students of political change. Numerous scholars have fo-
cused on major watersheds in political life, arguing that these transitions es-
tablish certain directions of change and foreclose others in a way that shapes
politics for years to come. Such transitions can, following Seymour Martin
Lipset and Stein Rokkan, be called “critical junetures.”’t

The character of eritical junctures and the perspective from which they are
analyzed vary greacly. Some critical junctures, as in the choice of Robert
Frost’s wanderer, may entail considerable discretion, whereas with others the
riesumed choice appears deeply embedded in antecedent conditions. The
critical juncture may involve a relatively bricf period in which one direction
or anather is taken or an extended peried of reoricntation. Somc analyses
stress underlying societal clcavages ar crises that lead up to the critical junc-
ture, whereas others focus primarily on the critical juncture itself, Finally,
“omie critical junctures may be seen as coming closc to making “all the dif-
terence,”” as Frost boldly asserts in his poem. More commonly, the cffece of
the critical juncrure is intcrtwined with other processes of change.

Yet underlying this diversity is a common understanding of change that is
ieurnerstone of comparative-historical research on development. It suggests
what Paul A. David {1985:332] has called a “path dependent” pateern of
change, in that outcomes during a crucial transition establish distinct tra-
cctories within which, as he has cngagingly put it, “one damn thing follows
mother’” James Gleick (1987:8), in summarizing the version of this perspee-
wve known as “chaos”’ theory, captures a rclated feature of critical junctures
A stressing the idea of “sensitive dependence on initial conditions.”

To those who study revolutionary change, it comes as no SUIprisc to sug-
tst that political life exhibits the kind of discontinuijtics posited in anglyses
teritical junctures.What should be underlined is the extent to which this

*<us is widely employed in a diverse spectrum of rescarch not concerned
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28 SHAFPING THE POLITICAL ARENA

exclusively, or cven primarily, with revolutionary change. It plays a central
role in Max Weber's analysis of the cyclical interplay between periods of con-
tinuity and sharp disjuncturcs—inspired by charismatic leadership—that re-
shape established social relations.? In major works of comparative-historical
analysis of the 1960s, it is found in Barrington Moore’s argument that within
the process of modernization, different patterns of commercialization of ag-
riculture were a historic watershed that set countries on different paths to
the modern world; in Louis Hartz's comparisons of the founding of “frag-
ment societies”’; and in Alexander Gerschenkron’s work on the “‘great spurt”’
in the industrialization process.* This perspective is central to research on
the crises, sequence, and timing of development,* to recent studies of conti-
nuity and change in international and domestic political economy,5 to older
work on “institutionalization,”” to more recent work on the “new institu-
tionalism,"” and to research on technological change.* Though the impor-
tance of this perspective is particularly evident in studies based on cross-
national comparisons, it also plays a role in research on long-term patterns
of change within individual countries and in studies of electoral realignment
in the United States.? In rational-choice theory, a variant of this perspective
is found in ““threshold” models of collective behavior, 19
Arguments about critical junctures have played an important role in re-
search on labor politics. In their classic Industrialism and Industrial Man,
Clark Kerr and his coauthors emphasize the long-term stability of the indus-
trial rclations system that was “crystallized by the lcading clitc at a rela-
tively carly stage” (1960:235). In Lipsct and Rokkan'’s (1967] analysis, and to
an cven greater degree in the subsequent work of Carlos Waisman {1982,
1987}, Gregory Lucbbert (1986, [987), and John Stephens (1986), the resolu-
tion of the working class cleavage has a profound effect in shaping national
politics. Other studies have focused on critical juncturcs within the labor
movement. Samuel Valenzuela (1979:csp. chap. 4) shows how the filling of
“organizational space” during crucial pbases of labor movement develop-
ment “freezes” organizational alternatives within the labor scctor; and Lip-
sct {1983:1) analyzes how the “historic conditions under which the prolctar-
1at entered the political arena” shaped the subscquent emergence of
reformist as opposed to revolutionary labor movements.
Following this tradition, the present study applics the idea of critical junc-
tures and their legacies to the evolution of 20th century politics in Latin
America, focusing on a pcriod of fundamental change in the relationship be-

tE.g., Weber 1968111 1-1133.

' Moore 1966; Hartz 1964; and Gerschenkron 1962,

* Huntington 1968; Binder 1971; Grew 1978; Dahl 1971 chap. 3; Almond ct al. 1973,
* See Krasner {1982, 1983, 984, LY88]; Katzenstein (1985); and Gourevitch 1986.

“ Selznick 1957 and Huntington 1968,

" March and Olsen 1984, 1989,

¥ David 1985, 1947.

> Key 1955; Burnham 1965, 1970, 1974; Converse 1972, 1974; Rusk 1974; Brady 1988.
" See Sehelline (1978-chaps 3. 61 Granoverter {1978), and Przeworski {1986},
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tween the state and the labor movement. This change responded to two sets
of cleavages: that between workers and owners and that between workers
and the state, expressed in the emergence of worker organization and protest
beginning in the late 19th century; and that between the middle sectors and
the oligarchy, expressed in the emergence of major reform movements in the
first decades of the 20th century. Growing out of this new worker activation
and these reform periods, there eventually emerged in each country the pol-
icy period we refer to as the “initial incorporation of the labor movement.”
This book argues that the incorporation periods constituted a critical junc-
ture that occurred in distinct ways in different countries, and that these dif-
ferences played a central role in shaping the national political arena in the
following decades.

Historical studies of the eight countries analyzed in this book have rou-
tinely argued that the years corresponding to the incorporation periods
were of great historical importance and had a major impact on the subse-
quent evolution of politics.'! Yet this literature has lacked consistent criteria
for igggt_ifzing and comparing these periods, and the specific claitis concern-
ing their Tegacies vary greatly—since these studies obviously were not con-
ducted within a common analytic framework. To date, no analysis has Sys-
tematically compared these incorporation periods across a number of cases
or picced together the complex interactions among the characteristics of
the antecedent political system, the incorporation period itsclf, and the leg-
acy of incorporation.

This chapter establishes 2 common framework for analyzing critical junc-
tures. The need for such a framework derives from the surprising lack of at-
tention to the problems that arise in asscssing arguments about critical junc-
tures and their legacies, given how widely used this perspective is in the
developinent literature . It is casy to initially hypothesize that a set of coun-
trics passed through a crucial period of transition and that the transition oc-
curred in distinet ways that had profound impact on subscquent patterns
of change. Yet many pitfalls arc encountered in assessing the descriptive and
explanatory claims contained in such an hypothesis. This chapter provides a
tramework for dealing with these pittalls.

Building Blocks of the Critical Juncture Framework

A critical juncture may be defined as a period of significant change, which
typically ocecurs in distinct ways in different countries {or in other units of
analysis)!? and which is hypothesized to produce distinct legacics.

" See note 1 in the Overview.

" Exceptions to the lack of attention to these methodological problems are tound in the
writing of Harsanyi {1960), Gerschenkron (1968), Verba [1971}, and Krasner [1984).

"' As noted above, this kind of tramework is also used in the analysis of single countrics
as in the literature on realigning elections in the United Seates, in single-country :m:ulvsv«‘
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The elements in this definition may be illustrated ‘with an e?(arl::ple. In
Barrington Moore’s Lord and Pegsant, the pt?nod of basic ch‘ange ;s t fed(?f()fm_
mercialization of agriculture; the contrasts mvolve_ the varied role of di e:
ent class and sectoral groups in this transition, particularly lord Td peasant;
and the legacy consists of different “routes to the modern world": b(_)urgemj
revolution and Western democracy, revo]utiolr_l from above, and fascism ;112
peasant revolution and communism (1966:xvii, chaps. 7-9, e.g., pPp- 413-— h].

Thus, the concept of a critical juncture c9ntalns three comp_onerll]ts. thl(;
claim that a significant change occurred within each case, the claim : attt
change took place in distinct ways in different cases, and t:e exp ar‘lfisoz
hypothesis about its consequences. If the explanatory hypothesis pro

acy—then one would assert that it was not, i‘n fac.t, a critica]_il'mcture. ber

In addition to the three components contained in the definition, a numbe
of further elements must be considered (see Figure 1.1). o ' -

1. The antecedent conditions that represent a "l?ase line’” against wf ic
the critical"iuncture and the legacy arc assessed. In Figure 1.1, the arrow rqn}
the antecedent conditions to the legacy is intended to suggest t}fle p(')tent[l:
rival hypothesis that important attributes of the ]ega.cy may in fact invo :
considerable continuity and/or direct causal links with the preexisting sy
tem that are not mediated by the critical juncture. Gt

2. The cleavage [or crisis)'* that emerges out of the antecedent conditions

i i iti j ture.
and in turn triggers the critical junc . ‘
3. Three components of the legacy: a. Mechanisms of production of the

Figure 1.1 Building Blogks of the Critical Juncture Framework

— Legacy J— T

Muchunisn of
reprdaction

Critical b Medhanison of
/ Juncture I production

\

Cleavage

/ Stabiliey of End of

Antecedent » core attrnibutes Legacy?

|
|
!
Conditions L__”'_Ihﬁ:i _f_//__‘

Rival Explanations .
involving “Constant Causes’

are made either with other countries, with carlier historical ep.is.udes. in fhe samc:]coun::ly,
or with “counterfactual” alternative versions of how the critical juncture under study

i occurred. -
ml‘flll; l:;?::liml, a crisis occurs in a delimiced periud.nf time, \“vhc‘rcas a clca\l'v:p:c r:)::]);]:z(:s:
fur a long time, simply to be exacerbated in a particular pcrlmd in a way t .T Fthc o 2
crisis and a critical juncture. However, in the prcscnlt aqalysns the c:n.u:.rgcncnd(.) : criss
and the emergence of the cleavage more nearly coincide in chat the crisis rcinr mgtt ‘..lcav.
of the working class accompanied the appearance of thc yv\nrker—owngr, worker-state ¢
weddacad b che inirial anpearance af a significant working class.
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legacy. The legacy often does not crystallize immediately after the critical
juncture, but rather is shaped through a series of intervening steps. b. Mech-
anisms of reproduction of the legacy. The stability of the legacy is not an
automatic outcome, but rather is perpetuated through ongoing institutjonal
and political processes. c. '‘The stability of the core attributes of the legacy—
that is, the basic ateributes produced as an outcome of the critical juncture,
such as the different constellations of union-party-regime relationships ana-
lyzed in the present book.

4. Rival explanations in volving “‘constant causes,” which, as we argue be-
low, represent one of several types of rival explanation that must be consid-
ered.

5. The eventual end of the legacy, which inevitably must occur at some
point.

Issues in Analyzing Critical Junctures

Within the framework of these elements, we will now explore basic issues
that arise in the analysis of critical junctures and their relevance to the pres-
ent study.

L. Identifying Hypothesized Critical Juncture and Variations in How It
Occurs. Because it is essential to the concept of a critical juncture that jt
occurs in different Ways in different cases, issues of establishing analytic
equivalence, that are standard problems in comparative-historical rescarch,
are abundantly present in this type of analysis. The differences in how it
occurred have to be large enough to produce interesting “variance,” yet this
variance must not be so great as to undermine the idea that it really involves
the same critical juncture,'s _ :

If the critical juncture is an immediate response to an external shock—
such as the depression of the 1930s, the debt crisis of the 1980s, an intcrna-
tional wave of social protest, or a war—it may occur morc or less simulta-
ncousty across a number of countrics and hence may be rclatively easy to
identify. However, the political response even to such well-defined cxternal
events may occur quickly in some cascs and be long delayed in others. Fur-
ther, when the critical juneture is triggered by extcrnal forces that impinge
on different countries at different times, or by intcrnal forces that may man-
ifest themselves at different times, the result is again that the functurc oc-
curs in different historical contexts, among which it may not be casy to es-
tablish analytic equivalence.

Yct such differences in timing arc often crucial to the analysis, since they
are one of the types of variations in critical juncturcs that are used to account
for variations in the legacy, as in Alexander Gerschenkron’s (1962} analysis

" Przeworski and Teune 11970, pt. 2) and Sartorzi {1970) remain the most incisive analyses
of how variations in a phenomenon can become sufficiently large as to undermine che an-
alytic equivalence of ohservations across a number of caces
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of the timing of industrialization. More broadly, the challengc_ls t:; ,CStabhi};
a definition that effectively demonstrates tl.lat. poten.nally ma;}cl)r I{Trifzsr:i(:cs
among cases in the critical juncture, in its tlmmglor in othe.r c ;:rz:cth; e ,
in fact occurred in an analytically equivalent period—that is, tha y rep
resent different values on the same variable. _ _ { the ore.
This dilemma arose in the rescarch for this bO?k, since some o nmphcr
sumed incorporation periods were sufficiently diffcrent fror:;. Om:hat e
that we were led to examine them carefully before q)_nclu mf ::lt Con)-r
should all be vicwed as analytically equivalent trgns;tlons. Re;:va { con
trasts included the difference between the‘co.rpf)ratlst incorpora -lo:; ;; iods
of most countrics as opposed to the p]urahsflc mcor.poranor:i ;;ﬁntori::al Jru-
guay. We also encountered differences in th'e mternatmnFI and histo cal con-
text of the incorporation periods due to major contrasts in nmmfé 1r(1) hat the
onset of these periods varied over four decades, frowl 19()4f t-o 1943. atl:o: s
tioning led to the extended discussion of the‘dcﬁ-mtlon o 1lan)rp(f)F diVi({)ual
sented in the glossary and to the close attention in the analysis of in
coumtries to the issue of identifying the appro‘p‘nate. period. - from
2. How Long Do Criticel Junctures Last! Critical }Unctl}rezr;‘lay:aaguctuml
relatively quick transitions—for example_, “moments ofd51gn1 can :wrc !
change’'*—to an extended period that mlghf con,',respon to oncdoi nore pres:
idential administrations, a long "policy pen.od, or a prolqngc d.r f cau]:al
riod.””"” Such variations in duration depcnd in part on the imme ‘la ctalhzm
mechanisms involved, which may producc a type of change that ((:irycsc rapi&
rapidly or gradually. A dramatic political upheaval mlay fptr}(:c l;ustamEd
change. On the other hand, some chfmgcs may be the r;s:; t oriOd sustalr
application of a government policy, an(-)]VlI?g an exten o p(}:l of time.
The issuc of wide variations in durauonnls m-'nportaflt in t c ph_ N .wcn
ysis. Not surprisingly, in focusing on the historical cp.lsodg.m w lst:ouatiduc
set of public policies i1s actively applied fqr the first mp‘c‘, it }tlutrnthc due
to the differing political dynamics of parltllcu:iar tcou:[tqr:;s;;;s; pOHCigCS o
ment or a serics of linked governments that firs susts cies )
i :s be in power for only a few years and in othcrs for muc m\ujc .
;: St?‘n?igai"trics col;sidcrcd here, the dumtm;‘ ol. thcAlzlclg:][:)::ttl;:: 2:,?1(:3
inc years in Peru to 23 years in Mcexico. As 4 this p ‘
;Trlifj ffirt(:;n:hr:?icgnition of the particular critical iuncturc~+m’ ;l11§.c;;)s:t, tl;lt
initial incorporation pcrind—thisdp(;scs lnu problem for thc analysis,
i is fit must be cxamined closely. N o
lsﬁ;e(;fe::/l:g? or Crisis. An important part of the litcrat}urc 01}1.l ?n{,lca)ll,:l:;:;
turcs vicews them from the perspective (})lf clruvlzllgcs (;Lc:lzsccsc,rtitit.c;cl iyulnc.mw
i asis on the tensions that lcad up . ure.
g?:lt:l:liifsssrgli:vigcs arce sccn as producing or generating the critical junc-

1o Cardoso and Faletto 1979:xiv. . N N
" T;msc variations in duration can raise the issue of appropriate Iahulmgl,lw I e
l ) iti i as i ‘ able compre E
the overall label, we retain the expression critical juncture as a rcasnn}.‘n € co h.]pld e
‘ o A ’ i i : one hand, ¢
between alternatives such as tounding moments or choice points, on the o ,
hetwee E

i b rvancirion o the other

CRITICAL JUNCTURES 33

ture, Valenzucla and Valenzucla (1981:15) refer to them as “'generative”’
cleavages.' The argument of this book is that the working class mobilization
and conflicts between the middie scctors and the oligarchy in the first de-
cades of the 20th century represented generative cleavages.

If a cleavage is a central concern of the analysis, a carcful examination of
the cleavage itself is essential. Before testing hypotheses about the links
among the cleavage, the critical juneture, and the legacy, it is useful to con-
textualize the analysis by exploring the meaning of the cleavage within the
particular setting, raising the question of why it should be so important. In
this spirit, Chapter 2 explores the social and political meaning of worker-
owner and worker-state conflicts in Latin America, probing the question of
why they tend to reverberate so deeply within the larger polity.

