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Article 1 of Parguay’s 1992 Constitution calls the coupta “unitary,
decentralized state,” and other provisions crgat@rnments for the seventeen
departments, each with an elecggdernor and departmenfainta (council). Before
1992, the departments were similar, at least in formagdet the prefectureystems
found in France before the Socialisivernment’s decentralization there in 1981. The
departmental detmte was appointed diregtby the president of the Republic. The
delggate supervised the national police and represented the president’s political interests
in the department. The provisions of the new Constitution represent a dramatic departure
for an historicalf highly centralized state (Nickson 1995, 227).

The adoption of a politicatldecentralizedystem in the Constitutional
Convention of 1992 was surprigifior several reasons. First, decentralization had not
been a concept commagrtheard in Paiguayan political discourse before 1992. In a work
published in 1991 on decentralization in Latin America and Europe, the chapter on
Parguay was entitled “The non-debate over decentralization” (Bareiro and Duarte 1991).
Efforts to decentralize theg/stem before 1992 focused maimit gaining some measure of
local autonorg for the municipalities. Gains in this areaydhte to the fall of the
Stroessner dictatorship in 1989, and snarayors and town councils resisted the creation
of another level of locajovernance that could dilute their recgains.

Second, decentralization was forced into the Constitutiamat the wishes of the
leaders of the mar political parties. Durigthe Convention, a bi-partisan lobbf
politicians from the interior faght against their past leaderships to create a new level of
autonomougiovernment. Paguayan parties are not noted for promgtituid and
temporay coalitions. Instead, alliances argidiy constructed alapfactional lines, with
faction leaders demandjrioyalty from members. No nper faction leader from either
the rulirg Colorado Paxt nor the opposition Authentic Radical Liberal Rartor from
the other parties in formation, supported decentralization. This rebejiimsapary
discipline remains a unique event in Raray. Nor was ap national past hopirg to
increase the local political power of its supporters, as was the case in France after 1981
(Schmidt 1990).

Third, no social movement or economic interests mobilized in support of
decentralization. Unlike in ngliboring Bolivia, where social movements have mobilized
to fight for decentralization and books have been published with combative titles like
Decentralization Now!(Dabdoud 1994), no local movements pressured the convention
to take the measures that it didgatn unlike Bolivia, Parguay does not have distinctive
economic rgions that see the central state as a brake on development, and there were no
important industrialists to back the decentralization cagmpalNor was decentralization
promoted ly the bureaucracongrounds of efficieng. The Parguayan bureaucracis
highly centralized and has resisted decentralization at almost ewvar Thus, the
decision to decentralize was driveyndfairly narrow set of elite concerns.

Those interests were essentidhose of local paytelites, mos# within the
Colorado Past, who saw the democratization process as both a threat and an opportunit
Democratization was a threat, because it weakened the power of the executive, who for
the 45years before the new Constitution was adopted hadyalla@en a Colorado. The
dictator had power to distribute political and economic resources as he saw fit, and local
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party bosses in the interior benefitgaeatly from their role as brokers. After 1992, the
executive has considergldess power to distribute these resources at his own discretion.
And while the presidencremains in the hands of the Colorado Patte possibiliy of an
opposition past president is now a real one. Colorados in the interior saw
decentralization as a possible defengasrest political chage at the national level. In this
sense decentralization can be seen as a conservatigearebaction.

Democratization was also an opportynitVhile the dictator provided stabylito
the previous distribution of rewards, competition within the Colorady Raraiccess to
these could be fierce (Hicks 1971, 104-5). Stroessner’s decisions on who would win
were definitive, but left factional animosities at the local level that madedoealnance
difficult (Turner 1993, 76). Particulgrmorg those sectors of the patthat felt
competent in constructrtheir own local coalitions, the possibjliof electoral
competition for political offices with some real autonowas seen as an attractiveywa
regulate competition and ¢gtimize leadership. While Pagaay before 1989 was in
essence a one-pwidtate, the Colorados jeyed a comparative advagecompared to
Eastern European Communist parties when forced to operate in an electoral dgmocrac
The Colorados had alwa campagned @ainst each other ang@nst the other political
parties that were permitted to exist but never to win.

In the Convention, the forcegfiting for decentralization had to present
compellirg aguments in its favor. However, Pgtayan political ideas provided
virtually no basis for buildig such an gjument. So the decentralizers went out into the
market of ideas to find support for their proposition. Here, decentralization is one of the
key elements in the reform of the state promotgdio-liberal and administrative
reforms of the state (Rondinelli, McCullgly, and Johnson 1989). Algmvith
privatization, free trade and economic liberalization, decentralization of decisiongmakin
is seen as an important reform to create a leaner, smaller, and more responsive state. A
decentralized state, it isgared, is a more efficient state, since decisions can be more
easily adapted to immediate local considerations. It is also a more democratic state,
because locajovernment is more accessible to ozerned and more responsive to their
concerns (Rondinelli 1981, 135-36; Grans 1986). The decentralizers quicldarned
such aphorisms as ‘no state has developed without decengadimth ‘localgovernment
is closer to the people,’ even thlgiulocal Colorado elites are not enamored with the
broader neo-liberal reform gext (Richer 1993). Thrah seminars sponsoreg b
variety of regional and international ganizations, Paguayans learned to interpret the
‘lessons’ of a number of experiments in decentralization. Integbgtithe French case
became a mar point of reference, as did the cases of Colombia, Chile arguijru

Thus this paper raises questions in tygoeral bodies of thepr One, it presents
the opportunit to test the Ypotheses impliedybthe aphorisms mentioned above. Is a
decentralized Pagaay a more efficient and democratic Pguay? These are empirical
claims that can be assessed. If valid here, thegBay@an case would certainenhance
thegeneral validiy of the claims made for decentralization.

Two, does the lgic of decentralization supersede thgitoof elite dominance that
the prgect orginally was degined to enhance? Here | ask whether the incentive
structures for local electoral competition will undermine the desire of the local elites to
demobilize plural forces, instead encaying the democratization of participation due to
an alliance between local elites and local civil sgcietenhance the powers of local
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government (see Graham 1992). Simylawill the highly centralized political parties
find the electoral incentives competiienowgh to build local oganizations and tap more
purely local bases of support (Garman,gdard, and Willis 1996)7?

