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   We began this volume proposing that the experiences of Spain and Latin 
America in the nineteenth century are relevant for those countries under-
going the process of state building today. We noted that many of the same 
problems and challenges faced by contemporary states  -in-the-making were 
common in the Iberian world: divided societies, improvised and often fl awed 
institutional designs, and public organizations with responsibilities far above 
their capacities. In order to explore the contradiction between performance 
expectations and organizational realities, we identifi ed four different forms 
or categories of state power  : territorial, economic, infrastructural, and sym-
bolic. Using these forms or categories of state power as an analytical scheme, 
we conclude the book with a summary of where our cases fi nd themselves 
200 years after independence, and how the patterns therein provide clues 
about the relative importance of each form of power. By linking contempo-
rary states to their precedents, we hope to suggest how historical legacies 
help determine present outcomes, and to explain the relative lack of success 
of state-building projects in Latin America and Spain during the nineteenth 
century. 

 Looking at our cases, we fi rst need to consider the differences between 
Spain and Latin America. In the fi rst section of this conclusion, we discuss the 
background for the successful Spanish state development during the twenti-
eth century, an achievement arguably without parallel among Latin American 
countries. We will claim that some of the key factors for the later development 
of Spain are to be found at the turn of the century, a crucial period for state 
building in Europe as well as in the Americas. The failures of modern state 
building in Latin America are clearly felt today. In the second section of the 
conclusion, we will discuss and summarize some of the results of the book’s 
chapters as applied to the different forms or categories of state power in Latin 
America in our days. In the third and last section, we discuss what may be the 
central political defi cit in much of the continent today.  

   19 

 Paper Leviathans 
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  The Spanish Difference 

   The “Spanish miracle  ” in the second half of the twentieth century is certainly 
remarkable. While Spain and Latin American countries shared many char-
acteristics up until the end of the nineteenth century, soon afterward their 
paths began to diverge drastically. We can see this through a variety of met-
rics. For example, the confi dence of the fi nancial markets   in the Spanish state 
rose strongly at the beginning of the twentieth century. The differential yield 
between Spanish government bonds and those of the United Kingdom had 
been higher than those of Latin American countries as late as 1888. By the start 
of World War I, Spain had to pay a much smaller premium on its debt than any 
country in Latin America. Interestingly, at the same time, Spain was undergoing 
a major democratization   as the percentage of the population at least nominally 
enfranchised increased substantially, while the enfranchised population in most 
Latin American countries remained largely the same. Also at the turn of the 
century we see a signifi cant decline in the percentage of the Spanish population 
not attending school, a trend accelerated with the Second Republic and then 
continued from the late 1950s onward.  1   

 The increasing confi dence of global markets in Spanish government bonds, 
as well as the positive results in education and other public policy areas, point 
to an increase of state capacity at the beginning of the twentieth century. 
This was in fact the case. Particularly as regards infrastructural power, those 
decades set the basic confi guration for the development of the Spanish state 
during the rest of the century. Whereas Spain may have been an “invertebrate  ” 
country at the beginning of the twentieth century, as Ortega famously put it,  2   
the modernization of state and society progressed markedly in the following 
decades. 

 In any case, as Kn ö bl   makes clear in  Chapter 3  of the present book, it is a 
common mistake to think that other European states consolidated their infra-
structural and other types of state power during the nineteenth century. In 
fact, many of the features and achievements that defi ne the “strong” European 
modern state were the product of the fi rst half of the twentieth century. This 
is equally valid for less powerful states as it is for the great powers in Europe, 
such as France, Germany, or the United Kingdom. 

 Therefore, the fi rst decades of the twentieth century were a crucial period for 
state building across the Western World. The study of this period offers essential 
clues in order to understand the very different results in terms of development 
of state structures between Spain and Latin America. In the context of this com-
parison, the contrast between Argentina and Spain is especially revealing. 

  1     Bond yields and enfranchisement data from the “Global Finance Database” (OECD), accessed 
April 29, 2012,  http://eh.net/databases/Finance/ . For education, see Clara Eugenia N úñ ez, 
“Educaci ó n” in  Estad í sticas hist ó ricas de Espa ñ a: Siglos XIX-XX. Vol. I , ed. Albert Carreras 
and Xavier Tafunell (Bilbao: Fundacion BBVA,  2005 ), 155–244.  

  2     Jos é  Ortega y Gasset, “Espa ñ a Invertebrada,” in  Obras Completas Tomo III 1917–1925  (Madrid: 
Fundaci ó n Jos é  Ortega y Gasset / Taurus,  2004 ), 423–514 [fi rst published as newspaper columns 
in 1917].  
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 As is well known, for the fi rst decades of the twentieth century Argentina   
seemed most clearly poised among Latin American countries to become a 
modern developed nation in the near future. What went wrong compared to 
Spain? Argentina and Spain began to develop and consolidate extensive expert 
bureaucracies toward the end of the nineteenth century and the beginning of 
the twentieth century. The historical background, as discussed by Herrera   and 
Ferraro   in  Chapter 8 , was not favorable in either case for the professionaliza-
tion of state institutions. Patronage practices among the elite evolved during 
the second half of the nineteenth century into massive spoils systems both in 
Spain and Argentina. The recruitment of public employees depended on politi-
cal loyalty, while professional capacity or merit represented a secondary con-
sideration in the best of cases. 

 The creation and consolidation of expert bureaucracies in Argentina is 
described by Salvatore   in  Chapter 11  of the book. Meritocratic recruitment 
and bureaucratic autonomy   were the foundation for new strategic public policy 
programs, as was most clearly the case in education. Argentina’s   Council for 
National Education  , created in 1881, was given fi nancial autonomy and a cer-
tain degree of independence from the executive power. A similar development 
occurred in Spain     at about the same time, and new bureaucratic structures 
were created in order to consolidate a national system of public education. The 
creation of public institutions for the development of education was a rela-
tively common pattern in all countries undertaking serious modernizing efforts 
at the time in the Iberian area, such as Chile  , Costa Rica  , and Per ú   , which have 
been discussed in  Chapters 9 ,  10 , and  12  of the book. But Spain and Argentina 
were clearly the two most successful cases in the region. However, the design 
of bureaucratic structures showed signifi cant variations in every one of the 
countries mentioned, and these disparities were to have lasting consequences 
for the wider goal of state building. 

