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PREFACE

‘The ideas that led to the conception of this volume grew out of the intellectual
environment of the research program Livelihood, Identity and Qrganization
in Situations of Instability, which materialized thanks to the Danish Council
for Development Research, the Centre for Development Research in Copen-
hagen, Institute of Anthropology at Copenhagen University, and Inzernational
Development Studies at Roskilde University. The LIVELY program brought
together researchers from a variety of academic fields in an effort to synthe-
size ongoing theoretical and empirical work on violent conflict, migration,
and popular culture. Because these subjects converged on the culture of states
vet challenged the idea of the state as something given and immobile, we
conceived the idea of an international seminar on the States of Imagination
in the postcolonial world and invited a number of prominent and talented
scholars for the event.

The idea of States of Imagination was enthusiastically received, and the
seminar, which took place in Copenhagen in the midst of winter 1948, elicited
1 collection of fascinating papers, most of which appear in this volume. We
are grateful to the participants of this seminar for contributing to an intellec-
tually stimulating seminar and for challenging and refining the common
approach that now emerges from the volume. We would also like to express
our appreciation of the support and inspiration we have received from our
colleagues in the LIVELY program: Karen Fog Olwig, Bodil Folke Frederik-
sen, Preben Kaarsholm, Henrik Rensbe, Ninna Nyberg Serensen, and Fiona
Wilson, as well as Peter Gibbon, Poul Engberg-Pedersen, Jan Ifversen, Karuti



Kanyinga, Thandika Mkandawire, Afonso Moreira, Kirsten Westergaard, and
other good colleagues.

Finally, we would like to thank our secretary, Annette Smedegaard Chris-
tiansen, for working hard with us throughout these years, as well as the two
anonymous reviewers for Duke University Press for their encouraging and
constructive suggestions, which have improved the final product.
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INTRODUCTION  States of Imagination

Thomas Blom Hansen and Finn Stepputat

.« as if every man should say to every man, I Authorise and give up my Right of
Governing my selfe, to this Man, or to this Assembly of men, on this condition, that
thou give up thy Right to him, and Authorise all his Actions in like manner.—Thomas
Hobbes, Leviathan

The state has once again emerged as a central concern in the social sciences.
It has also been rediscovered by practitioners of development and powerful
international agencies such as the Wﬂ, which now advocates
“good governance” by lean and effective structures a“:govemment. However,
in the vocabulary of World Bank economists the state and its institutions re-
main strangely ahistorical entities, a set of functional imperatives of regula-
tion arising from society but devoid of distinct characters and different his-
torical trajectories. In this influential train of thought the state is always the
same, a universal function of governance. In the rg7os, theories of the capi-
talist state also privileged the state’s functions in repreducing labor and con-
ditions for accumulation of capital over its forms and historicity. Also, when
Evans, Ruschemeyer, and Skocpol (1985) “brought the state back in” as an
actor in its own right, their conceptualization of state revolved around certain
assumed core functions and historical tasks that every state presumably had
to perform.

The current rethinking of the state occurs at a juncture where the very no-
tion of the state as a regulator of social life and a locus of territorial sover-
eignty and cultural legitimacy is facing unprecedented challenges. Ethnic
mobilization, separatist mevements, globalization of capital and trade, and



inrensified movement of people as migrants and refugees ail tend to under-
mine the sovereignty of stare power, cspecially in the postcolonial world.
The equations among state, cconomy, society, and nation thar constiruted the
dominant idea of stateness in the twentieth century have been undermined
from below by growing demands for decentrajization and autonomy, and
from above by the imperatives of supranational coordination of monetary,
environmental, and military policics in new configurations after the cold \\711;‘.
At the same time, the discourse of rights and the proliferating demands for
a variety of entitlements have expanded and transformed the meanings of
citizenship. The paradox seems to be that while the authority of the state is
constantly questioned and functionally undermined, there are growing pres-
sures on states to confer full-fledged rights and entitlements on ever more
citizens, to confer recognition and visibility on ever more institutions, move-
ments, or organizations, and a growing demand on states from the so-calied
international community to address development problems effectively and to
promote a “humaan rights culture,” as the latest buzzword goes. This paradox
has to do with the persistence of the imagination of the state as an embodi-
ment of sovereignty condensed in the covenant, as Hobbes saw it; as the
representation of the volonté generale producing citizens as well as subjects; as
a source of social order and stability; and as an agency capable of creating a
definite and authorized nation-space materialized in boundaries, infrastruc-
ture, monuments, and authoritative institutions. This myth of the state seems
to persist in the face of everyday experiences of the often profoundly viclent
and ineffective practices of government or outright collapse of states. It per-
sists because the state, QWW{@&W@L remains
pivotal in our very imagination of what a society is. Whether we agree on
what the state means or not, “it” is, nonetheless, central to all that is not state:
civil society, NGOs, the notion of a national economy, the market, and the
sense of an international community.
This paradox of inadequacy and indispensability has robbed the state of its
naturalness and has enabled scholars from many disciplines to smdy state-

ness as a historical and contingent construction. Following Philip Abrams’s
(1988) important unpacking of the state in theoretical terms and Corrigan
and Sayer's (1985) work on the state in Britain, a growing body of work has
begun to chart historical trajectories of state formation in various parts of
the world. Much of this work has been inspired by Gramscian notions of

class power articulated through always fragile and contested hegemonies, as
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well as Foucauldian notions of go#ernance through knowledge-practices and
different governmentalitics, that is, the forms of mentalité suffusing tech-
niques of gouvernement have infarmed other careful empirical studies of gov-
ernment and stateness. Among these, the works of Timothy Mitchell on
Egypr (1988} and Partha Chatterjee on India (c.g., 1993) have gained wide
currency within anthropology.

The contributions in this volume all share this denaruralizing approach o
state and governance in the postcolonial world; they all study the state, peli-
tics, and notions of authority empirically from a variety of ethnographic sites;
and they all position themselves in the space between a Gramscian and a
Foucauldian position on power, government, and authority where much of
the reconceptualization of the state has been taking place. This is, however,
a field fraught with tension and contradictions. In Gramsci’s understand-
ing, state power emerged from the capacities, the will, and the resources of
classes, or segments thereof. This “will to class power” gave birth to projects
of political-cultural hegemony and strategies of social transformation aiming
at the consolidation of class domination. Gramsci did not merely see the state
s an executive of the bourgeoisie, as older Marxist theories had held, but

maintained the foundational role of class power becoming realized in the !
I

form of a state: “The historical unity of the ruling classes is realized in the
State and their history is essentially the history of States . . . the subaltern
classes, by definition, are not unified and cannot unite until they are able to
become a ‘State’” (Gramsci 1971: 52). Gramsci tried in other words to de-
naturalize the state by pointing to its essentially political, and therefore un-
stable, partial and always violent character.

This line was also taken by subsequent Marxist and post-Marxist schol-
arship inspired by Althusser and Poulantzas, wherein the state remained
thoroughly “socialized” and epiphenomenal, that is, an expression of social
relations and ideological configurations and, hence, less interesting as a phe-
nomenon in its own right. Also, a range of attempts in the 19805 to create a
ugrate-centered” approach to the relationship between state and society failed
to escape a simplistic dichotomy between “state” and “society.” In most of
these writings the state remained, somewhat paradoxically, a rather unex-
plored but unified “social actor” along with other ubiquitous and abstract
social forces whose internal relationship, as in Marxist scholarship, deter-
mined the shape and functions of institutions and directions of policies (e.g.,
Evans et al. 1g8s; Migdal 1988).

INTRODUCTION 3



Even in Laclau and Mouffe’s {1985) influential poststructuralist rethinking
of hegemony and politics beyond social determinism, the question of the
state remained submerged in a wider category of “the political,” now liber-
ated from the straigacket of essentialist thinking but also far removed from
empirical categories. In this perspective, the state, or just institutions, remain
entirely political, that is, alterable and floating, and only appear as relatively
stable “nodal points” in discursive formations (Laclau and Mouffe 1985: 112~
13) or as relatively routinized forms of power that have become “sedimented”
and stable as their political origins have been effaced (Laclan 1990: 34—35).

Foucault found issues of legitimacy and sovereignty less relevant. Instead
he explored how modernity was marked by the emergence of a broader field
of government of conduct-— of the self, of the family, of institutions, of the
body, and so on. Fouecault famously remarked, “We need to cut off the King’s
head: in political theory it still needs to be done” {1980: 121). In Foucault’s
view, the intensified tegulation of modern societies was not a result of the
penetration of the state as a center of power, but the other way around: the
modern state was an ensemble of institutional forms made possible because
of the general “governmentalization” of societies, that is, the specific ways
human practices becarme objects of knowledge, regulation, and discipline.

- In this view, the modern state is not the source of power but the effect of a
wider rang;e of dispersed forms of disciplinary power that allow “the state”
to appear as a structure that stands apart from, and above, society (Mitchell
1999: 8g).

As has been remarked by many of Foucaulr's interpreters, one finds little
interest in the state or in politics in Foucault’s writings (see, e.g., Hindess
1996: 96-158; Ransom 1997: 101-53). Although frequently invoked in studies
of resistance, Foucault had very little to say about resistance as such beyond
mere reactions to new strategies of power, a kind of ubiquitous inertia he at
one point likened to chemjcal processes (1982: 209). Instead, his interest was
rather consistently in the conditions of possibilities of politics: how certain
disciplinary forms, certain styles of knowledge and governmentalities made
specific policies plausible, specific forms of rationality thinkable, and forms
of political discourse possible and intelligible.*

Can these stances, harboring such different epistemological strategies, be
reconciled? The answer is that they obviously cannot be reconciled com-
pletely, but also that they may not need to be. Our argument is that keeping
these two perspectives in a productive tension with one another affords a
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somewhat broader perspective on the ambiguities of the state: as both illu-
sory as well as a set of concrete institutions; as both distant and impersonal
ideas as well as localized and personified institutions; as both violent and
destructive as well as benevolent and productive. Modern forms of state are

- in a continuous process of construction, and this construction takes place

through invocation of a bundle of widespread and globalized registers of
governance and authority, or, as we prefer to call it, “languages of stateness.”
The central proposition of this volume is that the study of the state_and its_

practices must discern and explore these different languages, their localized

T H i -
meanings, genealogies, and frajectories as_they appear couched in mytholo

gies of power, as practical, often nonpolitical routines or as violent imposi-

tion is requires that one study how the state tries to make itself real and
tangible through symbols, texts, and iconography, but also that one move
beyond the state’s own prose, categories, and perspective and study how the
state appears in everyday and localized forms: in brief, to study the state, or
discourses of the state, from “the feld” in the sense of localized ethno-
graphic sites, whether “inside” or “outside” of the evanescent boundary be-
tween society and the state that usually crumbles when subjected to empirical
scrutiny.

Languages of Stateness

In a recent article on the character of the modern state, Pierre Bourdieu out-
lines in his inimitable style the problem of studying the state as one of escap-
ing the “thought of the state”: “To have a chance to really think a state which
still thinks itself through those who attempt to think it, then, it is imperative
to submit to radical questioning all the presuppositions inscribed in the re-
ality to be thought and in the very thought of the analyst” (1g999: 55). Bour-
dieu remarks wryly that given the ease with which “social problematics”—as
they are diagnosed from the point of view of states claiming to represent
society and the common good—are taken over by the social sciences and thus
given the stamp of quasi-independent thinking, social scientists may in fact
be singularly ill-equipped to meet this task.

Bourdieu expands Weber's classic formulation and characterizes the for-
mation of the modern state as a process of concentration whereby “it,” the x
that is the state, acquires 2 monopoly of physical and symbolic violence over
a territory and its population. The state condenses four types of “capital”:
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violence, economic capital (tax and regulation), informational capita (cur-
ricula, validation of knowledge, ctc.), and symbolic capital (juridical dis-
course, nomination, validation, ete.). Tegether they constitute, argues Bour-
diew, capital étatique. state capital, the (metajauthority to validate or invalidate
other forms of authority, that is, to have the last word in a territory, to have

_ the last judgment {1ggg: H7). To maintain this supreme position as the sum-

mit of society, each institutional field that sees itself as a part of the state
must devise elaborate institutional rites, schemes of classifications, hierar-
chies of competence, achievement and honor to retain order and a distance
between itself and “society” as well as other parts of the state. Bourdieu’s
concern is not so much whether or how the state governs but rather how the
specific authority of the state, its stateness and its hegemonic location at the
center of society, is (reyproduced through symbols and rituals.

Although Bourdieu’s outline of the symbolic registers of the state does not
acknowledge its own mirroring of French étatisme, it does rather usefully re-
mind us that the disciplinary forms of power of the state constantly are en-
gaged in a perpetuated reproduction of the state, its institutions, its hierar-
chies, its own languages and forms of identities produced and sanctioned by
its procedures. The state not only strives to be a state for its citizen-subjects,
it also strives to be a state for itself and is expected by populations, politicians,
and bureaucrats to employ"‘proper” languages of stateness in its practices
and symbolic gestures.

~ “Uﬂ_(‘/)u taéjk ;\& ey Wi \’\n o\&fqu >
As we try to understand how stites Wi contemporary Africa and Asia are

imagined and designed we are inadvertendy thrown back on the historical
development of modern forms of governance and sovereignty in Western
Europe. In the eyes of politicians, rebels, planners, and social scientists, the
history of European state formation continues to provide powerful images of
what a proper state should be. As Crawford Young suggests, “Both colonial-
ism and resistance to it yielded diffusion of a notion of stateness whose lin-
cage lay in the European core” (1994: 16) It is important, therefore, to come
to grips with the historical specificities and contingencies that shaped that
historical experience, as Mitchell Dean points out in his discussion of Fou-
cault’s worl on sovereignty and biopolitics in this volume.

Instead of seeing state formation in the postcolonial world as a flawed
imitation of a mature Western form, we need to disaggregate and historicize
how the idea of the modern state became universalized and how modern

‘\ forms of governance have proliferated throughout the world. Instead of talk-
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ing about the state as an entity that always/already consists of certain fea-
tures, functious, and forms of governance, let us approach each actual state
as a historically specific configuration of a range of languages of stareness,
some practical, others symbolic and performative, that have been dissemi-
nated, translated, interpreted, and combined in widely differing ways and se-
quences across the globe.

Without prerending 1o be exhaustive, we single our three practical lan-
guages of governance and three symbolic languages of authority as particu-
larly relevant for an ethnography of the state. The former are (1} the assertion
of territorial sovereignty by the monopolization of violence by permanentand
visible military and police forces; (2) the gathering and control of knowledge
of the population—its size, occupations, production, and well-being— of
this territory; and (3) the generation of resources and ensuring the reproduc-
tion and well-being of the population: in brief, development and manage-
ment of the “national economy.”

These languages of governance, always underpinned by knowledge-
generating techniques, have historically been disseminated, exchanged, and
transplanted globally, including in the non-Western world. As we know, this
has been a highly unequal exchange of technology, flowing mainly from the
colonial powers to the colonies, later from the so-called developed world-—
capitalist and socialist—to so-called underdeveloped countries, Today, NGOs
and international aid agencies have emerged as major transmitters of new
administrative technologies in the field of development. This technology
transfer and exchange has involved export of a range of techniques: how to
set up secret services and military logistics, budgetary models and taxation
systems, entire packages of “high-intensity” biopolitical governance such as
state-of-the-art systems monitoring deforestation, participatory local develop-
ment projects empowering women, and the structure and procedures adopted
by commissions trying to produce the truth about past regimes or atrocities.

The larger and more imprecise imagination of the state as an expression
of effective territorial sovereignty and authority capable of protecting and

?d’Eﬁonomy became from the 1g40s on the dominant
global form of political community. Expressed in the programs and rhetoric

purturing population

of nationalist movements in the colonial and postcolonial world, authorized
by the Un Charter, the principles of the Non-Aligned Movement and count-
Jess other documents, the nation-state is (or should be) a legitimate represen-
tation of the will and interests of its citizens. The production of states as not

'Wéjwr e
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only loci of governance but centers of authotitative power has usually taken
place through deployment of three symbolic languages of authority: (1) the

|
I

institutionalization of law and legal discourse as the authoritative language -
of the state and the mediym through which the state acquires discursive pres-

ence and authority to authorize; (2) the materialization of the state in series
of permanent signs and rituals: buildings, monuments, letterheads, uni-
forms, road signs, fences: and (3) the nationalization of the territory and the
institutions of the state through inscription of a history and a shared com-
munity on landscapes and cultural practices,

The first three are technical languages, the Foucauldian aspect, one may
say, of practical governance, discipline, and productive biopolitical gover-
nance; the latter three are symbolig languages aiming at reproducing the
imagination of the state as that specific authoritative center of 2 society in
principle capable of issuing what Bourdieu calls the “last judgment.” None
of these languages necessarily goes together or presupposes each other; each
has distiner historical trajectories, meanings, and degrees of sophistication

in every case and locality. The essential thing is, however, that a state exists
only w these © »

exist one way or ththi The decisive step in the invention of the modern
nation-state was exactly when the sovereign state became entrusted with ex-
panding tasks of managing the social and economic well-being of its people,
te protect, reproduce, and educate its citizens, to represent the nation, its
history, and its culture(s), and to reproduce boundaries and institutions en-
abling the political community to be recognized by other states as a proper
state.