Research and Methodgyp

Field research took place from June tlglolDecember, 1995. This represents
about the half-wsapoint of the first terms of the neyvklected officials, who took office
in August, 1993 and serve fiygear terms. While | did seek to interview the various
departmentagovernors, | chose to focus more on the departmanttds. One reason for
this was that several Parsyan scholars are styithg thegovernors, but no one has
attempted to gorousl stud/ the behavior and attitudes of lumta members. W
theoreticajustification for focusig on thejunta members is that theas a collective
body, are most likegt to be concerned for the institutional development of the
departmentagjovernment, and are the most |ikeb respond to electoral incentives and
party-building implied by the lypothesis that decentralization is a democragizgiorm.
Thegovernors tend to see themselves as §land redefinig the role vacatedybthe
delggates under the previougséem, and respond to political incentives on a more
national scale. | visited sixteen of the seventeen departments and interviewed a
significant number of the 16jlinta members. | also attended at least oguae session
of thejunta in each of these sixteen departments. | distributed aysyuestionnaire to
160junta members, althgh in spite of repeat visits to encogegparticipation, oyl 43
members completed the suyve

| also collected a newspaper data base of all mentions of the departmental
governments, and have ayzéd the content fopes of actions taken (institution-
building, general lgislation, distribution of non-collectivgoods, overgiht of the central
government) and for attitudes expressed about decentralizgticenbralgovernment
authorities and the media. | also interviewed participants in the constitutional convention
and have studied the various proposaisuréing decentralization presented there, and the
debate recorded in the sessions of the convention. Yihatludied the behavior of the
Chamber of Deputies, which is now electgdpiboportional representation from multi-
member districts that correspond to the departments.

Early Steps Towards Decentralization

After the coup d’etat that brght down Alfredo Stroessner, the ngavernment
of General Andrés Rodilez embarked on a process of democratization to be developed
in a series of elections. The first of these came iy, NI889, with the presidential
elections to confirm Rodguez as constitutional president. The second were municipal
elections held in Mgand June, 1991, in which the Colorado Y&st control of 49 of
the 204 municipalities. Most notable was the defeat of the Coloradoiéne national
capital, Asuncion, to an independent movement heagl@ybung doctor named Carlos
Filizzola. The third election was to select the 198 members of the Constitutional
Convention, who would write the new Bftaa Carta for the countr Finally, presidential
elections in Mg 1993 selected Payaay’s first civilian president freglelected in
competitive, multi-pajst elections.

The seeds of political decentralization to the departmental level first appeared in
the draftirg of a new Electoral Law in egrll990, althogh the intentions of this law were



far from creatig arything like a new level ofjovernment. Article 251 requires that
elections to a constitutional convention include at least one-sixth of the total number of
delgyates be elected from department-based electoral districts in the interior, with the rest
elected throgh proportional representation on national li€8digo Electorall992).

The electoral law was considered historic, but not for this reason. Rather, the law
required that internal parelections to select the national directorship would be based on
direct vote, meanmthat parties could not choose their own leaders or candidates for
public office without a primarelection. The vote in the Chamber of Deputies for this
provision was 35 to 34 in favor of the direct internal elections, with the winrgerisgr

that the measure would increase citizen participation. Pejulio César Frutos gued

that “Only 7% of the interior is represented in @ogss, [but] the direct vote will end the
representation (of the leadership) of the political parties” (Flecha and Martini 1994, 117-
118).

By the time the elections to the Constitutional Convention were convoked in June,
1991, Filizzola had taken office in Asuncion and the gi@olorado Paytwas in
disarryy and uncertain of its abiitto win in the up-comig polls. President Rodyiez,
his Minister of Interior General Orlando Machuca §&s, and Generals Humberto
Garcete, commander of the First Ar@orps, and Lino Oviedo, commander of the First
Cavaly Division, combined to discipline the Colorado politicians and toyuhiém in
preparation for the elections to the constitutional convention (Flecha and Martini 1994,
170-180). In the elections held on December 1, 1991, the Coloragon@arain
absolute miority to the convention, takgn122 of the 198 seats. The Authentic Radical
Liberal Pary (PLRA) took ony 55 seats, and the independent movement “Constitution
For Eveyone” (CPT), hopig to capitalize on the success of Filizzola’s “Asuncion For
Evelyone” in the municipal elections, was disappointed in gkimy 19 seats (Flecha
and Martini 1994, 186). Fears were raised that the “Colorado Steamroller” would
dominate the convention and limit the scope of reform of the exi$867 Constitution.

However, once the Conventiondam its work in Janugrl992, the debates in the
draft committee and its sub-committees were more technical than partisan, and the
document that came out of the draft committee and presented to the phehated
mary innovative provisions. Victopacinto Flecha and Carlos Martini note that “a
significant fact was the formation of a “campesino” tengeincthe Convention. ... For
this group the theme of administrative decentralization of the State was essential and non-
negotiable” (1994, 198). This tendgnor caucus, had its roots in the Colorado
Campesino Coordinator (CCC), an internal movement of the ColoradotRarsoght
to defend the interests of patiosses of the interior. This movement appeared in the
aftermath of the municipal elections, when these leaders saw their interests threatened b
their tutelaye to a declinig national past.

The use of the word ‘campesino’ here has little to do with the pegshuatrather
refers to apone from the interior. Nevertheless, theseypbosses use the word to link
themselvesyanbolically to the peasantrand gainst domination Y people from the
capital. This rhetoric often has made it difficult for politicians in the interior to see the
municipalgovernment of Asuncion, or even tgevernment of the Central Department
surroundig Asuncién, as allies in the strge for decentralization.