4. Specifying the Historical Legacy. The importance or lack of importance
of a eritical juncture cannot be established in general, but only with reference
to a specific historical legacy. It is hardly novel to assert that one should not
debate the importance of a hypothesized explanation without first identify-
ing the outcome to be cxplained, vet it merits emphasis that inconsistencies
in the identification of the cutcome can lead to divergent assessments of the
importance of the critical juncture 1 In the present analysis, the incorpora-
tion pertods arc intended to explain the specific sct of contrases explored in
Chapter 7 concerning party systems, associated constellations of political co-
alitions, and related issues of regime dynamics. in the framework of the dis-
cussion of similaritics and differences among countrics presented in the
Overview, the fact that the countrics with a similar heritage of incorporation
in this specific sense differ profoundly on many other characteristics should
not be taken as cvidence that the incorporation periods were not highly con-
sequential, : :

5. Duration of the Legacy. In analyzing the legacy of the critical juncture,
it is important to recognize that no legacy lasts forever. Onc must have ex-

™ Two alternative relationships between the cleavage and the eritical juncrure should he
nuted. First, the cleavage may he important because the activation or exacerbation of che
cleavage creates new actors or groups and the critical junceure consists of thetr emergence.
An example would be the emergence of the urban class and the organization of labor unions
within the working class. Sceond, the cleavage may be imporant not because it leads wo
the emergence of new organized actors, but because it raises politic
as to tngper some kind of larger reorganization of politc
can, of course, oceur, as in the analysis presented in this b
organized working class played a central role in precipitat
critical juncture itsclf is identificd with the
poration of the labor movement,

" An example can be found in analyse
wurker-owner cleavage in Europe in the

al issucs so compeiling
al relationships. Bocly outcomes
aok, where the appearance of an
ing the critical junceure, but the
state response, consisting of the tnitial incor-

s of the critical junctyre associated with the
first decades of ¢he 20th century. Lucbberr and
Stephens place great cmphasis on this cleavage, whereas Lipset and Rokkan deemph
itand give greater causal importance to a serics of prior cleavages. This discrepancy appears
to be due in part to the fact that Lipset and Rokkan are explaining the emergence of madern
party systems, whereas Luchbert and Stephens are concerned with explaining ditferene tra-
lectories of national regime evolution. The explanation of a somewhat distinct fegacy leads
0 a contrasting assessment of this critical junceure.

HET P4l
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icit criteria for determining when it ends but rnu_st also be open t(; _am(l))::
phictlite:rabout the end points. For instance, in assessing the hentag:i: OOil:tcfm
}g)gration in Brazil, Argentina, Peru, and Uruguay, “ée lt;)(?)(l;sas]f}:le:: Cgups o
the analysis their military coups of th('e 1?60§ and | o . These coups an-

uestionably represent a major discor.mnu'lty in nation ‘ p sina Tve
. i in the postmilitary periods in the 1980s, importa nent
ot the hori o mf incorporation persisted. The choice abou-t the end point is
(t))f ::-lf'il:;?gaz: matter for ongoing analysis, a theme which we address in

e
th?rlf-ni: T:Lt;?lil::: -of explaining the varied duration of the legagy is ali(i)tzt?:::
tral concern. The legacies of some critical iu.n.ctures are s:ta }lle, mswemS "

i i whereas others produce a political dynamic that pr ons o
ah'z'ed tes apain t stable patterns. In these cases, the “self-destruction” of the
. ag?)ms redictable from the critical juncture, though the length of
l": aql; rfr(l;:fz tlfispoccurs may vary greatly and is ir_mﬂuencv?d by other factors :;s;
well, The aised in the Overview concerning choices bejt\.veen‘con‘tr
we(}l‘ Tht:):fsr:f)sﬁ:lization in the incorporation periods, and their }mpllcan_ozz
?:r ;ilflfl:;ent patterns of radicalization or co-optation in t}:c.:alllecr;!t]acg;:zrflc:he
are basic to the stability of the legacy and represent a cen
anabysrs ing the Legacy with the Antecedent System: Assess.jnfg Conti-

6t C:::ipg;:gﬁge. In addition to carefully identifying the lcga.cy, it 1;;11(::;:::;_

?il:all tyo compare it explicitly with the antecedent system. Evenhzn rtivdo " mv:
political systems are never completely transform'(;d, :;m:el;lt ;mcpimzce, e
olution debates about continuity andl Chagii:;ncri;a% oot
dismmmmlt'les th‘a::lﬁogrl?opj:);;:ih?ri is the risk that the enthusiast ‘of the
he‘n'a a[e'at e afiamework rr;ay be too readily disposed to find such discon-
c'mlftaile'sm';‘;t:;enalysis of Uruguay and Colombia well illustrates the need to
tinu .

i issues of continuity. o .
coln:lii;::l}flssi;nccs, one may be dealing with appaFcnt cont;::z:ltlszrtil;:t l(ﬁ:
ceal significant changes. For example, before the incerpor O P et

d Colombia were characterized by two-party system Jlecp roocs

o the 1 h tury, in which class divisions tended to be blurred an ‘

o lg:it Clc?ivcl);, stable patterns of regional and scctorall sup‘poFt. lnr:’ c

imz h;f i:::c:rporation, one finds the same party system w1th snmll::,(;: c::

a(::gteriystics. The argument is obvio;lsly not trl;la;ltotvl:et;]r::cg)r(li):trear:lc(zno?cthis o

is party system. Rather, it focuses o . 4 yre

:}e:a:?ys;stern shaped the incorpor'ation period am: (()jnat:j isnpgzlrij;\;;iyﬁc(l‘

which the incorporation expericnce in part pcrpetuated,

th;i)t;::rrt:aiiy\'st:le;n;)nc may find apparent differences that conceal Commlilt\i,ci

‘ i n as

For instance, beginning in the 1940s ic f\rf:?:;girtadb:;ir:::tclr;l:ocmliS[

OvchhCImm'gly Peror?(l)it’cl‘l\;}:lcgr:?:;:trai;zlt;:immcdiate conscquf:ncc of the

and comm'um?t, -i::lal/m far manv decades after the 1940s, Peronism had an
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party and consisted basically of a grouping
ere perhaps the strongest in Latin America,
d with the party system. Interestingly, this

ephemeral existence as a political
of unions and federations that w
but that were poorly articulate

ration experience of some other countries, to establish a stabje political role
for the labor movement.

These two examples underline the importance, throughout the analysis, of
the careful assessment of continuity and change.

7. Type of Explanation: Constant Causes versus Historical Causes. The
distinctive contribution of the critical juncture framework is jts approach o
explanation. It focuses on what, following Stinchcombe {1968:101-29), may
be called “historical causes.” Arthur Stinchcombe explains this approach by
comparing two types of explanations of continuity or stability in socjal life:
“constant causes” and “historical causes.”

A constant cause operates year after year, with the resuit that one may
observe relative continuity in the outcome produced by this cause. For in-
stance, it has been observed that Latin American workers employed in iso-
lated export “enclaves” commonly have a high propensity to strike, duc to
certain attributes of the enclave (Di Tella 1968). To the degree that there is
continuity in this propensity to strike, it may be hypothesized that it is in
important measure due to the continuing influence on workers’ strike behav-
ior of these same attributes. This is not the pattern of causation posited by
the critical juncture framework, )

By contrast, Stinchcombe’s depiction of an historical cause corre
the intuitive understanding of eritical junctures. In this casc
causes shapes a particular cutcome or:legacy at one point or
scquently the pattern that is established reproduces itself wi
rence of the original cause.2 Stinchcombe refers to the type of explanation
that accounts for such a pattern of persistence as “historicist,” and uscs the
cxpression “historical cause” to refer to the event or transition that scts this
pattern into rmotion (1968:103, 118).

In addition to distinguishing between constant and historicaj causcs,
Stinchcombe emphasizes the importance of the processes that reproduce the
legacy of the historical cause. These mechanisms of reproduction involve in
part the fact that, once founded, a given set of institutions creates vested
interests, and power holders within these institutions seek to perpetuate
their own position (Stinchcombe 1968:108-18; Verba 197] :308). Stinch-
combe also emphasizes the role of “sunk costs’’
of an established institutional pattern a less

sponds to
, a given sce of
period, and sub-
thout the recur-

that make the continuation
expensive” option than creat-

* Stinchcombe (1968: 102} uses the example of the emergence and persistence of Protes.
tantism in Northern Europe. Once the events of the Reformation had o

M perpetuated itself and did not have to be created or caused al} over
teformations.

ccurred, Protestaint-
again by subsequent



36 SHAPING THE POLITICAL ARENA

ing new patterns (1968:120-21). As Stcphen Krasner puts it, “once a given
set of institutional structures is in placc, it embodies capital stock that can-
not be recovered. This [capital] stock takes primarily the form of information
trust and shared expectations’” whose availability and familiarity reinforce
the vested intcrests noted above (1984:235). In fact, these mechanisms of re-
production become a type of constant cause—but one that is distinctively a
legaey of the critical juncture.2!

For the purpose of our analysis, four issues concerning these mechanisms
of reproduction should be underlined. First, to the extent that the outcome
or legacy involves political institutions, this emphasis on mechanisms of re-
production raises issues central to current discussions of the “new institu-
‘1ti0nalism” {March and Olsen 1984, 1989) and to debates on the relative au-
tonomy of politics. In fact, as Krasner emphasizes (1982, 1984), political
autonomy is an important theme in the analysis of critical junctures.

Second, the existence of these mechanisms of reproduction and the possi-
bility of the relative autonomy of politics—or of specific political institu-
tions—underscores why it is appropriate to construct a critical juncture
framework to begin with. This framework is concerned with a type of dis-
continuous political change in which critical junctures “dislodge” older in-
stitutional patterns. If these processes of reproduction and autonomy did not
make institutions resistant to change, models of incremental change would
be adequate. It is precisely becausc political structures often tenaciously re-
sist change that we turn to the analysis of critical juncturcs.

! In addition to explicating the relationship between historical causes and constant
causes, it is alse appropriate o note the place of historical causes in broader typologics of
diffcrent approaches to explanation, such as the distinction between deductive, probabilis-
tic, functicnal, and historical or “genetie’” explanation proposed by Nagel (1979:chap. 2).

An historical cause, in the sense intended here, is a particular type of genetic explanation
that has a relatively “law-like" probabilistic character. Nagel defines a genetic explanation
as one which “set|s] out the sequence of major events through which some carlier system
has been transtormed into a later one” (1979:25). In assessing genetic explanations, he re-
jects the idea of viewing them primarily as idiographic {concerned with unique events), as
opposed to nomothetic (concerned with general laws) (25, 547—48). He observes that in e
netic explanations, “not gvery past event in the carcer of the system will be mentioned,”
and that “thosc events that are mentioned are selected on the basis of assumptions . .. as
to what sorts of events are causally relevant to the development of the system.” At times
these may be “tacit” assumptions, as in the more idiographic tradition of historical writing.
Alternatively, in a more nomothetic tradition, they may involve “tairly precise develop-
mental laws’ {25). Genetic explanations may thus encompass a spectrum from more idio-
graphic to more nomothetic approaches.

The models we are concerned with bere often contain a fairly sclt-conscious and concep-
tually elaborate specification of the nature of the transition invalved in the critical juncture
that is open to extension to other countrics or contexts. These models seck thereby to
cstablish a pattern of explanation that, loosely speaking, may be called “law-like.” Hence,
the analysis of critical junctures involves a type of genctic explanation that falls more to-
ward the nomothetic end of this spectrum. Since the laws or paterns they identify involve
statements about the conditions under which given outcomes are more likely, rather than
the conditions under which they are necessary consequences, this involves prababilistic
explanation (261
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Third, in applying the critical juncture framework to a particular domain
of analysis, it is useful to specify distinctive features of these mechanisms of
reproduction in that domain. For instance, the traditional undcrstanding of
tradc union politics and state-union relations suggests it is an arca where a
given constellation of political relationships, once institutionalized, has a
strong tendency to persist. This tendency is directly discussed or strongly
umplied by a wide range of analyses. Familiar examples are Michels’s {1959/
1915} classic observations on the co-optation of labor-based socialist parties
and the iron law of oligarchy; Olson'’s (1968) analysis of the collective action
problems involved in union formation, which make coercion and state sanc-
tions an important element in the creation and viability of trade unions; and
the widely observed tendency of corporatist structures to perpetuate given
patterns of union organization and of state-union relationships. These ex-
amples suggest how powerful, vested, self-perpetuating interests, embedded
in sunk costs, can crystallize around prevailing patterns of union organiza-
tion and state-union relations. The great importance of such elements sug-
gests that a critical juncture framework is particularly appropriate in the
analysis of trade-union politics.

Fourth, it is useful to distinguish between the mechanisms of the repro-
duction and the production of the legacy. There often occurs a significant
interval between the critical juncture and the pecriod of continuity that is
cxplained by these mechanisms of reproduction. To the extent that the crit-
ical juncture is a polarizing event that produces intense political rcactions
and counterreactions, the crystaltization of the legacy does not nccessarily
occur immediately, but rather may consist of a scquence of intervening steps
that respond to these reactions and counterreactions. Because these interven-
ing steps occur within the political sphere and because they follow the criti-
cal juncture, which is the point of q_iffcrentiation among the cascs, we con-
sider them part of the legacy. )

We therefore find it uscful to refer to the dual processes of {1) the produc-
tion of the legacy—involving its crystallization, often through such a sec-
quence of reaction and countcrreaction; and {2) the reproduction of the leg-
acy, involving the process analyzed by Stinchcombe. This distinction
corresponds to the contrast between the aftermath of incorporation discussed

in Chapter 6 and the heritage of incorporation analyzed in Chapter 7.+, /-
—_

8. Rival Explanations: Constant Causes. The core hypothcsis is that crit-
ical junctures occur in different ways in different contexts and that these
differences produce distinct legacies. Obviously, the assessment of this hy-
pothesis must be attentive to rival cxplanations. One of the most important
types of rival explanations consists of the “constant causes” discusscd above
that is, attributes of the system that may contributc to the presumed stabi]f
ity of the legacy, but that are not the product of the critical juncture.22 This
issuc arises in the present book in assessing the legacy of incorporation, an

2 o . .
Thus, within the framework of the discussion of constant versus historical causes
e thee g e Tl L, e S I, . ) b '
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important cxample being found in the explanation of the political stalecmatce
in Argentina during the 1950s and 1960s. It is common to argue that this
stalemate was a legacy of the convulsive rise of Peronism in the 1940s—that
is, of the incorporation period. Alternatively, it may be due to underlying
structural attributes of Argentine society and cconomy that both before and
after the incorporation period were an ongoing, “constant cause” of the stale-
mate, and hence represented a rival explanation to the incorporation hypoth-
esis. Thus, O’'Donnell {1978} has argued that the particular type of primary
products that Argentina exports are conducive to zero-sum policy conflicts
between the rural and urban sectors, which in turn can contribute to politicat
stalemate. Though it is difficult in any one study to evaluate a broad range
of such rival explanations, this book attempts to address them when they
seem particularly important.

9. The Problem of Partial Explanations. Some problems in the study of
critical junctures are relatively standard issues in the fleld of comparative-
historical analysis yet are of such importance in the present assessment of
incorporation periods as to merit attention here. One of these concerns the
issue of assessing partial explanations. This, indeed, is all that one normally
expects to find in social research.

Compared to scholars who engage in multivariate analysis based on quan-
titative data, researchers who do multivariate analysis based on the system-
atic yet qualitative comparison of historical events face an interesting prob-
lem in asscssing partial explanations and in making the assessment
convincing. In quantitative analysis, there is no expectation that a given ex-
planation will eﬁtirely account for a given set of outcomes, and quantitative
technigues offer straightforward procedures for assessing what portion of the
“variance” in the outcome is cxplained. Even if this is a quarter, or a fifth, or
even a tenth, it is often considered a meaningful finding. -

In comparative-historical analysis that deals with “whole countries,”?? this
kind of assessment runs into some of the same problems of assessing simi-
larities and diffcrences among cases discussed in the Overview. 1f two coun-
tries “look’’ similar in the incorporation period, the expectation in assessing
the legacy of incorporation is that they should also “look” similar in the
heritage period. Yet this expectation may pose an unrcalistic standard that
interfercs with the adequate assecssment of the hypothesis. If the incorpora-
tion period explains a quarter of thc variation in the legacy—a substantial
finding by many standards of analysis—the cases would in fact look quite
different in the heritage period, and there could be risk of an erroneous rejec-

tion of the hypothesis. Thus, the critcrion must be that they look sufficiently
similar to suggest that the hypothesis has partial explanatory power. Employ-
ing this criterion is particularly important in the context of the most differ-
ent systems design discussed in the Overview, which is based on the dclib-

2 For a comment on what it means to compare “whole countries,” see footniote 15 in the

Overview
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Context: The Labor Movement and the State in
Latin America

WEe HavE hypothesized that the emergence of the labor movement in Latin
America, along with the forging of new patterns of state-union relations dur-
ing the incorporation periods, had a major impact on the subsequent evolu-
tion of national politics. Why should this transition be so important? Why
shopid the emergence of and response to working-class conflict have a major
impact? Analysts of many different aetors both in society and within the
state are often adept at interpreting and explaining larger patterns of political
change from the “angle” of the particular actor they study. Indeed, any larger
picture of change can usefully be viewed from many different angles. Why,
then, should the labor movement be of particular significance?