' Exploring the state through ethnographies thus raises the question of the
limits of government: Where does the state begin and end? What is the speci-
ficity of the state as opposed to other forms of authority and governance that
exist alongside it—in communities, within enterprises, in localities, and in
families? Standard governmental practices in general are not considered to he
part of the political sphere, They may be everyday routine government actions
such as census taking, primary health care programs, road construction, al-
phabetization programs-—all routine practices undertaken by inconspicuous
government employees. The fact that these routines are considered outside
the domain of political contention and its variable languages, however, is
of importance. In what ways do people taik about and act on these forms of
government practices? Through what genres are narratives and knowledge of
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authority combine and co-

the state or the government circulated? How do these genres relate to more
elaborate languages of political contention and the style in which st-ate and
governmental authority is imagined? These are some of the questions we
suggest could be asked and explored anew. As shown by several of thc? con-
tributions in this volume, stateness does not merely grow out of 0fﬁc0131, ar
“stately,” strategies of government and representation. The attribution of
stateness to various forms of authority also emerges from intense and f)ften
localized political struggles over resources, recognition, inclusion, and influ-
ence. Whereas certain forms of state intervention may be loathed and .re-
sisted, other and more egalitarian forms of governance, or more benign
forms of authority, may at the same time be intensely desired and ask.ed for.
Everyday forms of state power, in other words, are always suffused with and
mediated by politics: contestation of authority, open defiance, as wel] as at-
tempts to divert or privatize resources. . .

The centrality of the state to virtually every modern notion of a society th-u§
means that the exploration of forms of state, stateness, and government in-
advertently traverses a deeply normative ground. The state and moderr% gov-
ernance is not something one can be for or against as such, for the simple
reason that we cannot escape it. One can and should criticize specit.‘ic forms
of governance, undesirable institutions, and oppressive state.l?racuees, and .
many contributors in this volume do so. Implied in such eritiques are not
visions of the absence of government or the state as such, but rather the
possibility of other, more humane and democratic forms of governance.
While not ignoring that state power harbors the potential of .un.preced‘ented
brutality in the name of a chilling dehumanized and scientistic utopta,. as
shown by Scott (19g¢8), we advocate a more disaggregated- and less essential-
izing study of the state by foregrounding the local, the emic, and the vernacu-
lar notions of governance, state authority, and resistance to state po‘wer. In-
stead of deploring the crisis or even collapse of postcolonial states in terms
of the repercussions for regional stability (see, e.g., Zartman 1994),-we find

. it more pertinent to explore the local and historically embedded ideas of
\ normality, order, intelligible authority, and other languages of stateness. The
* constant recurrence of notions of stateness as a guarantee of cTrder and or-
E dinary life, shown by several contributors in this volume in various parts of
the world, is thus not a barrier to critical engagement with the phenomenon
of the state, but its most fundamental condition. .
The contributions in this book are organized according to the three dimen-
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sions of the state outlined above: first, as technologies of governance encour:-
tered in the guise of classifications, forms 1o be Hlled in, rules to be obeyed,
epistemologies learned, and so o second, symbolic representations of the
seare as a locus and arbiter of justice and a symbol of a larger society; third.
the invocations of the state as a sct of institutions that can recognize, adju-
dicate. and authorize, that is, invest its authority in and give legitimacy to
certain representatives, forms of community, public symbols, and also be-
come loci of resistance and contestation. In the remainder of this introduc-
tion we unpack these aspects of state and politics and elaborate a bit on how
each of the contributions in this volume feeds into them.

Colonialism, Modernity, and Governance

This volume grows out of an engagement with a range of postcolonial expe-
riences of government, authority, and notions of rights in Africa, Asia, and
Latin America, The central question is, of course, to what extent these expe-
riences can be understood andinterpreted through theoretical lenses thatrely

__heavily on the historical trajectory of state formation in Western Europe, As
we suggested above, the more productive answer to this question is, in our

view, to abandon totalizing and culturalist notions of certain enduring “East-
ern,” “African,” or “Western” forms of state and instead disaggregate and
trace how various languages of stateness, not necessarily all purely Western
in origin, have been spread, combined, and verpacularized in various parts of
the world.

At the same time, it is also pertinent to remember that the Western imagi-
nation of the state, however rraversed by myths and historical fiction, remains
the globally most powerful idea of political order in the twentieth century,

“institutionalized in the international state system after 1945, The most central
presupposition underlying this system is that all states in principle are, or will
become, similar, or at least mutually intelligible, in their structures and in the
rationalities governing their actions. Such an ahistorical understanding of
the state was eagerly embraced by the nationalist politicai elites in the post-

That task entailed, among other things, that the state was represented effec-
tively to its citizens and communities and that it manifested itself effectively

on its territory. As pointed out by Sarah Radcliffe in her piece on Ecuador,

many states approached this task through a systematic production of a geo-,
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. Ned L
colonial world, anxious to transform their states into “normal” nation-states. Aiey. -

graphical imagination. Through elaborate cartographies and cducation, the
space of the state was domesticated as the proper place of the nation. This
was the spatial matrix within which local communities hence could be in-
scribed, fixed, and ranked.

Other important interventions aiming at producing “normal” states were
performed by development agencies, international donors, and the thrust of
development theory thart all supported the view of the state as an “agent of
modernization,” an island of modernity and rationality, a part of the so-called
modern sector, and so on. This conception obviously disregarded the fact that
most colonial administrations were designed to exercise forms of governance
and control of populations and territory that often were crudely extractive and
much less fine-grained and less intensive than in the European homelands.
As Mahmood Mamdani (1gg6a) has pointed out forcefully in the context
of Africa, colonial administration often relied heavily on indirect rule, on a
somewhat random brutality, and on local notables to whom many details of
governance and tax collection were entrusted. As colonial administrations
were turned into the backbone of the new postcolonial nation-states, their
excessive centralization and bifurcation in raral and urban segments, their
habits of summary governance at a distance, their lack of independent judi-
ciaries, and the heavy-handed techniques deployed to control the majority of
their populations were suddenly diagnosed as developmental flaws, as lack of
modernity, as “weak states.”

Reflecting on the “Hawed” states in the non-Western world, Samuel Hun-
tington opened his controversial book with the sentence “The most impor-
tant distinction among countries concerns not their form of government but
their degree of government” (1968: 1). In his text Huntington acknowledged
the capacity of communist movements to transform states into effective ve-
hicles of governance, and he recommended, infamously, that the Western
world should realize that states governed by so-called praetorian regimes
were more likely to create order, stable institutions, and economic growth
than democratic regimes likely to be overwhelmed and destabilized by the
overload of expectations from a wide array of interest groups. Huntington
was fascinated by the ability of strong governnents to “normalize” the state
apparatuses of developing societies, that is, to discipline them, extend them,
make them capable of effective penetration of evermore social and economic
relations.

Turning the state into an autonoOmMOoUs ACtOr capable of swift social reform
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was, however, an agenda and a desire shared broadly across the political spec-
trum both within and outside the postcolonial world. Radical regimes in Af
rica, Asia, and the Middle East swept to power promising rapid moderniza-
tion and strict social discipline, often blending elements of Soviet planning,
militarization, and notions of secular modernity taken from Atatiirk and Nas-
ser. In Latin America dreams of using the state, and sometimes the military,
in 2 rapid and pervasive drive for development, modernity, and recognition
were nurtured by young radicals, bureaucrats, and officers. In the burgeoning
development industry similar ideas of transformation through stronger and
more effective governance were prominent, not so much aiming at national
grandeur and recognition, but driven by desires to impart economic devel-
opinent, political stability, and techniques of poverty eradication to the post-
colonial world. Much of this developmental desire meant that profoundly

- political issues of soeial transformation and institutional designs were de-

politicized and put in the hands of developmental agencies and experts who
transformed them into technocratic designs and further removed govern-
ance from the realm of the everyday, the vernacular, and the intelligible (Ber-
guson 19go}.

As we know by now, many of these atternpts to strengthen the state turned
into outright authoritarian regimes that promoted the interests of narrow
elites and, in effect, eroded the institutions and authority of the state. The
existence of oligarchic structures of power, the organization of entrenched
class interests, and the production of new, self-interested bureaucratic elites

“were obviously central to this development. Another problem was that the

very form of the apparatuses employed to effect this grand transformation of
the postcolonial societies bore the indelible mark of colonial designs just as
the inventory of techniques employed in these tasks were steeped in colonial

I
notions of control, policing, and summary governance of communities rather
-than citizens,

Colonial states, however, were never full-fledged states, Crawford Young
{(1994) reminds us. They had no sovereignty, no autonomy, no embedding in
society and remained appendages to powettul European military and admin-
istrative complexes. The incompleteness and abnormality of the colonial state
was in fact one of the central criticisms waged against imperial rule by na-
tionalists, from the early “Creole nationalists” around Bolivar, to the founders
of the Indian National Congress and nationalists throughout Africa, Young
argues that “the emergence of the colonial polity as a distinctive species of
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the state genus occurs as a process patalleling the development of the modern
state” (44). This means, argues Young, that our ideas of what a colonial state
was, did, and wanted to achieve have to be historicized and seen in the context
of the wider development of governmental technologies and political imagi-
naries at their time. There were, for instance, enormous differences among
the maritime Portuguese empire bent on the “revenue imperative” (52), the
Spanish empire organized around extension of regal power and the authority
of the Church to new territories, and the austere mercantile rationalities gov-
erning the early British and Dutch empires. It was, Young reminds us, only in
the nineteenth century that the European powers began the systematic con-
struction of specific institutions aimed at governing the colonial populations
and territories.
One corollary of this observation is that colonialism in Latin America had
a complexion completely different from the high-noon imperialism that hit
the African continent in the 1820s. The states of Latin America can hardly be
regarded as posteolonial states in the same sense as their counterparts in
Africa, The rationalities governing srate practices in Latin America developed
alongside those of Europe and North America. althou h in a mimetic rela-
tionship, as Michael Taussig (1997) has pointed out. For Taussig, the efforts
at creating illusions of proper states in “the European Elsewhere” remain
travestic, shot through with utopias and an (often absurd) zeal in the face of
a colonial history that refuses to support any narrative of autochthonous ay-
« thority (57— 61). The desire to modernize, the eager embrace of rientisme and
rational governance among national and local elites in large parts of Latin
America were fueled by the circulation of the languages of stateness men-
toned above, that is, new techniques of control and knowledge through
which societies, conmumunities, and selves could be improved, governed, and
appreciated.” David Nugent's contribution to this volume gives an arresting
illustration of how the desire to become modern also was a powerful impulse
in political mobilizations in Peru in the first half of the twentieth century. In
a different and yet related context, Tim Mitchell {(1988) has shown how nine-

ANLE teenth-century Egypt was (self-)colonized without overt colonialism through
g;r")(@ the internalization of scientific genres of knowledge, modern methods of

administration and surveillance, and styles of cultural self-objectification
through European registers by Egyptian intellectuals and administrators.

But the feasibility of governmental technologies was always constrained
by the location of a state in the wider international economy and by the re-
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sources and revenues at its disposal in the domestic economy. As Fernando
Coronil reminds us in his study of the formation of the Venezuelan oil econ-
omy, “In capitalist socierics, comunand over persens rests in the hands of the
state, while command over resources lies i the hands of capital” (1997: 64}
His study forcefully demonstrazes how the modern Venezuelan state was rc-
structured and reimagined as the couniry emerged as 2 leading oil producer
in the world but also a captive in the larger global economy, completely de-
pendent on foreign technoelogy and global oil prices. Not only were state poli-
cies reconfigured around this abundant resource, oil was also intreduced into
the dominant political inagination as Venezuela was reconstructed as a mod-
ern “oil nation”: the sublated unity of a natural body (s-0il) and a timeless
collective body of the people, the nation (67-117).

It is these actually existing forms of governance and the trajectories of in-
stitutions and representations of the state in various parts of the postcolonial
world that this volume explores. Throughout we try 10 avoid the usual nega-
tive prefixes (weak, disorganized, incoherent, illegitimate, deinstitutional-
ized, etc.) that still enframe the problematics and the puzzles to be solved in
most political science and development studies literature on the postcolonial
state. One of the most promising avenues away from this deadlock is o dis-
aggregate the state into the multitude of discrete operations, procedures, and
representations in which it appears in the everyday life of ordinary people. By
treating the state as a dispersed ensemble of institutional practices and tech-
nigues of governance we can also produce nultiple ethnographic sites from
where the state can be studied and comprehended in terms of its effects, as
well as in terms of the processes that shape bureaucratic routines and the
designs of policies.

State, Violence, and Justice: Berween Imaginary
and Apparatus

However analytically useful it is to denaturalize the state and to get beyond
the state’s own prose and problematics of social order and develepment, we
should not forget that the notion of the state probably remains the most pow-
erful lens through which society, nation, and even the ubiquitous but elusive
notion of “the economy” is imagined. The modern state is not just a set of
rationalities or institutional forms. It has also acquired vital mythological di-
mensions that give its authority both historical aura and weight. The “myth
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of the state” that Ernst Cassirer (1g46) saw as a malign product of fascistand
organicist ideology is, we would argue, absolusely crucial to the organization
and the experience of coherence and order of modern societies in most parts

of the world. The entire idea of political legitimacy, of the difference berween

™ naked powe’r_an/diu_[hgr_imﬂlc idez that “the Law™ is something thar stands

,above the contingencies of everyday life and incarates « certain collective
justice, the crucial discourse of rights as something that once defined and
authorized become unassailable and inalienable: all hinge on the perpcruated
myth of the state’s coherence and ability w stand “above society,” as it were.

Since Hobbes theorized the absolutist state, European notions of political
power and the state have undoubtedly been starkly reductionist. To para-
phrase Hobbes: “Covenants without the sword are but words,” and at ihe
basis of the state, of power, of legitimacy, we find, purely and simply, vio-
lence. In this view, royal pomp, state rituals, and modern ideological forma-
tion essentially serve to efface and occlude this foundational violence, which
is the origin of a state. Clifford Geertz has called this “the great simple that
remains through all sophistications . . . politics, finally, is about mastery:
women and Horses, Power and War” (1980: 134). This, argues Geertz, has
led to an unfortunate blindness toward the importance of symbols and ideas
in their own right to statecraft and state power. Geertz retrieves the impotr-
tance of this in his study of the classical Balinese theater state, the negara, a
polity whose basis of sovereignty was its status as “an exemplary center—a
microcosm of the supernatural order.” Pomp, ritual, and spectacle were not
devices to represent the state or occlude its violent nature; they constituted
the core of the state that was based on the “controlling idea that by providing
a model . . . a faultless image of civilized existence, the court shapes the world
around it” (13). The dramas of that polity were neither lies nor illusions,
concludes Geertz: “They were what there was” (136).

The negara should remind us that there are languages of stateness other
than those invented in Europe in the past two centuries but also that the
rationality of intent, purpose, and action often imputed to modern staies—
by the analyst as well as the citizen-subject—tends to occlude the important
mythical dimensions of the modern state. Maybe it is the very idea of state
actions as guided by an abstract, omniscient, and rational intefligence—
ceaselessly celebrated and vilified in novels and films on spies and intelligence
agencies—that constitutes the very core of the myth of the modern state.

The widespread idea of the state as a thing is indeed at odds with basic
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tendencies in how states develop. As modern forms of governmentality pene-
trate and shape human life in unprecedented ways, the practices and sites of
governance have also become ever more dispersed, diversified, and fraught
with internal inconsistencies and contradictions. This has not necessarily
weakened the state in terms of the capacity of policies and designs to create
soctal effects. The strength of the modern state seems, on the contrary, to
be its dispersion and ubiquity. The modern states of, say, Western Europe
are today more diverse, more imprecise in their boundaries vis-a-vis other
forms of organization, more privatized or semiprivatized than ever before,
more integrated in supranational structures and yet apparently stronger than
ever before. The new role of the state is, Helmut Wilke (1992) has argued, to
supervise governance by semiprivate organizations, local authorities, self-
governing bodies of all kinds, NGos, and so on, rather than to actually govern
directly.

The neoliberal attempts to restructure and trim the apparatuses of post-
colonial states, originally designed for “low-intensity governance,” along
similar lines, however, have rarely produced a similar flexibility and enhanced

. capacity. The predominant organization of postcolonial governance as “com-
mand policies” have meant that 1MF-prescribed delegation of powers to the
local level of the state more often than not has produced deep fragmentation,

“lack of coordination, and an undermining of the notion of the state as a
guarantee of social order. For subject populations or citizens, the experience
of the state has, in many cases (e.g., in the postcommunist world), changed
from a frightening Kafkaesque labyrinth of impersonal power into the ran-
dom brutality of a state parceled into smaller fiefdoms run by local bureau-
crats and police officers. In the more extreme cases of state collapse, as wit-
nessed in western and central Africa in the 1ggos, state administration ceases
to be a factor in everyday life, which is thrown back in an almost Hobbesian
state where raw military might emerge as the ultimate basis of legitimacy.
Even then, amid chaos and bloodshed, some warlords attempt to create zones
of stability and to erect something resembling a state: taxation instead of
random plunder, dispensation of “justice” through courtlike ritual instead of
instant killings, territorial control, and, in some cases, appeal to subjects in
the name of a shared community or destiny,

There is little doubt that a mythology of the coherence, knowledge, and
rationalities of the (ideal) state exists, thrives, and empowers many otherwise
widely discrepant practices. This myth is carefully cultivated inside the bu-
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reaucracy and among political figures as the state’s own myth of itself and is
constantly enacted through grand state spectacles, stamps, architecture, hi-
erarchies of rank, systems of etiquette, and procedures within the vast ex-
panse of the bureaucracy. But do these elaborate state rituals actually manage
to create or reproduce a state mythology coherent enough for the state to
impose itself on populations with effective authority? Or are these spectacles
and rituals of the state more for internal consumption among bureaucrats,
clerks, accountants, officers—a daily, routinized reassurance of the impor-
tance and power of the state that actually serves to strengthen the sense of a
unified stateness of dispersed forms of government?