 Strong resistance of conservative elites to public education seemed to be 
a feature of Spanish and Spanish American societies during the whole nine-
teenth century. Some countries were more successful than others in facing this 
challenge. This phenomenon was considered by Alvarez Junco   for the case of 
Spain in  Chapter 15 , and thoroughly discussed by Soifer   for the case of Per ú  in 
 Chapter 12  of the book. 

 The creation of the Ministry for Public Instruction   in 1900 was a fundamen-
tal step for the development of a national education system in Spain  . Soon after 
its creation, the ministry began a program of sweeping reforms. One of the 
fi rst was to fi nance all teachers’ salaries in Spain from the central state budget 
and to organize payment of salaries directly by central offi ces in each region.  3   
In Argentina, the Council for National Education   initially had a similar role 
in distributing large subsidies for education to the provinces. Later on, the 

  3     Francisco Villacorta Ba ñ os, Burgues í a y Cultura. Los intelectuales espa ñ oles en la sociedad 
liberal, 1908–1931 (Madrid: Siglo XXI,  1980 ), 93–97. Carmen Fern á ndez Rubio, La Escuela 
Normal Masculina de Oviedo y su incidencia en la formaci ó n de maestros (1900–1940) (Oviedo: 
Universidad de Oviedo,  1997 ), 35.  

9781107029866c19_p397-416.indd   4019781107029866c19_p397-416.indd   401 10/9/2012   11:24:04 PM10/9/2012   11:24:04 PM



Miguel A. Centeno and Agustin E. Ferraro402

council proceeded to systematically establish national schools in Argentina’s 
provinces, schools directly fi nanced and operated by the central state. Thus 
both in Argentina and Spain, signifi cant organizational reforms challenged the 
resistance of local elites, and the success of the central state led to very positive 
results for the public policy programs implemented.  4   

 In contrast to Spain and Argentina, in Per ú  the central state could not, or 
did not want to, prevail over conservative local elites in order to establish a 
national education   system. As a consequence, public policy programs failed to 
achieve substantial results. As described by Soifer   in  Chapter 12 , the process 
began in 1895, when the liberal Civilista coalition launched a series of reforms 
in the area of education. At fi rst, the coalition seized hold of the implementation 
of policy in the regions and overrode local elites. Education policy was central-
ized, and a specifi c public bureau, the General Direction of Public Education  , 
was put in charge of the system after 1909. The bureau had a serious design 
fl aw, however, because it lacked any kind of independence from the executive 
power. Nevertheless, as Soifer makes clear, for the fi rst years the results were 
remarkable, with a sharp increase in the number of schools in Per ú , as well as 
improvements in the quality of teaching. 

 A wave of peasant revolts   in the southern highlands of Per ú  between 1915 
and 1924 changed the political situation. The liberal coalition abruptly lost 
nerve and began to conciliate conservative local elites in order to guarantee 
their support for the repression of the peasants. Control of education was 
offi cially devolved to the regions, and modernization efforts stopped. Lacking 
fi nancial and operational autonomy from the administration’s political leader-
ship, the General Direction of Public Education was rapidly neutralized. 

 Of course, bureaucratic organizations without organizational and fi nan-
cial autonomy are entirely powerless to continue with public policy programs 
without the political support of the administration. In such a situation, a politi-
cal whim can quickly destroy programs and structures, as well as the results 
previously achieved. 

 Lack of political independence became also a serious problem for the 
Council of Education   in Argentina  . However, in Argentina’s case, the liberal 
elite did not abandon its commitment to modernization. Argentina’s liberal 
elite remained committed to public education and ignored or successfully 
fought against local resistance to the creation of a national education system. 
Nevertheless, although the Council of Education had fi nancial autonomy in the 
form of earmarked taxes, its board of directors was appointed by the executive 
power. Only the appointment of the chairman of the board required approval 
by the Senate. Political infl uence on the Council of Education did not lead, 

  4     Argentina began with an illiteracy   rate of 31.5 percent in 1900, measured among army recruits, 
and was able to reduce the illiteracy rate to 16.3 percent in 1930. Spain   began with an illiteracy 
rate of 35.4 percent in 1900, similarly measured among army recruits, and achieved a rate of 
11.5 percent in 1930. Data for Argentina from  Table 11.1 ,  Chapter 11  of the present volume. 
Data for Spain from N úñ ez, “Educaci ó n,” 231.  
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as in Per ú , to its neutralization or to the abandonment of public policy pro-
grams in the area. Instead, as described by Salvatore   in  Chapter 11 , what hap-
pened in Argentina was an increasing politicization of the system of national 
education. As opposed to recruiting managers, inspectors, school directors, 
or even secondary school teachers on the basis of publicly proven merit, in 
Argentina those positions began to be fi lled with political appointees. In other 
words, the powerful and well-fi nanced system of national education came to be 
treated as part of the political spoils. Parliamentary denunciations in 1913 and 
1914 already made clear that massive clientelistic appointments enormously 
increased education costs through ineffi ciency and waste, and they reduced the 
quality of teaching. 

 Notwithstanding parliamentary denunciations by minority groups in 
Congress, the eradication of the spoils system was not a top political priority 
for the major political forces in Argentina at the time. The coming to power 
in 1916 of the Radical Party  , that is, the radical wing of the liberal opposi-
tion, did not substantially change the practice of massive clientelistic appoint-
ments in the national bureaucracy. Of course, such political practices, known 
in Argentina as  pol í tica criolla   , had very negative consequences on the progress 
of state modernization in the country. Infrastructural power depends essen-
tially on the growth of expert bureaucracies recruited on merit and invested 
with operational autonomy   from the government.  5   Advancements in this area 
represented the key difference between state-building processes in Argentina 
and Spain. 

 As part of a progressive reform of the whole national bureaucracy, a career 
civil service was created in Spain for the Ministry for Public Instruction   in 
1911, following similar reforms in other ministries. The new regulations were 
typical for rational bureaucracies as defi ned by Weber  . Public competitions for 
admissions and promotions in the civil service were introduced, tenure was 
granted to the civil servants thus recruited, and political dismissals were made 
extremely diffi cult. In 1918, the career system was extended to all employees 
in the national public administration. The reform was successful in putting an 
end to the spoils system in Spain, that is to say, to the recruitment of public 
employees based on political criteria. 