The Constitutional Convention

In the period before the Convention, the various political parties, political
institutions, and activists in civil socieprepared their own draft proposals and partial
proposals to submit to the Convention for consideration. Arysisalf these proposals
clearly shows the reluctance of the national political parties and most state institutions to
incorporate a vision of a decentralized state into the new Constitution. This fact makes
the success of the so-called ‘campesinos’ all the more extragrdifaimiro Barboza
writes that:

The strog pressure that the baseganizations from the interior of the
political parties bgan to exercise undoubtgdransformed
(decentralization) into an idea of transcendental importaien that it
was born from bottom to top, entiyatontray to the theoy of the creation
of a reform of the State, conveiit therefore into one of the most
sweepimg topics within the National Constituent Convention (1993, 775-
776).

Given the prominence of the Colorado Rat the Convention, it makes sense to
begin with a discussion of its proposalgaeding decentralization, to sgast how far the
Convention departed from the ideas of the national elites. The vision of the departmental
government in this proposal is one similar to that of the French departments before
decentralization. The departmental executive was to be called the “Prefect,” who would
coordinate the actions of the central argiaeal government, implement central
government decisions and those of the Departmental Junta, and would represent the
department (Barboza 1992, 711-712). The leader of the Colorado bench, Oscar Paciello,
defended the word ‘prefect’ as refeqgito “the person who is to take care that certain
positions are appropriatetarried out.” He also pointed out th&hé departmental
authority rules nor governs anythindt only coordinates the work of the autonomous
organs established in the indispensable nexus with the cgatr@inment, in this wa
organically impedirg the disordered situation we can appreciateyto(Raciello 1992,
98-100, cited in Barboza 1993, 797-798). The pnnpmwers of the departmental
government would be the coordination of ceng@lernment activities in the department,
the elaboration in coordination with the municipalities of the departmental development
plan, and the administrative tutgéaof the municipalities, with the power to intervene the
administration of a municipalit The Colorado pjject is most strikig in the wy it
attempted to create a departmegtalernment that would exercise tuiggeaof the
municipalities. The fure of the prefect, althgh elected in the department, was chgarl
to be tied direcyl to the President of the Republic. This version of ‘decentralization’
appears degned to reclaim some of the minimal autonothat the municipalities had
achieved since 1989.

Neither the PLRA or the CPT presented plans that lookgdmach like what
was actuall adopted. In the Convention itself, the PLRA presented a plan that also calls
for the office of prefect, with similar functions as those described in the Colorado plan.
The CPT plan was based on the idea of incorporation, that municipalities and
departments could choose to incorporate or not. Shoujditheo, thg would then be
given considerable autongm



The CCC plan was structured afptine lines of that of the Colorado Banrbut it
spelled out the ample powers of ti@vernor, rgecting the idea of prefect. Thigovernor
would not be a representative of the executive branch of the cgmterhment, a feature
that does appear in most of the other plans and also appears in the Constitution.

One thirg most all plans had in common was thi@céon of the previousystem
of departmentajjovernance. Under Stroessner, the President of the Republic had the
power to name the Dajates of Government, who oversaw the national police in the
department and represented the political interests of the central executive. In practice, the
institution was associated with the worst aspects of the dictatorship, such as illicit
enrichment, capricious and authoritarian decision-nggakind illegal detention and
torture. Even for Colorados, the Dgége was often a fearsomeure, able to intervene
in local pary affairs and to limit the autongnof parl leaders who sajt ary breathimg
room from the dictator’s hegzhand. The ol exception here was, unsurprigiiy, the
plan presentedybthe Executive Branch, which did little except to dathe name of the
office from ‘delegate’ to ‘governor’.

Given thisgeneral rgection of thisype of tutelge, the environment to gue for a
democratic and autonomous local executive was favorable. The plan that came out of the
draft committee is remarkable. It speaks of departmgotedrnments made up of a
governor and @unta, both elected diregtby the residents of the department. Article
161* does include the provision that “dy@vernor represents the central executive in the
execution of national polc” The departmentajovernment has the powers to
coordinate the activities of the municipalitiesgamize common departmental services,
prepare the departmental development plan, coordinate departmental action with the
activities of the centrajovernment, and create the Departmental Development Council
(Article 163). The resources of the departmegitalernment were left for future enalgin
legislation to determine.

The structure and function of the Departmental Junta was debated in the
Convention, but the final text of the Constitution leaves this institution p@orly
described. Junta members often expressed their sense @fdrpinans of the
Constitution,” without clear functions to present either to the electorate or to the
governor. The draft commission produced three reports on the format for election of the
Junta, two of which were based on the idea that the Junta would be made up of
representatives of the various municipalities. Opponents of this idea from the PLRA,
who favored a department-wide district with proportional representation, aarefddb
leave the decision for future enalgilegislation, as was often done in the wrgiof the
Constitution (Convencién Nacional Consgitunte No. 28 1992, 7-8). Under a
municipality-based gstem, which would essentialhave been a sje-member district
system, the Colorado Pgnivould likely have dominated most of the Juntas.

Besides the creation of departmemgayernments, another important
decentralizig element of the new Constitution is the establishment of departmental
election districts for the Chamber of Deputies. Thus the lower house takes on the
function of rgjional representation in the newgnme. Each department, as well as

t Article numbers here are from the final Constitution. Draft committee articles numbers
are not the same.
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Asuncion, is apportioned a number of deputies based on population. The deputies are
then electedyproportional representation from padr movement lists at the
departmental level. The qualibf proportionaliy variesgreatly, given that the lagest
department, Central, has seventeen seats, while four departments lyasmgeonl
representative and four others have but two.

As with the proposals for departmengalvernment, most of the proposals for the
structure of representation in the Chamber of Deputies fell well short of the decentralized
results of the Convention. The Colorado Pard the CPT, amgmothers, proposed
proportional representation based styicth national lists. Others, includjthe PLRA,
called for a mixedystem of national and departmental lists. Intergbtironly the
Executive branch proposal called for a pumd¢partmental electoral base of the lower
house.