Drawing on Foucault's insights regarding the specifically modern reorga-
nization of space and time into routinized, repetitive, and internalized disci-
plines and forms of surveillance, Mitchell (1999) argues that the “appeat-
ance of structures” on the basis of these micro-operations seems to be one
of the most fundamental features of modernity in general and the preemi-
nent feature of the “state effect” that modern governmentality produces. The
state is the “abstraction of political practices” analogous to the way capital
is the abstraction appearing from labor: “We must analyze the state . ., , not
as an actual structure, but as the powerful, apparently metaphysical effect
of practices” (8g). The multiple practices involved in policing and contral-
ling territorial boundaries is that which creates the nation-state as effect,”
just as the technicality of the legal process is what (re)produces the notion of
the Law,

The question is how these insights can be given historical substance and
differentiality and how we can create ethnographic sites from where such
“state abstractions” can be studied. One obvious, if very underdeveloped type
of study is that of the bureaucracy itself: its routines, its personnel and their
internal cultures, gestures, and codes, its mode of actual production of au-
thority and effects by the drafting of documents, uses of linguistic genres,
and so on: in brief, an anthropology of the policy process that looks at it as
titual and as production of meaning rather than production of effective poli-
cies per se. Michael Herzfeld’s (1992) work on the symbolic registers devel-
oped by Western bureaucraey has laid out valuable conceptual groundwork
for such studies but has not been followed by thorough ethnographic work
that could demonstrate its wider relevance. Herzfeld’s own text manages to
produce only brief but highly interesting ethnographic illustrations of the
imbrications of bureaucratic categories and idioms and everyday life, mainly
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from contemporary Greece. Lars Buur's analysis in this volume of the minu-
tiae of the everyday workings of the Sourh African Truth and Reconciliation
Commission represents anather example of how anthropological sensibili-
ties applied to the routines, ritals, and underlying assumptions of legal-
administrative practices can yield valuable insights.

“The discourse of rights that has assumed such critical importance in inter-
national pelitics and has given rise to a whole new human rights sector within
the development industry is also centrally linked o the myth of the state. As

. much as the Law as a concept depends on the state’s mythical qualities, the
practices of solemnly encoding certain rights in constitutions, of entrenching
and interpreting these rights in judicial practices and invoking them in polit-
ical rhetoric also hinges on the efficiency of the imagination of the state as a
guarantor of these rights. If that imagination is ineffective, the discourse of
rights is inconsequential.

Even more important, if the legal apparatus of the state is unable to trans-
late these abstract rights into actual and effective judgments that prescribe
precise entitlements that can affect people’s lives or empower them, the ap-
peal to a larger notion of rights makes no sense. Instead, local communities
engage in small and inconspicuous acquisitions of entitlements—to land,
customs, employment, and so on. Rachel Sieder’s contribution analyzes the
protracted efforts in Guatemala to develop new and more inclusive forms of
citizenship in 2 society characterized by deep and enduring differences be-
tween an elite “owning” the state and the large Indian communities. In
Sieder’s analysis it is apparent that encoding rights in legislation is not a
guestion of handing down entitlements t© grateful subjects, but a complex
negotiation of how existing entitlements stipulated in customary law and lo-
calized settlements can be codified and inscribed in morze durable and ab-
stract rights. Thus, the case illustrates how one of the most powerful lan-
guages of stateness—the codification of social relations in law—works in
processes of state formation at the turn of the century.

Another way of studying the myth of the state is to regard it as a form of
“social fantasy” circulating among citizens and communities. This fantasy
is produced and reproduced by numerous encounters, everyday forms of de-
fance and obedience, ranging from fantasies of the mighty and evil state
hatching hyperrational designs (a genre popular among radical groups on the
left as well as on the far right) to popular genres of conspiracy theories that
often impute almost superhuman omniscience and omnipresence to politi-
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cal leaders and agencics of the state. These gelres represent widespread,
popular, and highly interesting points of access to how the state is mytholo-
gized, externalized, and abstracted from erdinary cxistence yetis believed to
be omnipresent.

Achille Mbembce's (1¢92) well-known and controversial depiction of the
obscenity and absurdity connected with public exercise ol state power in the
“posteolony,” in casu Cameroon, points to the imporiance of the state as
an entity manifesting itself in spectacies. To Mbembe, the impulse of state
power in the postcolonial world, due to its origin in a system of excessively
violent, colonial power, is organized around an equally escessive fantasy of
making the imperatives of the state, commandement, the hegemonic center of
society. But this is impossible because “the postcolony is chaotically plural-
istic and . . . it is in practice impossible to create 2 single, permanently stable
system out of all the signs, images and markers current in the postcolony . . .
this is why, too, the postcolony is, par excellence, a hollow pretence, a regime
of unreality (régime du simulacre)” (8).

Mbembe takes popular forms of ridiculing of power, jokes of a sexual na-
ture about the men in power, their bodily functions, appetite, and so on, as
examples of how this hollowness of state power is dealt with. In itself, there
is nothing African or even postcolonial about such joking about the elevated
and vet profane representations of power.” But the specificaily postcolonial
feature, Mbembe suggests, is the way the state is excessively fetishized in
pomp, ritual, and entertainment, and the way these spectacles are disarmed
but also domesticated through jokes and humor to an extent that there is a
coexistence or conviviality between the official and the everyday world: “In
fact officialdom and the people have many references, not the least of which
is a certain conception of the aesthetics and the stylistics of power . . . it must
furnish public proof of its prestige by a sumptuous presentation of status” (9).

Mbembe's argument is that to be legitimate, power must be represented -
within already established registers of pomp. The holders of power must
present themselves as firm but also generous and endowed with an excessive
appetite. This resonates with J. E. Bayart's (1991) argument that African poli-
tics remain ng@_nized around specific discursive registers that often predate

colonialism, su he “politics o lly,” understood both as a practcal
Mjﬂgp_ﬂpulatiog_ﬁ and a syr_nbglics__q{ power arggpd_metaphors

of eating and digesting. Mbembe uses the execution of two prisoners in Cam-
eroon and the cheering crowds gathered to witness it as an example of this
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specific mode of postcolonial power that thrives on a certain measure of com-
plicity and involvement of broader sections of the poputlation through enjoy-
ment, Unlike the excruciating torture and execution of Damiens for regicide
that Foucault made famous in the opening pages of Discipline and Punish, the
execution in Cameroon was organized more like a theater celebrating the
splendor of the state. To Mbembe, the grotesque (and ineffective} character
of power in the postcolony is revealed in its lack of seriousness, its indul-
gence, its theatrilcal and obscene nature, and its successful involvement of the
population in “cheap imitations of power so as to reproduce its epistemol-
ogy” (1992: 2g).

Taussig has also recently explored how the idea of the state is fetishized
through a range of magical transactions and spectacles, from spirit posses-
sions to official textbooks and monuments, in a Latin American country. Not
unlike Mbembe’s work, a sense of the absurd and surreal suffuses the repre-
sentations of power that ceaselessly revolve around stories and images of the
“Liberator” (Bolivar), his coutt, his black general Paez, later elevated to the
status of El Negro Primero, a figure that connotes 2 primitivity and virile
power of the plains, both loathed and desired by the urban elites (Taussig
1997: 904—95); the death of Bolivar, his second fitneral on South American
soil as the founding moment of the state, and the rumors that his heart had
been removed “to live on in every South American” (104). The story about
how a commander of the M-19 guerrillas in 1974, Alvaro Fayad, stole the
Liberator's sword, the ultimate fetish of the state, from a museum is particu-
larly arresting. The communist guerrillas were at first indifferent to such sym-
bols, but once in their possession they, too, fetishized the “thing,” wrapped
it in multiple layers of cloth and plastic so that it literally grew and grew to
such 2 size that it stuck out of the trunk of a car and had to have a small red
flag tied to it in traffic! This state “thing” disappeared, and rumor has it that
it was given to Castro (19o—gs5). Taussig’s point is close to Mbembe’s: state
power is fetishized through displays and spectacles but becomes effective as
authority only because it invades, and is appropriated by, everyday episte-
mologies of power, of the magical, the spiritual, and the extraordinary.

In his work on the role of spirit mediums during the guerrilla war in Zim-
babwe, David Lan (198s5) also points to the crucial role of spirit mediums,
mhondores, in legitimizing the struggle of the Zimbabwe African National
Union (ZANU-PF) in what became known as “the second Chimurenga,” the
second war of liberation. Lan shows how the spirit mediums, being in con-
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tact with the ancestral spirits, gradually shifted their loyalty to the liberation
movement, which had a decisive effect on the course of the war, As indepen-
dence was announced on the newly renamed Zimbabwe Broadcasting Cor-
poration, it was followed by a zaANU song celebrating the spirit of Grand-
mother Nehanda, who had been in the first Chimurenga (in 1896) and in the
second as well (217-18). In the following months and years, this “national-
ization of the mhondaros” continued, and the picture of Nehanda was always
placed above that of Mugabe at official functions. it appears that some of the
spirit mediums later shifted their loyalties away from the ruling party, but
nationalization was in a sense complete when the new state anthorized the
association of traditional healers to practice as doctors, and when spirit me-
diums were given a special license under this association and the right 1o use
the letters “sm” (1) in advertising and official communication (219-20).
These and other works have opened a field that approaches the construc-
tion of the state in everyday life, although they remain within conventional
areas of anthropological research: magic, spirits, the body. Several of the con-
tributions in this volume attemnpt to approach more routinized and less dra-
matic forms of folk theories of the state and of political authority. Fiona Wil-
son’s analysis in this volume of the narrative of a rural schoolteacher in Peru
demonstrates rather strikingly how notions of the proper nation-to-be, of
modernity, of the ideal Peruvian peasant exist in forms that in many ways are
separated from the actually existing state in the area. Oskar Verkaaik also
illustrates the pertinence of rumors of intelligence, informers, and the sup-
posed “capture” of the state by ethnic conspiracies in contemporary Pakistan.
However, in many cases the myth of the state is actually sustained by the
rather mundane practices of authorization and recognition carried out by the
state: the acts of authorizing marriages and registration of deaths and births,
the recognition of deputations or representatives of communities or inter-
ests as legitimate and reasonable and thus entitled to be consulted in policy
matters, the certification by the state of institutions, professions, exams,
standards, and so on. Such practices reproduce the myth of the state by lit-
erally implanting it in people’s lives, as revered documents carefully stored or
proudly displayed on the walls, as stamps, permits, titles from where certain
entitlements, social status, and respect low. The upholding of a certain im-
age of the state as a revered object of respect and authority is often vital to
the status, livelihood, and identity of millions of people. Nowhere is the im-
portance and dependence on the mythological dimensions of the state more
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pathetically represented than in the profound disillusion ope can read in the
rugged faces of elderly Russians. desperately displaying their medals and dis-
rinctions from the Sovier era in the vain hope of extracting a minimum of
respeet when receiving their pensions that now are reduced to mere crumbs.
A great many of the institutions that governed the everyday life of Soviet citi-
zens are still in place and many of the routines are unchanged, bur the power
of the myth of the state has vanished.

[ her thoughtful piece, Alerta Norval deals with another instance of the
vanishing of one type of state, the South African apartheid state, and the
imaginative attempt to provide the new order, the New South Africa, with a
new authorized national history through the narrative built by the proceed-
ings of the Truth and Reconciliation Commission. This is a history of evil and
its exorcising, of forgiving and overcoming, but it is also, crucially, an attempt
to reduce a more fundamental sense of undecidability and to conceal the im-

possibility of complete reconciliation.

State, Cornmunity, Hegemony, and the Art of Politics

A number of contributions to this volume deal with the relationship between
the state and “its other,” the social identities, practices, and allegiances that

states “are formed against,” to use Corrigan and Sayer’s expression (1985: 7.% .

The notion of community is often used to depict the other of the state,
whether local, political, religious, or other communities, that are imagined
to be located outside, but in relation to, the state. Much of the recent discus-
sion of the nature and dynamics of this relationship draws on the notion of
hegemony, thus posing the question of how noncoercive forms of domina-
tion are constituted and how communities are brought within the purview of
the srate.

In particular, remembering Gramsel’s preoccupation with practical politics
and the construction of intellectual and moral leadership, we may ask about
the importance and dynamics of politics, understood as a distinct social field,
in relation to the constitution, negotiation, and change of state-centered he-
gemonies. [n other words, how do political operators control or transform
the state on behalf of specific economic and social groups?

In this volume, the relation between politics and the state is explored in
wwo different ways. Several of the contributions deal with popular perceptions
of politics as something that tends to “pollute” the state, and the state as
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something that can be “conquered” or “captured” through politics. In Kara-
chi and Hyderabad, remors depict the Pakistani state as captured by Punjabis
and feed into the sensc of displacement and loss se pivotal to Muhajir iden-
tity, as shown by Verkaaik. In his essay on legal inquest and pelicing in con-
temperary Mumbai, Thomas Blom Hansen shows how pelice officers and
social workers share the conviction that the “politicization of the state™ con-
stitutes an obstacle to effective and rational governance. This diagnosis of
competitive politics as the very source of the decay, corruption, and weaken-
ing of the state is shared widely by bureaucrats, development workers, social
scientists, journalists, and cerrainly millions of ordinary pecple in contem-
porary India.

A different way of exploring the relations between politics and the state is
in the context of radical political changes when new governments elaborate
strategies and policies for profound reforms of the state, in this volume rep-
resented by the essays on the current South African transition. Within polit-
ical science this theme is often discussed under the rubric of regime or form
of regime, one of three dimensions of governance: state (the notion of the
state as legal and military structures of considerable permanence), govern-
ment {the wider institutional structures and administrative procedures), and
regime (the political organization and will in power). Although this is a nec-
essary unpacking of the term state, it is clearly not radical enough to allow
for any ethnographic exploration of the state and state-community relations.

As noted by David Nugent {19g94), the bulk of the literature on state-society
relations argue on the basis of an implicit model that posits two abstractions, -
state and community, as two essential and bounded entities in opposition to ;
each other. One is seen as essentially expanding, transforming, and coercive,
the other as essentially conservative and actively resisting imposed transfor-
mations. This, howevet, is only one of several possible “juncrures” of state-
community relations. In the present volume, Nugent himself shows how the
imagery of this kind of state-community opposition in the case of Chacha-
povas, Peru, is an outcome of a historically specific process of transformation
from the 1g30s to the 1g8os. In the 1930s, in the context of an emerging
populist regime, the petit bourgeois Chachapoyanos were actively involved in
producing themselves as a community of citizens, as well as the state as an
effectively ruling apparatus in the province. But from the late 1g60s, relations
have deteriorated and the community has developed into an antimodern, anti-
statist “traditionalism” depicting the state as external and imposing.
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Finn Stepputat shows how village populations in postconflict Guatemala
engage in a similar, not necessarily coerced, extension of state institutions.
Intertwined with struggles for communal leadership and collective recogni-
tion, many villagers strive to develop their places into urbanlike, formal sites
of governance with public services, offices, parks, and other elements that
symbolize the recognition of communities of citizens. In the process, “local
community” is stabilized as a territorial, administrative entity, an interface
between state and population. In this sense, the labeling and institutionaliza-
tion of a village-community works as a kind of enframing of segments of
the population (Mitchell 1988). The struggle for state-centered yvet autono-
mous urbanization feeds the local appropriations of the system of political
representation and contributes to the creation of a space of local politics:
the“politics from here” as opposed to the (less legitimate) “politics from
there.”

Martijn van Beek offers us a different example of state-community relations
in which the introduction of bureaucratic categories of inclusion evokes prac-
tices of representation and belonging that go beyond the “either resistance
or compliance” dichotomy. Analyzing the process leading to political au-
tonomy for Ladakh in India, van Beek shows convincingly that ethnicization
and communalization is the price for being included in the liberal democra-
cies of the contemporary world of nations. At the same time, however, the
British colonial fear of “communalism” and the posterior denial of commu-
nalism in India have premised the specific form of political representation of
the Ladakhi. They have been recognized and granted autonomy as eight dif-
ferent tribes. Such exclusive categories are at odds with the disorder of social
practices of identification in Ladakh, but because tribalism and communal-
ism are extremely powerful images in this context, the population engages
in everyday dissimulations in order to practice the exclusivist categories of
political inclusion. :

Contrary to the school of subaltern studies, our usage of the notion of
community is not a priori; it is not referring to a more or less autonomous
repository or space of resistance to domination, homogenization, and dis-
ciptinary techniques. In spite of his relational analysis of the formation of
community, Partha Chatterjee, for example, sticks to a binary opposition,
not between ‘“state and civil society” but between “capital and community”
(1993: 13). Like the abstractions of people or “the popular” —usually de-
fined through negativity, as opposed to elite and elite ways of doing things—
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community is imagined either as something good, pure, and authentic or as
something dangerous, unpredictable, and ungovernable, as in the above case
of India. Genealogically, these opposed imageries of community and state
can be traced to the tension between romanticism and rationalism in the Eu-
ropean tradition {(Hansen 19¢7a).

Insofar as the notion of community is locked in an opposition to mod-
ern, rational society it calls for images of localization, boundedness, reci-
procity, and so on, but also of tradition, backwardness, parochiality, and im-
mobility. Such images are often invoked in paternalist governmental or non-
governmental interventions on behalf of the communities, such as those
promoted by the indigenists movement in several Latin American countries.
Here anthropologists and other urban intellectuals developed policies and
techniques for the integration of “backward” and “humiliated” indigenous
people into the nation-state. Several progressive governments have taken this
ensemble of images, policies, and techniques on board, for example, in Mex-
ico after the revolution,

An increasing number of studies have shown how state-centered represen-
tations have worked to incorporate communities in a hierarchically organized
yet homogeneous nation-state through strategies that relate certain identities
to certain spaces, time sequences, substances, and so on {e.g., Urban and
Scherzer 1991; Coronil and Shursky 19gr; Rowe and Schelling 1991; see also
Alonso 1994). Who are at the center, who are at the margins? Who belong to
the past of the nation, who belong to the future? In this way, representations
tend to naturalize some groups occupying positions ifi government or in the
political system and other groups occupying inferior positions. However, we
need more studies to scrutinize the institutional aspects of such hegemonic
strategies. We have to ask how the opposition and the boundaries between
state and communities have come into being, which differences and identities
that have been subsumed are the main opposition to the state, how relations
are organized and negotiated across the boundaries, how communities are
represented, and by whom. Community may well be represented differently
by different politicians, by schoolteachets, and by ather contenders for lead-
etship positions.