 Needless to say, the whole process of state modernization   in Spain was bru-
tally cut short by the fascist dictatorship that took power in 1939. Public school 
teachers were massively dismissed or in numerous cases summarily executed 
for being natural supporters of the Spanish Republic; career civil servants not 
loyal to the fascist dictatorship were similarly dismissed or killed. All the same, 
when the Franco   dictatorship saw itself compelled to modernize the structures 
of government and public policy in the early 1960s, the professionalization 
of the public bureaucracy was carried out on the basis of the major civil ser-
vice reform of 1918. The modernization of the structures of government and 

  5     Michael Mann,  The Sources of Social Power: Vol. 2, The Rise of Classes and Nation States 
1760–1914  (Cambridge: Cambridge University Press,  1993 ), 475.  
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public policy in the 1960s was followed by fast economic growth, and both 
changes pointed the way to political democratization. In this as in other areas, 
the social and political modernization of Spain between 1900 and 1936 laid 
out the foundations for the successful democratic transition after 1975. 

 In Spain as well as in the United States, the decline of the spoils system 
toward the end of the nineteenth century, as well as the development of profes-
sional bureaucracies  , were supported by wide political movements with a strong 
cultural impact.  Regeneracionismo    in Spain and the Progressive Movement   in 
the United States made the end of the spoils system part of a cause of “national 
renewal” with a strong ethical and democratic appeal. Interestingly, a similar 
political and cultural movement developed in Argentina at the time, and it 
was represented by the liberal opposition of the Radical Party. However, the 
focus of Argentina’s reformers was electoral corruption; their main goal was 
to establish and consolidate legal guarantees for transparent elections. As men-
tioned earlier, civil service reform was not the movement’s priority. 

 In the terminology employed by Mahoney   in  Chapter 10 , a political and 
cultural movement focused on political clientelism   and fi ghting for civil service   
reform can operate as a “trigger” or generative cause for rapid, punctuated 
change in the area of state modernization. From systems of political spoils, 
where corruption and bureaucratic mismanagement were seen as endemic, the 
United States and Spain were able to create professional bureaucracies in the 
relatively short period of two or three decades. In both cases, the punctuated 
character of the change becomes a topic in the literature by being associated 
with a single moment or single legal reform. For the United States, that particu-
lar moment is the passing of the Pendleton Act   of 1883, and for Spain it’s the 
civil service reform or Estatuto Maura of 1918  . Of course, in both cases it took 
much more than a singular reform to change administrative practices from 
the spoils of offi ce to bureaucratic professionalism. Those single reforms are 
mainly symbolic moments but important ones nonetheless. As symbols, they 
express the fact that such profound transformations, completed in only two or 
three decades, were quite fast in terms of state building. 

 This can be confi rmed by considering the cases of Chile   and Costa Rica  , 
two of the countries in Latin America where the consolidation of the mod-
ern state was most clearly successful. Successful state modernization can be 
roughly gauged in our days by governance indicators and other measures of 
bureaucratic quality. Chile and Costa Rica are usually the two countries in the 
region that have been on the top of every measure since such data began to be 
systematically collected in the 1990s.  6   

 Analyzed by Jaksic   in  Chapter 9 , the central state in Chile early on developed 
the practice of employing nonpartisan experts to run relatively independent 

  6     See Daniel Kaufmann, Aart Kraay, and Massimo Mastruzzi, “Governance Matters VIII. Aggregate 
and Individual Governance Indicators 1996–2008,” Policy Research Working Paper 4978, The 
World Bank Development Research Group, June  2009 , Washington, DC, accessed April 29, 2012. 
 http://papers.ssrn.com/sol3/papers.cfm?abstract_id=1424591 . See also  Worldwide Governance 
Indicators , accessed April 29,  2012 ,  http://info.worldbank.org/governance/wgi/index.asp .  
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areas of public policy. In some well-known cases such as Andr é s Bello   or 
Domingo Sarmiento  , the nonpartisan character of such experts was reinforced 
by their being nonnationals. The practice probably originates with the success 
of Andr é s Bello as a leading public intellectual and state reformer since his 
arrival to Chile in 1829. Later on, the practice of hiring nonpartisan experts for 
leading positions in the state bureaucracy was enlarged and supported by the 
Chilean Congress as a mechanism for the oversight and control of the execu-
tive power. In this way, the growth of a spoils system in Chile was kept in check 
by the strong separation of powers. 

 The role of nonpartisan public experts leading relatively autonomous 
bureaucratic organizations had a strong impact on public education in Chile, a 
key area for social and state modernization. The fi rst strong impulse to public 
education   came with the creation of the University of Chile   in 1842. From the 
moment of its creation, the university was put in charge of the direction and 
supervision of primary education. Andr é s Bello was appointed rector, a position 
that he kept until his death in 1865; the length of tenure confi rmed the nonpar-
tisan character of his appointment as a public policy expert. In the following 
years, the number of new schools and the student population grew rapidly. The 
consolidation of a national system of public education was further advanced 
with the creation of a specifi c public agency in 1882, the Inspecci ó n General de 
Instrucci ó n  . Again, a nonpartisan expert was appointed to this strategic public 
policy position, Jos é  A. N úñ ez  . For the four years previous to his appointment, 
N úñ ez had been commissioned by the Chilean government to travel across 
European countries and the United States in order to study primary and sec-
ondary school systems. Interestingly, Domingo F. Sarmiento   had been commis-
sioned by the Chilean Government to do a similar research trip in 1845. What 
we see, in the career of N úñ ez and other top offi cials of the Chilean state, is 
the systematic acquisition of expert knowledge and the deliberate training of 
a nonpartisan public policy elite. Length of tenure confi rming again the non-
partisan character of his appointment, N úñ ez remained in offi ce for fi fteen 
years until 1897. And the relative bureaucratic autonomy   of the Inspecci ó n 
General is amply confi rmed by its frequent confl icts with successive ministers 
of Education.  7   It is interesting to consider, comparing bureaucratic practices 
in Chile and Argentina, that the most celebrated expert on public education in 
both countries, Sarmiento, was the fi rst appointed president ( superintendente ) 
of the Council of Education in Argentina   in 1881. However, he remained in 
offi ce less than a year and was forced to resign due to disagreements with 
the minister.  8   The episode corroborates the extreme political vulnerability of 
bureaucratic agencies in the latter country. 