In the Convention itself, movement was towards the idea of departmental
representation. The sub-commission of the draft committee produced three reports. The
first, sponsoredythree Colorado detmtes, two from the interior, looks yemuch like
the final product. The second, sponsorgdBbrnardino Cano Radil (Colorado) and
Emilio Camacho (CPT), proposes national lists. The third is the PLRA’s myseehs
of representation. The draft committee itself adopted the first proposal,ghitanu
mention of a resideyaequirement in the department was removed. Thus, Oscar Paciello
could defend the Draft Committee proposal in the plebased on the gnment that the
deputies elected need not be from the distriot thpresent. Paciello addressed the “fear
... that (a territorial based/stem of representation) couldsify ... a denaturalization of
the proper function of parliamenyarepresentation of the Lower Chamber” (Barboza
1993, 1084). Apparemntl the possibily of pary control over nominations and the
distribution of those nominations overrides those fears and makegsthmsacceptable
to the national paytleadership.

Elections and the Establishment of Decentralized Institutions

In the national elections of Mal5, 1993, the Colorado Pamvon twelve of the
seventeegubernatorial races, as well as the presigeriche PLRA won four
gubernatorial elections, in the departments of Concepcion, Cordillera, Central, and
Amambg. The Encuentro Nacional PaiPEN), heir in part to the independent
movements of the municipal and constitutional convention elections, wgotbenor’'s
race in the department of Boquerén. While the Colorados won the most Junta seats, 79 to
the PLRA’s and the PEN'’s 30, on most of jhietas no sigle pary actualy won a
mgority. The Colorados won the naaity in only Guaira and Alto Pagaiay, while the
PEN took the m@arity of seats in Boqueron. Meanwhile, the opposition won thenita
in both chambers of Cgress. In the Chamber of Deputies, the Colorados won 38 seats
to the PLRA’s 33 and the PEN’s 9.

Before these negovernments and officials were impuated on Agust 15, the
out-going Corgress wrote the enabtiriegislation under which the departmental
governments would operate. ganic Law of the Departmental Government (No. 214/93)
was passedybCorgress in Jyl 1993. Several provisions of this laive the
departmentagjovernments a purngladministrative character. Article 2ysathat these
governments “complete the functions of coordination and administrative decentralization,
complementig the action of the municipalities and their interrelation with the (central)



executive power.” Article 5 ga that the departmentgbvernment “will develop its

action submitted to the unitacharacter of the Republic, established in Article 1 of the
National Constitution.” Article 6 requires the departments to adopt simple and brief
procedures. Atrticle 8 refers questions of procedure and responsibilities not covered in
Law 214 to the Qganic Municipal Law (No. 1294/87), creagipossibilities for
considerable confliagiven that the two institutions are distinct and in somgsweatural
competitors.

One of the first priiects of the newovernments was to seek clgas in Law 214.
Most of the departmental officials found theyamic law lackig specificiy butyet too
constrainirg in the description of their functions. Coumfion the newyt elected
Comgress, and especiglthe Chamber of Deputies, tgevernors lobbied for a complete
revision of the law.

In the 1994 session of Camress, a new ganic law, No. 426/94 was passed (Baez
R., Gonzéalez, Caceres Lopez 1995). This law removes most of the provisions mentioned
above. Article 2 now refers to tipelitical and administrative functions of the territorial
divisions, and Article 5 terms the character of the State as “yniitativisible and
decentralized Another important chage in wordirg corrects Law 214’s statement that
the Governor “represents the (central) executive branch ... in conyawtlit the
orientations, directives, and instructions of the President” (Art. 18giaguia c) to refer
simply to the President’s “directives” (Art. 17, pgraph c).

Even more important than these afjeswere the additions to Law 426 descgtitme
financial resources of the departments. Law 214 left pgmadany of the sources and
percentges that would be aggied to the departmental lgats. Law 426 moved to clayif
these issues. The most important new sources are now the departments’ 15% share of the
value-added tax (VAT) collected in the department (Art.34 goaph 1), the 15% share of the
propery taxes collectedybthe municipalities in the department (Art. 36), and the 30% share
of the proceeds fromgames of chance operated in the department (Art. 40).

President Juan Carlos Wasmgsrtially vetoed this revised ganic law, but was
overridden in Cogress. Wasmagsobjected to several of the provisiongaeding
funding, such as shargncontrol over resources frogames of chance and the transfer of
VAT money to the departments. The President also vetoed provisions that allow for the
transfer of public services to the control of the departments and gecimawordirg from
Law 214 fromgubernatorial “vgilance” of centrajovernment activities in the
department to “supervision” of those activities. Wasyremrned for himself the
reputation of a centralist with this veto, and was hgrsiiticized ky governors, such as
Luis Wagner of Central, as well aylmembers of his own pgrin Corgress. Depuwt
Atilio Von Knobloch (PEN-Itapta) noted thajfiven that the members of the lower house
come from the interior, “the override was predictab@afio Hoy 1994;ABC 1994).

However, over the last twgears the departmenigdvernments have more often
than not been disappointey the failure of the Chamber of Deputies to support demands
for increased decentralization. Two somewhat contragigerceptions of the behavior
of the deputies have developed. In interviews condugteddpandro Vial with political
and social leaders, the deputies are often perceived to be exgeksiaband parochial
in their role perception. Alternativgelsome of these leaders see a “perversion of the
decentralizig idea” in the behavior of the deputies from the interior. “Instead of the
advantges for decentralization in the promotion of policies that express geatur
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socioeconomic needs at the local level, the deputies that have arrived in the lower house
are rgjional caudillos producimg a pattern of local reproduction of the centralism of the
capital” (Vial 1994, 213-214). The njaaity of the Departmental Junta members refer to
the Chamber of Deputies as hostile to decentralization and asrbsponsive primanl

to the national political partorganizations.