In her study of one of the many marginal regions in contemporary Indo-
nesia, Anna Tsing notes that the formation of local leadership is of vital im-
portance in the incorporation of the region into Indonesia’s dominant lan-
guages of stateness: “At the border between state rule and the wild stand
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those who dure to Gefine, defy and demand administration. These are the men
whom 1 call *leaders’ because they are ambitious enough to tell the govern-
ment that they represent the communiry and their neighbors that they repre-
sent the state™ (1993: 72). Tsing shows the multiple roles performed by these
men as brokers between governmental agencies and the community they
bring into existence in a clear form, but also how these roles produce an
authority that is employed in settling local disputes within the communities’
own discursive registers and pracrices, such as marriage cases (127-53). The
paradox is that as these marginal areas are subjected to more intensive gov-
ernance, the importance of these men tends to recede: “Local leaders invoke
the authoriry of the state, but often lose out if the state arrives” (151).°

The contributions in this volume share an understanding of hegemony as
a process of constructing “not a shared ideology but a common material and
meaningful framework for living through, talking about, and acting upon
social orders characterized by domination” (Roseberry 1994: 361). In this
sense state-community relations may be interpreted as hegemonic processes
that over time develop “a common discursive framework™: 2 shared, state-
aurhorized language of cognition, control, and contestation. An important
fearure of such z framework is the formation and delimitation of a distinct
field of politics, including the definition of specific spaces for politics and z
common “language of contention” for struggle and negotiation among dif-
ferent political actors (363).

This perspective allows us to scrutinize the complex processes through
which certain phenomena become objects of political debate and eventually
political intervention, and others not; how ideological formations produce
distinctions between the politically permissible and nonpermissible, between
proper public conduct and improper. Transitions, for example, from conflict
to postconflict or from one poitical regime to another, are privileged contexts
for the investigation of ways that regimes pursue and negotiate inclusions
and exclusions from the limelight of the political field.

In other words, the delimitation of the field of politics defines the bound-
ary between undisputed, naturalized, and commonsensical doxa and the het-
erodoxa of politically disputed alternatives—at least in the discursive genres
thar symbolically constitute stateness, such as the distinctive bureaucratic “le-
galese.” At the heart of the doxa of the political field are the professional
languages and the concepts and categories by which social and political sci-
ences analyze state, economy, and politics, These forms of knowledge do not
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exist outside or independently of the state but are vital components in domi-
nant ideological formations that ury to deline the character and limics of the
state, how politics is supposed to be conducted, how institutions should func-
tion, and so on. They are, in ather words, intrinsic to the symbolic praduction
of statencss. As Mitchell (19gg) has shown persuasively, the emergence of
political science as a discipline in postwar America was indeed informed by
the larger fear of communist expansion and by a quest for American global
hegemony. It also became a highly influential analytical and disciplinary tech-
nique that sought to devise 2 certain universal and “normalizing” conceptual
vocabulary within which “state,” “political system,” “society,” and “econ-
omy™ could be understood as discrete and concrete endties available for anal-
ysis and amenable to governmental intervention {77-80).

In the same vein, but at a different level, Akhil Gupta’s analysis in this
volume of an extension program for anganwadis (day care ceners) in North
India points usefully to the way in which ostensibly technocratic schemes
have profoundly political effects. Gupta shaws how the program problema-
tizes gender inequality as a developmental problem, and how the official de-
piction of increased independence of women as a possible source of devel-
opment and economic gain slowly encroaches on older discourses on gender.
This practical reconceptualization of gender may over time contribute to the
transformation of gender relations in North Indian villages, although not nec-
essarily in the emancipatory direction envisaged by the policymakers.

Hegemony thus also works through the development of technocratic pro-
grams and institutions that govern by virtue of routines, internal bureaucratic
logics, and allotted resources without being directed by political forces in any
strict sense. Tn this sense, hegemony is diffuse and difficult to pin down. If
we further consider the complexity of governance in modern, politically plu-
ralist, and decentralized states where politicians and bureaucratic bodies at
different administrative levels may dispute decisions, divert programs, and
struggle over jurisdictional baundaries, it becomes very difficult to perceive
of hegemony as being closed, monolithic, and coordinated. Compared to the
older and more centralized apparatus inherited from the colonial powers, it
is undoubtedly much more difficult o dominate and control a multilayered
and intensely competitive system of democratic government that has emerged
in many postcolonial societies.

Partha Chatterjee (1998 has argued recently that conventional distinctions
between state and civil society are unable to capture the richness and speci-
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ficity of the actually existing forms of political struggle one finds in post-
colonial societies. ‘The state and civil society belong, he argues, to the same
conceptual world of orderly negotiation of interests properly organized and
conducted according to certain rules and conventions: “The Institutions of
modetn associational life [were] set up by natfonalist elites in the era of co-
lonial modernity . . . [and] embody the desire of this elite to replicate in its
own society the forms as well as substance of Western modernity” (62),
Against such a yardstick of formal and educated debate and organization
most forms of politics and negotiations of power in the postcolonial world
inevitably appear chaotic and lacking in purpose and formality, Chatterjee
suggests. Instead, he coins the term “political society” for the zone of nego-
tiations and mediations between state and population, wherein the main me-
diators are movements, political parties, informal networks, and many other
channels through which the developmental state and the vast majority of the
population interact. This distinction between civil and political society is per-
tinent and highly relevant. If we are to understand how issues of welfare and
questions of rights and democracy are negotiated in the postcolonial world,
we need to understand the dynamics, the tacit rales, and the historicity of its
many political societies.

However, the rough and tumble of competitive politics at many fevels does
not necessarily mean that hegemony is ineffective. On the contrary, a low level
of political and ideological coordination, a diffuse nature of power, a non-
reflexive routinization of governanee and political processes, and a common-
sensical acceptance of the domination of political life by certain groups and
families may well be what make hegemony endure. But if this is the case we
must consider the question of how, or if, political operators are able to estab-
lish control and alter hegemonic relations through the state apparatus.

The Art of Politics
To understand how political forces deal with the state, how they seek to ad-
dress and reproduce the constituencies and social interests they consolidated
{or created) on their road to political office, we need to analyze more carefully,
and with more ethnographic precision, what ruling parties do when they rule.
Assuming political power does not mean that a new government can
change institutional routines overnight or that social practices within the bu-
reaucracy can be easily moedified. The state is an enormous and amorphous
mechanism that functions along a whole range of discrete and often self-
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perpetuating logics, bereft of any unifying and encompassing rationale. For a,
new political regime to be effective in implementing parts of its professed

objectives, it needs to produce a faitly coherent “state project,” as Bob Jessop

(1990} has argued. Jessop suggests that political forces that desire to trans-

form a society must let themselves be absorbed in thoroughgoing institu- !
tional reforms and in a certain reinvention of the state. Governance and at--
tempts to transform social structures through administrative reform in the

main do take place inside the technocratic confines of government depart- ‘
ments. Only insofar as a thorough reform of institutions take place, as it

happens at the behest of ANC in South Africa right now or as the Congress

Party gradually brought about in India in the 1g50s and 1960s, may we legiti-

mately talk of a political force actually dominating the state in any meaning-

ful sense.

But eften, such structural reforms are not carried through. Yesterday’s revo-
lutionary regimes end up focusing on political changes of symbolic value or
on crude nationalism rather than on implementing structural reform. The
case of Zimbabwe, where revolutionary rhetoric has been combined with the
persistence of a colonial structure of landholding and agricultural economy,
immediately comes to mind. Without exaggeration, we might say that most
contemparary societies remain governed by yvesterday’s administrative sys-
tetns and procedures.

Bearing this relative “ungovernability” and inertia of the state in mind, the
issue of how ruling parties rule and how we can study the ways political op-
erators operate may be restated in a slightly more precise form. We mention
only three of the modes of direct political intervention in the processes of
governance that authors in this volume touch on:

L. Prior to any major change in policies or institutions, most governments
will appoint committees to review an area, conceptualize the problems, and
recommend solutions in white papers or reports. Such committees are often
staffed by sentor bureaucrats whose own entrenchment in the social world
and the languages of the bureaucracy ensures that their diagnosis remains
within the dominant discourse and the proposed amendments of govern-
mental techniques remain moderate and gradual. Within well-established
sectors with complex and closely woven networks of entitlements, systems of
rank and promotion, and so on, reforms are often extremely difficult to push
through. Certain sectors of the governmental apparatus, due to their origins
in the colonial order or a military or authoritarian legacy, have been allotted
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considerable autonomy and over time have developed extremely resilient
torms of organization, recruitment, and funetioning that few political parties
dare to confront. The military, the police, the system of prisons and correc-
tional institations are often such almost self-governing instirutions within the
larger network of the state. Although the state as a whole may be fragmented
and “weak.” we need to take note of varying degrees of “softness™ and “hard-
ness” in different sectors of the state apparatus. It is in the face of this prob-
lem of resilience and reluctance toward reform and scrutiny within the secu-
rity apparatuses that a range of “truth-producing” technologies and strategies
of reconciliation have been employed by new and democratic regimes in Latin
America and South Aftica. Instead of an all-out confrontation with the often
unrepenting executioners of yesteryear, these processes have sought to by-
pass the security apparatuses and instead create a common platform for a
broader and collective catharsis of the excesses of past regimes.

>, It is tempting for political parties eager to show results to create new
governmental institutions or programs instead of reforming or terminating
those in existence because of the web of entitiements, resources, and insti-
tutional routines surrounding 2 given sector, New programs and discourses
are believed to be able to bypass and displace older and existing structures by
vittue of the energy and hegemonic strategies pursued by a new regime. This
intricate play between older forms of governance and new forms of rationali-
ties seeking to hegemonize a field of intervention lies at the heart of Steffen
Jensen's paper in this volume on the atternpts to reproblematize the field of

. crime, policing, and correctional institutions in South Africa.

The result seems to be that each new regime builds a number of new insti-
rutions or nurses particujar areas with greater care and zeal, often reflecting
the larger ideological formations and communities out of which they have
emerged. In intensely competitive democratic setups, the result seems to be
that each political movement or party seeks to establish and maintain zones
of loyaity, reproduced through flows of patronage, in various parts of the
bureaucracy. It is a process that, necdless to say. often brings forth the intrin-
sic fragmentation of the state 1O an extent that sometimes jeopardizes its
central mythological dimensions. The long-term result of such competing
and successive projects of domination and social reform through constant
formation, addition, and restructuring of state institutions is a morphology
of governance, that is, historical layers of institutions that left traces and
documents as they were reformed or rebuilt. Such morphologies can be in-
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valuable texts in our understanding of the dynamics of broader conflicts be-
rween social classes and communities, David Nugent's exploration of state
formation and the struggle over political power and designs of institutions
in Peru in this century is 2 fine example of the insights such an approach
can yield.

3. The most widely used and most immediately effective method used by
political foree to exercise power and to consolidate its popularity and support
is intervendon into the implementation and administration of specific poli-
cies and regulations at the local level. When lists of those entitled to new
agricultural credits are drawn up, when children are admitted into govern-
ment schools and colleges, when new clerks are employed in a government
department, when liquor licenses are issued, when builders are allowed to
build on certain plots—the list is endless—Ilocal politicians are often in-
volved in putting pressure on local officials. National-level politicians are in-
volved in similar efforts, only on a larger scale concerning the sanctioning of
large industrial projects ot large construction projects.

This part of the political vocation involves the ability to construct z large
network of contacts, mutual favors, and economic resources that enable po-
litical operators to put pressureona local bureaucrat (threats concerning pos-
sible transfers are common) or to win influence in local boards and commis-
sions, to make friends with influential bureaucrats, and to rise in their own
political party. From the point of view of the consumer of government ser-
vices, this local art of politics also requires a certain command of the “rules
of game” as well as the discursive register through which bribes and kick-
backs are talked about and constructed as reasonable within a local cultural
economy, as Gupta’s (1995} path-breaking paper on corruption demon-
strated. In 2 similar, if more generalizing, vein, de Sardan (rggg) has recently
pointed to a range of cultural logics and everyday forms of reciprocity and
obligation in sub-Saharan Africa that contribute to the reproduction of what
he terms the “corruption complex.” A very substantial part of the everyday
forms of governance and political power is exercised this way. Police con-
stables are told to look the other way or to arrest someone particular, The
name of one farmer is deleted from the joan scheme and the relative of a
leading family is entered instead. Municipal aurhorities are told to ignore the
construction of unauthorized buildings. Examples are legion.

This form of power, however, cannot easily be equated with the power of
certain classes or communities, nor can it necessarily be taken as proof of the
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power of one particular party. Most political figures are involved in this “po-
litical retailing” that has very lirtle to do with dominating or restructuring the
state, but merely with influencing the course of a few of the micro-operations
of the state. But the net result of these millions of everyday interventions in
the functioning of local institutions is, of course, that governance becomes
increasingly “porous” and fragmented at the local level and that the imple-
mentation of most policies are deflected, if not stunted,

Resisting Regimes

The category of resistance remains a very unclear and opaque term in spite
of the enormous literature on the subject in all the disciplines of the social
sciences. Much like the state-community dichotomy discussed above, the
very definition and conceptualization of resistance,-of defiance or insurgency
ig vitally dependent on the character and clarity of the regime, or state, that
Is opposed. Resistance, most anthropologists, historians, and sociologists
agree, is a category and a type of social practice that cannot be understood or
presupposed outside its historical context, Yet, there is something universal
and transhistorical in the way resistance is conceptualized and assurned. This
was true of Marxist scholarship but also applies to contemporary work of z
poststucturalist persuasion, inspired among other things by Foucault’s re-
mark “Where there is power there is resistance, and yet, or rather conse-
quently, this resistance is never in a positien of exteriotity in relation to
power” (1978: 95—g6). This remark seems to affirm resistance as an anthro-
pological universal, something that is always already out there. If we cannot
see “it,” our conceptual tools must be inadequate and insensitive to the local-
ized and emic categories that are the medium of resistance. But Foucault’s
notion of the imbrication of resistance in every operation of power has, along
~with work by James Scott, Michel de Certeau, and others, made resistance
into a much wider and more ambiguous category than it used to be. Lila Abu-
Lughod observes: “What one finds now is a concern with unlikely forms of
resistance, subversions rather than large-scale collective insurrection, small
and local resistance not tied to the overthrow of systems or even to ideolo-
gies of emancipation” (1ggo: 41). Abu-Lughod demonstrates that the use of
lingerie and dreams of romantic love among young Bedouin women indeed
is a form of resistance to patriarchal forms of domination, but that these
practices also entail submission to other dominant ideologies, such as the
privatization of the individual and the tamily and market-driven consump-
tion (43-55).
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In the face of such obvious ambiguities of both resistance and power it
seems that imposing a universal dialectic of power and resistance on diverse
and complex situations may narrow rather than open the scope for interpre-
tation. In his foreword to a new edition of Ranajit Guha's path-breaking Ele-
mentary Aspects of Peasant Insurgency in Colonial India, James Scott argues that
Guha has avoided such a narrowing of perspective and has avoided reading
the past in terms of the present: “At every mrn Elementary Aspects emphasizes
the dangers of reading the process of insurgency with a political grammar
based on mid- twentieth century nation-state political forms. In the place of
formal organization . . . Guha finds informal networks . . . in the place of for-
mal messages and public conflict, Guha finds the world of rumor” (199g: xiii).

Both Guha's (1999) rich interpretation of a century of peasant insurgencies
in colonial India read “against the grain” in official reports, and Scott’s (1985,
r9go) work on everyday forms of defiance, joking, and other kinds of “low-
intensity resistance” have recorded a valuable range of acts of defiance, or
passive insubordination, in local and emic terms far removed from the world
of formal politics and organized opposition. The question is, Does the uni-
versal category of resistance or insurgency actually obtain in all these con-
texts? Do we not tend to inscribe a somewhat heroic dimension into actions
that local actors may see as mundane, unexceptional, and maybe deeply am-
bivalent? Guha is aware of such ambiguities in acts of defiance, the blurring
of lines between regular crime and collective resistance against authorities
(1999: 77-108). Insurgence and resistance remain, nonetheless, the overall
lens through which he interprets the British colonial reports on dacoitry, loot-
ing, killing of aristocrats—events that often were mediated through idioms
of religion and communitry,

Qur argtiment is that we need to bé more sensitive to the historicity and
polyvalent nature of the expressions, symbols, and acts we intuitively may
register as resistance. The lives and acts of ordinary people may as well be
intertwined with the lives of the powerful in the “illicit cohabitation” that
Mbembe writes about, and revolts or resistance may v_vell serve ends, repro-
duce structures of domination, or create new forms of power that are more
repressive and violent than those preceding thern. The works of Guha, Scott,
and others have been crucial in wrestling the question of resistance and revolt
out of the clutches of a powerful teleology that saw “primitive” revolts of
peasants or marginal people as prepolitical stages of emancipation that could
emerge fully as political/proletarian consciousness only in the modern (and
Western) age.® Our argument, however, is that we should go one step further.
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As we try to make the state a less natural entity we should alse endeavor to
reverse the tendency toward reading resistance to the state Into every mun-
dane social act and instead listen to and record the discourses, the organiza-
Hon. and the context of that which from a distance appears as resistance. The
result will inevitably be more perplexing and unclear but also more interest-
ing, as Sherry Ormer (1995} argues in her critique of what she terms the
“ethnographic refusal” to engage resistance empirically.