 The development of an expert bureaucracy  , relatively autonomous from the 
government’s political leadership, was a lengthy and gradual process in Chile. 
This was a case of incremental   bureaucratic expansion, as defi ned by Mahoney   

  7     Mar í a Loreto Ega ñ a Baraona,  La Educaci ó n primaria popular en el siglo XIX en Chile. Una 
pr á ctica de pol í tica estatal  (Santiago: Lom Ediciones,  2000 ), 77, 228.  

  8     Manuel G á lvez,  Vida de Sarmiento. El hombre de autoridad  (Buenos Aires: Emec é ,  1945 ), 579.  
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in  Chapter 10 . Although slow, incremental change gives the modernization 
process stability and strength. The role of public policy experts in Chilean state 
management became during the nineteenth century a part of the country’s 
informal constitution  ; it came to represent, in other words, a regulating prin-
ciple in the dynamics of the separation of powers. It is a fundamental political 
value in Chile, regularly refl ected and confi rmed by political practice up to our 
days, that the executive is not allowed by Congress to appoint mere loyalists 
or partisan hacks to crucial public policy positions, as happens all too often in 
other Latin American countries, with disastrous effects on public policy. 

 A similar process of incremental change is described by Mahoney for the 
case of Costa Rica  . Bureaucratic modernization was a slow but continuous 
development from 1875 onward. Through the creation of specialized public 
agencies for key public policy areas and other reforms, the state bureaucracy 
was able to gain increasing autonomy from the particular administration in 
power, the military, and the economic elite. Again, bureaucratic modernization 
was particularly strong in the area of education, including the appropriation 
of considerable economic resources for this public policy area. Exceptionally 
among countries in Latin America, by the early twentieth century Costa Rica 
employed more resources in education   than in the military. 

 The ample majority of countries in Latin America were not able or not will-
ing to follow a consistent path of bureaucratic modernization at any point dur-
ing the twentieth century. Even countries where economic and human resources 
were readily available, such as the case of Argentina, did not allow for expert 
bureaucracies to assume control of public policy areas. Lack of bureaucratic 
development had a primary impact on infrastructural power. In fact, as defi ned 
by Mann  , infrastructural power   is based on an array of relatively autonomous 
bureaucratic organizations variously linked to power networks in civil society, 
that is to say, embedded professional bureaucracies.  9   But lack of bureaucratic 
modernization had a signifi cant impact on the other forms or categories of 
power as well. Territorial power depends on the effectiveness of the police 
and of the military, which are of course bureaucratic organizations that have 
to be run by experts in order to be fully operative. The intrinsic link between 
economic power and bureaucratic rationalization was very clearly described 
by Max Weber  . Indeed, this specifi c connection has been called the “Weberian 
state hypothesis  .”  10   Finally, even the development of the state’s symbolic power 
depends on bureaucratic rationalization. It is not just that public policy enjoys 
much more credibility, and produces better results, when formulated by non-
partisan experts. National consciousness itself, which was the product of rela-
tively leisured intellectual and artistic elites in the fi rst half of the nineteenth 
century, became a matter of systematic development by vast professional 

  9     Mann, The Sources of Social Power, 58, 475.  
  10     James E. Rauch and Peter B. Evans, “Bureaucracy and Growth: A Cross-National Analysis of 

the Effects of ‘Weberian’ State Structures on Economic Growth,”  American Sociological Review  
64 (October  1999 ): 748–765.  
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bureaucratic organizations, that is to say, by the public education systems dur-
ing the second half. 

 In Latin America, incomplete or fragmentary bureaucratic modernization 
resulted in weak states on all fronts. States in the region developed as partially 
hollow structures, lacking the capacity to deliver basic public policy results 
that are typically expected of modern political entities – Leviathans, but only 
on paper. In the next section, we will discuss how this legacy affects the perfor-
mance of contemporary states in the region.    

  Paper Leviathans 

 The geographical and effective reach of the different contemporary Latin 
American national states is quite different across the region. Whereas Latin 
American countries were able to assure their territorial sovereignty and basic 
geographical shape by the mid-nineteenth century, they faced a much greater 
test from internal challengers. The nominal authority of the centralized state 
was, in most cases, assured by 1900. The most prominent exception, as detailed 
by Needell   in  Chapter 4  of this book, was Brazil, but even here national unity 
was purchased with a signifi cant political price. 

 Confl icts   that followed were rarely about the geographical defi nition of the 
nation or even about ethnic/nationalist claims, but about the distribution of 
national riches between classes, individuals, institutions, and regions. In many 
cases, these struggles have yet to be resolved; and as a region, with few excep-
tions, Latin America has never been able to establish the Weberian   monopoly 
over the use of violence in its territory. Brazil  , Argentina  , Uruguay  , Chile  , Costa 
Rica  , and Ecuador   have been the most successful. In the case of the fi rst, how-
ever, governmental writ is shallow and thin in the outer reaches of the country-
side and in the core of many cities, whereas in the rest of the Southern Cone, 
the “dirty war” and the autonomy enjoyed by the repressive apparatus would 
make it diffi cult to say that the countries were truly pacifi ed until the 1980s. 
Peru   and Colombia   have suffered through extended periods during which the 
command of the state over signifi cant parts of the territory was very much in 
question. Even under military rule, the capacity of the Bolivian   state to impose 
its will through violence was limited (no matter its intentions). 

 The record is particularly negative if we think of threats to territoriality   as 
not stemming from rival political projects but simply from the absence of a 
single enforcement institution. In Mexico  , the past fi ve years have seen the toll 
of drug murders approach 50,000. In Venezuela   and most of Central America, 
violent crime has made normal urban life very diffi cult. Two hundred years after 
independence, the state does not necessarily rule over the entire continent. 