We argue that in crucial phases of Latin American devclopment, labor pol-
itics has been a kind of coalitional “fulcrum.” in diffcrent countrics and dif-
ferent historical periods, bigﬁhi-zcd labor has been a pivotal actor, and the
choices made by other actors in positioning themsclves vis-a-vis organized
labor have had a crucial impact on national politics.

This idea is expressed subtly but pointedly in Alexander Wilde’s analysis

of the breakdown of Colombian democracy in thc 1940s, an instance that
nicely illustrates our argument as a kind of “crucial case” beeause it is one
with a labor movement that was conspicuously weak. Wilde suggests that
despite their weakness, the unions in Colombia contributed to democratic
breakdown because their presence in coalition politics of this period was
“eonstantly unscteling.”” They could toree the political party with which they
were then mainly identified, the Liberals, to “support or repudiate them,”
and in the process scriously strained the Liberals’ commitment to the basic
rules of the political game {Wilde 1978:45). Obviously, if the coalitional pres-
cnce of unions can be constantly unscttling in a country where they are
weak, they potentially play an even more central role in countrics that have
stronger labor movemcnts.

Why should the coalitional presence of unions in crucial periods of change
bc “constantly unsettling’’? Why should the labor movement he a coalitional
fulcrum or a pivotal actor? What understanding do we have of labor politics
in Latin Amcrica that allows us to build on the answers to these questions
and to construct an argument about the larger political impact of the labor
movement?

This chapter addresses these questions. We first examine general argu-

ments about the political significance of the labor movement in Latin Amer-
fohseanomie and nolitical S]‘\hl‘l’{‘
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in analyzing the consequences of economic “decentering.” In reaction to this
decentering, the political sphere is “the domain in which a society that has
no control over its own destiny tries to repair the ravages of foreign domi-
nation.” Thus, “culture and politics seek to integrate, from inside dependent
societies, what economic power operating essentially from abroad, tends to
disintegrate. This attempt at integration is what gives Latin American cul-
ture and politics their peculiar flavor. It is expressed most distinctively in
‘populist’ movements” {(1978:41). Corradi also notes that in contrast to the
postulated dependence of the economic sphere, these expressions of popu-
lism in the cultural and political sphere can exhibit an important degree of
autonomy from economic forces. His ai’gument about autonomy is consis-
tent with the perspective we adopt in stressing the distinctive dynamic sur-
rounding the political dilemmas of state-labor relations.

A further variant of this perspective on incomplete legitimation is found
in the thesis that labor’s importance is greater because Latin American de-
velopment has not produced a strong national capitalist class. An early ver-
sion of this argument was presented by Leon Trotsky in the late 1930s while
he was living in exile in Mexico. Reflecting on the coalitional dilemmas of
the political systems found in dependent, ’semi-colonial” economies, Trot-
sky observed that “inasmuch as the chief role in backward countries is not
played by national but by foreign capitalism, the national bourgeoisie occu-
pies . .. a much more minor position.” He argued that, as a consequence:

The national proletariat soon begins playin
of the country. In these conditions the naci
it tries to show resistance to foreign capita
degree to lean on the proletariat. On the other hand, the governments of those
backward countries which consider it-inescapable or more profitable for them-
selves to march shoulder to shoulder with foreign capital, destroy the labour

organizations and institute a “more or less totalitarian regime. (Trotsky
1968:10)

& the most important rele in the life
onal government, to the extent that
1, is compelled to a greater or lesser

Though coalitional alternatives in Latin America are certainly more complex
than this, Trotsky’s observations usefully suggest that the tension in labor
policy between a concern with the mobilization of labor support and with
labor control can take a particularly acute, politically charged, form.

The crucial point for present purposes is that the organized working class
is one of the most important “bearers” of the mediations and political sym-
bols relevant to the problem of legitimacy. In O’Donnell’s
ment of the population that is by definition the bearcr of the
popular and also an important bearer of the mediation of nati
monly referred to as the “popular sector,

terms, the seg-
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Putting State-Labor Relations in Perspective
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Spalding (1972:214) urges caution in not overstating the importance of or-
ganized labor in Latin America, noting that “despite the existence of huge
confederations, sometimes grouping more than a million members on paper,
only aboyt 15% Wi the _economical i to a
union. T € industriai—sectoi,‘ usually the focus of militant labor organi-
zation, represents only approximately 30% of the salaried population.” Sofer
{1980:175) presents similar arguments, suggesting that “‘studies of political
partics and trade unions . . | focus attention on a minor
give short shrift to the unorganized.”

Obviously, it is not productive to base an argument about the political im-
portance of unions on a simplified notion that they j
force or are in some sense “representative” of the larger urban working class

ity of workers and

larger world of work in Latin America and its impact on societal change.

Far from maintaining that the labor movement represents this larger world
of work, we adopt the perspective of Portes and Walton {1975:103-4), who
differentiate sharply between the formal and informal Sectors, treating them
as difféﬁ;’rﬁfﬁs}__@d—fdisxmmmmﬂﬁ@dfdﬁﬁf trelationships o Geher
classes ”withiri“}ocicty. This “class differentiation” within the broader
“working class” resulted in important measure from th
collective action of specific segments of the working population. The formal
scctor emerged as the product of the political demands of these segments of
the working class and of state policies that responded to, or sought to pre-
cmpt, these demands, leading to the creation of a formal, regulated, “high-
wage” scctor of the labor force that became differentiated from the more
“traditional” informal sector (Portes 1983). Thus, the formal sector was cre-
ated by politics and public policy, and its existence is in part an eéxpression
of the political importance of the labor movement. In addition, one of the
major policy periods in which these policy initiatives occurred was, of
course, what we call the incorporation period. Thus, the present study can
be understood as an analysis of an important aspect of the genesis of the
formal sector of the cconomy and of the ramifications of this genesis for the
larger evolution of politics.

Homogeneity versus Heterogeneity, A sccond point of caution regarding
the political importance of the labor movement concerns the relationship
hetween the labor movement and the larger context of work within the for-
mal scctor. Jclin observes thart studies of the working class that focus at the
level of unions and union politics tend to sce the woarking class as a more
homogeneous actor,® whereas studies focuscd on the labor foree within the
workplace tend to see the working class as more heterogencous, In rescarch

' This thesis was explored in depth in a public lecture given by Jelin at the Institute of
nternationat Studies, University of California Rerkeley jn 1oy
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on union politics, there is a risk of misrcpresenting the diversity and com-
plexity of the unionized sector of the work force. ' o

This tension between homogencity and hetcrogencity raises issues that are
both methodological and substantive. They are methodological in the sense
that the level of analysis influences what is observed. A macro study of na-
tional trade union politics is indeed more likely to focus on the overall ch'ar-
acteristics of the “forest,” whereas a micro study of one or a few specnﬁ’(i
contexts of work tends to focus on the characteristics of individual “trees.
From the first perspective, the forest looks more homogeneous; from the sec-
ond, much less so. Both perspectives are needed to a(.ivance the upderstand—
ing of Latin American labor, as they are in the a.nalysm of any topic.

In addition, a substantive issue is involved, in that union formatlf)n and
state-labor relations have an impact on these realities of homogeneity and
heterogeneity. It is certainly the case that there is a high degree of heterogc_e-
neity within even the organized sector of the labor movement._However, it
is worth noting that both in the course of initial union formatlpn and sub-
sequently, labor-leaders and labor organizations seek to homogenge the labor
movement as they attempt to bring it under their own leadership lS.‘ Valen-
zuela 1983), trying to standardize conditions of work,.units of collective l?ar-
gaining, and often the political crientation of uniomsts-. tl"!us.homogem.za-
tion is also pursued by actors within the state. Both the mlt?al incorporation
projects and subsequent state policy toward labor represent in part a systf:m-
atic effort to standardize and homogenize the laber movement am_i r.elanon-
ships of work. Thus, a process of aggregation and homogenization is mteg.ral
to the evolution of labor leadership, of union organization, and of statc~}1nlon
relations. At the same time, changes in the nature of work, changes in the
labor movement, and many other factors may disaggrcgatc, mgkc more het-
erogeneous, or even destroy existing patterns of labor leadership, labor orga-
nization, and state-union relations. B -

In attempting to adopt an interactive approach to the relatlonsh%p between
the labor movement and political structures, we seck to be sensitive to bqth
the methodological and substantive side of this issue. Thus, in analyzing
union politics, we rccognize that: {1} we are focusing only on one senglcnt of
the labor force, the formal sector; {2) this sector was created by Polmcs and
public policy in response to labor activation; (3} although there is always a

risk that a focus on union politics can lead the analyst to sce the labqr move-
" ment as more homogeneous than it rcally is, such homogenization lSllnhL‘l’-
".ent to the functioning of unions and state-labor relations and indeed is cen-
tral to the topic of this book; and (4) at the same time that tlhose who benefit
from this homogenization will seck to dcfend the institut?ons that support
it, others who benefit less may scek to modify or underml-ne these ?nsqtu-
tions. It is in part because of recurrent attempts to undcrmine t_h'esellnstltw
tions that the legacy of episodes of labor policy such as the initial incorpo-
ration periods are often sharply contested. 4 -
State-Labor versus Capital-Labor Relations. A third issuc is thc‘ relative
significance of state-labor relations, the central focus of this analysis, as op-
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posed to capital-labor relations.* One perspective suggests that in Latin
America state-labor relations may in fact be more important than employer-
labor relations. This thesis is central to J. Payne’s (1968) argument about po-
litical bargaining. Paync maintains that due to labor's weak position in the
labor market and greater leverage in the political arena, a pattern of indus-
trial relations emerges in which political bargaining is more important than
collective bargaining as a means of pursuing labor gains. The implication is
that to a greater degree than in the advanced industrial economies, state-

labor relations are the crucial arena of interaction, rather than employera:

bor relation@d}ﬁiﬁﬁmtﬂiﬁ_ﬁﬁg underlined the paramount impor-
tance of the state in shaping labor relations in Latin America, though he
stresses that in distincet historical periods and different countries, the form
taken by state-labor-manager relations is diverse.

However, as Roxborough {1981:84-85} has pointed out, the degree to
which the state plays a larger role in labor relations in Latin America than in
the advanced industrial countries can easily be exaggerated, Further, with
reference to Payne'’s argument about political bargaining, it is possible to sug-
gest that instead of positing a tradeoff between the strength of labor organi-
zations in the workplace and their strength in the political arena, one shoul
think in terms of a complementarity between these two dimensions. By vir-

tue of being a weak economic actor, labor may also be a weak political actor; !

or at the very least, a political actor deprived of the clout that comes from '

economic strength s
The argument we wish to present does not depend on the thesis that statc-
labor relations are more important than state-capital relations. Rather, it
makes more sense to arguc that state-labor relatioris revolve in part around
the distinctive political dynamics of support and legitimation discussed
above, and that they therefore merit substantial attention in their own right.
Bendix (1964:72-73) makes a parallel point in analyzing the carlier history of
advanced industrial countries, suggesting that the initial emergence of labor
movements and labor protest was fully as much a political issuc as an cco-
nomic issue. This political issuc is our central concern.
Legitimacy. Part of the argument about the politicat importance of the la-
bor movement has focused on its role in contributing to, or undermining,
legitimacy. Beforc embracing this perspective, it is appropriate to consider
Przeworski’s (1986:50-53) important challenge to analyses of regime change
which focus on legitimacy. Przeworski argucs that “the entire problem of
legitimacy is . . . incorrectly posed. What matters for the stability of any re-
gime is not the legitimacy of this particular system of domination but the
Presence or absence of preferable alternatives’” [51-52}

in this century that are of central concern to this analysis, public ownership of enterprises

was more limited and pubiic sector unjons were considerably less important within the
labor movement.

5 Albert Fishlow, personal communication, suggested this ohservation
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Przeworski has thus presented an invaluable challenge, which points to
the need to analyze regime change at a more concrete lgvcl. The key.quest;]()n
that must be addressed in responding to this challenge is the following: what
are the attributes of given political ““alternatives” th:-lt lead kcy actors to
view them as ‘‘preferable”? It is evident that in the La.tm Amcrican con:cxt}
the identification {or conspicuous lack of identiﬁcatl_on) of the symbo 5'01
nationalism and populism with given regime altematlves_ can play a crucia
role in dcfining these alternatives as desirable or undesua.bl‘e. In addltflon,
labor politics plays an important role in this process ofAdcﬁmtlor‘l. The;'el cl):c,
even accepting Przeworski’'s framework, th‘ese symboh_c dimensions of labor
politics can be seen as closely linked to regime dynan':lcs. . .

To conclude, arguments about the labor movement's politica importanc
are complex and need to be made in light of the issues and cballengesd)l;st
discussed. However, within that framework th.er-e is substlantlal-groun .oar

* viewing the labor movement as a powerful political actoT in Latin A}Tet:l:
and for using the analysis of labor politics as a perspective from which to
explore broader issues of political change.

Control, Support, and the Dual Dilemma

In light of the labor movement’s politica.l i:lnportancc., it bcc?lmesfclcasrsé
why, in distinguishing among types of initial incorporation, wel av'c DC:, d
on the varying degree of emphasis on control anq supporAt mObl-ll-Ziltl()n. taas
ing the capacity to control the labor movement is a ma-lor'polltlcz;: aTsck, .
is the capacity to mobilize labor’s political support. $1m1|arly, the lack ¢
either of these capacitics can be a major political liability. . e
In the analysis of such assects and liabilities, it. must be 'recognlzed that‘t Li
relationship between control and support mobilization is conllplcx, cven 'l
the matter is looked at only from the side of the statc. If one’s pcrspccm:.
also encompasscs the strategies adopted by the labor movement, the macter
ven more complex. v
be'cfcl:;ezoem:lexity may Escfully be viewed in the fmmgwork of a “dual (:ll
lemma” in the rclationship between the state and org;lmzcd labor. Frol‘n tl l;
standpoint of leaders who shape state policy, the dllgmma congc_msl tln).
choice between the option of controlling labor and secl.ung to mobilize ‘.1 }llr
support. On the side of the labor movement, tlhc. dilemma concerps t :
choicc between cooperating with the state or resisting Sl.].Ch FOOpCratl()Il,‘n.‘
well as the related choice between entering or not entering into the sphere
i olitics.
]‘;filf::::;::“[:;m the Standpoint of the State. From the pcrspc_ctivc of ]‘(‘lllf-
ical lcaders who shape state policy, the emergence of the WOl’klI"lg rjlass ri’fl‘SL'S
Yexplosive issues of how to control this powc.rful new force thhl‘n‘ Sf)flLl\'
but it also presents the opportunity to mobilize new bases of political sup
port. Both of thesc options can be compelling. . ‘
“The srate in Latin America has been and continues to be centrally con
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cerned with controlling organized labor and limiting its political and eco-
nomic strength. This control is a central issue in capitalist development and
ultimately involves what O’Donnell has referred to as the issue of maintain-
ing “cellular domination” in society, that is, the basic capacity of capital and
the state to regulate the funétioning of the economy in the workplace
(1982:chap. 1). Historically, the growth of the state’s concern with the con:
trol of labor was closely connected with the long-term erosion of more tra-
ditional systems of private, clientelistic control of workers in the course of
modernization.® In the context of this erosion, the emergence of an organized
working class poses a basic challenge to the existing distribution of eco-
nomic and political power, a challenge that we explore in some detail in the
next chapter,

At the same time, the option of cultivating labor support can be compel-
ling. Political divisions even within a relatively narrow political elite may
€ncourage a more progressively oriented faction to increase its power
through building labor support, following a pattern of mobilization as an op-
position strategy {Schattschneider 1960}. Governments that adopt national-
istic economic policies commonly find labor support highly compatible with
this policy orientation.