Let us briefly mention two of the ambiguities invelved in resistance and
. revolts against states: first, the logic of emulation of dominant orders by reb-
els and revolutionaries; second, the collapse of states and emergence of war-
lordism that has (re)appeared in the late twentieth century. As pointed out by
Eric Wolf (196¢) in his classic work on peasant wars in the twentieth century,
these rebellions grew out of a complex and layered interaction between local-
ized disgruntlement and the desire for upward mobility among “middle peas-
ants” that was given a certain interpretation, direction, and shape by an edu-
cated, ideologically sophisticated leadership. The ordinary peasant had little
idea of socialism or the catharsis of revolution but often desired a return to
an idealized state of social equilibrium governed by proper moral conduct of
patrons and officials, albeit in unequal relations (1969: 276-303).

Guha points to how revolts inevitably take place within social imaginaries
structured by prevailing arrangements of power and only rarely transgress
established notions of authority bur rather tend to reproduce these: “Peasant
kings were a characteristic product of rural revolt . . . and an anticipation of
power was indexed on some occasions by the rebels designating themselves
as a formally constituted army ( fauj), their commanders as law-enforcing per-
sonnel (e.g., darcga, subhadar, nazfr, etc.}—all by way of simulating the func-
tions of a state apparatus” (1999: 10).

This logic of negative emulation and reproduction of structures of gover-
nance and, in effect, languages of stateness seem to be a recurrent feature
of rebels and revolutionaries in many parts of the world: from the emperor
crowned by rebellious slaves in Haiti in the late eighteenth century, to the
peasant leader of the nineteenth-century Taiping revolution in China whose
millenarian dreams of a new utopian state led him to regard himself as a new
emperor, a new “Son of Heaven,” to countless local revolts that produced
similar effects of negative emulation. Such effects were, of course, also highly
productive in terms of giving idea, coherence, and structure to the parallel
systems of governance, control, and sovereignty set up by rebels and revolu-
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tionaries. As the general ideas about what a state was, what it could do and
should do expanded and diversified in nineteenth-century Europe, rebels
and revolutionaries also developed ever more refined ideas about the utopian
“counterrepublics™ they desired to set up, with the Parls Commune in 187145
a paradigmatic example.

Twenticth-century guerrilla warfare, famously theorized by Mao Ze-deng.
set new standards for the sophistication of the “parallel state” organized by
revolutionaries in liberated zones or as “night governments” in contested
areas. These were state structures that used some existing structures of gov-
ernance (taxation, territorial control, village councils, etc.) but also often
aimed at introducing radically modern discourses, for example, of gender
equality into marginal peasant communities by the use of “state-of-the-art”
techniques of organization and surveillance, new procedures of justice, and
more. In many cases, guerrilla movements inspired by Maoist doctrines be-
came exceptionally effective builders of such parallel states by pursuing dra-
conian reform of social structures, removal of competing centers of authority,
such as religious institutions, and extension of control and political surveil-
lance. During thirty years of guerrilla warfare the Eritrean People’s Liberation
Front created such a “shadow state,” partly organized around the kerbeles of
the lineage society of the highlands and around the imperatives of war and
production, but always controlled by the disciplined cadre structure of the
movement. These structures became the backbone of the new independent
state in 1993 (Ilyob 1995).

Here, as among the Tamil Tigers in the Jaffna peninsula of Sri Lanka and
the Sendero Luminoso in the Andean provinces in Peru, an all-pervasive logic
of militarization, a strong ideology of personal sacrifice and the ennobling
death in struggle, and devotion to what was believed to be an elevated lead-
ership at the heart of the shadow state created organizations that were both
effective and terrifying in their determination to control people, resources,
and tetritory (Degregeri 1gg1). Peasant populations in these areas came i re-
alize that the governance practiced by these organizations often was harsher,
more effective, and less negotiable than that of the old regime. In Peru, fot
instance, this harshness worked against the Senderistas, as did the impris-
onment of Sendero Luminoso’s mythical leader Guzman, the father and
“teacher” of the new shadow state, in 1992.

If some of these militant movements almost suffocated their new subject
populations in too much and too tight governance, the opposite seems to be
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true of some of the “collapsed” states in Africa. Here, warlords and strong-
men have broken the territorial sovereignty of the state, throwing large terri-
toties into an almost Hobbesian predicament of apparently randomized bur
also ethnicized violence. Rather than shadow states, we are dealing here with
shadow economies. The control of territories, people, and natural resources
is not bureaucratized but relies on aliiances, engagement in transnational

; economic networks, and coercion (Richards 1996; Bayart et al. 1998). Chill-
ing practices of literally inscribing the sovereignty of the watlord into popu-
Iations by maiming and disfiguration—as in Sierra Leone, Liberia, and the
Lotd’s Resistance Army in northern Uganda—seem to be integral to these
more mobile and floating sovereignties.

These “commercial-military complexes,” free from the weight of bureau-
cracies and creditor demands, are much more flexible than their developmen-
talist opponents, and throughour the 1990s several of the latter have mim-
icked the practices of the warlords (Duflield 2001). William Reno (1998} and
Mark Duffield (1998, 2001} have argued that this kind of warlord society may
be seen as an innovative system of political authority corresponding to the
neoliberal world order, rather than as abnormal, and temporal, deviations
from the governmentalized state.

This does not mean, however, that the languages and images of stateness
evaporate. The weight of the international system of states and their all-
encompassing rituals of authorization reinforce the need for articulations and
complicity between the warlord systems and state institutions. Furthermore,
representatives of the nonbureaucratic warlord systems may justify their ac-
tions with reference to previous violation of their rights and their exclusion
from state systems. As Monique Nuijten (19¢8) has illustrated in her study of
land, domination, and politics in rural Mezxico, state subjects do not neces-
sarily give up claiming rights and entitlements just because the state represen-
tatives never fulfill their promises. In this sense, she argues, the state may
best be understood as a “hope-generating machine.”

The Great Enframer

The study of localized political struggles, of the functioning of local institu-
tions of governance, of often disorderly and ambiguous forms of defiance or
insubordination, of celebration of the myth of the state and its physical rep-
resentations should caution us when it comes to drawing conclusions regard-
ing the uniformity of how the current global languages of stateness are spo-
ken, understood, and eonverted into policy and authority. If subjected to an
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ethnographic gaze, a strict Foucauldian view of modern governance as the
inexorable global spread and proliferation of certain discursive rationalities
and certain technologies tends to crumble. These forms of governmentality
do exist and their techniques and rationales do circulate, but they only effect
practical policies or administrative practices in a rather slow and often %ndi-
rect way: sometimes as justifications for new measures or norms, sometimes
simply as a form of “scientific” diagnosis, but always in competition with
older practices and other rationalities.

We have pointed out in this introduction that the state, governance, and
the effects and subjectivities shaped by the languages of statetiess of our time
need to be denaturalized and studied in rich ethnographic detail as an inte-
grated part of the cultural economy of postcolonial societies. We have al§0
pointed out that we cannot assume that an institution, a policy paper, a dis-
cursive construction, a protest, or the practices of a government official are
“the same” all over the world. We have emphasized that the state is not a
universal construction and that states have widely different histories, internal
logics, and practices that need to be understood and studied. Yet there are
many sirnilarities, a real and effective circulation of a range of languages of
stateness around the world, and very real and enduring mythologies of state.
If the state as an actual social form is not universal, we may suggest that the
desire of stateness has become a truly global and universal phenomenon.

In that light, we should perhaps regard the rhetoric of state officials, the
nicely crafted white papers and policy documents, the ostensibly scientific
forms of governance, the grand schemes and organizational efforts of gov-
ernments, with all their paraphernalia of vehicles, titles, and little rituals, as
parts of a continuous state spectacle asserting and affirming the authority of
the state. These spectacles culy occasionally succeed in preducing the specific
social effects they aim at, but always reproduce the imagination of the state
as the great enframer of our lives.

Notes

1. This is how Foucault put it in an interview with Paul Rabinow shortly before his death {Rabi-
now 1984: 381-go). A

2. For an incisive argument concerning the transformation of logics of state formation and gov-
ernance from the late Spanish empire to the early national state in Central America, see
Ronsbe (19g97).

3. The genealogy of one of the great fetishes of the modern mobile world, the passport, has
recently been explored by John Torpey {2000). In f2scinating detail Torpey explores how states
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in Europe, along ditterent but also comverging lines, in the ninereenth century gradually cs-
tablish a monoepoly aver what he terms the legitimare means of mabilitg.”

As demonstrated by Kantorowich (1957) in his classic study ot medieval English lw, roval
authority embodied by the King was divided into a sublime eternal body and a profane, human
hody that also was the object of innumerable tales. jokes. and the popular wit. Sec Hansen's
essay in this volume for further discussion of the relevance of Kantorowich's work for the
study of state practices,

Political anthropotogy has provided valuable coutriburions that are usetul for the analy-
i of the interaction between local authorites and instifutions of the moderu srate. See, tor
example, Vincent 1990, and Gledhill 19g4.

This is the case, for instance, in Hobsbawm's (1965) otherwisc celebrated book Primitive Rebels.
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STATE AND GOVERNANCE



“DEMONIC SOCIETIES” Liberalism, Biopolitics,

and Sovereignty

Mitchell Dean

In a lecture at Stanford in 1978 Michel Foucault said: “Our societies have
proved to be really demonic since they happen to combine those twa games —
the city-citizen game and the shepherd-flock game—in what we call modern
states” (1988c: 71).

what could such a statement possibly mean? Was this a case of hyperbole,
an attempt to catch the ear of an American audience, designed to convince
them of his critical intent and credentials? Was it something we were meant
to pass over quickly and move on to the more detailed analysis of different
forms of what he called “political rationality”? Or did this statement sum-
marize and encapsulate a certain dimension of what Foucault would identify

<% as the 6F governrértt, as I suggest in this essay? As is well-known, the

oo [1 (E) literature on thesé “arts of governing” arises, for Foucault, with the
gL e Crisis of spiritual government and the_pastorate in the fifteerrtirand- six- -

de. G teenth cénturies. It mqu1res_1—nTof‘z_1 mulnphcuy of problems “concernmg the

2 e (e rlght way’ to govern children, 2 family, a domain, a principality” (Foucault:

A 1997a: 68).* Foucault’s theme, therefore, is of “a more general questioning of

L ;’)f” !” .. government and self-government, of guidance and self-guidance,” of all the

attempts at the calculated direction of conduct undertaken by various authori-
/ ties, This extends “beyond the state” to the programmatic activity of com-
munities and community organizations, unions, corporations, and associa-
tions of all kinds. It even extends to those attempts we ourselves make to
transform our own conduct with different objectives in mind so that we might
become a different kind of person. In brief, government for Foucault refers

us to the theme of the “conduct of conduct.”



This essay is in large part a critical exposition of Foucault’s general schema
tor understanding these arts of governing. It argues that this schema cannor
be properly understood without reference ro comeepts such as biopolitics and
sovereignty. The point of this exposition is not philolegical, however. Rather,
it is to deepen our understanding of the resources that an analytics of govern-

ment has to draw on and of some of its critical bases. It is also to suggest

Some of the Lmits of Foucault's interpretation of political rationality. Fou-
cault’s 1978 staterment is a useful epigraph for this task.

This statement is not without its problems, Foucault assumes that we know
what he means by “our societies.” In common with the vast majority of Eu-
ropean and North American theorists, he was resolutely “metropolitan” and
Eurocentric. His analyses tend to assume that one can talk relatively coher-
ently about forms of government, rule, and power that are internal to, as he
puts it, “what we call modern states,” in isolation from the relations between
states and other political formations. As many have suggested, most notably
Ann Laura Stoler (1995), the study of colonial power relations and colonial
bodies is largely absent from Foucault’s studies of discipline and sexuality.
More recently, a number of writers have noted that Foucault’s account of the
art of government finds its limit in a relative neglect of issues of international
government, and the international forms of government that are among the
constitutive conditions of sovereign states,” It is thus fair to say that Fou-
cault’s analyses of the arts of government, with some significant exceptions
and indications in his lectures, are largely “internalist.” That is, they ignore
the international arts of government that are the condition of these relatively
autonomous, sovereign, territorially bounded states, and the practices that
assign populations to specific states in the modern system of states. When
Foucault discusses “our societies,” we know he means the populations that
are assigned to the territorial unities of liberal-democratic states of Europe
and North America and perhaps certain of their antipodean derivatives. More
deeply, he also appears often to assume that these states unproblematically
coincide with relatively autonomous and bounded unities called societies.

Turning to the term “demonic,” it would perhaps be permissible to read
this term as analogous to Socrates’ “daemon,” which, as Pierre Hadot purs it,
was both a kind of inspiration that came over him in an irrational manner
and his real “character” (1995: 164—65)}. The demonic would thus be the
irrational and inspirational character of modern states, even accounting for
something of their dynamism and capacity for political invention. There is
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something in this interpretation. Here, however, | argue that we should also
understand this term in a much stronger sense, s a reference to what bedev-
ils modern forms of government and rule, and to that which, at least in parr,
can help us pose the problem of political danger and evil. | suggest that Fou-
cault sought to pose the problem of the political danger as that which lurks
in our rationalities and techniques of government in the various attempts to
combine clements of the “shepherd-flock™ and “city-citizen games.” This
understanding is berne our by certain other wexts that are in a not distant
proximity to this one. The Stanford lectures, with their focus on pastoral
power, reason of state, and Polizeiwissenschaft, are based on material from Fou-
cault’s course on “Security, Territory, Population” in 1978 (1997a: 67-73).
There is more than a trace of the same problem of political evil in evidence in
the extraordinary final lecture Foucault gave in his previous course in 1976
(1997b: 213-25) and the final chapter in the first volume of his Histary of
Sexuality (1979b).? There, the shepherd-flock game takes the form of the mod-
ern life politics, biopolitics, and the city-citizen game is cast in the language
and practice of sovereignty, In both of these earlier texts, Foucault uses Na-
tional Socialism as a key example of certain of the dangers perhaps more
discretely manifest in other doctrines of rule.

This further elaboration raises other types of problems, These arise from a
potentially “totalizing” reading of the above statement. On the one hand,
such a statement might appear to suggest that we do not have to engage in a
genealogy of the specific ways in which the arts of government are shaped
and imagined within particular contexts. It is of course necessary to consider
not only the pervasiveness of different rationalities of rule, such as sover-
eignty and biopolitics, but also how they are articulated in specific contexts.
This is the case, particularly in the colonial and posteolonial era, when such
rationalities are articulated with alternative, older, or “indigenous” forms of
authority and government.* On the other hand, such a statement might be
read in 4 manner that underplays the contingent, unruly nature of these ratio-
nalities and the manner in which they become available to be used by different
political actors in contestation. Indeed, to follow Hindess (19g7}, one might
suggest that the use of the term “political rationality” in this context is rather
limited in that the identification by Foucault of political rationality with ratio-
nalities of government does not leave room for the political per se. An ex-
ample of this is when a liberal rationality of government is concerned to limit
or regulate the effects of the partisan action of factions on the work of gov-
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ernment. We need to consider the way rationalities of how we govern and are
governed are articulated with rationalities and forces that seek in some mai-
ner to affect the employment of such rationalities. Thus, we need to consider
what Weber called “politically oriented action,” that which “aims to exert in-
tluence on the government of a political organization; especially at the appro-
priation, redistribution or allocation of the powers of government” (1968a:
55). Thus, we need to examine action that is oriented to affecting the gov-
ernment of an organization, as much as action oriented to shaping conduct.
Or, to put it in Foucault’s terms (1988a: 1g), we need to discuss the ways in
which these rationalities and technologies of government are articulated with
“strategic games between liberties,” that is, how they enter into a field of
political forces.

My exposition above suggests that the demonic character of modern soci-
eties, according to Foucault, stems from the unholy combination of two dis-
tinct trajectories: that of sovereignty and that of biopolitics. It may be that
such a view cannot be maintained. The effect of Giorgio Agamben’s (1998)
argument would appear to be that there is 2 much closer and longer bond
between politics and life than Foucault allows. Drawing on Aristotle, Agam-
ben argues that the Greek understanding of politics contained two concep-
tions of life: zoe, or bare life, is distinguished from bies, or politically or mor-
ally qualified life. The constitution of the political is made possible by a kind
of exclusion of bare life from political life that simultaneously makes bare life

a condition of politics. Life is included in politics, N6t by the eighteenth-

century emergence of biopolitics, but at the very genesis of Western concep-

tions of politics, by its very exclusion.

This is not the place to rehearse the details of Agamben’s appreciative cri-
tique of Foucault, but he does indicate the possibility that Foucault has un-
derestimated the extent to which sovereign forms of power were constituted

in relation to notions of lifé. Tn so doing, Agamben might be read as contrib-
uting to an analysis of how modern democratic conceptions of sovereignty
already contain assumptions about life in relation to politics that open them
to readily and somewhat surreptitious-colonization by biopolitical impera-
tives. However, Agamben himself }nay risk a lack of attentiveness to the spe-
cific character of modern biopolitics.

Despite all the possibilities of reductive readings of ethnocentrism, of an
unexamined focus on nation, and of a form of totalization that threatens to
neglect historical singularity and the field of contestation, this statement of
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two forms of rule advances our understanding of our imagination of the po-
litical in two ways. First, it establishes the importance of the longue durée of
two very broad—and intertwined—trajectories of rule. Second, it argues that
many current problems and dangers are located not in one or the other of
these trajectories but in the attempt to put together elements of the rationali-
ties found along these trajectories in the government of the state. That is,
whether political acrors take the form of an incumbent regime, a party, or a
social movement, those who attemnpt to affect the government of the state are
forced, in very different contexts, to try to force together aspects found along
these two trajectories. And, to allow for Agamben, the point of articulation is
found in the different conceptions of life.