 In terms of economic power  , we again have a wide distribution but some 
common themes. The relative economic decline of Argentina is infamous 
whereas Brazil   is now one of the world’s major economies, and Chile   could 
soon enjoy wealth levels of the lower tranche of the OECD (Organisation 
for Economic Co-operation and Development). Mexico   is arguably the most 
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interesting case as it has combined a signifi cant manufacturing sector with con-
tinued fi scal dependence on oil production. Despite (or because of?) NAFTA 
(North American Free Trade Agreement), it has not been able to grow dramati-
cally over the past twenty years and its income per capita ratio to the United 
States remains a stubborn quarter to a third. Some countries have experienced 
dramatic booms and busts, such as Peru  , while others have been relatively 
more consistent. But, with some prominent exceptions, the economies in the 
twenty-fi rst century look very much like their nineteenth-century counterparts. 
For example, in a world where it is increasingly important to both develop 
export markets  and  to participate in high-value-added production, many of 
the countries in the region fi nd themselves in the worst possible category with 
relatively low levels of trade and high dependence on primary exports (or in 
some cases remittances from migrants). Dependence on a few markets con-
tinues with the United States still dominant but China exerting considerable 
infl uence on the regional economy. 

 The persistent and world-leading levels of inequality not only have politi-
cal and social consequences (in the violence described previously and collective 
cohesion discussed later in this chapter), but also establish a ceiling for the 
development of domestic consumer markets  . Again, there are exceptions, and 
certainly Brazil, Mexico  , and Chile   have made signifi cant strides, but these have 
been accompanied by very high levels of household debt, making the economic 
dynamic very fragile. Much as in the nineteenth century, income is concentrated 
at the top and a far smaller amount of it is reinvested domestically. Much as 
was the case with nineteenth-century opera houses, the skyscrapers of the major 
cities obscure the tenuous nature of much of the region’s development. 

 As already mentioned in the previous section, most Latin American coun-
tries were not able or not willing to develop modern professional bureaucra-
cies during the fi rst decades of the twentieth century, a crucial period for state 
building in Europe and the Americas. As a result, with the exception of Chile   
and Costa Rica  , all other countries in the region see local versions of the spoils 
system   defi ne the public administration to this day. This means that every new 
elected government appoints vast numbers of political loyalists to high- and 
medium-level management positions, or even to the lower ranks of the public 
bureaucracy. Considering measurements from the past ten years, in extreme 
cases like Mexico   or Argentina   each new administration is expected to appoint 
tens of thousands of political loyalists, up to more than 10 percent of total pub-
lic employment.  11   Political appointees are not always incompetent in the area 
of public policy they are assigned to, but competence is not the main reason for 
their appointment in any case. 

  11     See, for M é xico, George Philip,  Democracy in Latin America: Surviving Confl ict and Crisis?  
(Cambridge: Polity press,  2003 ). 44. See, for Argentina, Agustin E. Ferraro, “A Splendid Ruined 
Reform: The Creation and Destruction of a Civil Service in Argentina,” in  International 
Handbook on Civil Service Systems , ed. Andrew Massey (Cheltenham: Edward Elgar,  2011 ), 
152–177.  
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 Nevertheless, there has been a signifi cant development in the “cognitive” 
capacity of the state. As Loveman   describes in  Chapter 16 , censuses were 
employed during the nineteenth century as a tool to create imaginary homo-
geneous populations and hide or deny racial diversities. Censuses   expressed 
the rejection of the elites toward the human community of their own countries 
(more on this later). During the second half of the twentieth century, there 
have been substantial advances in this area, censuses becoming more honest 
and representative. Public discussions and mobilizations by civil society groups 
have been particularly signifi cant in Brazil, leading the way for Brazil and other 
Latin American countries to acknowledge and sometimes embrace racial diver-
sity  . In any case, decennial censuses are now standard throughout the region, 
and many countries have created sophisticated national registry systems. 

 In many countries, electoral systems are as good as anywhere in the world, 
although this is a fairly new development.  12   One area in which the challenges 
to state capacity are clearest is in the production of accurate cadastral surveys 
and land registries. This refl ects the continuing rural inequality throughout 
the region as well as the capacity of local elites to resist efforts to document 
resources. The pictures painted by Soifer   in  Chapter 12  and by Loveman   in 
 Chapter 16  remain very relevant. 

 Perhaps the area where the infrastructural capacity of the state has been 
least developed is taxation  .  13   Overall, Latin American countries tax their 
economies at roughly half the level of OECD countries. There are exceptions 
(Argentina and Brazil), but the majority of countries extract 20 percent or less 
from their economies. Moreover, a signifi cantly greater amount of government 
revenue comes from indirect taxation including consumption taxes. These do 
not only tend to be more regressive, but they are much easier to administer and 
require less developed enforcement mechanisms. In several countries these are 
augmented by the, again, relatively administratively easier collection of roy-
alty revenue from natural resource extraction. The low levels of taxation have 
important political and social consequences: the levels of government service 
delivery remain low in many countries, and the fi scal legitimacy of the state is 
perpetually in question. 

 The result of the low professionalization and lack of resources is a spotty 
provision of social services, with a great deal of between- and within-country 
variance. On the former, the countries in the Southern Cone tend to do a much 
better job delivering basic services   such as water, sanitation, basic health, and 
primary education. This is not simply a function of relative wealth (although 
that is of course relevant), but it refl ects the more extensive development of 
state infrastructures and particularly political commitment to welfare policies 
for large parts of the twentieth century. Again, it is important to emphasize 
that wealth in and of itself does not guarantee services: both fairly wealthy 

  12     See the discussion in Giorgio Mortara, et al., “Appraisal of Census Data for Latin America,”  The 
Milbank Memorial Fund Quarterly  42, no. 2, Part 2 (April 1964): 57–85.  

  13     OECD, Revenue Statistics in Latin America, Paris, 2012.  
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Mexico   and Venezuela   rank lower than poorer countries such as Costa Rica  . 
The within-country differences betray the underdevelopment of the state even 
more starkly. As in much of the less developed world, national fi gures dis-
guise a great deal of variance. In the right neighborhoods, the quality of life 
and services is on par with Western Europe. However, signifi cant parts of even 
the capital cities exist without any basic services. Most urban centers are sur-
rounded by a ring of misery where running water, schools, and health clinics 
are scarce and where the reach of the state of law is severely constrained. This 
is a result, not only of the structural defi cits of the state, but of the continuing 
failure of many of these states to secure their monopoly of authority in their 
territories. 