However, such efforts at support mobilization characteristically involve
sharp disjunctures in political coalitions that may produce intensc conflict,
making them potcntially risky to initiate and difficult to sustain. To usc
again Wilde’s phrase, the constantly unscttling character of this dilemma is
reflected in the fact that the reaction to “pro-labor” policies and to the mo-
bilization of workers as a support basc has been a central issuc triggering
many of the most dramatic regime changes in 20th century Latin America.
Dilemma from the Standpoint of Labor. Labor’s side of the dual dilemma
consists of the tension between a conception of the political sphere as an
essential arena for the defense of workers’ interests and the concern that par-
ucipation in politics will corrupt and co-opt unions and unjon leaders. The
dilemma centers around whether unions should play a broader political role,
cither by establishing labor parties as political arms or by forming coalitions
with other sectors.

One aspect of the dilemma for labor is the issuc of cooperation with the
state. From its carly anarchist tradition, the labor movement has been aware
of the risk of co-optation and control that can result from such collaboration.
Howcever, the failure to collaborate can Icave labor without allics, influence,
and access to policymakers and public agencices. It entails forcgoing the op-
rortunity to establish an exchange relationship that can yield important ben-
¢fits. The attraction of these benefits is particularly great in situations like
those in early 20th-century Latin America, when the conditions of work lett
labor in a weak position and when the alternative was often repression.

“Obviously, clicntelistic forms of control and other forms of clicntelistic relationships

rersist, yet they are supplemented by new forms of control and political articulation. See
Kiutman {19772,
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A variant of the dilecmma concerns the link not just to the state, but to
political activity and political parties more broadly—the issue of whether or
not to enter the political arena and seek political office. Again, the dilemma
derives from the influence that can be gained by winning public office—if
only in a minority and opposition status—versus the risk of subordination of
the union movement to the political logic of party politics and elections.

In fact, within Latin America the apolitical alternativg’h'ai,scldmn been

viable. This is due_in part to labor’s ¢ often weak position in the workplace, to
the abilit{{)f’thé state to influence léﬁamﬁﬁﬁotﬁ carrots and sticks, and to
CoﬁMi{é}, which at impdiiiht moments mandated cooperation with
the state for the communist sector of the labor movement. Nevertheless,
both in theory and in practice, the dilemma between autonomy and the ad-
vantages that can be gained through political participation, including at
4imes state protection, is a real one.
Relative Impact of the State’s Choices and Labor’s Choices. How impor-
tant are the state’s choices, as opposed to labor’s choices, as they resolve
their respective sides of this dual dilemma? The answer depends on what
specific outcome is to be explained—that is, important for what?

If one wishes to explain why the incorporation periods occurred to begin
with, it was obviously because a working class emerged, constituted itself as
a labor movement, and often decided to challenge, rather than cooperate
with, the state. On the other hand, if one wishes to explain why the incor-
poration periods took the specific form they did in each country, the answer
will focus more centrally on the dynamics of intraelite politics and choices
by actors within the state, although at various points choices made within
the labor movement were also important.

In the countries identificd in the Overview as cases of state incorporation,
characterized by a sustained attempt to control and depoliticize the labor
movement, the incorporation period was imposed on labor, with repression
when necessary. Hence, the strategics of the labor movement toward coop-
eration or noncooperation with the state were of marginal relevance to the

form of incorporation. On the other hand, labor’s reaction became very im-
portant in the aftermath of incorporation.

In the cases of party incorporation, the political logic from the standpoint
of leaders acting within the statc was again crucial, but the strategy of labor
was more central, and the incorporation period must be scen as the outcome
of the interaction between the two sides of the dilemma. To address the labor
movement's demands and overcome its reluctance to cooperate, actors in the
state seeking to mobilize labor support at times had to pursue prolabor poli-
cies more aggressively than they otherwise would have, as the price of secur-
ing cooperation and support.

To capturc this interaction in our analysis of the incorporation period in
Chapter 5, we begin the discussion of each country by examining the goals
of actors within the state (i.e., the project from above) and then explore the
goals of leaders of the labor movement {i.c., the project from below}. The

v 1w ¢he interplav hetween these two projects.
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An Interactive Perspective on Corporatism

Given the utility of an interactive perspective on state-labor rclations, it is
useful to go one step further and show how the social science concept—and
the political practice—of corporatism can be understood from this perspec-
tive. State-labor relations in Latin America have been widely interpreted as
c\;ibo;atige." In most of the countries considered in this study, the dual di-
%ﬁi—dnfolds within this corporative context, and the policy instruments
employed by the state as it addresses the dual dilemma are in part the instru-
ments of corporatism. This is especially true in the initial incorporation pe-
riods, one of the most important historical episodes in which corporative
structures were introduced.®
Companents of Corporatism.” We have elsewhere defined state-group re-
lations as corporative to the degree that there is |1) state structuring of groups
that produces a system of officially sanctioned, noncompetitive, compulggry
interest associations; (2) state subsidy of these groups; and (3) sta_te-ilposed
constraints'® on demand-making, leadership, and internal governance. Cor-
poratism is thus a nonpluralist system of group representation. In contrast to
the pattern of interest politics based on autonomous, competing groups, in
the case of corporatism the state encourages the formation of a limited num-
ber of officially recognized, noncompeting, state-supervised groups.

Though at times it may be useful to view corporatism as a single syndrome
of political relationships, to pursue these issues of control and support mo-
bilization it is helpful to disaggregate the concept. The creation of corpora-
tive frameworks for shaping labor movements occurs in the context of very
different relationships of economic and political power—as was already sug-
gested in the typology of incorporation periods in the Overview—and this
diversity suggests that there may be variations and subtypes of corporatism.
In fact, some corporative provisions bestow advantages upon the labor orga-
nizations that receive them, whereas others do not. Important organizational
benefits are bestowed both by provisions for the structuring of unions {such
as official recognition, monopoly of representation, and compulsory mem-
bership) and also by the subsidy of unions. These provisions are quite distinct

“O'Donnell 1977; Kautman 1977a; Collier and Collier 1977; Wiarda 1976; Erickson
1977; Harding 1973; Schmitter 1971, 1974; Mericle 1977; Cordova 1974; Reyna 1977; Cor-
radi 1974; Petras 1969.

# This generalization does not apply to Uruguay, where the incorporation period was plu-
rlistic rather than corporative. At the level of corporative labor legislation, it likewise does
not apply to Peru. Duc to the legislative paralysis at the height of the incorporation pertod
in Peru, little labor legislation was passed. However, in other respects a corporative pattern
was followed in Peru, and in both Peru and Uruguay the larger ideas about political ex-
change developed below are relevant [see Chapter 5).

+The following discussion draws on Collicr and Collier {1979).

1 We deliberately use the expression “constraints” to refer to these specific provisions,
employing the term «control” more broadly, as in the above discussion.
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from the constraints, which directly control labor organizations and labor
leaders.

The idea that structuring and subsidy are benefits is supported by more
general research on political organizations, which suggests that. these provi-
sions do in fact address basic organizational needs of labor unions.'' These
include the need to compete successfully with rival groups that seek to rep-
resent the same constituency; the need to be recognized as the legitimate
representative of their constituency in dealings with other sectors of society;
the need to recruit and retain members; and the need for stable sources of
income. Because structuring and subsidy help meet these needs, they confer
significant advantages to the unions that receive them. o

Although these provisions may be of value to any interest association, two
of them meet special organizational needs of unions. Provisions for con'lpul-
sory membership have long been seen as crucial to the format.ion of unions,
and their importance becomes clear in the problems of collective action th{lt
arise when strikes are conducted by individuals associated with two basic
factors of prodfiction: capital and labor. Individual capitalists can protest the
direction of economic or political change simply by failing to invest, They
do not require collective organization to carry out what might be though_t of
as a “capital strike,” and hence to have a major political and economic im-
pact. Labor is far more dependent on collective action if it is to influence the
economy and the polity. Further, whereas capitalists can consume rather
than invest, the immediate economic hardship to individual workers who
withdraw their labor is necessarily much greater, reducing the incentive to
make such a decision on an individual basis and further increasing the nced
to aggregate- individual decisions in order to undertake such a withdraw:ﬁl
(see Offe 1985). Hence, corporative provisions for compulsory membership
that enforce participation in certain forms of collective behavior have a spc-
cial value for unions.

Second, because unions bring together individuals of low income,!? th.c
problem of financial resources is far greater than it is for the interest associ-
ations of capitalists or many other groups. Hence, provisions for the subsidy
and financing of unions arc particularly important.

Inducements and Constraints. Though structuring and subsidy thus pro-
vide important organizational benefits to unions, one must updcrstand thc
political context in which these provisions appear in order to interpret thcu
significance. As we have emphasized, cgrpgiaii_\ic_policics‘tgvyarrd_ organized
labor in Latin America have been introduced from above by political lcaders

acting through the state who have uscd these policies to help them pursue

various goals, including the effort to control the behavior of the labor move-
ment and/or to win its political support. It therefore scems appropriate, at
least within the Latin American setting, to view structuring and subsidy not

1 Bendix, [964: 80-97; Qlson, 1968:chap. 3; Wilson:1973:chap. 3.
12 This is true especially in the early phase of the labor movement beiore the emergence

of middle-class unions. Obviously, tbe working-class unions may include a ““high wage”

Vo i e e Toaee
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simply as benefits but as inducements through which the state attempts to
persuade organized labor to support the state, to cooperate with its goals, and
to accept the constraints it imposes. In this context, corporatism may thus
be viewed as an exchange based on an interplay between inducements and

constraints. '3 .

However, though one can distinguish between inducements and con-
straints, they are not diametrically opposed phenomena. This point brings us
back to the theme raised above: the idea that statc efforts at imposing control
and mobilizing support can be, in their ultimate consequences, intercon-
nected in complex ways. Analysts of power and influence such as Lasswell
and Kaplan {1950:97-98) and Gamson (1968) distinguish between induce-
ments and constraints but view both as mechanisms that serve to influence
behavior. ‘Constraints are seen as producing compliance by the application,
or threat of application, of negative sanctions or “disadvantages.” Induce-
ments, by contrast, are offered to produce compliance by the application of
“advantages” {Gamson 1968:74-77). In this literature, inducements are
viewed as mechanisms of co-optation. As such, though they involve “advan-
tages,”’ they can also lead to social control.

The dual character of inducements is evident in the specific mechanisms
of structuring and subsidy discussed above. These inducements may, like the
constraints, ultimately lead to state penetration and domination of labor or-
anizations, for at least three reasons. First, an inducement such as monop-
oly of representation by its nature is offered to some labor organizations and
withheld from others. This provision has commonly been used in Latin
America to underminc radical unions and promotc those favored by the
state. Second, unions receiving inducements must commonly mect various
formal requircments to receive them. Finally, the granting of official recog-
nition, monopoly of representation, compuisory membership, or subsidy by
the state may make the leadership dependent on the state, rather than on
union members, for the union’s legitimacy and viability. This dcpendency
may encourage the tendency for labor Icadership to become an oligarchy less
Tesponsive to workers than to the concerns of state agencies or political lcad-

" This conception of an interplay between inducements and constraints is consistent
with standard discussions of the dialectical nature of state-labor retations in Latin Anmerica.
Goodman {1972:232) has interpretesd Latin American fabor law, the most important formal
expression of corporative framewaorks for shaping trade unions, as containing both a “carrot
and a stick” for labor. Spalding (1972:211) has analyzed the tendency of the state and clite
croups in Latin America to “seduce and control” organized labor. The terminology ¢m-
rloyed in a standard manual of labor relations in the United States suggests that the in-
ducement/constraint distinction is salicnt in that context as well. This manual contrasts
rovisions of labor law that involve “labor sweeteners” sought by unions with those in-
rolving “restrictions” on unions sought by employers. More broadly, in the analysis that
rlayed a crucial role in initiating the current debate on corporatism, Schmitter (1974:94)
hinted at this distinction when he suggested, without elaboration, that corporative provi-
sons that we have referred to as involving constraints may be accepted by groups “in ex-

thange for” the types of provisions we have identified as involving the structuring ot
eroups,
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ers with which the leaders interact. The dual nature of the inducements ex-
plains why high levels of inducements, as well as of constraints, are often
instituted by governments that are indifferent to cultivating labor support
and whose goal is to produce a docile, controlled labor movement, as oc-
curred in the cases of state incorporation analyzed in Chapter 5.

Labor Movement Responses. If both inducements and constraints can ul-
timately lead to control, it remains to be demonstrated that labor organiza-
tions really desire to receive the inducements—that these provisions in fact
induce labor organizations to cooperate with the state and to accept the con-
straints. A preliminary examination of the evidence suggests this is often the
case.

A useful opportunity to observe labor leaders’ assessments of different cor-
porative provisions is in the debate that often arises during the incorporation
period, at the time of enactment of the first major legislation that provides a
basis for legalizing unions and that commonly includes a number of induce-
ments and constraints for the unions that become legally incorporated under
the terms of the law. An important example is found in Argentina. The dom-
inant sector of the Argentine labor movement initially rejected the labor pol-
icies of the military government that came to power in Argentina in June of
1943. Only when Per6n began to adopt the program of this sector of the
movement—that is, to support the organizational goals of labor as well as its
substantive demands on bread and butter issues, in part through a labor law
that placed heavy emphasis on inducements—did major sectors of the labor
movement begin to accept his offer of cooperation {Silverman 1967:134-35).

In Mexico the reaction of the labor movement to the first national labor
law in 193] again reflected the dual nature of the law, encompassing both
inducements and constraints. Labor leaders objected to certain constraints—
the provisions for federal supervision of their records, finances, and membcr-
ship lists—whereas they accepted the provisions for the recognition of
unions, defined above as an inducement. Furthermore, they were dissatisfied
over the absence of compulsory membership, a provision that we have iden-
tificd as an inducement (Clark 1934:215; Harker 1937:95).

The debate within the labor movement over the passage of the 1924 labor
law in Chile reflects this same pattern. The dominant Marxist sector of the
movement generally accepted the ncw system, arguing that it had to “usc all
the social legislation of the capitalist state to fight capitalism itself” (quoted
in Morris 1966:246). The dcbate within the labor movement showed that
although this sector opposed the constraints contained in the law, it was at-
tracted by the law’s provisions that would help it extend its organization to
new economic sectors and allow it to receive a state-administered financial
subsidy derived from profit-sharing. The inducements contained in the law
were thus initially sufficient to motivate the dominant sector of the labor
movement to cooperate with the state.

The 1924 Chilean law illustrates another point as well. Though the in-
ducements offered by the state have often been sufficient to win the cooper-
ation of labor, this has not always been the case. Historically, the anarchists
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were acutely aware not only of the costs of the constraints that accompany
the inducements, but also of the tendency of the inducements to lead to con-
trol. Thus, following the traditional anarchist position regarding the risks of
co-optation arising from cooperation with the state, the anarchist sector of
the Chilean labor movement rejected the 1924 law completely. Another ex-
ample is the 1943 law in Argentina, which was widely opposed by organized
labor. At that point the state was not willing to extend sufficient induce-
ments to win the cooperation of the labor movement, which rejected the
constraints, It is noteworthy that the Peronist law of 1945 provided the nec-
essary level of inducements and was accepted by the labor movement, de-
spite its similarly high level of constraints.

These examples suggest that although some labor groups will resist these
inducements, the inducements have in fact served to win their cooperation
and to persuade them to accept the constraints. Furthermore, the distinction
between inducements and constraints is not merely an analytic point of con-
cern to social scientists. 1t is, rather, a vital political issue in the history of
state-union relations in Latin America, one which we will observe being
played out at various points in the historical analysis below.

In conclusion, two observations may be underlined. First, this interaction
among the components of corporatism, along with the closely related theme
of the dual dilemma in state-labor relations, plays a central role in framing
the analysis of both the incorporation periods and the legacy of incorpora-
tion. Second, the picture that emerges is not static, but highly dynamic:
Thus, the introduction of corporative provisions of state-labor rclations, of-
ten during the incorporation periods, should not be understood as producing
structures or institutions that are unchanging. The literature on corporatism
has repcatedly noted a major divergenee between the goals of actors in the
state who introduce corporatism, the jnitial reality of the corporative struc-
turcs, and the ultimate consequences of these structures.' The question of
how this divergence occurs is a central theme of this study.

Y Hammergren 1977; Chalmers 1977:28-29; Ciria 1977; Stepan 1978b.