There have been some important exceptions to this pattern. Deputies from the
departments of Alto Parana and Itapua, represgatinthree parliamentgparties, have
submitted lgislation that would redirect yalty payments from the hye hydroelectric
prgects of Itaipi and Yaeeta to the departments and municipalities diyeaflected ly
these binational enterprises. These deputies produced a pamphlet that calls on the
citizens of the four departments most affected (Camindglto Parana, Itapta, and
Misiones) to raly in support of this bill. “It is time that the oft-mentioned
decentralization in Pagaay stop beig tricky rhetoric of politicians used at the hour of
seducimg votes,” cries the pamphlet. At a megtin Encarnacién called to mobilize
support for the bill, the sponsogmleputies explained the “hook” used to draw support
from deputies represengrihe departments not diregcthffected ly the bg dams ly
offering their departmentajovernments a cut in the revenues. The spegifad of this
meetirg was to oganize a lobping campagn in the Chamber of Deputies, with all of the
municipalities, departments, andyanizations that represent the national memberships of
the departmental and municipal Juntas, thgar& andgovernors’ conferences writin
letters to the lower house. This kind of lgbly campagn was cleast a novel idea to
mary of the local politicians. Somegared for appfing pressure on the central
administration rather than on Qgess, as it is the central administration most opposed to
sharirg the ro/alty fortunes. DepytParguayo Cubas (PEN-Alto Parana) explained that
the opponents of thisdeslation would pressure Cgress, and that supporters had to
respond in kind. All participants however rgned that it would be even more difficult
to win passge of this bill in the Senate. As one dgpabserved, “it’s togh togetyour
hand into the centrgovernment’s (mong jar.”

Another important exception has been the support for decentralization provided
by Depuy Juan Carlos Ramirez Montalbetti (PLRA-Guaira), President of the Chamber of
Deputies for the 1995-96 sessidRamirez was instrumental in forngia National
Commission on Decentralization, with theal of articulatiig aglobal approach to
legislation to resolve conflicts between the ceng@aternment, the departments, and the
municipalities (Honorable Camara de Diputados 1995, 3). However, such initiatives still
depend on the initiative of individual deputies, who servg onkyear terms in the
rotating leadership of Cagress.

The Chamber of Deputies tends to vajaiast the wishes of the departmental
governments on importantdeslation, as in October 1995 when the Chambercted
legislation that would have channeled hogsmnone through the Central departmental
government and its municipalities, instead plgdime Ministry of Interior in chage of
this prgect. José Nicolas Morigo interpreted this vote as a desiyethe lower house to
keep patronge resources in the hands of the executive branch and the Colorado Part
rather than decentralize such resourcegot@rnments controlledytthe opposition
(Morinigo 1995, 8). In Mg of 1996 the Chamberjexted Igislation for the
decentralization of health services, even tiotne bill was supported unanimoysly
the departmentsAfalisis del MegMay] 1996, 11).
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Departmental Government

The departmentgjovernments kgan in 1993 with few resources ofyakind. They
lacked finances, equipment, a clegalaggyimen, and even a mandate, except taaieize
government. May of the newgovernments had to deal with the most basic questions of
organization, such as findiya meetig place. The old Detgtions of Government were
ceded to the departmenggivernments, but this resource has not gA@een the most
appropriate one. The seatgofvernment of the department of @Qaazu in the cit of Cnel.
Oviedo, for example, is crowded into a buifglthat still houses the barracks of the National
Police and the prison. Given the association of the bgilgith the previous occupant,
Stroessner’s Detmte, and its current arrgement of space, one does not feel invited to enter
and speak with the representatives of local demgcrélis arragement is characteristic of
the maority of the departmentgbvernments.

Within these quarters, space provided for the Juntas is even more restricted.
While in several departments thantas have rented their own builgs in the mpority
the Junta meets in a small room tucked into the recesses of the ajdtidelduildirg.

By the same token, invesgjiin the necessgiinfrastructure is not popular, and the Juntas
have had to deal with constant complaints about their cost compareg towgield in
the way of problem-solvig for the citizeny.

Thejuntas that were electggneraly were made up of people with limited
political experience. In ynnon-random sample of 43 Junta membersy tati reported
previous service on a municigainta, and four had served in some capaatithe
national level, such as on the national palitectorate or at the Constitutional
Convention. The marity (22) had had owllocal pary experience, as members of the
Colorado “sections” or PLRA “committees.” The top-down command structure of the
national parties was reproduced in the attitudes of some Junta membeysvessitid for
directives from superiors as to what actions to take.

The most common occupation of the syagJunta members is in business or
commerce (14). However, twgnhembers can lgrouped tgether into the catpry of
professionals (politicians, lawers, doctors, gineers, teachers apolurnalists). Eht
members come from financikalinore precarious bagiounds, includig emplo/ees, workers,
students, and a street vendor. The peasaritardy represented at all on thantas.

However, the Junta of Boquerdn, from whichyomhe member responded ty survey, does
include two indgenous men, two Mennonites, one ‘Raigan’ peasant, and two
‘Paraguayan’ professionals, one of whom is a wonan. Women holdroné of the 167
Junta seats nationgall

The vast mpority of the Junta members are from the towns of the interiory- Fift
seven live in the departmental capital, while ngagne live in other towns and cities.
Only two junta members can cleatbe identified as livig in rural areas, and three
members actualllive in other departments.

| asked the suryedjunta members what the most important achievements of the
Junta and their own work as members had been, and what some of the most important

2 The parties in this department gbtito provide ethnic balance to their slates. The Junta
itself has developed the terms “Igdhous Paiguayan,” “Mennonite Parguayan,” and
“Pargguayan” to refer to the ethnigitof the department’s distingtoups.
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problems and constraints have been facedyafiéy the most important achievements,
severy-nine separate responses (ygave multiple responses) were coded into
categories of activities. The most common response (19 examples) referred to specific
prgects, such as aid to school construction, road bgildind the like. Within this

category at least four instances of dirediprgects to the home town are identifiable
(three of these from the Central departmentghE&lunta members mentioned their work
on the environment, which has become one of the most important spheres of @xctivit
the departmentajovernments..

Considerable attention wags/en to the institution-buildig and leitimacy-
building functions of these first Juntas. Seven members made reference tpdeaned
legitimacy in the department for the Junta. Seven more mentioned specific institution
building, such as acquirqimaterials, technical skills, and the like. Yet seven more
referred the positive internal functiogiof the Junta, the ab#itto cross paytlines and
to work as a team, as an achievement. Four mentioned lgusledimocrayg throwgh
outreach to the citizeypy and three counted the gygle for financirg as itself an
achievement.