Foucault’s statement, then, locates the problem of political danger in the
combination, the “tricky adjustment” between two modes of exercising rule.
The shepherd-flock game, or what he elsewhere calls pastoral power, has its
birth in Hebraic and early Christian religious communities. Its genealogy
concerns its transformation into a centralized and largely secular exercise of
power over populations concerned with the life and welfare of “each and
all” with the development of the administrative state in Europe in the seven-
teenth and eighteenth centuries. The city-citizen game has its sources in
Greco-Roman antiquity and notions of the polis and res publica and con-
cerns the treatment of individuals as autonomous and responsible political
actors within a self-determining political community. This mode of exercis-
ing power has been transformed by modern liberal and republican doctrines,
notions of direct and representative democracy, and, most crucially, by the
key status of citizenship being granted to certain members of the population
within the territorial state.

One way in which the attempted articulation of these elements may be
viewed as demonic concerns the vacillation over the status of the welfare
state. On the one hand, national governments are loath, for a variety of
reasons, to do anything thar might undermine the responsible freedom of
those who can exercise active citizenship 2nd even seek to reform social pro-
visions so that it might transform certain groups into active citizens. On the
other hand, governments must find a way of providing for those with needs
whether due to human frailty and mortality or the nature of the capitalist
labor market itself. The genealogy of the welfare state seems to be bedeviled
by this problem of trying to find a norm of provision that can adjust the
competing demands of a subject of needs with the free political citizen. We
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can note that that genealogy would also show that this problem of welfare
states is also a problem of the relations and competition among sovereign
states, most recently reconfigured as an issue of cconomic globalizarion.

Imporrant as this welfare state problem and its ramifications are, I want to
focus here on ancther aspect of this demonic character of modern statcs.
This is the character of what [ call, for want of a better term, authoritarian
forms of rule.” This term encompasses those practices and rationalities im-
manent to liberal government itself that are applied to certain populations
held to be without the attributes of responsible freedom. More dircetly, it
refers to nonliberal and explicitly authoritarian types of rule that seek 1o op-
erate through obedient rather than free subjects or, at a minimum, endeavor
to neutralize opposition to authority.

Very broadly, then, this retranslation of Eoucault’s sentence on the demonic
nature of modern states amounts to something like the following: All ver-
sions of what might Joosely be called modern arts of government must articu-
late a biopolitics of the population with questions of sovereignty. And itis the
combination of these elementis of biopolitics and sovereignty that is fraught
with dangers and risks. I turn first to the triad liberalism, biopolitics, and
sovereignty before examining nonliberal types of rule,

Liberalism, Biopolitics, Sovereignty

Erom the end of the eighteenth century until perhaps quite recently, there
existed a common conception of government. This was true for those who
criticized and soughr to limit existing forms of government and those who
argued for their extension, their coordination and centralization. Government
would be regarded as a unitary, centralized, and localized set of institutions
that acted in a field that was exterior to itself. It would no longer be purely
concerned with “the right disposition of things arranged to a convenient
end,” as La Perriere had argued (cited in Foucault 1gg1: 93). The government
of things would meet the government of processes. To govern would mean
to cultivate, facilitate, and work through the diverse processes that were to be
found in this domain exterior to the instirutions of government. These pro-
cesses would variously be conceived as vital, natural, organic, historical, eco-
nomic, psychological, biological, cultural, or social. They would be processes
that both established the paradoxical position of life as at once an autono-
mous domain and a target and objective of systems of rule, as at once ex-
cluded and included within the exercise of sovereign power
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One key domain in which these processes exterior to but necessary to gov-
ernment are constituted is biopolitics. This term designates the very broad
terrain on and against which we can locate the-liberal critique of too much
government and its advocacy of Benjamin Franklin's “frugal government”
(Foucault 19g7a: 77). Biopolitics is a politics concerning the administration
of life, particularly as it appears at the level of populations. It is “the endeavor,
beéun in the cighteenth century, to rationalize problems presented ro govern-
ental practice by the phenomena characteristic of a group ¢f living human
beings constituted as a pepulation: health, sanitation, birthrate, longeviy,
race” (73). Tt is concerned with marters of life and death, with birth and
propagation, with health and illness, both physical and mental, and with the
processes that sustain or retard the optimization of the life of a population.
Biopolitics must then concern the biological, social, cultural, econormnic, and
geographic conditions under which humans live, procteate, become ill, main-
tain health or become healthy, and die. From this perspective, biopolitics is
concerned with heredity and environment, with the family, reproduction and
genetics, with housing, living and working conditions, with what we call
“lifestyle,” with public health issues, patterns of migration, levels of eco-
nomic growth, and the standard of living. It is concerned with the biosphere
in which humans dwell.

Drawing on the work of Robyn Lui-Bright (1997), we might say that there
is an internal and an external side of biopolitics. There is a social form of
government concerned to govern the life and welfare of the populations that
are assigned to certain states; there is also a kind of international biopolitics
that governs the movement, transitions, settlement, and repatriation of vari-
ous populations, including refugees, legal and illegal immigrants, guest
workers, tourists, and students. This international biopolitics is a condition
of the assignation of populations to states and thus of social government of
any form. '

Biopolitics is a fundamental dimension or even trajectory of government
from the eighteenth century concerned with a government of and through
the processes of life and the evolution of life. It constitutes as its objects and
targets such entities as the population, the species, and the race. In Foucault's
narrative, however, the detailed administration of life by biopolitical (and, it
should be added, disciplinary) practices is not coextensive with the entire field
of politics and government. There are at least two other dimensions of rule
that are important here: ecanomic government, which is internal to the field of
government conceived as the art of conducting individuals and populations,
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and the theory and practices of sovereignty. Both are invoked by liberalism as
a means of criticizing and halting the effects of the generalization of the
biopolitical norm of the optimization of life. However, both economic ratio-
nality and sovereign power, however democratized, might also be viewed as
ultimately referring to another conception of life—that of the zoe or bare
life. Economic rationality presupposes a world of limited resources and rela-
tive scarcity in the face of human needs and justifies itself in terms of the
“standard of living” or even “guality of life.” The discourses of sovereignty,
particularly in notions of human rights, présuppose juridical and political
status of individuals and populations by virtue of their mere existence as hu-
man beings.

Biopolitics, then, first meets quite distinct forms of political rationality and
knowledge concerned with the role of commerce in civil society. These take
as their theoretical object the notion of the economy as a self-regulating sys-
tem largely coincident with the boundaries of the nation. In doing so, polit-
ical economy presents limits to the biopolitical aim of the optimization of the
life of the population. These limits are most clearly articulated by Malthus
and his absolutely crucial discovery, in the relation between the processes that
impel the growth of population and those natural ones that provide the sub-
sistence for the increasing quantity of human life, of a realm of scarcity and
necessity. The bioeconomic reality discovered and enshrined in the work of
the English political economists of the early nineteenth century will be used
to generate new norms of government. Such norms must be factored against
the optimization of the life of the population by biopolitical means, even if
they are consistent with this goal of the optimization of life.

The notion of sovereignty has its own history and its own effects: it is
characterized by a power of life and death thar, according to Foucault, was
“in reality the right to take life and let live” (1979a: 136). Sovereignty under-
goes its own transformation: in the juridical theories of the seventeenth and
eighteenth centuries, such as those of Thomas Hobbes and Samuel von Pufen-
doit, he finds a more limited account of the sovereign right of death as con-
ditioned by the defense of the sovereign. The end of sovereignty is, however,
the continuation of sovereignty itself: it is caught in a kind of “self-referring
circularity” (Foucault 1991: 95). Thus, Foucault argues that, if we take Pufen-
dorf’s definition of the end of sovereign authority as “public utility” and seek
to define the content of public utility, we find little more than that subjects
obey laws, fulfill their expected tasks, and respect the political order.
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The notion of sovereignty is far from a universal and, like other concepts,
should be understood in its historical variation according to specific regimes
of practices and forms of political rationality. Furthermore, as the state’s con-
cern for its own preservation, sovereignty might be a particular end of gov-
ernment. Indeed, securing the sovereignty of states is an end of the art of
international government. The existence of a system of sovereign states has
as its condition a form of governmental regulation of the international or-
der. Foucault suggests that internally, however, in western European societies
from the Middle Ages sovereignty is principally conceived as a transcendent
form of authority exercised over subjects within a definite territory. Its main
instruments are laws, decrees, and regulations backed up by coercive sanc-
tions ultimately grounded in the right of death exercised by the sovereign. It
operates through spectacle and ritual, it prohibits forms of action, it seizes
things, bodies, and ultimately life itself. The symbolic language through
which sovercignty operates is one of the sword, of blood, of famnily and alli-
ance. In certain states, from the end of the eighteenth century, we know that
sovereignty has been “democratized” in that we have witnessed the develop-
ment of mechanisms of representation by which those deemed to poOssess
the required attributes can participate in the choice of who should stand in
the place of the sovereign. One aspect of the democratization of sovereignty
has been to create 2 universal Janguage of rights by which efforts are made
to regulate the conduct of sovereign states by various international govern-
mental agencies. Another is that sovereignty and the language of rights has
proven polyvalent enough to accommodate the claims of movements for self-
determination among indigenous and other colonized peoples.

The other aspect of sovereignty mentioned but not emphasized by Foucault
is that the notion of a nominally separate state with territorial integrity, sub-
ject to noninterference by outside powers, is itself a governmental product
and a consequence of the “external” dimension of dactrines of “reason of
state” (Foucault 1991: ro4). The city-citizen game not only entails relations
among putatively self-governing citizens, as Foucault tends to stress, but the
formation of and relations among whar aspire to be self-governing political
communities. One of the features of the modern political world, which may
be dated from the agreements of Westphalia concluded in 1648 following the
Thirty Years War, is that these fictive self-governing political communities
have come to be represented as independent states. That is, they are political
unities with definite territorial boundaries, secured by the principle of non-

“DEMONIC SOCIETIES" 49



interference of one sovercign state in the internal affairs of another. Claims
1o sovereignty by such communities have thus becomic identical with claims
to be a state. The city-cifizen game therefore concerns the panoply of tech-
niques by which the members of a population are formed or form themselves
into a political community, and by which they seck to exercise sovereignty. It
also includes the arts of international government by which certain popula-
tions are assigned to these nominally independent sovercign states and thar
regulate the coexistencc of states with one anether.

The relation of the arts of governing and sovereignty is not the replacement
of one by the other but each acting as a condition of the other. On the one
hand, the existence of nominally independent sovereign states is a condition
of forcing open those geopolitical spaces on which the arts of government
can operate. On the other hand, a set of supranational agreements and regu-
lations of populations is a necessary condition of the world inhabited by these
sovereign stares.

We are now in a position to locate the third term of our triad, liberalism,
As Foucault puts it in regard to biopolitical problems: “ ‘Liberalism’ enters
the picture here, because it was in connection with liberalism that they began
to have the look of a chailenge. In a system anxious to have the respect of
legal subjects and to ensure the free enterprise of individuals, how can the
‘population’ phenomenon, with its specific effects and problems, be taken
into account? On behalf of what, and according to what rules, can it be man-
aged?” (1g97a: 73).

According to Foucault, liberalism can be understood as 2 form of critique
of excessive government. It should be approached, however, as a critique not
only of earlier forms of government such as police and reason of state but of
existing and potential forms of biopolitical government. That is, liberalism

_criticizes odher-pessible forms that_the government of the processes of life
might take. It might criticize those forms, for example, in which biopolitical
norms will be compromised by a lack of understanding of economic norms.
IE"Exight also criticize tbs_dgtg_i_lgc_i__rg_gg_lgmgf - the biological processes of
the specigs, and the tendencies acisy found in bippolitics, by
an appeal to the framework of right—either legal or natural—that it will

codify as the theory and practice of democratic sovereignty. If liberalism
emerged less as a doctrine or form of the minimal state than as an ethos of
review, this ethos needs to be situated in the rationalization of the field of
biopolitical problems. For liberalism, it is always necessary to suspect that
one is governing too much. This is because the imperatives of biopolitical
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norms that lead to the creation of 2 coordinated and centralized administra-
tion of life need to be weighed against the norms of economic processes and
the freedoms on which they depend and the norms derived from the sover-
eign subject of rights. This is why, for liberalism, the problem will not be a
rejection of biopolitical rggula_tiot_umuy;;ypj[r;g;}ggiﬂ&i_g.ﬁ

Liberal government is a particular form of articulation of the shepherd-
tHock game and the city-citizen game. [t assembles a pastoral power that takes
the forms of a biopolitics of the administration of life and a torm of sover-
eignty t{)_aﬁt_c_i_ciglgygs_ih'erilg};' and rights to limit, 10 offer guarantees, to make
sife, and, above all, to justify the operations of biopolitical programs and
d_i)sgmlwuberalism, however, can never fully check the “de-
monic” possibilities contained within this mix, as recent revelations about
the way in which liberal-democratic states (like those in Scandinavia) have, in
the course of the twentieth century, practiced forced sterilization in the name
of a eugenic utopia on certain of its populations. Even more pervasive has
been the tendency within certain national states (Australia, Canada), having
ceased to attempt actual genocide, to commit forms of cultural genocide on
indigenous populations within their borders in the name of their own well-
being, such as in the case of the removal of children from their parents and
families. Although the biopolitical imperative does not account for all that
bedevils liberal-democratic states, it is remarkable how much of what is done
of an illiberal character is done with the best of biopolitical intentions.

But why is this so? First, note, following Mariana Valverde {1gg90), that lib-
eralism has itself never been entirely identical with itself. Valverde shows how
the liberal conception of the juridical and political subject has 2 form of ethi-
cal despotism at its core, contained in notions of the possibility of improve-
ment and habit. The history of liberalism as an art of government shows

- _4' L/‘:’ how a range of illiberal techniques can be applied to those irdividuals and
: é-;Mopulations who are deemed capable of improvement and of attaining self-
LY
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overnment (from women and children to certain classes of criminals and
. paupers). Moreover, as a form of colonial governmentality, liberalism can jus-

,+<"tify authoritarian types of government for those regions deemed unimproved,

"’3,,‘ ,f\/f‘” /vizi_l&a}/frica, or degenerate and static, like China, to use John Stuart Mill’sjude-

/

ol

‘ment. For such nations, “their only hope of making any steps in advance
depends on the chances of a good despot” {cited in Valverde 19g96: 361},
Second, and we might think fortunately, things have not quite turned out
the way Mill envisaged. The appeal to rights within the demoeratized frame-
work of sovereignty has proved a resource that has enabled some degree of
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success on the part of political movements in liberal democracies such as
those of women, colonized peoples, racial and ethnic minorities, and people
with disabilities. However, although rights claims within sovereignty dis-
courses might enhance and protect the position of certain groups, others
have not been so fortunate. This is especially so of those whose political iden-
tity is defined as without citizenship, state, or even means of subsistence,
that is, merely by the fact that they are living. This would appear to apply to
prisoners, illegal immigrants, and even today unemployed people, ali groups
defined by bare life.

Finally, although liberalism may try to make safe the biopolitical imperative
of the optimization of life, it has shown itself permanently incapable of ar-
resting—from eugenics to contemporary genetics—the emergence of ratio-
nalities that make the optimization of the life of some debendent on the dis-

allowin T rs. I can only suggest some general reasons for
MWMQW concerned to govern through what it con-
ceives as processes that are external to the sphere of government limited by
the respect for the rights and liberties of individual subjects. Liberal rule thus
fosters forms of knowledge of vital processes and seeks to govern through

their application. Moreover, to the extent that liberalism depends on thefor-
mation of responsible and autonomous subjects through biopelitics and dis-

cipline, it fosters.the type of governmental practices that are the ground of

SEEQ_ rationalities. Further, and perhaps most simply, we might consider the
possibility that sovereignty and biopolitics are so heterogeneous to one an-
other that the derivation of political norms from the democratization of the
former cannot act as a prophylactic for the possible outcomes of the latter.
We might also consider the alternative to this thesis, that biopolitics captures
and expands the division between political life and mere existence, already
found within sovereignty. In either case, the framework of right and law can
actas a resource for forces engaged in contestation of the effects of biopower;
it cannot provide a guarantee as the efficacy of such struggle and may even be
the means for the consolidation of those effects.

Sovereignty and Biopolitics in Nonliberal Rule

There are, of course, plenty of examples of the exercise of sovereignty in the
twentieth century that have practiced a decidedly nonliberal form and pro-
gram of national government both in relation to their own populations and
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those of other states. Does this mean that the form of government of such
states is assembled from elements that are radically different from the ones
we have discussed here? Does this mean that state socialism and National
Socialism, for example, cannot be subject to an analysis of the arts of govern-
ment? The answer to both these questions, 1 believe, is no. The general ar-

gument of this essay is that the exercise of envernment in all modern states

entails the articulation of a form of pastoral power with one of sovereign
power, Liberalism, as we have just seen, makes that articulation in a specific
way. Other types of rule have a no less distinctive response to the combination

of elements of 2 bippolitics concerned with the detailed administration of life
and sovereign-power that reserves the right of death to itself,
_ Consider again the contrastive terms in which it is possible to view bio-
politics and sovereignty. The final chapter in the first volume of the History of
Sexuality that contrasts sovereignty and biopolitics s titled “Right of Death
and Power over Life.” The initial terms of the contrast between the two reg-
isters of government is thus between one that could employ power to put
subjects to death, even if this right to kill was conditioned by the defense of
the sovereign, and one that was concerned with the fostering of life. Never-
theless, each part of the contrast can be further broken down. The right of
death can also be understood as “the right to rake life or let live”; the power
over life as the power “to foster life or disallow it.” Sovereign power is a
power that distinguishes between political life (bios) and mere existence or
bare life (zoe). Bare life is included in ity i
irwxclusion rom political life. In contrast, biopolitics might be thought
to include zoe in bios: stripped down mere existerce becomes a matter of
political reality. Thus, the contrast between biopolitics and sovereignty is not
one of a power of life versus a power of death but concerns the way the
different forms of power treat matters of life and death and entail different
conceptions of life. Thus, biopolitics reinscribes the earlier right of death and
power over life and places it within a new and different form that attempts to
include what had earlier been sacred and taboo, bare life, in political exis-
tence. It is no longer so much the right of the sovereign to put to death his
enemies but to disqualify the life—the mere existence— of those who are a
threat to the life of the population, to disallow those deemed “unworthy of
life,” those whose bare life is not worth living.