Conclusion: Shaping the Political Arena

THE 0BsErvER even casually acquainted with 20th-century Latin American
history will not be surprised by the suggestion that the labor movement and
state-labor relations have played an important role in the region’s develop-
ment. Likewise, it is a familiar observation that the evolution of state-labor
rclations has seen both major episodces of state domination of the labor move-
ment and also dramatic instances of labor mobilization by actors within the
state, and that these experiences have had important ramifications for the
larger evolution of national politics. It is more novel to construct a model of
political change and regime dynamics in Latin America that builds upon an
analysis of the dialectical interplay between labor control and labor mobili-
zation. This book has developed such a model, Obviously, the argument is
not that labor politics and state-labor relations can, by themsclves, explain
broader patterns of change. Rather, the focus on these issues provides an op-
tic through which a larger panorama of change can be assessed and, in part,
cxplained.

The book has examined a crucial historical transitdon, referred to as the
initial incorporation period, which brought the first sustained and at least
partially successful attempt by the state tol_e&tlnmd shape an institu-
set of social and economic reforms and an important period of state-building.
Labor policy during this period placed varying degrees of emphasis on the
control of the labor movement and the mobilization of labor support, and
thesc variations had a profound impact on the subsequent evolution of poli-
tics, playing a central role in shaping the national political arena in later de-
cades.

The incorporation periods and their impact have been analyzed within
what was called the critical juncture framework, which suggests that politi-
cal change cannot be seen only as an incremental process. Rather, it also
entails periods of dramatic reorientation—such as the incorporation peri-
ods—that commonly occur in distinct ways in different countries, leaving
contrasting historical legacies.

The Historical Argument
The book explores a series of analytically comparable, but chronologically

divergent, periods that emerged sequentally in each country: the period ot
the ““oligarchic state,” the incorporation period, and the aftermath and heri-
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tage of in[é,orpor;tio‘n. The centerpiece of the historical argument is the com-
parison of incorporation periods. We first distinguish between cases of state
incorporation and party incorporation. In state incorporation, which charac-
terized Brazil amd Chile, the principal agency of the incorporation project was
the legal and burcaucratic apparatus of the statc, and the primary concern
was with depoliticizing the working class and exercising control over its scc-
toral organizations. In the authoritarian context within which state incor-
poration occurred, few channels of labor expression or political bargaining
cxistcd Some bcneﬁts to labor were patcrnalistically extcndcd through a
an agency for “the drstrrbuuou. of state social wr.ltau. programs. At the same
time, (prejexisting independent and leftist unions were repressed. In party
mmcorporation, by contrast, along with the state’s role, a political party or
political movement which later became a party was also crucial. Major con-
cessions were extended to labor in the attempt to win its political support,
and typically, though not always, the lefe within the labor movement was
tolerated or co-opted, rather than reprégsed. Three subtypes of party incor-
poration were distinguished, based on the distinct forms of party-led mobi-
lization, thus yielding four typcs of incorporation periods (see Figurc 8.1].

bilization of workers in the framework of two- party competmon ‘betwecn
traditional parties that dated from the 19th century. With the concern of the
incorporating party to attract clcctoral support of the working class, substan-
tial policy concessions were made. However, in contrast to other types of
party incorporation, the construction of union-party links was cither a mar-
ginal aspect of the incorporation project [Colombia) or did not occur at all
{Uruguay). The labor popuhsm of Peru and Argentina saw extensive electoral
mobilization of labor by a newer, popﬁl—rst party that also constructed union-
party links as a central feature ofuihe incorporation project. Major conces-
sions were granted to labor in exchange for its more extensive electoral sup-
port and organizational affiliation. Finally, the radical populism of Mexico
and Venezuela was similar, except that the electoral and organizational in-
corporation of the working class in the modern sector was accompanied by a
parallel incorporation of the p_a_s_g_r_rgx Therefore, in addition to the conces
sions granted to Iabor, the Incorporating government also made concessions
to the peasantry, particularly a commitment to agrarian reform, which raise

the possibility of a more comprehensive restructuring of property relations.

Explaining Different Types of Incorporation. The earlicr part of the analy-
sis sought to show how, after the turn of the century, diffcrent types of in-
corporation emerged out of the period_of the oligarchic state. The project of
labor incorpération arose from two goals on the part of elites acting through
the state. The first, which responded to rising worker protest, was to regular-
iz€ and institutionalize channels for the resolution of labor-capital canflict
and to control the radicalization of the working class. Labor issues and de-
mands had become toodisruptive and the incfficicncy and unworkability of
the coercive approach of repression was increasingly recognized by leaders

Figure 8.1 Transformarion of the Oligarchic State and the Incorporation Period

Venezuela

and

and Argentina Mexico

and Colombia Peru

Brazi! Uruguay

To 1930 To 1903

and

Chile

To 1935

To 1920

To 1916 To 1910)

Tao 1930 To 1919]

4

End of Period of

. © —

. & i

- u

o Y. )

e o

B

"ad .

Lo B G

B ey W

:.zog

QL — @

Ao o7

=

o) & o

c WwE 3

o oo

ET O C o

[TV -] T

~887

b B ~

" g8 g =

u o380 =

[ ] —__—
o Lo w—

] n

[ - w

5% 4 legs8e [

g 8o go @

U ow e = = Baug b3

[~ o ='w = =S

] §2|S=25883 2

I e a, :'E,B Q-

NGRS . | 688 wg%

£ 03 B Sw— g 23

L] 90 uo=y

go Q = a =0

Bo g guEg~ 2

o N & Bqo g 0

] ] ~ [=a. = 9

Rl ~q =} gl om

w3 S gE~“ 45 ¥

S0 £8 | fufesn 2

(=) =) Tewopo T

HE 2 S| E5zxE.8 2

S E g "Rl E2gRis R

CcekE ~_kFef=C 0 —

193045

Presence of elements of oli-
garchy in both parties and
tradition of interparty alli-
ances that will later provide

a basis for blocking mobili-
zation stimulated by party

competition.
1903—-16

193045

Oligarchy in an unusually
strong political position.

1920-31

Oligarchic State

Incorporation

Party incorporation:

Radical populism

Party incorporation:
Labor populism

Party Incorporation:
Electoral mobilization
by traditional party

and control

State incorporation:
Depoliticization

period

Electoral and organizational
mobilization. Encompasses

Electoral and organizational
mobilization, Major conces-
sions to labor. Left co-opted

or repressed.

Electoral mobilization only.

Depoliticization. Paternalis-

Substantial or major conces-

tic benefits. Left repressed.

rural sector. Major conces-
sions to labor. Left cooper-

ates

sions to labor. Left tolerated.



L L LK TSR I 08 B S ST DAy

within both the oligarchy and the middle sectors. The second goal was to
transform the laisscz-faire oligarchic state, in which the middle sectors werc
politically siibordinate, and to create a more activist state that would assume
new social responsibilities. The character of the accommodation or confron-
tation between the reform project and the oligarchic state helped shape the
polities of incorporation. In cases of confrontation, reformers tended to pro-
mote labor mobilization as a political resource in the conflice.

The scope of labor mobilization and hence the type of incorporation proj-
cct that emerged can therefore be understood in part in terms of an inverse
relation between the political strength of the oligarchy toward the end of this
prior period and the degree to which this option of mobilization was pursued
in the incorporation period. This relationship captures the dynamics of six
of the cascs and brings into sharp focus the factors that led the other two
countries, Peru and Argentina, to deviate from the pattern.

The inverse relationship is most evident in the contrast between Brazil and
Chile, on the onc hand, and Mexico and Venezuela, on the other. In Brazil
and Chile, the strong political position’ef the oligarchy provided the frame-
wark for accommodationist relations between it and the rising middle scc-
tors and hence for a control-oriented incorporation period. In Mexico and
Venezuela, a disruption of clientclistic relations in the countryside meant a
relative croston of oligarchic strength, which created an opportunity for the
widc-ranging urban and rural mobilization that accompanicd incorporation.

Colombia and Uruguay may in certain respects be seen as intermediate
cascs within this inverse relationship, to be understood in light of the special
character of their well-institutionalized, two-party systems. In both coun-

. “tries the oligarchy was not united in a single political bloc. Rather, it was

split between the two parties, which in many periods confronted each other
not only in intense electoral competition, but in armed conflict. The dy-
namic of deeply ingrained two-party competition created a major incentive
for the electoral mobilization of workers, thus disposing these countries to-
ward more mobilizational incorporation periods. At the same time, a long
tradition of interparty alliances created the potential for building a strong,
bipartisan, antircformist coalition that could reunite elements of the oligar-
chy and limit the scope of incorporation. Thus, although an important elec-
toral mobilization occurred in the incorporation periods, this antireform al-
liance blocked more elaborate efforts at support mobilization such as the
creation of strong organizational links between unions and the party. In sum,
the political split in the elite—which represented a greater degree of oligar-
chic weakness than was found in Brazil and Chile—made mobilization more
likely, yet the tradition of interparty alliances provided a basis for limiting
this mobilization.

Peru and Argentina deviate from this inverse relationship. In both cases
the oligarchy was in many spheres powerful on the eve of the reform period,
yet its power suffered from a crucial “flaw.” In Argentina, the oligarchy’s
lack of a major clectoral base in a pcasantry placed it in a difficult position
in periods of free clectoral competition. In Peru, an interaction between di-
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visions within the elite! and a level of labor protest that was unusually 1
tense, given Peru’s relacively low level of development, resulted in two ]
sodes of dramatic loss of control of the political system by the oligarchy,
1912-13 and 1918-20. Both cpisodes were followed by the repression of lab
protest, and control of the political system was restored.

In this context of flawed political strength of the oligarchy, reform mos
ments emerged in the 1910s in both Argentina (the Radicals) and Peru L
guia) that undcrtook important policy initiatives, but that alsu suffered tro
what was ultimatcly a decisive subordination to oligarchic intereses. As
result, in both cases a labor ineorporation project was contemplated, bue du
m part to oligarchic opposition, it was aborted and postponed. The refor
projects ultimately failed, and overt oligarchic domination was recstablishe
in the 1930s.

When the incorporation period finally did occur in Peru and Argentina 1
the 1940s, it took a highly mobilizational form, due in part to the ongou
political frustrations resulting from the long dclay and to an internation:
political climate in the 1940s supportive of popular mobilization. Yet as «
that decade, these two countries were still characterized by the persistenc
of an oligarchy that remained a powerful political, cconomic, and soci
force. The political “collision’” between this oligarchy and the goals of th
incorporation project would have important conscquences for the subst
quent legacy of incorporation.

Lt is noteworthy that this account of the emergence of diffcrent types «
incorporation scems to go further toward explaining the dcg,_{g(_:_qnd form «
mobilization injtiated from Abové dufing the imcorporation project than an
other obvious factor: the prior scope of worker organization and. protes:
which we will again refer to for the sake of convenience as the “‘strength” o
the labor movement.? A relevant hypothesis might be that strong labo
movements would “push” the leaders of the incorporation project to initiat:
more extensive mobilization. .

Yet arraying the cases in terms of the scope of mobilization initiated fron
above during the incorporation period—from Brazil and Chile with little o

no mobilization, to Uruguay and Colombia, to Péru and Argentina, to Mex
ico and Venezuela?® {see Table 5.1}—onc finds no clear pattexa—Of the twe

cases with the lowest levels of mobilization by the state, Chile had a strong
labor movement, whereas the strength of the Brazilian labor movement was
substantial but much more limited. Of the two cases with the highest levels
of mobilization by the state, Mexico had onc of the strongcst labor move:

'In contrast to Uruguay and Colombia, where the divisions were maore predominantly
political, these divisions in Peru involved deep sacial and cconomic cleavages.

! See discussion in Chapter 3.

* It could be pointed ourt that the final two pairs—Peru and Argentina, and Mexico and
Venezuela—are similar in the scope of mabilization in the modern sector [see Table 5.1)
and should therefore be viewed as “tied”” on this variahic for the purpose of the present
discussion. However, in this case as well there seems to be no consistent patterning
relation to early labor movement serength.
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ments, whercas Vencezuela had one of the weakest as of the start of incorpo-
ration. With regard to the third pair, Argentina had the strongest labor move-
ment in the region, whereas the scope of carly labor movement development
in Peru was far more modest. One interesting regularity that does stand out
is the carly emergence of the incorporation periods in Uruguay and Colombia
n relation to the development of their labor movements. Yet we argued in
Chapter 4 that this was not duc to the characteristics of the labor movement,
$o much as to the way the dynamics of intra-elite and interparty competition
pushed party leaders ar an carlier point to make a political overture to labor.
Henee, no systematic relationship between labor movement strength and
type of incorporation period emerges, although at many points the strength
of the labor movement was an important issuc in the analysis.

The Legacy of Incorporation. Against the backdrop of the emergence of
different types of incorporation projects, the central concern of the book has
been with tracing their consequences through subscquent periods {see Figure
8.2). To understand the heritage of state incorporation, it is uscful to consider
the gencralization that in Latin Amecrica, labor movements tend to become
politicized, and if, as under state Incorporation, this politicization is not pro-
moted by the state during the incorporation period, it tends to occur later
from within socicty in a way that may readily escape state control. This oc-
curred dramatically in the 1930s in Chile and began to occur in Brazil after
1945, This radicalization was a principal legacy of the failure to fill political
space that was a basic characteristic of state incorporation.

In the cases of party incorporation, the heritage derived in important mea-
sure from the playing qut, during the aftermath period, of the opposition and
polarization generated by incorporation. The events of the aftermath consti-
tuted, in the language of Chapter 1, the “mechanisms of production’” of the
legacy. One can summarize these events in terms of a “modal” pattern of
change followed by most of the countries. The conservative reaction to jn-
corporation generally culminated in a coup* which instituted an authoritar-
ian period that brought a more intense form of the conservative reaction.
Later, when a more competitive regime was eventually restored, in most
cases® the party that had led the incorporation period underwent a process of
conservatization in its program and policy goals. This conservatization re-
flected the terms under which it was believed that the party could either
retain power {Mexico), maintain a newly constructed civilian regime (Vene-
zuela and Colombia), or be readmitted to the political game (Peru, and to a
much lesser extent Argentina).®

This conservatization had several components. One involved the imposi-

* Mexico had a strong conservative reaction but avoided a coup.

* In Uruguay this transition was carried out in a way intended to channel the electorate
into the two traditional parties and away from che left, but a conservatization of the Colo-
rado Party did not occur ar this time.

¢ In Argentina, conservatization under these terms might be said to have occurred in the
period of Vandor’s leadership in the mid-1960s, but it was not an overall characteristic of
the aftermath or heritage period.
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tion of a substantial limitation on working-class demand-making,’ thoug
the party made a systematic eftort to retain its political ties with the workin
class and/or the labor movement. Another was the introduction of mechu
nisms to limit political conflict and ensure that the polarization carlicr trig
gered by incorporation would not be repeated. In Mexico, this mechanist
took the form of strengthening the one-party dominant system; in Venczuel
and Colombia, it took the form of the party pact. In Peru and Argentin.
where the oligarchy remained strong and labor mobilization had been so ex
tensive, the residuc of antagonisms from the incorporation perniod was in
tense, inhibiting the regulation of contlict through the cooperation of the
political partics. Under these conditions the military attempted to liniit con
tlict through the veto of the full participation of the populist party—-enforce
by coups if nccessary. Among the cases of party incorporation, only in Uru
guay did no conservatization take place at this point.

The party heritage of incorporation was summarized in terms of three di
mensions: whether there was a majority bloc in the clectoral arena locate
roughly at the center of the political specerum, whether the union movemen:
was organizationally linked to partigs of the center, and whether the unior
movement was usually in the governing coalition. These three outcomes
wer€ in important measure a result of the dynamics of the incorporation and
aftermath periods. The incorporation period was the critical juncture in
which the working class was or was not clectorally mobilized by and orga
nizationally linked to a reformist party, which thereby gained the potentiai
capacity to form a majority bloc. Where neither of these occurred {the casc:
of state incorporation), attempts to form a majority bloc based on labor mo
bilization during the aftermath period failed. Where one or both of these oc
curred (the cases of party incorporation), the important question was whethes
in the aftermath period the polarization and opposition that resulted from
the labor mobilization was worked out in a way that the potential to form
an cffective centrist majority bloc was realized. Different combinations of
these three dimensions led to distinct regime dynamics, with Brazil and
Chile emerging as what we characterized as multiparty, polarizing systems;
Mexico and Venezuela as hegemonic, integrative party systems; Uruguay and
Colombia as cases of electoral stability and social conflict; and Peru and Ar-
gentina as instances of political stalemate.

Thus, in Brazil and Chile, in the context of state incorporation, the absence
of labor mobilization through a multiclass, populist party during the incor-
poration period contributed to a legacy of a highly fractionalized party sys-
tem and the affiliation of labor to parties that were either out of power or
were formally “in,” but were junior partners in governing coalitions. With
the government having few or no political ties to the labor movement, and
hence lacking means of hegemonic control, the labor movement, assigned to
a position of virtually permanent opposition, underwent a process of radical-
ization, as did the non-communist parties with which it was affiliated. In

? Again, Uruguay is an exception.