Other achievements noted inclugkneral representation of the people of the
department (2), gihting for peasants on land issues (6), and yatdpCorgress (3).
Another catgory of responses deals with the ovghsifunctiongeneraly ascribed to the
Junta. Four members noted either coordination or @yersf the field services of the
nationalgovernment as an accomplishment, altgfoonly one mentioned ovegit and
control of the Governor’s activities. Two more noted their role denogmoimuption.
Finally, belying the previous discussion of the Chamber of Deputies, one Junta member
noted the collaboration maintained with the departmental getngt Governor, and the
municipalgovernments in the department.

There is muclgreater greement amagrespondents on the problems jilnetas face.
Fifty-seven of the ghty-four separate responses were accounted/fursh three answers:
lack of financial resources (22), lack of cleagamic laws (22), and the centralist political
culture of the centragovernment, and in some responses, of thegBaran people. As one
respondent wrote: “thgravest problems (include) the sgeaentralism that we are
accustomed to in a semi-feudal couritrThe onl other response to be mentiongdhore
than three Junta members was to note problems with the Governor. Indeed, there have been
some strog conflicts betweejunta andyovernor in some departments.

Relations with Other Institutions

| asked thgunta members to characterize their relations as ayedleody with the
Governor, the mgors in the department, the municipattas in the department, the
Departmental Development Council, and the field services of the agoweahment.
Answers were then coded as descgl@ither no contact, conflict, cooperation, or close
relations. Relativglfew members reported conflict with the Governor (9), while nineteen
respondents reported close relations. Partisanship explains part of this patteyntvas onl
junta members of the same paas the Governor reported conflict with that Governor. On
the other hand, gt oppositiorjunta members reported close relations with the Governor.

Much of the relationship between the two institutions of departmgovarnment
depends upon the personalitf the Governor. Several departments with Colorado
governors, such as San Pedro, Baaai, and Alto Parana, produced few reports of
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conflict even amog opposition pagt members of theunta. Governor Herminio Caceres
of Parguari seems to have done a particylgdodjob of communicatig with the Junta
and includirg the Junta in the operations of t@ernment. PLRAjovernors have had
more difficulties. The Central departmeng/erned § Luis Wegner, a gnamic
individual with a hgh profile in the international aid communind within his past
Wagner has done more than most to advance the funagjofithe departmental
government, but could also be seen as poliicathbitious. The Junta in Central has 21
members, with several factions of both the Colorados and PLRA represented. Thus it is
perhaps uniquglsulject to divide and conquer strgites by an obvious} talented
governor. Most problems wittpovernors, of either partfrom the point of view of the
juntas is that the local executive reproduces the presumed tgndéehe political culture
to sirgle-person rule and simptefuses to reagmize a viable function for the Junta. In
mary cases cooperation has improved over time.

Relations with the municipgovernments have been markgdaebdeyree of
tension. Relativgl few Junta members reported cooperative or close relations with the
mayors (39%) or with the municipal councils (27%). In maases relations were magstl
non-existent (28% and 30%, respectyebr conflict-ridden (33% and 43%). Junta
members often described the municigavernments agalous of their own role, which
has been transferred into a financial problem for the departments as some municipalities
have not made the 15% of propetdxes available to the department. There is also some
jealouy on the part of the departmengalvernments, as the fger cities of the interior
have budets much lager than do the departments themselves.

Relations with the centrgbovernment’s field services are also describgdnary
members as based on conflict. FlIF7 % of respondents saw the ceng@alernment’s
representatives as in someyantagonistic towards decentralization. However, this
guestion should have madgr@ater effort to differentiate the variougeacies. Man
members nght complaingenericaly of the executive branch, or specifigatif the
National Police. On the other hand, the Minjisif Health has proved to be cooperative
in most areas in advangithe deconcentration of its services and even the
decentralization of political responsibylifor these services.

The question about relations with the Department Development Council, which |
hypothesized to be a corporatist competitor of the plurjaiigts, produced little
information since verfew departments had established these coungiisté 1995.

Junta members | spoke with did not accepthypothesis and welcomed the future
creation of the development councils.

Finally, internal relations within the Juntas were, based on observationy mostl
collegial and positive. Given that the Juntas areg/\senall bodies sigle individuals can
have important positive or gative effects on the ab#itof thegroup to function. In
three of the sixteen departmental sessions | visited, the authoritarianism of the Junta
President, a post that rotates egehr, cleagt diminished the capagitof the Junta to
pursue collectivgoals. Partisanship was also observed to be aygarglproblem in at
least twojuntas, and was aggiificant factor in several others. However, the importance
of these difficulties mabe hard to estimate. | arrived in Concepcion to attend the first
session of the Junta after the resolution of a bitter partisan dispute about control of the
Junta presideryc The dispute was resolved, and the Junta seemed to move forward
through its ayenda without further difficulties.
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Efficacy

What have the departmentgdvernments achieved in the yvaf development and
the provision of services specificaliesgned to meet local needs? Has decentralization
showed gins of improvirg the qualiy of governance in Pagaiay?

The answers to these questions are gteamhnected to the resources available to
the departmentajovernments. While it is certaintrue that with creatiwt and enegy
the localgovernments can achievegsificant pragrams of interest to their constituents
(Andlisis del Mes, Anuarifbecember] 1996, 8), a permanent lack of resources
undermines the capagiof governmenglobally.

Small budjets and stigy distribution of resources from the Minisof Finance have
been a constant source of conflict between the departments and thegogatrahent. For
1995, the total bugkt for the seventeen departments was G28.747 milliogu&anies), or
approximatgt U$S24 million. Individual bugets raged from Central department, with a
budget of G2.380 billion, to Neembucu’s et of ony G1.370. Size and population of the
departments is opla minor factor in the arrgament of the bugkts. For instance, the thnl
populated and isolated department of Alto Baaahad the seconddtiest budet for 1995
of G2.111 billion (Lg No. 525/94 1994).