 We now come to the fourth type of power that we discussed in the intro-
duction and the one that we would argue is least developed in Latin America. 
Measuring something as diffuse and ill-defi ned as symbolic   capital may be 
diffi cult and frustrating, but that does not mean that the underlying factors 
behind the concept do not matter. Social science does experience the classic 
problem of only looking for one’s lost keys under the light as that will be the 
only place where they can be seen. This is a sensible strategy, but it would be 
absurd to then claim that the keys could not be anywhere else. Similarly, the 
diffi culty in getting concrete measures of symbolic capital should not prevent 
us from considering how the underlying historical relationship between the 
national government and the population shapes and has shaped the capacity 
of the Latin American state. 

 Central to the notion of symbolic capital is its “taken for grantedness.” 
Similar to Gramsci’s   notion of hegemony  , it implies the absence of alterna-
tives or a lack of questioning the fundamental order of things. Note that this 
does not necessarily mean agreement with any or all policies, but rather an 
acceptance that the state is here to stay and one has to respect its wishes. The 
expression “you can’t fi ght city hall” is assumed to betray a cynical and reluc-
tant conformity. It may, however, actually demonstrate more a basic faith in the 
centrality and sovereignty of city hall. The latter is what we mean by symbolic 
power  . This may be expressed in the three different operational ways: degrees 
of patriotism/nationalism, legitimacy of the state, and levels of trust in the gov-
ernment. We will examine the contemporary evidence on all three. 

 How nationalist   is Latin America? As with many such questions, it all 
depends on how one defi nes nationalism. Based on the often-portrayed seas 
of fl ags accompanying national football (soccer) teams and the often-irascible 
public response to perceived transnational (and especially American) encroach-
ments on national sovereignty, we might classify Latin America as extremely 
nationalistic. However, this nationalism is often a sentiment that only expresses 
a “love of place.” As L ó pez-Alves   points out in  Chapter 14 , a specifi c form of 
nationalism in Latin America focuses on the natural endowments of the land 
as the main source of national pride. In contrast to the typical forms of nation-
alism discussed in the literature on the subject, in Latin America geographical 
and natural characteristics often take priority over the human communities 
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as a source of emotional attachment. Therefore, as L ó pez-Alvez states, more 
often than not human infl uence on the nation is seen as damaging and neg-
ative. The point is amply confi rmed in  Chapter 18 . Appelbaum   studies the 
work of Colombia’s Chorographic Commission  , one of the most ambitious 
geographic surveys carried out in nineteenth-century Latin America. Many 
documents such as maps and travel writings, produced by the commission, 
were extensively reproduced and employed for atlases and schoolbooks, thus 
substantially contributing to the confi guration of a Colombian national imagi-
nary. The maps and other materials such as watercolors display the beauty 
of landscapes and the bounty of natural resources in a very positive way. But 
watercolors or reports depicting humans often show tensions and fl aws. These 
are often of a racist   nature, depicting blacks or Indians as problematic; but 
whites or light-skinned people are also sometimes shown as languid, weak, 
and slothful. In contrast to the invariably positive resources and beauty of the 
land, a source of strong pride, the human community is often seen as defi cient 
in Latin American national imaginaries. 

 No doubt, Latin American countries show a strong tradition of anti-imperialist 
feelings and have concerns with national sovereignty. Of course nationalism   in 
the region includes some kind of psychological bond between people, and a 
conviction of their identity and differentiation from others; it refers also to 
a perceived and identifi ed community.  14   We can easily detect such sentiments 
in Latin America, and this is the reason why observers continue to argue that 
national identity   “continues to be a signifi cant factor in the lives of many Latin 
Americans.”  15   

 However, we would like to differentiate from this psychological national-
ism  , or from the specifi c Latin American nationalism of natural endowments, 
a more political kind of bond. Usually designated as patriotism in political 
philosophy, this is a very different political animal. It is a political force, and it 
has to be understood in reference to the state as a political entity. It involves the 
identifi cation with a state and the recognition of no higher duty than advanc-
ing its interests. This is less a matter of celebration of identity and more of what 
Anderson   notes as “colossal sacrifi ces” made in its name.  16   This communal 
“commitment” to the state is what often underlies the “horizontal camarader-
ies  ” that are so central to patriotism. 

 Consider the results of two questions from the Latin American Public 
Opinion Project   at Vanderbilt University.  17   In one, respondents are asked about 
their sense of pride in being of a certain nationality. In the other, they are asked 
about their pride in the political system of that country. Consistently, more 

  14     Walker Connor, “A Nation is a Nation, is a State, is an Ethnic Group, is a . . . ,”  Ethnic and Racial 
Studies  1, no. 4 (October  1978 ): 377–383.  

  15     Nicola Miller, “The Historiography of Nationalism and National Identity in Latin America,” 
 Nations and Nationalism  12, no. 2 ( 2006 ): 201.  

  16     Benedict R. Anderson,  Imagined Communities: Refl ections on the Origin and Spread of 
Nationalism,  2nd ed. (London: Verso,  1991 ), 7.  

  17     LAPOP 2008.  
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than 90 percent express a great deal of pride in being of a certain nationality, 
whereas the numbers for the political system are a small fraction of this (with 
exceptions such as Costa Rica  ). We want to suggest that the fi rst is a general 
measure of nationalism  , while the second is closer to a measure of state patrio-
tism. Obviously, this is no more than suggestive, but in the absence of concrete 
data on patriotic or nationalist sentiments, the consistent gap between the two 
represents the peculiar status of Latin American national consciousness. There 
is broad agreement in contemporary scholarship that in Latin America the 
link between any national community and the state as an institution was and 
remains weak, and that the legitimation of political authority as the voice of 
the nation has been limited at best. 

 The dominant characteristic of Latin America from the very beginning of 
its modern history through today has been its social and political fraction-
alization  ; Latin America is a permanently divided region with not very well 
developed “horizontal ties.”  18   We do not deny the existence of a multitude of 
collective identities   based on ethnicity, class, region, and other criteria,  19   nor 
are we arguing for an extreme individualized atomization, but we contend that 
few of these identities have been able to embrace the entire nation or society 
(or even existed in opposition to the state as such, in favor of a different defi ni-
tion of the territory). Efforts to create “nations,” as documented by Appelbaum   
in  Chapter 18 , had serious diffi culties with heterogeneity  , often choosing to 
disguise or deny it. 