Figure 8.2 Incorporation and Its Legacy
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with radical or radicalizing these parties, but unions in coalitions. conservative “coalition of
opposition parties. either completely or increas- the whole,” including labor.
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policy immobilism. Na- ties. Growth of left in syndi-  electoral victories of popu- Venezuela: electoral compe-
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the left. electoral arena. ing parties.
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Coup Coup Coup Coup Coup
Regime Outcome | . |1 - f
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tional parties retain power.
Coup in Uruguay, not in
Colombia

* As noted in Chapter 7, the heritage period overlaps with the aftermath period.
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addltlmn to t_hese parties, the labor movement also had close ties to the com-
munist partics, During the 1960s and 1970s, when new Opposition move-

tage of incorporation,

v If Brazil and Chilc were “negative” on ajl three dimensions, Mexico and

th(.m:zucla were just the opposite, “positive’” on all three. In those countries
¢ party that led the Incorporation period mobilized both labor and pcasant,

petl»vzen the two countries, within the framework of many commonalitjes
Include the greater labor radicalization jn Uruguay; the more dramatic im‘
pact of the guerri]|a Insurgency on national institutions; the unsettling effect

nomic decline.
Finally, Pery and Argentina were similar to Mexico ang Venezuela on the

three dimensions with one exception: the labor movement was not in the

CONCLUSION

governing coalition. A central feature of the heritage of incorporation
the ban on an clectorally strong pupulist party that was thereby releg
Lo an opposition role for much {Peru) or all {Argentina) of the later
and 1960s. This ban reflected a legacy of antipathy between populist
antipopulist forces that had no counterpart in the other six count
Anti-Peronismo and anti-Aprismo were fundamental points of referenc
political life, and populist/antipopulist antagonisms encompasscd not o1
political dimension, but also reflected profound cultural antagonisms, ‘[
antagonisms and this ban played a central role in the distinctive patten
political stalemate in the 19505 and 1960s. This stalemate was one of
principal conditions that led to the coups of 1968 (Peru) and 1966 [Argenti
coups that—unlike the “veto” coups of the carly 1960s in these two co
tries—inaugurated long-term military rule through which the milia
sought to supersede the stalemated party system.

To conclude, if one considers the implications of the failure to §l! politi
space in the state incorporation experiences of Chile and Brazil, the scope
mobilization in the different types of party incorporation, and the contrast
ways in which the conservative reaction to party incorporation was acco
modated, one can order a large body of information concerning the politi
history of these countrics.

Erosion of the Heritage?

The analysis has traced out the heritage of incorporation to one of two e
points. In five of the countrics (BrazE_EH-ile, Uruguay, Peru, and Argentin
the political dynamic that derived from incorporation inhibited the esta
lishment of stable patterns and ultimately resulted in a military coup th
appcared to brihg '—t]'iis'pblivtical dynamic to an abrupt end. In the other cou
tries (Mexico, Venezuela, and Colombia), the legacy was a more stable pi
tern that endured, with no dramatic end point. For the Arst fiye cases tl
analysis extended to this coup, whereas for the other three it extended
approximately 1980. The question of what happened beyond these period
then arises: how long did the heritage of incorporation persist?! Though n
clear answer could be given as of the late 1980s, a few comments can 1
made.

Among the five countries where coups overturned the civilian regimes an
interrupted established patterns of party politics, Brazil and Chile exper
enced the longest periods of military rule and elaborate attempts by the mi
Itary to impose new political structures. In both countries, the political pro
ect of the military was to purge the lefr, rid the country of the prior politica
system, and establish new institutions that would prevent the recurrence o
the old political dynamics of radicalization, polarization, and decisional pa
ralysis. In both cases, the military oversaw a long and complex period of con
stitution-mongering and electoral engineering in an attempe to create a new
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civilian political arena restricted to actors it considered acceptable, In both
cascs, too, this effort failed,

In Brazil, by the end of the 1980s the transition from a military to a dem-
ocratie regime was completed, with the new constitution and direct presi-
dential elections at the end of 1989 capping a long process that included the
carlier introduction of clections at other levels and, in 1985, the restoration
of civilian rule with the inauguration of President Sarney. The Brazilian mil-
itary had gone through contortions of institutional cxperimentation, at-
tempting to find a solution first in a two-party system and then in a multi-
party system. Yet what immediately emerged, as the military stepped down
and a strong bandwagon cffeet produced tremendous support for the opposi-
tion, was on the surface a one-party dominant systemy basced on the PMDB,
which won about 70 percent of the presidential vote in the clectoral college
in late 1984, combined with splintering and fractionalization in the rest of
the party system. However, just as in the 194664 Republic, when one could
conclude lictle about regime dynamics from the formal existence of a three-
party system, so in the post-military period after 1985 the image of a single
large party was decciving, Indeed, after the long interruption by military rule
and the great cffort of the military.government to design and control the new
political regime, what was striking was the apparent reappearance of some of
the old dynamics.

Hidden under the dominant-party facade was an cmerging pattern of frac-
tionalization that became more marked as the Sarney government wore on,
Internally, the PMDB could not hold its diverse factions together, as wit-
nessed for cxample by the defection from the party of what became the
PSDB. Even more striking was the level of fractionalization that became ex-
plicit in the 1989 elections: no fewer than 24 presidential candidates initially

threw their hats into the ring and the two who made it to the final runoff
\/clcction represented parties that jointly held less than 5 percent of the con-
gressional scats.®

As this pattern indicates, parties in Brazil continued to be fragmented and
weak, Indeed, unlike the case of Chile, the post-military parties in Brazil
werc largely new. Nevertheless, the potential for a restoration of a polarizing
dynamic seemed evident. Interparty {or interfactional| groupings along more
ideological or programmatic lines reappeared. This pattern was especially ev-
ident in the blocs that formed in the Constituent Assembly of 198788 [Bru-
neau 1989). In addition, on the right the private sector resumed an active role
in political and electoral affairs through its organization, FIESP. At the same

time the labor movement seemed o be in a similar coalitional position 1o

that in the pre-1964 period, that is to say, in a position of substantial political
autonomy. As in the pre-1964 period, unions had some connection with the
PPMDB and other center-left parties, but these links did not provide the kinds
of mechanisms for labor conciliation and class compromise found in cases
such as Mexico and Venezuela. A new element, however, was the PT {Work-
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crs’ Party), which was founded on the basis of the workers’ movement that
crupted in the late 1970s. The PT achieved unanticipated elecroral success
in municipal elections at the end of 1988, and it emerged as the sccond-place
winner in the initial round of the 1989 presidential contest.” The potential
torrenewed polarization could be seen in the collapse of the PMDB as a broad
centrist coalition representing a viable electoral force and its replacement by
forces more clearly identificd with the right and left. Indecd, the runoft elec-
tons pitted a frec market candidate Fernando Collor de Mcllo, the ultimate
victor, against Luis Indcio da Silva {Lula), feader of the strike movement of
the Jate 1970s and founder of the PT,

A further word might be added about the reactivation of the Brazilian labor
movement, which began with the Sao Paulo strikes of the late 1970s and
continucd through the civilian regime with the formation of two new labor
centrals, the CUT and the CGT, and with protest against economic stabili-
zation policics. To many analysts—who focused on the high level of state
control over the union movement introduced during the Vargas government
of the 1930s and carly 1940s and on the subscquent retention of that legal
framework through the military period—labor reactivation in the 19703
strikc movement came as a surprisc. The socioeconomic change Brazil had
experienced during the military period was typically invoked as an explana-
tion. That is, with the cconomic “miracle” and sustained high rates ot
growth, the military regime oversaw a process of induserial expansion and
the formation of a larger, more skilled labor foree, working and living in con-
centrated areas of industrial production. This “new’” working class was often
seen as providing the basis for the labor activation that began in the late
1970s.

Although these socioeconomic changes were undeniably part of the expla-
nation, the labor activism of the 1970s and 1980s was no surprise from the

standpoint of the present analysis, which places more emphasis on the dy-
namics set in motion by the incorporation experience, particularly on two
aspects of its evolving legacy: the relative political autonomy of the labor
movement from governing centrist parties and the consequent polarizing dy-
namic, which was most apparent whenever controls were relaxed—that is,

in the mid-1940s and in the last years before the 1964 coup. The reemergence

of these tendencies with the return to an open regime is an outcome that
might be anticipated from the perspective of the present analysis. -

Finally, immobilism in important areas of policy secmed to be reemerging,
most dramatically in sharp vacillations of economic policy, suggesting yct
another aspect of continuity with the heritage of incorporation in Brazil.
Even the military regime, as it was preparing its exit, was unable to imple-
ment a stabilization policy over any sustained period, in part because of the
political pressure that accompanicd the regime opening. The vacillation of

* The third runner-up, with nearly the same level of electoral support as Lula, was a fa-
miliar figure on the populist left, Leonel Brizola.



the civilian government beginning in 1985 in confronting the stabilization
and debe issues was reminiscent of post- 1950 Brazil.

In Chile, the transition to a democratic regime was just oceurring with the
December 1989 clections, the first since the coup of 1973. Having been mas-
terful in his capacity to dominate the political arena during 15 years of mil-
itary rule, General Pinochet miscalculated on the last step of his carcfully
laid out plans and, at the end of 1988, lost the plebiscite that would have
paved the way for introducing a civilian regime under his own presidential
tutclage. With this defeat, support for the proregime forees began to hemor-
thage. The ahility of opposition groups to work together for the “"No” cam-
paign in the plebiscite provided the basis for ongoing cooperation and the
formation of a single opposition list for the 1989 clections. Thus, as in Brazil,
a strong g_lcctural pole of opposition was created. The Christian Democratic
Party was the anchor of the new 17-party Concertation of Parties for Democ-
racy (CPD) and provided its presidential candidate, Patricio Aylwin, who de-
cisively won the clection.

th,ldcspitc the emergence of a majayity clectoral bloc, the reappearance of
a polarizing dynamic could certainly not be ruled out. The unity within the
CPD could well be fragile. As Pinochet’s power dissipated, constitutional
amendments, ratified in a July 1989 plebiscite, were forced upon him, and
these included a provision backing off from the ban on Marxist partics. Be-
cause of the short interval to the December clections, this change did not
have much of an impact on those elections, but it had clear implications for
the futurc. Also, on the right, some consolidation had been achieved with
the cooperation of forces representing the political {RN) and economic {UDJ|
right, though a host of pro-Pinochet parties were not included in this major
challenge to the CPD. In short, by the end of 1989 a great mulciplicity of
partics continued to exist in Chile—and often the same pre-1973 parties. For
the moment, they had solidified around two maijor electoral fronts, though it
was impossible to predict that these political blocs would endure, rather than
fractionalize, as occurred in Brazil. In addition, the prospect of renewed po-
litical polarization could certainly not be discounted. The CPD was commit-
ted to an economic policy that would not represent a major departure from
that of the final years of the Pinochet period, raising the possibility of a per-
petuation of economic hardships that could produce a strong resurgence of
new forms of opposition politics.

Mexico and Venezuela did not undergo the sharp regime discontinuities
introduced in Brazil and Chile by military cop. Yée behind the velative con.
tinuity of regimes in Mexico and Venezuela, one must inquire about under-
lying changes. Rapid urbanization and social change had important conse-
quences for both of the parties that carlier led the incorporation project. In
the context of urbanization, the declining demographic and political impor-
tance of peasants cut into a major pillar of support for both the PRI and AD,
at the same time that these parties, traditionally dependent on mobilization
through sectoral organizations, were unable to win much support within the
swelling urban informal sector. With the economic crisis of the 1980s, the
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government was constrained in its ability to offer material payoffs to sustain
the coalition. Indecd, the austerity and stabilization policics prompted by the
debt crisis, as well as a more general turn to cconomic restructuring, took a
heavy toll on growth, employment, and real wages. In both countries, land
reform virtually ground to a halt, and there was some evidence of the emer-
gence of a new, incipient, more combative unionism, though this remained
ditficult to assess.

Venezuela scemied in a better position than Mexico to absorb these pres-
sures for change, since durning the postincorporation period Venezuela made
the transition to an clectoral basis of legitimacy and moved to a competitive
system, thereby opening a channel for expressing opposition and discontent
by “throwing the bums out” Somewhat paradoxicatly, however, in the
1980s, the regular alternation of the two partics in the presidency was inter-
rupted. In 1984 ALY's Carlos Andres Pérez was succeeded in the presidency
by fellow party member Jaime Lusinchi, and five years later Pérez returned
to the presidency. Nevertheless, cooperation between AD and COPEL re-
maincd a significant feature of the Venczuclan regime, and the ongoing need
for this cooperation was evident in the failure of AD to win a majority in
cither housc of Congress in the 1988 clection.

In Mexico, the PRI's capacity to cope initially secemed impressive. Follow-
ing the onsct of the debt cnisis in 1982, the government instituted an ortho-
dox economic shock treatment and began to reoricnt the economy along lib-
cral lines. Furthermore, with some variations, it sustained these policics and
particularly the economic restructuring during the entire presidency of de la
Madrid, from 1982 1o 1988. The result was the first presidential term since
the revolution showing no economic growth, a general drop in the standard
of living, and a dramatic decline in rcal wages. Morcover, this occurred with
relatively little protest or mobilization of popular sector opposition; and
though the conservative PAN was able to present a greater challenge in the
midterm elections of 1985, the parties of the left were not very successful in
capitalizing on this situation. As 1988 opened, the government engineered a
social pact between labor and capital that once again scemed to confirm the
capacity of the PRI to negotiate and bargain with major social groups.

In the July 1988 elections, however, discontent burst forth in the dramatic
success of Cuauhtémoc Cardenas, son of the former president, who broke
with the PRI to stand as an opposition candidate on a reformist platform of
democratization, nationalism, and a policy reorientation that would address
the forgotten issues of social justice and equitable development. Even if one
accepts the official results, rather than Cardenas’s claim of victory in the
three-way race with the PRI and the PAN, the PRI was reduced to just half
of the votes, an outcome that scemed to mark the initiation of 2 new cra.

At a time when past patterns of negotiation and conciliation in Mexico
were limited by the constraints of eeonomic policy and when symbolic as-
surances were wearing thin as policy moved to the right, a potential opposi-
tion victory appeared to undermine the hegemonic regime in a way that did
not secem to be the case for Venezuela. Strong pressures cmerged within
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Mcxico to hold genuinely compctitive cleetions. Social scetors and opposi-
tlon groups on both the right and the Icft, which had not been centrally in-
cluded in the PRIS system of negotiations, demanded political liheralization
and democratization with increasing vehemence. Reformist factions wichin
the PRI had carlier wanted to democratize the party internally, and Cirdenas
represented only the most recent, though certainly che most important, of
these. Even the PRI faction associated with President Carlos Salinas de G’or-

| tari scnsed that a transition from negotiation and clientelism to clectoral

| suppurt would be more consonant wich a liberalization of the cconomy in

jwhich the market was left free to imposc hardship. Ycet the transition was
ditficult, being opposed by groups that benefited from the old system, and it
was not clear to what extent the Salinas furces could politically afford to let
zo of the tradicional patterns of support, particularly with the continuing vi-
tality of the Cardenist opposition.

Though the future was unpredictable, at the end of 1989 it was possiblc to
cnntcmplutc perhaps three scenarios, which differed with respect to the suc-
cess of Cardenas’s PRD. The first focussid on the capacity of the PRI using a
varicty of political and coercive resources including blatant elcctor’al fraud
along with repressive measures that targeted PRD activists, to defear the
Cairdenas challenge and remain a'majority party, it no longer a dominant
party in the same sense. In this scenario, the PAN would be the major but
limited opposition force, substantially cooperating with the PRI over largely
shared cconomic policy. This strategy scemed to be that of the new Salinas
government inaugurated at the end of 1988 (R. Collier forthcoming). In the
sccond, the PRI would not be successful in this strategy in the medium to
long run. Instead, the newly formed PRD of the Cardenas forces would re-
main a viable and more institutionalized challenger, and the PRI and PRD
.wuuld compete openly as two more evenly matched partics, with the PAN
i a more secondary role. In this case, broader cooperation between the PRI
and the PAN to meet the PRD challenge seemed a strong possibility. Indeed
such cooperation was evident in the politics of the new electoral law. In this’
two-and-a-half party system, a dynamic of convergence would likely come
into play. It would seem probable that the PRI, in order to compete with the
PRD, would have no choice but to moderate its economic poliey in order to
attract the support of irs traditional mass constituencics. For its part, the
PRD in many ways, aside from its commitment to compctitive democ;'acy
represented the same nationalist, reformist rhetorical/idcological space his-l
torically occupied by the PRI, though abandoned by it in the 1980s. Aside
fr_or.n its rhetoric, its program was moderate and pragmatic, explicitly recog-
mzing economic constraints and the new economic realities, to which the
PRI program was responding. However, for the PRD, the new realitics meant
that a simple return to old formulac was not possible. In the third and Icast
likely scenario for Mexico, a massive defection from the PRI would accrue to
the PRD. The result, in some sense, would be the replacement of the PRI
with the PRD as a kind of resurrected and renamed PRM (the populist parry

of the 1930s incorporation period), a dominant, progressive party, but proba-
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bly without the same kind of formal linkages to the labor movement, though
with its support.