Budgetsgrew for 1996 to a total of G71.435 billion, ging from G8.883 billion
for Central to 2.641 billion for Guaird(alisis del MegSeptember] 1996, 9-10).
However, these dures reflect oyl the funds approved, not those actyadiistributed. In
June of 1996 the Ministrof Finance pared back bgets ty 30% due to shortfalls in
revenue collection. OnlG49.869 was actuglidistributed to the departments. For 1997,
the departments pared their own betdrequests to a total of G71.161 billion, a nominal
decrease in funds requested. The departmemgelsidaige now from a tgh for Alto
Parana (G9.033 billion) to a low for Pdte.yida (G2.476 billion, or oglabout a 33%
increase from 1995 to 1997Aalisis del MegJune] 1996, 11).

When compared to the total national getdand the bugkts of the municipalities,
the departments clegrare resource starved. For 1995, the departments accounted for
less than 0.9% of the national lgedl This fguregrew to almost 2% for 1996 (1.92%),
although the departments’ bgdt share declined ghtly for 1997 (Borda 1995, 11;
Andlisis del Meg$December] 1996, 11). For Pgtayan politicians interested in
decentralization, the relevangtires for locagovernment shares of total national getl
are drawn from countries like Colombia, where it is reported thatyn2a¥h of the
national budet is controlled ¥ the municipalities and the departments (Nickson 1995,
43). Gabriel ghon of the United Nations Economic Commission for Latin America
reports that the avega budjet share for locajovernments in all of Latin America is
approximate) 11%, compared to onpkbout 4% (departments and municipalities) in
Parguay (Aghon 1995).

Not only are the bugets small, but actualiclaiming them has consumed much of
the political enegies of the locaovernments. As recegths December 1996 Governor
Wagner filled a complaint with the Comptroller General of the Repulgiirest the
Ministry of Finance for illgally retainirg 40 billion guaranies of VAT revenues. Finance
has agued all alog that the problem is a technical og&jen that the law requires the
departments to share in the VA®dllectedin the department, rather than tgaherated in
the department. Under this interpretation, most of the VAT is agtuallectedin
Asuncion. HoweverAnalisis del Megorrecty interprets the problem as political.
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For its part the Ministr of Finance seeks to establish absolute control over
resources, and for this reason ‘it does not cgmyith its obligation to

inform and permit the control and coordination in the collection of
tribute.” For their part, the departmengalvernments areyting to assume

an active role in collectmthe VAT, which would obviouglbring an
important income to the vaults of theyi@nal powers (December 1996, 8).

Given these constraints, it is not surprisihat theyield from the departmental
governments in the weof development has been limited. Notewgriththe fact that
some of the most innovative and attractivgg@cts have resulted thrghi the abiliy of
thegovernors to attract international aid. Some examples include gnaireté health
plannirg and development pgoam implemented in the department of Concepcion
through cooperation between the Miniwf Health and Social Welfare, the departmental
government, the World Health @anization, and the Pan-American Healtlg@nization;
cooperation between the Department of Misiones and thgudran department of
Colonia in the development of milk production; tleernment of Misiones has also
attracted Spanish investment for the expansion and improvement of rice production in the
department; the Central Department hagaged in a variet of international relations, for
example with the Republic of China for floriculture development and with the
government of the gitof Buenos Aires to improve the markefiof Parguayan
products; and fina}l thegovernment of the department of Boquerdn has utilized the ties
developed ® the Mennonite cooperatives to attract aid frgomernment of the Federal
Republic of Germayy the Algentine province of Salta, and the international Food for
Work Prayram to invest in intgrated development pgeams in both peasant and
indigenous communities, endgered species conservation, and infrastructure
development.

Without international aid, the departments depend on the gyiltiss of the
centralgovernment ministries to cooperate in administrative decentralization. Here the
Ministry of Health has taken the lead, and the departments have sucgdsbhittd for a
greater role in the deconcentration of the activities of the MynaftEducation. When
left entirely to their own resources, the department focus on relatiedll scale public
works prgects.

Thejuntas have had a wedifficult time in presentig themselves as necesséor
the successful activities of the departmegtalernments. In mid-1995, Esteban
Caballero noted that “the departmentadtas reall ... are havig great difficulty in
finding a reason to exist, becauseytisan not lgislate over aything.” This is because
thejuntas lack clear and effectivagislative power, and thus have turned their giesr
on oversseemthe operations of thgovernors, whiclgenerates conflict. To date,
Caballero noted, the investment in espegitdejuntas had been in “fixed capital” of
simply settirg the institution up, rather than in “productive investmeblititna Hora
1995, 6). José Nicolas Morga, writing the annual review foAnalisis del Mest the
end of 1996, found little positive in the actions of jinetas:

that which ... has demonstratedgfitenirg(ly little) capaciy are the
Departmental Juntas, which argans that contribute nothgrto the
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achievement of institutional gdctives. ... one should think serioygh

the possibiliy of a substantive chga in the conformation of the
Departmental Junta, which should constitute itself into a mechanism of
linkage to the municipalitiesypomeans of councilmen as representatives of
the municipalities. In this waresources would be saved and it would
enhance the capagitor coordination with the departmental administration
(Analisis del Mes AnuarifDecember] 1996, 8).

A cabinet officer of one of the departmental administrations put it that “we are brokers,
but brokers in luxuyr. It costs mongto set up a departmengdvernment.”

Legislative output lg the Juntas has indeed been limited. One area in which the
juntas have become quite active is in the defense of the environment. yAotthis area
demonstrates both the possibilities for a positive political entrepreneuystiipjonta
members, and also the real limits on the authofithejuntas.