This allows us, first, to consider whar might be thought of as the dark side
of biopolitics (Foucault 197ga: 136—37). In Foucault’s account, biopolitics
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does not put an end to the practice of war: it provides it with new and more
sophisticated killing machines. These machines allow killing itself to be re-
posed at the level of entire populations. Wars become genocidal in the twen-
tieth century. The same state thar takes on the duty to enhance the life of the
population also exercises the power of death over whole populations. Atomic
weapons are the key weapons of this process of the power to put whole pop-
alations to death. We might also consider here the aptly named biological
and chemical weapons that seck an extermination of populations by visiting
plagues upon them or poiluting the biosphere in which they live to the point
at which bare life is no longer sustainable. Nor does the birth of biopolitics
put an end to the killing of one’s own populations. Rather, it intensifies that
killing—whether by an “ethnic cleansing” that visits holocausts upon whole
groups or by the mass slaughters of classes and groups conducted in the
name of the utopia to be achieved.

There is a certain restraint in sovereign power. The right of death is only
occasionally exercised as the right ro kill and then often in a ritual fashion
that suggests a relation to the sacred. More often, sovereign power is manifest
in the refraining from the right to kill. The biopolitical imperative knows no
such restraint. Power is exercised at the level of populations and hence wars
will be waged at that level, on behalf of everyone and their lives. This point
brings us to the heart of Foucault's provocative thesis about biopolitics: that
there is an intimate connection between the exercise of a life-administering
power and the commission of genocide: “If genocide is indeed the dream of
modern powers, this is not because of a recent return of the ancient right to
kill: it is because power is situated and exercised at the level of life, the spe-
cies, the race, and the large-scale phenomena of population” (197ga: 137)-
Foucault completes this same passage with an expression that deserves more
notice: “massacres become vital.”

There is thus a kind of perverse homogeneity between the power over life
and the power to take life characteristic of biopower. The emergence of
a biopolitical racism in the nineteenth and twentieth centuries can be ap-
proached as a trajectory in which this homogeneity always threatened to tip
aver into a dreadful necessity. This racism can be approached as a fundamen-
tal mechanism of power that is inscribed in the biopelitical domain (Stoler
1095: 84—85). For Foucault, the primary function of this form of racism is to
establish a division between those who must live and those who must die,
and to distinguish the superior from the inferior, the fit from the unfit. The
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notion and techniques of population had given rise, at the end of the nine-
teenth century, to a new linkage among population, the internal organization
of states, and the competiticn between states. Darwinism, as an imperial so-
cial and political program, weuld plot the ranking of individuals, popula-
tions, and nations aleng the commaon gradient of fimess and thus measure
efficiency.” However, the series population, evolution, and race” is not simply
a way of thinking abeur the superiority af the “white races” or of justifying
colonialism. but also of thinking about how to treat the degencrates and the
abnormals in one’s own population and prevent the further degenerarion of
the race.

The second and most important function for Foucault of this biopolitical
racism in the nineteenth century is that “it establishes a positive relation be-
tween the right to kill and the assurance of life” (Stoler 1995: 84). The life of
the population, its vigor, its health, its capacities to survive, becomes neces-
sarily linked to the elimination of internal and exrernal threats. This power to
disallow life is perhaps best encapsulated in the injunctions of the eugenic
project: identify those who are degenerate, abnormal, feeble-minded, or of
an inferior race and subject them to forced sterilization; encourage those who
are superior, fit, and intelligent to propagate. Identify those whose life is but
mere existence and disqualify their propagation; encourage those who can
partake of a sovereign existence and of moral and political life. But this iast
example does not necessarily establish a positive justification for the right to
kill, only the right to disallow life.

If we are to begin to understand the type of racism engaged in by Nazism,
however, we need to take into account another kind of denouement between
the biopolitical management of population and the exercise of sovereignty.
This version of sovereignty is no longer the transformed and democratized
form founded on the liberty of the juridical subject, as it is for liberalism, but
a sovereignty that takes up and transforms a further element of sovereignty,
its “symbolics of blood” (Foucault 1979a: 148).

For Foucault, sovereignty is grounded in blood—as a reality and as a sym-
bol—just as one might say that sexuality becomes the key field on which
biopolitical management of populations is articulated. When power is exer-
cised through repression and deduction, through a law over which hangs the
sword, when it is exercised on the scaffold by the torturer and the executioner,
and when relations between households and families were forged through
alliance, “blood was a reality with a symbolic function.” By contrast, for bio-
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politics with its themes of health, vigor, fitness, vitality, progeny, survival, and
race, “power spoke of sexuality and to sexuality” (Eoucault 1979a: 147).

For Foucault (1979a: 149-50), the novelty of National Socialism was the
way it articulated “the oneirjc exaltation of blood,” of fatherland, and of the
triumph of the race in an immensely cynical and naive fashion, with the par-

oxysms of a disciplinary and biopolitical power concerned with the detailed
administration of the life of the population and the regulation of sexuality,
family, marriage, and education.” Nazism generalized biopower without the
limit-critique posed by the juridical subject of right, but it could not do away
with sovereignty. Instead, it established 4 set of permanent interventions
into the conduct of the individual within the population and articulated this
with the “mythical concern for blood and the triunph of the race.” Thus,
the shepherd-flock game and the city-citizen game are transmuted into the
eugenic ordering of biological existence (of mere living and subsistence)
and articulated on the themes of the purity of blood and the myth of the
fatherland.

In such an articulation of these elements of sovereign and biopolitical
forms of power, the relation between the administration of life and the right
to kill entire populations is no longer simply one of a dreadfil homogeneiry,
It has become a necessary relation. The administzation of life comes to re-
quire 2 bloodbath. it is not simply that power, and therefore war, will be
exercised at the level of an entire population. It is that the act of disqualifying
the right to life of other races becomes necessayy for the fostering of the life

fﬁ.t_h_?m Moreover, the elimination of other races js only one face of the
purification of one’s own race (Foucault 1997b: 231}, The other part is to
expose the latter to a universal and absolute danger, to expose it to the risk of
death and total destruction. For Foucault, with the Nazi state we have an “ab-
solutely racist state, an absolutely murderous state and an absolutely suicidal
state” (232), all of which are superimposed and converge on the Final Solu-
tion. With the Fina) Solution, the state tries to eliminate, through the Jews,
all the other races, for whom the Jews were the symbol and the manifestation.
This includes, in one of Hitler’s last acts, the order to destroy the bases of
bare life for the German people itself. “Final Solution for other taces, the
absolute suicide of the German race” is inscribed, according to Foucault, in
the functioning of the modern state (232).

Foucault’s analysis of the political rationality of National Sccialism finds
confirmation in the work of recent German historians on at least one point,
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that of the fundamental role of the human sciences in the atrocities of that
regime (Peters 19g5). The late Detlev Peukert drew on studies of psychiatry
under National Socialism, the history of compulsory sterilization programs,
genetics, eugenics, medicine, soci:‘zl policy, and education, and his own work
on social-welfare education, to argue that “what was new about ‘Final Solu-
tion’ in world-historical terms was the fact that it resulted from the fatal racist
dynamism present within the human and social sciences” (1993: 236). Again
we witness a fundamental division of the population, on this occasion made
on a particular qualitative distinction between “value” and “nonvalue” and a
treatment of the Volkskirper or body of the nation that consisted in “selection”
and “eradication.” Peukert argues that twentieth-century medical and human
sciences are confronted by what he calls a “logodicy” that tries to resolve the
dilemma between the rationalist dream of the perfectibility of humankind and
the empirical existence of human finitude, of illness, suffering, and death,
One reselution of this dilemma is the projection of the rationalist project
away from the finite individual onto a potential immortal body. In the German
case, what Foucault called the species body of the population is mapped onto
the body of the Volk or race. The biopolitical imperative is rearticulated with a
kind of mythicized version of sovereignty. Like Foucault, Peukert argues that
the logic of National Socialism, with its concern for the nurture and improve-
ment of the immortal Volkskérper, had a double significance: heroic death
on one side and eradication on the other (242).

National Socialism is one contingent, historical trajectory of the develop-
ment of the biopolitical dimension of the social, medical, psychological, and
human sciences that occurs under a particular set of historical circumstances.
One should not underestimate the factors operative in German society, the
historical legacy of war and revolutionary movements, the nature of German
polity, or the economic crises of the early twentieth century. Nevertheless,
Peukert and Foucault would both agree that the kind of state racism practiced
by the Nazis that would lead to the Final Solution was quite different from
traditional anti-Semitism insofar as it took the form of 2 “biological polities,”
as the German historians call it, that drew on the full resources of the human,
social, and behavioral sciences.

In this regard, Peukert’s retrieval of the process by which the human sci-
ences move from 2 concern with “mass well-being” to acting as the instru-
ment of “mass annjhilation” remains extremely interesting. In the case of
“social-welfare education,” he identifies a2 number of phases (1993: 243—
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451, Lirst, there was the foermulation of the problem of the control of youth
in the late nineteenth century within a progressivist discourse in which every
child had a right to physical, mental, and social fitness. This was followed by
a phase of rourtinization and a erisis of confidence exemplified by the failure
of legal fachemts of detention or protection of those who were “unfit” or

“ineducable.” The third phase, coinciding with the final years of the Weimar
Republic, has disturbing overtones tor our own period. Here there were a
series of scandals in voung people's
educability coupled with welfare state retrenchment. This debate introduced
1 new cost-henefits trade-off with services allocated on the basis of immedi-
ate return, and the criterion of “value” was brought into the calculative frame-
work. Value at this stage may or may not be determined on the basis of race
or genetics, but the ineducable were excluded in 1932 from reform school
education. After 1933 those who opposed the racial version of determining
value were forced into silence, compulsory sterilization of the genetically un-
healthy was practiced, and concentration camps for the racially inferior estab-,
lished. However, even this program faced a crisis of confidence and the uto
pian goals came up against their limits and the cazalogue of deviance became
greater and more detailed. The positive racism of youth welfare provision
now met the negative radicalization of a policy of eradication of those who,
in the language of the order that represents the crucial step in the Final So-
lution, are deemed “unworthy of life” (lebensunwertes Leben). The biopolitical
government of life had arrived at the point at which it decided who was worth
living. With the technology of murder up and running, the social and human
sciences “are engaged in a parallel process of theoretical and institutional
generalization that is aimed at an all-embracing racist restructuring of social
policy, of educational palicy, and heaith and welfare policy” (Peukert 1993:
245). The term Gemeinschaftsfremde (community alien) came to embrace fail-
ures, ne’er-do-wells, parasites, good-for-nothings, troublemakers, and those
with criminal tendencies and threatened all these with detention, imprison-
ment, or death.

The phrase “those unworthy of life” is striking because it so clearly reso-
nates wich the biopolitical attempt to govern life. It suggests a distinction
between those who are merely living and those who are worthy of existence
as a part of a social or political community. We should be clear that there was
nothing necessary in the path of National Socialism and that there were cru-
cial steps of the conversion of knowledge and services concerned with the
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homes and a debate about the limits of

care of the needy into a technology of mass annihilation. However, given thar
many, it not all, the forms of knowledge and technolegies of government
(including the concentration camp) were the product of polities characterized
at least broadly by liberal forms ot rule, this docs suggest there is ne room
for complacency and that the liberal Lrlthue of blOpOllth.‘: cannot offer the
+ kind of guarantees. it claifis to. Foucault is rlght to provoke us with ) the idea
\ that the assurance of life is connected with the death command and to claim
that “the coexistence in political structures of large destructive mechanisms .
and institutions ariented toward the care of individeal life is something
puzzlmg and needs some mvestlganon" (1988b: 147). Mass slaughters may
ot necessarily or logically follow from the forms of political rationality and
pes of knowledge we employ, but they do not arise from a sphere that is
opposed to that rationality and knowledge. It is crucial to realize, as Peukert
~argues in his book Inside Nazi Germany, that racism was a social policy, that is,
I a policy that was concerned with the ¢limination of all those who deviated
from an ever more detailed set of norms and the reshaping of society into a
“people of German blood and Nordic race; four-square in body and soul”
(ra8g: 208).
What Peukert cannot address is the rationality of what he conceives as the
irrational component of Nazism. Although he understands the role of the hu-

man sciences in the formation of Nazi biological politics, he tends to consign
the themes of blood, race, and Volk to an irrational sublimation contained
within thern rather than viewing them, as Foucault does, as rearticulated ele=
ments of sovereign power. This brings us to the central distinctiveness of
Toucanlls comments. National Socialism is not regarded as the pinnacle of
the total administration of life undertaken with the help of the human sci-
ences and biopolitical technologies, as it might be by the Frankfurt School
and their descendants. The key point for Foucault is that National Socialism
is regarded as a particular articulation of specific elements of biopolitics and

its knowledge of populations and individuals and sovereignty. It is not simply

the logic of the bureaucratic -application of the human sciences thatis at issue
bWU%d;scourse within a bsopolmcs of the population
and its linkage with themes of sovereign identity, autonommy, and polmcal
community. This form of s sovereignty has been drained of all its potentlal to
cmtect rights by the removal, following Bauman {(1989: 111), of all
counterbalancing resourceful and influential social forces.” A political dis-
course that divides populations on the basis of race has certain fairly obvious
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political dangers. However, one that makes the welfare and life of a racialized
population the basis for national sovereignty and political community could
be viewed as more cleatly “demonic.”

Unfortunately, this story of biopolitical racism does not end with Nazism,
Foucault also insists that the possibilities of state racism are found in many
versions of the articulation of biopolitics and sovereignty, including many
varieties of socialism (1g9g7b: 233-34; Stoler 1995: 96~ ¢7). For Foucault, the
problem with socialism is that it has a kind of state racism inscribed in its
premises and that, even if it has sometimes criticized biopower, it has not
reexamined the foundations and modes of functioning of racism. When so-
cialism analyzes its own emergence as a result of economic transformation,
it does not have need for an immediate recourse to these racist motifs. When
it insists on the necessity of struggle to socialist transformation, a struggle
that is against the enemies within the capitalist state, Foucault argues, it
hecessarily revives the theme of racism. Moreover, when socialism takes
upon itself the task of managing, multiplying, and fostering life, of limiting
chances and risks, and governing biological processes, it ends up practicing
a form of racism that is not properly ethnic but evolutionary and biological.”
The enemies within on which this racism will be practiced are the mentally
ill, the criminal, political adversaries, and—with, say, China’s one-child pol-
icy—imprudent parents and their potential offspring (Sigley 1996). In the last
case, we find a form of government that combines market-based norms and
biopolitical interventions into the intimate life of the population in a non-
liberal manner in order to realize the objective of the gquantity and quality of
the population necessary for the socialist plan,

This kind of evolutionary and eugenic racism is one that can be practiced
against one’s own population in the name of optimizing its quantity and qual-
ity. Thus, the Chinese government “claims that, not only is it possible o
know in detail the object to be governed, but, further, it is possible to predict
the precise outcome of any possible intervention” (Sigley 1096: 473). This
kind of rule is nonliberal in that, first, it does not use any version of the liberal
subject to limit or try to offer guarantees for or make safe population pro-
grams, and, second, it seeks to unite market-style economic norms with bio-
political ones. Thus, national authorities assign numerical targets, provincial
autharities translate these into birth quotas that are distributed among pre-
fectures and counties, which in turn divide the quota among communes,
townships, and so on. The policy is implemented at the microlevel of bri-
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gades, or street or lane committees, and their subgroups (474-75). The lat-
ter are responsible for “one hundred or so households . . . to keep records
of their family plans, contraceptive use and monthly cycles” (475). This de-
tailed chain of command uses such instruments as local meetings of mar-
ried couples, certificates of permission to become pregnant, allowances for
couples of single children, and harsh fines for those conceiving without a
certificate and those with more than one child.

The Chinese policy thus inscribes sovereign elements (of decree, interdic-
tion, punishment, and reward) within a detailed biopolitical intervention into
the intimate lives of its population. It does this not in the name of the father-
land, blood, and racial purity, but in terms of the targets envisaged by the
plan. On one point, it is clear that Chinese policy is nonliberal in that it does
not rely on the choices, aspirations, or capacities of the individual subject.
This does not stop it having some similarity with early [iberal policies, par-
ticularly Malthusian-informed poor policies. In both cases, the process of
economic liberalization and the recommendation of prudential procreation
are linked. One tries to privatize the costs of imprudent propagation onto
individuals, families, and their offspring; the other tries to prevent burdens
on the developmental dreams of the socialist state.