 Latin America is defi ned by intrastatal divisions   much more so than by inter-
statal ones. We can begin with the obvious racial/ethnic legacy of the conquest 
that still defi nes so much of Andean and Mesoamerican societies, and that of 
plantation agriculture, which characterized much of the Atlantic Coast. There 
are also the regional gaps that pervade practically every country: plains and 
mountains, coasts and interior, and capital and provinces. There are also the 
class gulfs in this most unequal of regions, a fact that defi nes the rhetoric and 
struggles of politics. Finally, there are the ideological divisions of Left, Right, 
and in between. That many of these divisions are congruent and interact makes 
the schisms even starker. 

 What about legitimacy? Few concepts have been as consistently maligned 
as legitimacy  , yet we return to it once again in order to explain differences 
in behavior that can have no other origin. We follow Juan Linz   in defi ning 

  18     Claudio Lomnitz, “Nationalism as a Practical System: Benedict Anderson’s Theory of 
Nationalism from the Vantage Point of Spanish America,” in  The Other Mirror: Grand Theory 
through the Lens of Latin America , eds. Miguel Angel Centeno and Fernando L ó pez-Alves 
(Princeton, NJ: Princeton University Press,  2001 ).  

  19     The work of Florencia Mallon ( Peasant and Nation: The Making of Postcolonial Mexico and 
Peru  [Berkeley: University of California Press, 1995]), Peter Guardino ( Peasants, Politics, and 
the Formation of Mexico’s National State: Guerrero, 1800–1857  [Palo Alto, CA: Stanford 
University Press, 2002]), David Nugent ( Modernity and the Edge of Empire: State, Individual, 
and Nation in the Northern Peruvian Andes, 1885–1935  [Palo Alto, CA: Stanford University 
Press, 1997]), and others clearly has demonstrated that such a community arose in the nine-
teenth century.  
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legitimacy   as “the belief that in spite of shortcomings and failures, the existing 
political institutions are better than any others that may be established, and 
that they therefore can demand obedience.”  20   Various projects have attempted 
to compare levels of legitimacy within Latin America and between the region 
and other parts of the world.  21   The methodological rigor and robustness of the 
results indicate that these general fi ndings do refl ect an underlying reality. 

 The fi rst observation is that there is a great deal of variance within the 
region. In practically every study the triumvirate of Chile  , Costa Rica  , and 
Uruguay   are leagues ahead of their neighbors whereas the Andean and Central 
American countries are at the bottom. Survey after survey demonstrates that 
the majority of citizens in these latter countries do not accept the political (not 
to mention the socioeconomic) rules of the game as reasonable, sensible, and 
justifi able. Too many political confl icts are not about who will run the machin-
ery of the state, but about the need to dismantle it. In general, while popula-
tions might offer diffuse support for general principles (but even support for 
democracy and the market are declining), they show much lower enthusiasm 
for the actual on-the-ground manifestations of the act of being governed. 

 In large part, this may be explained by the low levels of trust   in the capac-
ity of state governance. The absence of trust leads “citizens to become cyni-
cal about the political system and disaffected with the existing order.”  22   The 
consequences of this are greater than individual discontent or alienation; no 
system of governance is effi cient and fair to all, all of the time. In fact, work-
ing systems may need to “fool” some of the people some of the time in order 
to function. Constraints on belief make it harder to deliver good governance 
or for the relevant groups to recognize it when they see it. So, for example, it 
is much more diffi cult for offi cials to remain honest and behave appropriately 
when nearly three-quarters of citizens feel that they are corrupt and expect 
them to behave that way.  23   There is something of a causal circularity involved 
in the relationship between trust and governance, which makes policy reform 
very diffi cult. Lack of trust refl ects low quality of governance, but it may also 
retard efforts to improve it. 

  20     Juan Linz,  The Breakdown of Democratic Regimes: Crisis, Breakdown, and Reequilibration  
(Baltimore: Johns Hopkins University Press,  1978 ), 6.  

  21     Bruce Gilley, “The Meaning and Measure of State Legitimacy: Results for 72 Countries,”  European 
Journal of Political Research  45 ( 2006 ): 499–525; Timothy J. Power and Jennifer M. Cyr, “Political 
Legitimacy in Latin America,”  International Social Science Journal  196 ( 2010 ): 253–272; Mitchell 
A. Seligson and John A. Booth,  The Legitimacy Puzzle: Democracy and Political Support in Eight 
Latin American Nations  (Cambridge: Cambridge University Press,  2009 ).  

  22     Larry Diamond, “Building Trust in Government by Improving Governance,” 7th Global Forum 
on Reinventing Government: “Building Trust in Government” (Vienna, Austria: June 27–29, 
 2007 ), 1.  

  23     Mitchell A. Seligson, “The Impact of Corruption on Regime Legitimacy: A Comparative Study 
of Four Latin American Countries,”  Journal of Politics  64, no. 2 ( 2002 ): 408–433; Rosario 
Espinal, Jonathan Hartlyn, and Jana Morgan Kelly, “Performance Still Matters: Explaining 
Trust in Government in the Dominican Republic,”  Comparative Political Studies  39, no. 2 
(March  2006 ): 200–223.  
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 The results of various surveys mirror those on legitimacy. In general, Latin 
America is the least trusting region in the world. The military, police, courts, 
parties, and legislatures are trusted by less than 30 percent of the population.  24   
Within the region we fi nd that Chile   and Brazil   have the highest indicators of 
trust. The Brazilian phenomenon is a relatively recent one with other studies 
indicating radical improvements in attitudes toward the state over the past 
decade. Argentina  , Dominican Republic  , and Peru   are at the bottom. Some 
of the individual fi ndings describe what can only be called a “rejected state”: 
only 6.6 percent of Argentineans have signifi cant trust in the civil service, 19.2 
percent of Peruvians trust “the government,” and 30 percent of Mexicans   trust 
the police.  25   

 The image that comes through these fi gures is clear: with some exceptions, 
the Latin American state does not exert the expected monopoly over violence, 
generate effective development, or provide services at the levels one would 
expect. Perhaps more importantly, this failure is widely acknowledged in large 
parts of the population and shapes its image of the state. To what extent is this 
a historical legacy from the period analyzed in the book? We will discuss this 
point in the next and fi nal section.  