Democrag

Have the departmentgbvernments improved the qualibf democrag in
Parguay? Does civil socigtlook to this new institution as a responsive and appropriate
channel for demand malgf | hypothesized that the electoral structure of incentives
would encourge departmental officials, especiajunta members who can be re-elected,
to build local parg bases and to seek to sigdren the institution Yo connectiig it to civil
sociey. Does the evidence support thypbthesis?

| asked thgunta members whether “civicganizations come to the Departmental
Junta to share ideas and make demands?” The structure of this question perhaps
encourges these politicians to respond posityvelnd most of them do so. The vast
mgority of the ‘civic oiganizations’ that appeal to thentas or thgovernors are
communiy school, road, and health committees, formed to raise funds for these particular
prgects. Thg might ask the departmentgbvernment to provide funds for such ttn
as a new roof for the school house or books for the children, ayrader or mongto
build a bridye, or help with attractmpsupport from the Minisyr of Health to build a
health post. Other ganizations, such as sports clubs argh lsichools, nght ask for
symbolic support from the Junty ldeclarirg an event to be “in the interest of the
department.” Finay, communities that have suffered natural disasters have appealed to
the departmentajovernments for emgeng aid and assistance with rebuildin

One practice that has been implementgthie national Caogress is to hold
“working days” in the departments. These events are hostéldebdepartmental
government, and provide opportunities for local politicians and citizens to present
demands to Cagness. Most of these demands are for specific divigibels of theytpe
alread mentioned. Seldom are magebal proposals for gslation orgeneral poliy
direction made at these meegn Some departmenigbvernments have implemented
similar practices. Most notahlthe Junta of San Pedro has held at least one of itsyweekl
meetirgs in each of the twepimunicipalities of the department, and the Governor
temporariy moved the seat government for one month from the rather isolated capital
of San Pedro de Ycuamanal to the more centralllocated town of Choré. The
legislative impact of these events is notygreat, nor do thearticulate a vision different
from the well-known pattern of patron-clieg&for the relationship between elected
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official and citizen. But thedo increase the visibilitof the representatives as a
corporate entyt.

Many junta members complain of primariillin g the role of broker. Lackm
resources of their own to address social problems, the departg@reatments take it
upon themselves to channel requestgyenaies that do have resources. This is a
function that was filled ypthe sections of the Colorado Baduring the dictatorship, in a
way that both sanitized and demobilized demand ngakiow, linkage between socigt
and the bureaucrgdhat actualf controls resources is mediatedibstitutions not
directly under the control of the centgdvernment, and officials of the departmental
governments have expressed frustratiogedting the bureaucracto move. This has
been especialltrue of the departmentgbvernments of Central and Boqueron, both
governed ly the opposition and both active and creative in defiaimole for themselves.

Brokeraye has been particulgrtharacteristic in situations of social conflict.
During the field research, Governor Erico Ibafiez (Colorado) of San Pedro spent
considerable time and emggrdealirg with peasant land invasions and violence between
police and peasants. Ibafiez | believe performed effegiivelegotiating truces between
peasant @anizations, land owners, angeacies of the centrgbvernment, with little
more in the wg of power than his title.

Sustained contact between ngowernmental aganizations (NGOs) and the local
governments, becomgcommon in much of Latin America (RgillL995), is quite rare at
the departmental level in Paguay. | found two NGOs from the interior worlgrio
influence the departmentgbvernments and providisome help with the verscarce
resources of information and technical assessment. One widespread problgmmigathe
ordinances bemreturned k the Governor for corrections due to their technical flaws.
An NGO in Cnel. Oviedo has been active in suppgrtite Junta in the details of wrign
legislation. Several NGOs in Asuncion have also begagad in support activities, as
have internationaggovernmental and nogevernmental aganizations. Theuntas also
formed their own professionalganization, the Association of Departmental Juntas of
Parguay (AJUDEPA), which has facilitated seminars and trajniorkshops fojunta
members with outsidegancies.

Clearly, the need to gtimize their functions has led the departmental
governments to seek to connect themselves to the ciizenspite of the small resource
base from which to operate. However, it is not clear that the Junta members have been
very active in the function of political education motivatgddesire for re-election. |
also did not observe active pahuilding by junta members, leawrthis function in the
hands of the national parties. Numerpusa members said that the councils elected in
1998 will have the luxyrof pursuirg real lagislative impact and buildgppolitical links,
after the currenfuntas have done the hard work of builgithe basic infrastructure of the
institution. Observig the nomination and candidacies for the positions of national
deputies and departmenjahtas in 1998 will help answer the question of the impact of
political incentive structures. For now it appears that the departnpentas have not
done much to break the hold of the national parties in these processes.

Conclusions
My preliminay assessment is that decentralization has not et aichieved the
goals of improved administrative efficignand local democratization, althghuit has
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perhaps achieved tlgpals of the local elites who promoted the concept in the first place
(Andlisis del Me¢$Januay] 1997, 10). While the departmentalvernments have been
active in a number of fields, thdave not been able to provide a substantiddferent
model of administration or of politics in the interior. The Baegan people and most of
the political class were not prepared thgioa social movement or thrgiua coherent
campagn to comprehend, or even care much about, decentralization. The new
governments were established without ¢geetd and without a cleardal framework in

which to operate. Thgintas were conformedylparty lists that reflected simplanother
level of patronge, and the Chamber of Deputies has responded overwiggnn

central parf interests rather than to local electoral coalitions.

However, | feel it is still too eaylin the process to ject the lypotheses. The first
year of a decentralized state saw the gewernments stiggling with very basic issues of
institutional-buildirg. The departmentgiovernments needed office space and supplies,
vehicles, and a basic yical infrastructure. While still primitive, these are now more or
less in place.

Thesegovernments still lack effective methodsgaitherirg information and
receivirg technical assessment. This is an area in whichlgnearnmental agganizations
can be extremglhelpful, but the NGO’s must first see the departmegtaérnment as
an effective instrument @fovernance before tlgavill be attracted to lobpthejuntas.
There has been some nascent development on this score, paytioulegards to
environmental polig.

Finally, thejunta members required a period of role adoption. As lower-rgnkin
members of hierarchical political parties, mgnnta members waited for a role to be
assgned them. As group, the have been slow to perceive themselves as invgatin
new role. However, the candidates §overnor are alregdpositionirg themselves for the
May 1998 elections, and thevill certainly need to push for more decentralization of
services and resources to meet their cagmpaiomises once elected. The Encuentro
Nacional pag has also included decentralization as one of its candanks for these
elections Andlisis del Me$Januay] 1997, 8). The political lgic of stratgjic interests in
greater decentralization mdoe stirrirg. | agree with the assessment mageniary junta
members themselves, that jbatas elected in 1998 will have a mogadmic perception
of the nature of the office, and will hageeater reason to push for the builgliof truly
local constituencies that can then pressure the institutions of the geneatment.
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