Among the four pairs of countries, Uruguay and Colombia constituted the
only pair in which one country had a coup and the other did not. In Uruguay,
despite the efforts of the military during more than a decade of harsh author-
itarian rule to climinate or subdue actors they deemed responsible for the
carlier crisis, with the transition tw democracy in the mid-1980s the carlier
characteristics of the party system were quickly restored: the strong clectoral
position of the Colorados and the Nationals, a significant role for the clec-
toral left, and a pluralistic labor movement affiliated with the left.

Indeed, as of the 1980s, the clectoral left in Uruguay became more impor-
tant. The left coalition, the Frente Amplio, increased its vote between the
1971 and 1984 clections from 18 to 21 percent. Subsequently in 1989, despite
the defection of a cluster of small parties from the Frente, it gained roughly
20 percent of the seats in both chambers of the legislature, and, together with
the parties that had split from the coalition, won around 30 percent of the
scats in the lower chamber. The Frente also won the municipal clection in
Montevideo with 34 percent of the vote, This was a significant outcone,
because Montevideo contained roughly hali the country’s population and he-
cause this victory gave the Frente the post of mayor in the capital ciry.

This showing might be taken to suggest a potential process of polarizarion,
yet such an assessment should be evaluated with caution. It could be argucd
that cven in the polarized context of the early 1970s, the Uruguayan clectoral
left had been more moderate than that, for instance, in Chile. Relatediy, with
regard to the electoral outcome of 1984, it is noteworthy that the title of
Rial’s (1986} analysis of the 1984 election referred to it as a. “Triumph of the
Center.” Thesc considerations, plus the deflation of developmental expecta-
tions in the profoundly changed political climate of the 1980s, made the im-
mediate potential for polarization limited. Further, given Uruguay’s reason-
able economic performance, some of the gravest aspects of the earlicr
cconomie crisis seemed to have been superseded. Nonetheless, with an*im-
portant left in the electoral arena and a labor movement strongly linked to
the left, the possibility of a renewed political crisis could be substantial in a
context that presented an opportunity for polarization.

As of the late 1980s, Colombia had experienced four decades of regime con-
tinuity. The two traditional parties continued to perpetuate their strong clec-
toral dominance, though with a modest change in interparty relations in the
fact that, after 1986, President Virgilio Barco of the Liberal Party ended the
tradition of coparticipation with the Conservatives, opening the possibility
of more vigorous two-party competition.

However, notwithstanding this step, which could potentially lead to
greater competitiveness, a central issue remained unaddressed: the stability
of the two-party system was so extreme as to produce a strong delegitimation
of the regime, with low voting rates, extensive violence on the right, the
continuing guerrilla insurgency on the left, and widespread frustration with
the cxisting order. In the carly to mid-1980s President Betancur had launched
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a democratic opening, introducing the clection of mayors at the municipal
level for the first time and providing a channel through which the insurrec-
tional left could enter the clectoral arena. As of the end of the 1980s, the
consequences of this new sphere of electoral competition were still hard to
asscss. Yet it was clear that the initiative had not created significant new
space for political opposition. The electoral incorporation of the left was un-
successful, duc both ta the failure to sustain a ccase-fire with important in-
surgent groups and to the systematic assassination of leftist politicians by
right-wing death squads. These assassinations were part of a larger pattern of
harassment and killing of leaders of virtually any progressive political group
that sought to mount scrious opposition to the government, with the result
that the political space for a legitimate opposition was very limited indeed,
This harassment and killing scrivusly debilitated the labor movement,
whose weakness at this point was dramatically reflected in the failed general
strike of late 1988.

The drug trade, though it may have given the economy a considerable
boost, poscd an cnormous political problem, as the government tried unsuc-
cessfully to deal with the drug lords, who fought back with impressive re-
sources. The alrcady-high level of violence and killing that derived from drug
trafficking escalated into a sustained assault on the system of justice through
the assassination of judges, police officers, and a minister of justice, and also

“through attacks on journalists and newspapers that reported news on drug
issues or supported the government's campaign against the drug lords. In
1989, the crisis further escalated with the spectacular confrontation between
the government and the narcotics cartel, following the cartel’s assassination
of the leading presidential candidate, Luis Carlos Galan. This confrontation
threatened the authority of the state and raised questions about the ability of
the government to maintain basic policies, such as effectively prosecuting
criminals, that were essential to dealing with the narcotics trade.

Thus, although the established two-party system did not seem immedi-
ately threatened, Colombia faced multiple crises, including especially the po-
litical and legal crisis posed by the drug trade and the crisis of legitimacy due
to the relentless assaults on the normal functioning of virtually any form of
political opposition. Yet, despite the depth of these crises, it was not clear
that drastic change was imminent. Hartlyn (1988:235) argues that “the Co-
lombian political process has confounded pessimists and disappointed opti-
mists. If the recent past is the best indicator of the immediate future, then
the process of . .. political re-accommodation will be drawn-out, resisted,
and uneven.”

In Peru and Argentina the obvious point to make was that the “center-
piece” of the analysis of the heritage period—the ban on APRA and Peron-
ism-—no longer existed. In Argentina, the post-1966 military governient,
which had self-confidently launched its project to eliminate the pre-1966 po-
litical system, collapsed in the face of massive social protest, and in 1973,
after a decisive clectoral victory, Perén was allowed to assume the presi-
dency. An evaluation of the experiment in Peronist rule from 1973 to 1976
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could potentially be used as a comparison ease to explore the ”countcrfac.:
tual” question of what a Peronist government would have been like, had it
been allowed in the 1950s or 1960s. Yet three complications during the 1973
to 1976 period made the situation so distinctive that such an cxcrgisc lb du-
bious: Juan Perén’s death in 1974; the political incompetence of his witc Is-
abel Martinez de Perén, who succeeded him in the presidency; and the ex-
treme polarization of Argentine politics at that time, including a major urban
insurgency and exceptionally high levels of violence and killing on both the
left and the righe. This insurgency and violenee occurred in the second phase
of regional radicalization discussed in Chapter 7. It therefore pqscd_ a far
greater challenge than in most of the other countries or in Argentina in the
1960s, . N

Following this failed experiment in reintegrating Peronism into thc politi-
cal system, the military government, which ousted the Pcromst§ m 1976,
launched its infamous “dirty war” against the “subversives’ and initiated a
ncoconservative economic project that—in conjunction with the heavily
overvalued exchange rate and the emerging debt crisis—produced an cco-
nomic disaster. Discredited by the scope of repression and by the economic
difficulties, the armed forces made things worse through military advcnt_ur—
ism in the debacle of the Falklands/Malvinas war with Great Britain, which
they lost dramatieally. -

In the 1983 clection that followed the precipitous collapse of the military
regime, the Radicals'? won with the help of various factors, including their
candidate’s close identification with the human rights movement that had
emerged out of the military repression and also a poor choice of candidates
by the Peronists. However, the Peronists became well established as the sec-
ond party in a competitive two-party system, and in 1989 they won the pres-
idency with the election of Carlos Sail Menem. As noted above, following
the period of the ban on Peronism, the Peronists had previgusly assumed the
presidency in 1973. However, at that point their assumption of power was
permitted as a desperate attempt to find a selution to the extraordmary crisis
of Argentine politics. In 1989, the Peronists’ succession to the presidency
was, by comparison, a routine transfer of power. In fact, remarkably, 19‘89
was the first time in Argentine history that a president who came to office
through a fully free election was replaced by a president of a different party
who also came to office through a fully free election.

Notwithstanding these important steps toward institutionalizing a com-
petitive regime, among the four countries with newly established c1v1l@n
regimes in place by 1989, Argentina was the most actively thrcatenc_d by mil-
itary rcbellions, with repeated crises revolving around the prosccu;lon of of-
ficers in connection with their role in the eariier military repression. Later
in his term, President Alfonsin sought to mitigate these crises by !imiting
the scope of prosecutions, and shortly after coming to office in 1989, l?rcsr
dent Menem granted a broader amnesty that played an important role in al-

1 After the decline of the UCRI in the 1960s, the UCRP adopted the old party name.
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leviating military tension. The severe cconomic crisis and the emergence of
new forms of social protest over food prices posed ongoing threats, but by the
standard of 20th-century Argentine history the country had entered a period
of at least some stability at the level of regime and of governmental transi-
tions, having achieved a competitive two-party system.

In Peru, the pose- 1968 military government had assumed power with an
ambitious agenda for restructuring the political system. To a greater exceent
than in the other cases of military rule, the military’s ciforts not only failed,
bue backfired. Sceking to undermine APRA, the military government first
supported the Comimunist Party within the labor movement and larer cre-
ated its own labur confederation and also an organization for social mobili-
zation called SINAMOS, which decisively raised, and then dramatically frus-
trated, cxpeetations in the popular scctor. These initiatives had the cffeer of
pushing much further the process of labor radicalization that had begun in
the late 1960s. By the end of the 1970s, APRA largely lost its tics with orga-
nized labor, which came to be affiliated primarily with the lcft. Peru also
developed an important electoral left, which, as in Uruguay, was a significant
force above all in the national capital, where a leftist mayor was also clected.
In comparing APRA’s loss of the labor movement and of popular sector sup-
port with Peronism’s ongoing strength in that sector, one sces a further leg-
acy of APRA’s conservatization in the 1950s and 1960s.

During the transition in Peru to a civilian regime in the late 1970s, the ban
on APRA was superseded and the Party was allowed to play a full role in the
Constituent Assembly of 1979 and in the general elections of 1980, Haya de
la Torre died in 1979, exactly 60 years after he launched his political career
in the worker-student protests of the late 1910s, yet without cever achieving
his dream of bccoming president of Peru. Belatinde regained the presidency
in 1980, in part due to a poor choice of candidates by APRA !t However, in
the next presidential election APRA finally won under the leadership of Alan
Garcia. This might seem to be a major step toward establishing a competitive
two-party system, as in Argentina. Yet Belaunde and his party, AP, were so
discredited in 1985 after his presidential term that the party’s vote plum-
meted in the election of that year. What secmed instead to be emerging was
a multiparty system with a substantial left; APRA, whose policies and polit-

ical posture range from the center-left to the center-right; and a variety of
smaller center-right to conservative parties.

One of the major questions about Alan Garcia’s presidency beginning in

"' This represents again a partial parallel with the Argentine election of 1983 {see above),
in both cases involving candidates from the more “‘unsavory’” wing of these parties thar had
gone through so many years of underground struggle and that had developed sectors ori-
ented toward thuggery and political violence, In Argentina this involved the candidate for
the second most important public office in the country, the governor of the province of
Buenos Aires, who was a leader from the trade-union wing of Peronism and who proved to
be a major liability to the party in an open electoral contest. In Peru, the presidential can-
didate of 1980 had a background in the bufalo wing of the party {which had carlier pro-
moted the use of thugs in APRA's “security” upcrations).
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1985 was whether he would use APRA’s renewed access to state resources in
an ctfort to win back party control of the labor movement. Interestingly, he
did not. Whereas APRA’s historic appeal to the working class had hccn'tg the
labor movement in the formal scctor, Garcia deemphasized this tradltl()na‘ll
tic and focused on a broader appceal oriented more centrally toward Peru’s
massive informal sector. »

At the heginning of his presidential term, Garcia was perceived b)-/ many
to have gotten his administration off to a good start. Yet throughout hlls years
in office, he was bedeviled by grave problems: Peru’s severe cconomic q:fh-
cultics; the Sendero Luminoso insurgencey, which departed from t_hc tradition
of Latin Amcrican guerrilla movements in its extreme use ot.tcrru.r and
which, as of 1989, was proving to be increasingly powerful; the distortion of
social and cconomic relations through the growing prcvalcn(.‘f: of drug Vtraf~
ficking; the growing corruption of the police anq the 1qcffcct1vcnc:ss (Tt thLl
legal system and the prison system; and dmmatl@lly rising lcvgls ot b_uua‘
violence. Garcia also committed a serics of policy blunders including a
poorly executed nationalization of Peruvian banks, which prqduccd a con-
frontation with the banking sector that the president dramatically lost. At
the end of his term, Garcia was fully as discrc_ditcd as Belaunde had been in
1985. ,

Thus, the changes in Peru had three crucial components. Fl.rslt, as in Argcn-.
tina, the ban on the populist party was no longer a fact of poht.lcs‘_Sccond, ..IS
in Uruguay, a substantial new clectoral left had emerged. Third, in contrast
to Peronism’s ongoing dominant role in the Argentine labor movvcmcnt,
APRA largely lost its position in the Peruvian labor m_uvcmcnt,. apd inanew
socioeconomic context, in which the formal sector was declining and the
informal scctor appeared to be of rising importance, APRAldid not seck to
rcgain this old constituency. Finally, among the cight‘counmes, Perq—al»urjg
with Colombia—was experiencing the most grave social and €CONOMIC crisis,
accompanied by severe delegitimation of the state and Llietenorauo'n of th‘e
functioning of state institutions. With these transformations, Peruvmn poli-
tics was probably the most changed in relation to earlier periods of all the
cight cases.

The overall patterns of continuity and change among the fuil set of coun-
tries are summarized in Figurc 8.3. This figure replicates Figure 7:2 trom the
heritage chapter, locating the countries in terms of three dimensions:
whether there was a centrist majority bloc in the electoral arena,kwhcthcr
the union movement was organizationally linked to a party or parties of the
center, and whether the union movement was usually in the governing co-
alition. In Figurc 8.3, the corners of the cube, which rcprgscnt alternative
“poles’” in terms of different combinations of the three variables, are num-
bered to facilitate identification of different trajectories of change.

As the 1980s closed, it scemed possible that both Brazil and Chile would
remain at {or rcturn to} Pole 7. In both, the antigovernment f{)rc'cs at the L‘Ijld
of the military regime initially came together in impressive um‘ty. In Brz_nznl,
thar unity fell apart and a fractionalized and potentially polarizing regime
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Figure 8.3 Framework for Analyzing Trajectorics of Change
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seemed to be reemerging. Chile was, in a sense, a step behind Brazil in re-
gime evolution. Elections in the final days of the decade would bring about
the return to civilian rule. In connection with that transition, as in Brazil
substantial consolidation of opposition forces occurred, forming the basis oé
a new government. The stability of this electoral front would be an impor-
tant issue of the next period. A further element affecting the potential for
renewed polarization in both countries was the international reorientation of
Communist movements and the crisis of Marxism in Eastern Europe and
the Soviet Union. Aceompanying these developments was a greater consen-
sus favoring market mechanisms, reinforced by the constraints of the debt
crisis and IMF conditionality.

Venezuela seemed likely to remain near Pole 1, showing little movement
on any of the dimensions. With the left unable to capitalize significantly on
discontent over economic policy, a change toward fragmentation scemed un-
likely. A potential source of change was the discontent over cconomic sta-
bilization policy, which dealt harshly with those who could least afford ir.
President Pérez quickly followed his inauguration in 1989 with a ‘‘shock”
program of cconomic adjustment and stabilization, This was immediately
greeted, in February 1989, with widespread rioting in which 300 to 500 lives
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wcre lost. In addition, relations between labor and the government grew in-
creasingly tense, as wages dropped about 50 percent during 1989, according
to CTV calculations.’? Nevertheless, despite a potential tendency toward a
more combative labor movement, one could And no clear indication of a
loosening of AD-labor ties. In the case of such a change in the labor sector,
movement would be toward Pole 8, with greater social conflict and perhaps
a strengthening of AD-COPE] cooperation.

The direction of change in Mexico was harder to discern. The growing im-
portance of PAN and the dramatic appearance of the Cardenist movement
puinted to the end of the one-party hegemonic system, a fundamental
change, the significance of which should not be underestimated. Yet, none of
the three scenarios sketched above represented a movement away from Pole
1. Onc way or another, it scemed likely that if a greater degree of competi-
tiveness was introduced into the regime, movement would be toward a
pattern more similar to that in Venczucla. That is, to the extent one-party
dominance was undermined, what might emerge was a “one-and-a-half’ or
“two-and-a-half’’ party system with centripetal dynamics, a more open re-
gime with greater electoral competition among parties that tended toward
programmatic convergence. .