  Historical Legacies 

 The Spanish experience indicates that history is not destiny. Whatever its trou-
bles in 2012, Spain   has achieved levels of democracy and economic well-being 
that would have been impossible to imagine in 1939. Argentina   in the same 
year had just begun to experience the almost continuous relative decline that 
has characterized the country’s last several decades. That Chile   would be a 
political and economic success was not obvious on September 11, 1973, nor 
was it clear even twenty years ago that contemporary Brazil   would experi-
ence a sharp decline in poverty and inequality. Nevertheless, as Mahoney   has 
shown, where one starts does help determine where one ends. 

 There is much of our present that we can recognize in the historical case 
studies. An obvious example is the reality of Chilean exceptionalism since 
the middle of the nineteenth century, while the challenges facing the Peruvian 
state in the early twentieth century persist well into the twenty-fi rst century. 
However, the question should not be how well the past predicts the future, 
but how to use it to understand the specifi c nature of political, social, and 
economic challenges. 

 In this we follow Guibernau  , Jones  , and Miller   in their excellent intro-
duction to the special issue of  Nations and Nationalism    dedicated to Latin 

  24     Peri K. Blind, “Building Trust in Government in the Twenty-First Century: Review of Literature 
and Emerging Issues,” 7th Global Forum on Reinventing Government: “Building Trust in 
Government” (Vienna, Austria: June 27–29,  2007 ), 10.  

  25     World Bank.  Results, Performance Budgeting and Trust in Government  (Washington, DC: 
World Bank, 2010), 214–215.  
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America.  26   They note three special characteristics of the region when com-
paring it to similar nation-states: race, warfare, and legitimacy. The legacy of 
colonial   inequality haunts many of the accounts presented in this book. It is 
impossible to understand the relative fragility of Latin states without taking 
into account the extent to which they had to deal with consolidating not one 
nation but many, sharing territory and little else. The point is clearly made by 
Kn ö bl   in  Chapter 3 . 

 The relative absence of interstate violence deprived (if that is the right word) 
the region of one of the most common stimuli for collective identifi cation. 
Given initial divisions and the absence of cohesive experiences, is it any wonder 
that the region has not been able to establish secure political legitimacy? 

 This is not a new phenomenon. In many ways, these divisions are what 
defi ned the postindependence projects whereby a form of liberalism was 
attempted without the concomitant creation of a state able to foster political 
unity or a sense of nation that inspires cohesion. The nineteenth-century liberal 
project fl oundered precisely because it refused to do one of two things: impose 
an order or open the society to redefi ne what that order should be. Over much 
of its history, the explicit hope of a variety of political projects has been that 
progress   of one sort or another would lead to a social convergence. One ver-
sion of this vision saw the historical mingling of groups as inevitably leading 
to a new form of nation. This is best epitomized by the Mexican ideology of 
the  raza c ó smica    arising from the various confl icts, or the creation of a generic 
post-racial  guajiro    identity in the Andes and the Caribbean. A more liberal 
vision expected that with enough economic progress, these fi ssures would be 
closed. This was at the very heart of the  Concertaci ó n    discourse in Chile. In 
actual fact, however, material, social, racial, and political progress have yet to 
close these gaps in the present. 

 Fractionalization   in Latin America is a refl ection of the failure of a post-
conquest national hegemonic project on the continent. No side of any of the 
various divisions has been able to defeat the others so as to impose its own 
worldview or domination. Note that this is not necessarily a bad thing. The 
imposition of a hegemonic project and of a true class or racial domination 
is not a pretty sight and leaves destruction all around; the imagined national 
community has been too often produced by imposition in the past. 

 Latin America, however, has largely defi ed this tradition. Political violence 
has not customarily served as the handmaiden of such communities, nor have 
such sentiments helped to account for the level and type of confl icts seen in 
the region. One of the authors has already noted the failure to historically link 
martial prowess or even danger with a strong sense of nation in the region.  27   
In contemporary Latin America, we do have some cases where the classic 

  26     Montserrat Guibernau, Charles Jones, and Nicola Miller, “Introduction to the Special Issue,” 
 Nations and Nationalism  12 ( 2006 ): 191–199.  

  27     Miguel Angel Centeno,  Blood and Debt: War and the Nation-State in Latin America  (University 
Park: Pennsylvania State University Press, 2002).  
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war-nationalism dyad appears to have played out. On April 1982, for example, 
Argentineans almost unanimously signaled their support for the invasion of 
the Malvinas/Falklands  . Despite its low legitimacy and support, the military 
regime appeared to have one more gasp of life as it sought to portray itself as 
the defender of national patrimony. This euphoria, however, did not last very 
long and, like the military dictatorship, could not survive the defeat.  28     Similar 
popular sentiment may have helped bring down the S á nchez de Losada   govern-
ment in Bolivia   in 2003 when it appeared to be accepting the now century-old 
Chilean control of the Pacifi c coastline. A much longer term dynamic has 
existed in revolutionary Cuba. Whereas many thought that the regime would 
follow its Soviet supporters into the dustbin of history, it has been able to 
survive four U.S. presidents since the fall of the Berlin Wall. It is now widely 
accepted that it is precisely the American opposition and the nationalist core of 
the Cuban Revolution that best helps to explain its longevity. 

 As in much of the developing world, however, contemporary political vio-
lence in Latin America does not consist of confl icts between states, but struggles 
within them. In particular, the pattern in the region over the past few decades 
has been that states are not confronting well-articulated and institutionalized 
oppositions that seek to replace national governments as more amorphous 
forces that challenge the authority of the state without necessarily offering an 
alternative project. It is this form of threat that most developing nations face. 
In the face of this we would argue that the major lesson of Latin America is 
that the creation of a political sense of the nation may be the most important 
aspect of state building. It may be true that nations are impossible without 
states, but effective states may also be impossible without the bonds of human 
solidarity implied by a strong national community.           

  28     Of much longer (if not larger) import was the boost that the victory gave Margaret Thatcher.  
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