In Uruguay, the regime transition of 1985 largely restored the prior politi-
cal system, with the two traditional parties still in a strong role and, as of
1989, in control of the presidency. The left sustained, and even strengthened
substantially, its position in relation to the early 1970s in a pattern that
might be approaching that of a three-party system. Uruguay thus showed po-
tential for movement toward Pole 7, though as noted above, in the political
climate of the late 1980s, and given the political moderation of the Uru-
guayan electoral left, even before the 1973 coup, polarization hardly seemed
imminent. In Colombia the overwhelming dominance of the two traditional
parties had persisted without interruption since 1958, and the electoral arena
remained largely closed to the left. Thus Colombia seemed more likely to
stay at Pole 8, although as of the end of the 1980s the severity of the confron-
tation with the drug lords raised many questions about the future of the Co-
lombian political system.

The major innovation in the post-military regimes of Peru and Argentina
was the end of the ban on the populist party.!? In the first eleetion in the
1980s in both countries, the populist party [APRA and Peronism) lost, so
these parties did not immediately assume power. Nevertheless, the populist
party remained a strong electoral contender, as witnessed by its subsequent
victory in both countries. In the framework of this commonality, the two
countrics were changing in different directions. In Peru, APRA lost its close
ties to the labor mavement. Subsequently, a strong e¢lectoral left emerged in
the 1970s, drawing major support from labor. The possibility thus emerged

2 Latin American Weekly Report, Nov. 16, 1989.
'* This ban had been briefly removed in 1973 in Argentna but then reimposed by the

1976 coup.
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that Pcru might be moving toward Pole 7. In Argentina, on the other hand
Peronism maintained its close ties to the labor movement and no strong clccj
toral force emerged on the left, Argentina therefore had the potential for
movement toward Pole | and some form of integrative two-party system. It
was this possibility that gave efforts at concertation and social pact forma-
tion in Argentina a special analytic tmportance from the standpoint of this
study. It is noteworthy that Peru and Argentina werce the only pair in which
bt)th countrics were moving in new directions. In this sense, the heritage of
Incorporation was least stable in these two cases, Indeed, this makes sensc,
sinee a principal feature of the heritage was the ban in APRA and Peronism.
With rhis ban climinated, politics changed.

The Role of Social and Economic Explanations

This book has presented an argument centered on the long-term legacy of
political contrasts among the incorporation periods, 1t has explored the po-
litical dynamics through which this legacy was perpetuated, and, in the pre-
vious section, the political dynamics that would be entailed in the potential
crosion of the legacy. Despite this cmphasis on political dynamics, it is not
our position that socioeconomic factors are unimportant as determinants of
politics, but rather that for outcomes of broad regime type and regime dy-
‘\\ namicsf which are qf interest here, their impact is not continuoys, but rather
\r/qg_cgrs in crucnal episodes of reorientation and institutional founding.

Given this modcl, it is worth returning to the question: what is the impact
of socioeconomic change and which socioeconomic changes triggered the
gritical juncture of the incorporation periods on which we have focused? The
literature on Latin American development has presented NUMErous argu-
ments about the varied ways in which socioeconomic change has shaped the
political sphere, focu.!sing on such transformations as the emergence of the
DEW export economies beginning in the latter half of the 19¢h century, the
economic disruption that occurred in the context both of the world depres-
sion and the two world wars, the internationalization of these economics
beginning in the 1950s, and the distinct phases of import-substituting indus-
trialization that have accompanied these other transformations. Many schoel-
ars have pointed to the links between the phases of import substitution com-
monly scen as linked with the depression, on the one hand, and the
emergence of such political phenomena as the incorporation periods and
populism, on the other. !4

A basic conclusion of the analysis is that the connection between many of
these economic changes and the specific political transitions and regime out-
comes we analyze is not as direct as some of the literature would seem to
suggest. With reference to the relative timing of the initial incorporation pe-
riod and the phases of import substitution that began with the depression, it

" For an overview of some of this literature, see . Collier {1979:chap. 1).

is cvident that the incorporation period sometimes came carlier, sometimces
comncided with these cconomic transitions, and semetimes came later. There
was no regular pattern. These major cconomic changes were a significant
part of the context in which such political transformations occurred and at
certain points played a conjunctural role in influencing the incorporation pe-
nods, but their causal importance has at times been overstated.

If onc wished to single out a major cconomic and social transformation
that did appear crucial in setting into motion the processes of political
change that are the focus of this book, it would be the carlier period of export
expansion, which began in the lateer part of the 19th century and extended
mto the first decades of the 20th century. As we saw, this period of growth
stimulated not only massive urban and commercial development, but also
significant ¢xpansion in manufacturing that occurred well before the indus-
trialization often identificd in the literature with the period during and after
the depression.' This carlier era of growth brought into being the actors and
processes of change that were central to the political transformations ana=—
lyzed here. These included the export oligarchics themselves and the middle
secgors which, at times in alliance with dissident clements of the oligarchy,
initiated the major reform cfforts of the first decades of the century. This
carlier period of growth also created the cconomic and demographic base in
the commercial, manufacturing, enclave, and transportation scctors for the
cmergence of new labor movements, whose increasing capacity for collective
organization and intense social protest was a principal stimulus for the re-
form pcriods and the incorporation projects that began to emerge in country
after country,

This is not to say that an ¢vent such as the depression was not extremely
important. Indeed, our analysis revealed that it did have a significant impact.
The crisis of the depression contributed to the fall of Ibafez in Chile and cut
short his state incorporation project, with the result that the opportunity to
implement his policies was far more limited than that enjoyed by Vargas in
Brazil. The crisis of the depression contributed to discrediting the Conser-
vative government in Colombia and facilitated the Liberals’ rise to power in
1930, which launched the incorporation period. In Uruguay, the shock of the
depression helped stimulate the polarization that led to the coup of 1933. In
Peru and Argentina, the economic crisis contributed to the fall of the Leguia
and Yrigoyen governments in 1936—both of which had earlier made an un-
successful attempt to launch an incorporation project. Thus, the depression
did have an impact. Yet it appears to have been a marginal factor rather than
a central factor in explaining the key outcome in this analysis: why different
countries were set onto distinct trajectories of change during the incorpora-
tion periods.

These observations about the depression may be applicd more generally to
the impact of a serics of other external events, political as well as cconomic,

s With reference to the early employment clieets of this manufacturing growth, sce Ta-
hle 3.3.
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that successively influenced these cases. In the Overview, we referred to
these events, such as World War 1, the Russian Revolution, the depression,
World War 1], the onsct of the cold war, economic internationalization, and
the Cuban Revolution, as a kind of transnational histarical grid through
which these countrics passed and which was the source of a scquence of
cross-sectional intluences thae cut across the longitudinal trajectory within
cach case encompassing the incorporation, aftermath, and heritage periods,
As with the depression, these other influcnces also had an important impact,
at timwes reinforcing the patterns associated with internal dynamics of change
and at times producing variations but not, within the decades considered
here, superseding these internal patterns.

We have just argued, however, that the transnational development that did
have a tundamental, founding influcnce was the CNOrmous expansion of
world trade beginning in the second half of the 19th century, which triggered
the export growth that in turn sct in motion the processes of change that
have been the focus of this book. In addition to this highly visible impact of
cconomic change, the other arca in whieh we found a clear relationship be-
tween socioeconomic and political change was in the cmergence of the labor
movements analyzed in Chapter 3. We observed a close connection between
the political outcome—the scope of worker organization and protest—and
social and economic change, which had created the cconomic and demo-
graphic base for labor movements. However, as noted carlier in the prescnt
chapter, the scopc of organization and protest did not, in tum, seem to have
a systematic impact on the type of incorporation period that emerged in cach
country. Once again, to explain the different types of incorporation it appears
more fruitfui to go back to the broader transformations in social and political
structure that derived from the period of export-led growth—as well as to
political institutions with roots further back in the 19th century.,

Thus, the impact of sociocconomic change on politics is sometimes un-
ambiguous, direct, and relatively unmediated; sometimes unambiguous, yet
indirect and mediated through other variables; and sometimes ambiguous
and at most indirect. The task is to distinguish which of these alternatives
pertains for the particuiar political outcomes one wishes to explain,

The pattern of links between socioeconomic change and politics that best
summarizes our analysis is one in which a major economic and sociai trans-
formation (such as this earlier period of export-led growth) sets into motion
processes of political change {such as the incorporation period and its legacy),
which iater achicve a certain margin of autonomy in relation to the socioeco-
nomic context. Thus, though the emergence of distinct types of incorpora-
tion reflected prior socioeconomic and political ditferences among countrics,
the subscquent dynamics derived to a significant extent from the political
logic of incorporation itself.

Figure 8.4, adapted from Figure 1.1 in the first chapter, diagrammatically
highlights the socioeconomic context of the critical juncture of the incorpo-
ration period, which in turn produced the partially autonomous legacy that
has becn the focus of this book. Against this base linc, we may now return
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to the question of the crosion of the legacy and ask whcther or not, in thc
context of changes such as the internationalization of pruduction, the debt
crisis, and cconomic liberalization, the period of the late 1980s was possibly
producing a new critical juncturc.

A New Critical Juncture?

In discussing the possibility that the heritage of incorporation may crodc, we
noted clements of political continuity and change. However, a broader q’ucs—
tion must be posed. The critical juncture of the incorporation periods
emerged under specific historical conditions of ceconomic and social change
and these condirions made certain political coalitions possiblc. As of thn.:
1980s, when many of these conditions seemcd to be changing, onc might ask
whether these changes would trigger a new critical juncture, based on the
founding of quite different coalitional patterns and rcgime dynamics.

Evidence of economic transformations that might constitute the basis for
a new critical juncture was not hard to find. It could be observed in many
arcas, both international and domestic. Indecd, the international factors by
themsclves seemed important encugh to suggest the possibility of funda-
mental change. At the most general level, the period of the 1970s and 1980s
was one ‘Qf a major reorganization of capital on a global scale. Several ele-
ments were involved, and thesc suggested the emcergence of a post-postwar
order. Central among these were the decline of U.S. hegemony and the final
.reconstruction of Japan and Europe as economic compctitors; the growing
importance of world trade and the closer integration of national economies
with the global economy; the rise of the NICs as low-cost producers and sup-
plicrs of industrial goods; and the adoption of new kinds of global production
and marketing strategies by multinational corporations, Accompanying the
new internationalization of production and economic interdependence was a
strong downward pressure on wages throughout the world and a retreat from
Keynesian economics and class compromise between capital and labor.
Keynesianism was replaced by a new hegemony of economic orthodoxy, lib-
eralism, and free market ideologies, the cffects of which were seen in c;:)un-
tries as diverse as the laissez-faire United States, the welfare state of Great
Britain, and, most dramatically, the command €conomies of the communist
world, as well as Latin America.

In addition to these global trends, other, often related factors specifically
affected Latin American countries. Most obvious was the staggering debt
burden that erupted into a full-fledged crisis in 1982. Subsequently, policies
to confront the debt crisis, influenced by IMF conditionality, prOdl‘ICCd low
Or at times even negative economic growth, net capital outflows, unemploy-
ment, and plummeting real wages. Equally familiar were changing patterns
of industrialization and the introduction of new models of accumulation
specifically the shift from inward-oriented growth to new industrial producj
tion for export. In addition, within Latin American countries over the several
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decades since the incorporation period, social structure had been trans.
formed. The most obvious changes were the growth of the middle class, the
strengthening of the private sceetor, and rapid urbanization, involving a de
clining pcasantry and a growing urban informal scctor.

Indeed, some of these same socioeconomic factors were advanced as prin
cipal explanations of the coups of the 1960s and 1970s and of the more subtle
regime changes in countries that did not have coups. Specifically, O’Donnctl
(1973, 1979, 1982) sought an cxplanation for those coups and the new forms
of bureaucratic-authoritarian regimes they instituted in factors such as the
internationalization of the Latin American economies, changing patterns ot
industrialization, and the impact of a newly emerging technocratic class.
Likewisc, it has been suggested (McCoy 1985) that in Venczucla, a country
with no coup, a similar change in the model of accumulation led to more
subtle changces in state-labor relations. The 1989 riots in reaction to the debe-
induced austerity package werc illustrative of the potential acceleration ot
social protest. With reference to Mexico, even before the dramatic results of
the 1988 election, many of the changes listed above were evoked in explain-
ing the PRI’s declining hegemony and the possible unraveling of the one-
party systcm. In Pcru, APRA’s cfforts at support mobilization under Alan
Garcia, that focused more on the informal scctor and unorganized workers
than on the organized labor movement, suggested that the stagnation of the
formal scctor and the dynamism of the informal scetor could produce impor
tant changes in politics. !¢

By the cnd of the 1980s, it was not possible to cstablish unambiguously
cither the crosion of the prior legaey or the presence of a new critical junc-
turc. Nevertheless, some initial obscrvations can be made.

First, many of the changes noted above seemed to undermine populist co-
alitions and put pressure on labor and wages—especially the relatively pro-
tected wages of unionized workers—in a way that could contribute to the
erosion of past patterns. Furthermore, in the conjuncture of the late 1980s,
change scemed so widespread and thorough-going on a global scale and so
multifaceted within Latin America that it appeared likely that a ncw critical
juncturc might be imminent. Nevertheless, as mentioned, the causal impact
even of convulsive changes such as the world depression of the 1930s may
have been less important than is sometimes supposed for the specific kincds
of political alignments or regime outcomes considered here. Thus, caution
was necessary in proclaiming the emergence of a new critical juncture that
would produce a major regime reorientation.

Second, cven if a new critical juncture was emerging, the timing of the
political reorientation would not neccssarily be concurrent in all countries.
The incorporation periods earlier in this eentury were strung out over nearly

!¢ As indicated in Chapter 6, in the 1940s and 1950s President Odria of Peru also made a
major appeal to an important part of the intormal sector—the sguatter settlements. How-
ever, because he was at the time repressing APRA and the APRA-dominated labor move-
ment, he was in a less good position to cultivate oganized labor. In the 1980s, by conuase,
APRA might reasonably have tricd to regaim control of organized labor.
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five decades, and the timing of a new critical juncture might similarly vary,
although increasing cconomic integration and the growing impact of inter-
national factors as well as the acceleration of technological change might
condense the timing.

Third, cven if a similar crisis or cleavage produced the critical juncture in
cach country, a similar political outcome could not be assumed. The argu-
ment about the earlier periods of initial ineorporation is that differcnt coun-
trics confronted the given cleavages in a varicty of ways, in part depending
on antecedent conditions. The new conditions represented by a new critical
juncturc in the 1980s and beyond could well produce a common sct of con-
straints or parameters limiting the political structures that appeared, but dif-
ferent countries would confront the situation differently.

Finally, it follows that if a new critical juncture was emerging, the political
structures and dynamics described in the course of this book would doubt-
less continue to be important antecedent causal factors, conditioning the dis-
tinctive response of cach country.
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Appendix

Heads of State since 1900
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189581904
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19661970
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1973

1973
1973-1974
1974-1976
1976-1981
1981
1981-1982
1982-1983
1983-1989
1989

Brazil
1898-1902
19021906
1906—-1909
1909
1v10-1914
1914-1918
1918-1v19

Julio Argentino Roca
Manucl Quintana

Jos¢ Figucroa Alcorta
Rogue Sdenz Pena
Victorino de la Plaza
Hipolito Yrigoyen
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Hipélito Yrigoyen

Jos¢ Eélix Uriburu
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Roberto M. Ortiz

Ramon §. Casallo

Arturo Rawson

Pedro P. Ramirez

Edclmiro ). Farrell

Juan Domingo Peron
Eduardo Lonardi

Pedro Eugenio Aramburu
Arturo Frondizi

José Maria Guido

Arturo 1llia

Juan Carlos Ongania
Roberto Marcelo Levingston
Alejandro A. Lanusse
Héctor Campora

Ranl Lastiri

Juan Domingo Perén

Maria Estela {lsabel) Martinez de Perdn
Jorge Rafael Videla

Roberto Viola

Leopoldo Fortunato Galtieri
Reynaldo Benito Antonio Bignone
Raul Ricardo Alfonsin
Carlos Saul Menem

Manuel Ferraz de Campos Sales
Francisco de Paula Rodrigues Alves
Afonso Augusto Morcira Pena
Nilo Peganha

Hcermes da Fonsceca

Venceslau Bris Percira Gomes
Delfim Morceira da Costa Ribeiro