The study of governmentality has yet to open up the extensive discussion
of authoritarian and nonliberal governmentality. Foucault’s analysis of Na-
tional Socialism is a striking contribution to this problem for a number of
reasons. First, it shows that this case of what might be thought of as, to put
it imildly, a nonliberal or authoritarian form of rule is composed, like liberal
rule, of biopolitical and sovereign elements. it also places National Socialism,
like liberalism, within the development of a government of biopolitical pro-
cesses. This does not mean that we should efface the differences between
liberal and nonliberal rule. Nor is this analysis an attempt to undermine criti-
cal distinctions between such forms. What it does illustrate, however, are the
dangers inherent in biopolitical rule and in the articulation of the shepherd-
flock and city-citizen games that Foucault held as central to modern politics.
The continuities between authoritarian and liberal governmentality, together
with the recovery of the illiberal components of liberalism, remind us of the
dangers of not calling into question the self-understanding of liberalism as a
limited government acting through a knowledge of the processes of life, yet,
at the same time, safeguarding the rights of the political and juridical subject.

There is no necessity that means that our most general rationalities of rule
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such as sovereignty and biopolitics will ineluctably lead to the truly demonic
eventualitics we have continued to witness right to the beginning of the
twenty-first century. Nor, however, 1s there any guarantee that the appeal to
rights within liberal democracies und the internaticnal community of states
will guard against such eventualities, as the contemporary confinement of
illegal immigrants in camps in liberal democracies attests, Elements within
sovereignty and biopolitics will continue to provide resources for political ra-
tionality and action in Weber's sense of the attempt to influence the govern-
ment of organizations. But there can be no system of safeguards that offer us
a zone of comfort when we engage in political action. When we do so, Fou-
cault’s position here seems to suggest, we enter a zone of uncertainty and
danger because of the governmental resources we have at our disposal. We
might add that the price of not engaging in political action is equally great, if
not greater. A condition of informed political action remains an analysis of
the actors involved, the contexts of their action, the resources at hand, the
ractics used, and the ends sought. Though handling this relation between
biopolitics and sovereignty remains tricky, we must establish an analysis of
the way an implementation of programs of the administration of life opens
fresh arenas of contestation, negotiation, and redefinition around citizen-
ship, democracy, and rights. We must also be prepared to admit, nevertheless,
that the appeal to rights might link this form of contestation to the powers it
contests, particularly when such an appeal concerns the rights of those with-
out any status but their mere existence.
The more general argument advanced here-is-that-modern-politics.musr

combine the resources of a hi it -population,life procreation,
and sexuality wi i i¢ of sovereignty based on right, territory,

dwo_d_. Moreover, this biopolitics captures life stripped naked (or
the zoe that was the exception of sovereign power) and makes it 2 matter of
political life (bios). It follows that, given that we continue o live in a system
of modern states, we must face up to forms of biopolitical racism, that is, a
racism that follows not simply from discrimination, scapegoating, or inst-
tutions, but from the elements by which we are compelled to think about and
imagine states and their populations and seek to govern them. This is as
truc for liberal arts of government as for nonliberal rule. The liberal arts
of governing through freedom means that liberalism atways contains a divi-
sion between those capable or deserving of the responsibilities and free-
doms of mature citizenship and those who are not. For those who are not,
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this will often mean despotic provision for their special needs with the aim
of rendering them autonomous by fostering capacities of responsibility and
self-governance. Under certain conditions, however, frustrations with such
programs of improvement may lead to forms of knowledge and political ra-
tionality that identify certain groups as without value and bevond improve-
ment, as those who are merely living, whose existence Is but zoe. Liberal
regimes of government can thus slide from the “good despot” for the im-
provable to sovereign interventons to confine, te contain, to coerce, and to
climinate, if only by prevention, those deemed without value. Tt is true, per-
haps, that many of our worst nightmares tend to be realized when these ele-
ments of sovereignty and biopolitical rule are articulated somewhat differ-
ently from the way they are in liberal democracies today. This should offer no
reason for complacency even for those who find themselves marked as the
mature subjects within the boundaries contained by liberal-democratic con-
stitutionalism, Jet alone those who currently remain in need of a good despot
within and outside these boundaries. It offers even less room for complacency
for those who find themselves occupying the position of the good despot.

Notes

1. Far the most succinet and instructive summary of his reflections on the arts of government in
English, see Security, Territory, Population and The Birth of Bio-Politics, the summaries of his 1978
and 1979 courses at the Collége de France in Foucault (1gg7a: 66—79). See also his justly
famous lectute on the development of early modern discussion of government and his intro-
duction of the concept of governmentality (19¢1).

2. 1 would draw atrention to three important papers in this area by Hindess (19g8), Lui-Bright
(1997}, and Dillon (19g5) that have opened up this question of the relations between interna-
tional govemmenf and a system of sovereign stares.

3. The 1976 lectures on war, race, and the modern state have been brought to our attention by
Ann Laura Stoler in Race and the Education of Desire (1995).

4. An excellent example of this is the exemplary genealogy of the language of modern constitu-
tionalism provided by James Tully {19g5) from the perspective afforded by the politics of cul-
rural diversity and the resources of the alternative traditions of common constitutdonalism.
Tully draws on the work of the later Wittgenstein to challenge the assumpdons of modern
constitutionalism. [ should also mention Pat O"Malley's (1998) study of the articulation of
programs of government of aboriginal people in western Australia and forms of indigenous
governance.

5. For an extended discussion of notions of “authoritarian governmentality” as a framework for

understanding Indonesian politics, see Philpott {1997, especially chap. 4).
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6. On changing conceptions of population at the end of the nineteenth century and their relation
to Darwinism, social reform, and eugenics, see Rose, The Psychological Complex (1985),

- Foran admirably documented account, see Pine, Nazi Family Policy (1997).

- T have not the space here to discuss the similatities and differences between Zygmunt Bau-
man’s (1989) important account of the Holocaust and the present understanding of the spe-
cific character of Nazi racism as a rationality of extermination. Bauman's account concuts
with the one presented here insofar as it presents the Helocaust as something that must be
understood as endogenous to Western civilization and its processes of tationalization rather
than as an aberrant psychological, social, or political pathology. Moreover, to the extent that
his account stresses the collapse or nonemergence of democracy, it indicates the failure of
the democratization of sovereignty as a fundamental precondition of Nazi rule, a theme thar
echoes those of Hannah Arendt's famous boak, The Criging of Totalitarianism (1958). Foucault’s
brief remarks seem to add to or qualify Bauman's account in two ways. They first offer the
possibility of a eloser specification of the kind of rationality and technology that make pos-
sible a racialized politics and policy by demonstrating its biopotitical character. Such a view
enables us to get 2 clearer understanding of the role of the hyman sciences in such a polities.
They also suggest that Nazi politics articulates this biological politics with alternative cradi-
tions and frameworks of sovereignty such as those of fatherland, Volk, and blood. It is not
simply the imperative of the totalistic administeation of life that accounts for the mentality of
Nazi rule, but the way the biopolitical discourses and sovereign themes are reinscribed and
modified within one another,

0

9- Note that Foucault’s point kere extends one made by Hannah Arendt. “Practically speaking,”
she states, “it will make litde difference whether totalitarian movements adopt the pattern of
Nazism or Bolshevism, organize the masses in the name of race or class, pretend to foliow
the [aws of life and nature or of diafectics and economics” (1958: 313). Biopolitical state
racism can be justified in terms of the goal of the evolution to an ideal society or optimizing
the quality of the population as much as the evolution of the race. The practice of state racism
on populations retarding social and political evolution does not necessarily always speak the
language of race,
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GOVERNING POPULATION The Integrated Child

Development Services Program in India

Akhil Gupta

I returned to Alipur village in western Uttar Pradesh for a short spell of field-
work in the summer of 198g. Villagers excitedly told me about all the changes
that had occurred in the four years since I had last been there doing a stud',v
on agricultural change. Among the new features of Alipur were an c.mganwadl,
a center that provided day care, nutrition, and inoculations to children and
supplementary nutrition and health care to pregnant women and mothers of
infants. I was so intrigued by this new development that in my second ﬁel‘d—
waork project on the ethnography of the state I included the Integrated phlld
Development Services (I1CDs), more popularly known as the anganwadi pro-
gram, among the development projects that I studied. .

The 1CDs program is interesting for 2 number of reasons. It is one of the
fastest growing development programs run by the Indian state, Launche_d
with only 33 projects in 1985, the 1¢Ds program had expanded to 1,3?6 proj-
ects in the next ten years, and to 5,614 by 1995 (Government of India 1985:
4). The anganwadi program grew even when the Indian government ftar.ted
cutting the budgets of other social welfare programs in the postliberalization
era initiated in 1991. Allocations for 1CDS in 1998 1999 went up to more than
twice their 1990 —1991 levels.’ Another reason for paying attention to the 1CDs
program is that it was one of the first interventions that attempted to conltrol
population growth rates by paying attention to the quality of the popul.amon.
It thus provides us with one of the first large-scale examples of the kind of
approach to population planning that, after the Cairo Conference, has at-
tained the status of official dogma. Theoretically, the 1cDs program helps



provide us with a nearly perfect example of the regulation, care, and docu-
mentation of the population, especially those members of the population
twomen and children} who are poorly represented in otficial statistics. Such
attention to the welfare of the population is a form of biopower, one of the
hallmarks of “governmentality,” a term introduced by Michel Foucauit (1991)
to analyze modes of government that are not necessarily part of the state
apparatus.

The enlargemens of the scope of governmental regulation and concern rep-
resented by the 1¢Ds program produces new kinds of subjects and new kinds
of resistances. Among the new subjects produced are bureaucrats whose job
is to focus on the weak and disempowered members (women and children}
of the weakest and most disempowered groups within rural north Indian so-
ciety (lower and scheduled castes); anganwadi workers, who are implemen-
ters of the 1¢Ds project but also femselves beneftetaries of state benevo-
lence; and, finally, the poor women and children who find themselves objects
of state attention and discipline but also beneficiaties 0F supplementary nu-
trition, educational services, and health care that may not be available to their

economically better-off rural neighbors. These new subjects are placed in
structurally dependent but antagonistic positions. Bureaucrats attermpt to dis-
cipline and control the anganwadi workers, who, in turn, attempt o disci-
pline and control their rural charges. Those in subordinate positions, in turn,
resist the mechanisms of surveillance that are employed on them. What de
such acts of resistance by the women who are the objects of state surveillance,
protection, and investment mean for an understanding of governmentality?
And how does one tie the ethnographic analysis of everyday practices of re-
sistance to a structural understanding of inequalities of gender and class? The
analysis that I develop in the rest of this essay pursues these questions in
grearer detail.

The section that follows attempts to lay out some of the more general fea-
tures of governmentality, so that my use of this still somewhat unusual term
is clear in the remaining parts. The section that follows contextualizes the
1¢DSs program in the history of family planning campaigns conducted by the
Indian government and provides some details about the bureaucratic struc-
ture of 1¢Ds. The third section provides a close look at actual practices of one
1cps office. In particular, 1 am interested in the practices of surveillanee,
exemplified in the “surprise inspection,” the most common instrument of
rule and regulation. [ follow one officer on her inspection visits and record
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some of her reactions, as well as the reactions of the anganwadi workers who
are subjected to these visits. The section thar follows shifts atzention away
from surveillance to enumeration, one of the most important instruments of
government, 1 show what kinds of data are collected by anganwadi workers
and what happens to these data once they are passed up the hierarchy. Finally,

| consider the question of resistance: how it is to be understocod within the
governmentality hirerature and what form it takes in the case of the anganwacdi

program,

Governmentality

The term “governmentality” comes from a lecture by Foucault (1991) inwhich
he drew attention to all the processes by which the conduct of a population
is governed: by institutipns and agencies}i'ncluding the state; by discourses,
norms, and identitiesgand by self-regulation, techniques for the disciplining
and care of the self /Political economy as knowledge and apparatuses of se-
curity as technical means operate on the population as a targer to constitute

/gﬁvemmentahty as the dominant mode of power since the eighteenth cen-

tury (102). Rather than attempt to exhaustively define governmentality, job

that has been well done by others, especially Mitcheil Dean ;,n\ Governmentality
eter Miller and Nikolas

Rose (19g90), Pat O’Malley, Lorna Weir, and Clifford Shearling (1997), 1 wish
to emphasize a few features of governmentality.

Foucault argues that since the eighteenth century, population became the
object of sovereign power and discipline in a new way, so that the growth of
the welfare of the population within a given territory, the optimization of its
capabilities and productivity, became the goal of government {19g: 100—101I).
The goal of “good government” became not simply the exercise of authority
over the people within a territory or the ability to discipline and regulate them,
but fostering their prosperity and happiness.> Thanks to the rise of the sci-
ence of statistics, “population” became an independent realm and force in
social life separate from the state and the farnily. As an aggregate statistic, the
population had its own intrinsic rhythms and regularities and exerted its own
effects on the economy and on the nation. Population becomes the new aim
of government: an object whose control, regulation, welfare, and conduct
become the main goal of government.

Governmeneality is concerned most of all with “the conduct of conduct,”
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that is, with the myriad ways in which human conduct is directed by calcu-
lated means (Dean 1999: 10). Such a definition of government harks back to
the original meaning of the term, before it became hitched to a particular
relationship with the state: before, that is, the words “government” and
“state” started being used almost ag synonyms in academic discourse. Miiler
and Rose (1990: 1) point out that in advanced liberal democracies, “political
power is exercised . . . through a multitude of agencies and techniques, some
of which are only loosely associated with the executives and bureaucracies of
the formal organs of state.” In fact, the state to be seen as “a particular

forin that government has taken, and one that does not exhaust the field of
calculations and interventions that constitute jt”

“interested in mechanisms of government that are found within state insting-
tions and outside them, that in fact cut across domains that we would regard
as separate: the state, civil society, the family,
what we regard as personal life.

As an example of governmentality,

down to the intimate details of

Police \-/um.'ﬁf .

take Yamily plapni hefe may be

state policies that promote or regulate an optimal family size through tax ®
Lol Sz

incentives, advertising campaigns, public health pol)'fies, zoning laws, and so
on. But there are also e potitieY tha r%‘ﬁromote a particular family
size in the form of leave policies, the provision of insurance, and the like;
women’s magazines and popular culture may influence how many children a
c.éuple desire; the comments of neighbors, coworkers, and teachers might

(3). Like Weber, Foucault is .

!

[~}

draw attention to those who violate “societal norms /By Raving too many :

the concern with the population—~its health, longevity, productivity, re-
think tanks, and private agencies
the desires that inform and regulate the sexual behavior and intimate
relations within the “private” and “domestic” realms of (heteronormative)
families and marriages are a series of relays that transmit and translate ideas,
practices, and policies from one realm to the other. Governmentality allows
us to bring under one analytical lens the entire domain, showing the opera-
tion and role of state agencies within 2 wid, ction and intervention

made possible by a range of social actors and discourses.
It should be clear that governmentality does not name a negative relation-

ship of power, one characterized entirely by discipline and regulation, The

emphasis, rather, is on ive dimension: govern i -

concery i i ith its health it t A

3
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minutiae of people’s lives. Here mechanisms of discipline and regulation are
important not merely as repressive measures but as facilitato_rs of newmodes
of accountability and enumeration. Although neither Foudaultnot Vf&l‘]OUS
commentators on governmentality have had much to say about this topic, aITY
discussion of discipline and regulation must entail a corresponding emphasis
on questions of resistance (O'Malley 19g&). What forms of resistance do the
new technologies of governmentality engender? And, if we don.’t take gmfern-
mentality to be a system that was set in place once and for all in the Enlight-
enment, but as an ever renewing and ever deepening process, then we have
to consider how governmentality is itself a conjunctural and crisis-ridden en-
terprise, how it engenders its own modes of resistance and makes, meets,

molds, or is contested by new subjects.

“A Silent Revolution”

If one were seeking a model of governmentality today, it would be hfard to
come up with a better example than the 1cDs program. We can.s.ee this very
clearly when 1cps is located in its historical context an‘d positioned more
explicitly within state agendas. The ICDs was launched in 1975, soon after
the formulation of the National Policy for Children. It was spurred by awa-re-
ness that India exhibited some of the world’s highest rates of infant mortalle,
morbidity, and malnutrition and extremely high rates of maternal mortality
during birth. According to the United Nations Development Program_ Human
Development Report for 2000, the infant mortality and under-five rnortath rates
are still 6¢9* and ro5 per 1,000, respectively, and the maternzal mortality rate
stands at 410 per 100,000. .

The goal of the anganwadi program was to provide a set of services th.at
consisted of supplementary nutrition for pregnant women and young chil-
dren and education, immunizations, and preventive medicine for poor and
lower-caste children. The immunization program was operated by the Health
Department, which ran the Primary Health Centers (PHCs). It tt?us”took ad-
vantage of the presence of a large number of children and “at-ns}f women
in the anganwadis to inoculate children, pregnant women, arlld rlur.smg moth-
ers against the most comimon diseases.* After experimenting with supple-
mentary nutrition programs that produced generally poor resu1t§ (.T.andon,
Ramachandran, and Bhatnagar 1981: 382), the 1cDs program was initiated to
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provide a package of well-integrated services that would combine nutrition,
health, education, and day care for children under six years of age and nutri-
tion and health care for pregnant women {Heaver 198g; Sharma 1986; Tan-
don, Ramachandran, and Bhatnagar 1981).°

The 1¢ps program in any one block (4 block consists of an administrative
unit of approximately one hundred villages) was considered a *project,” and
each project received funding independently. In Mandi subdistrict (tehsil),
there were two i€ Ds programs. n Mandi block, the program had been oper-
ating since 1985, whereas it had begun in the other block in 1990—1g91. The
structure of command of the 1¢Ds bureaucracy at the district level was as

follows: it was to be headed by a district program officer (npoy; the rwo child

development project officers {cDros), who headed the program ar the level

of the block reported to the bro; the coro was the head of the office and

supervised a clerical staff, which included an account clerk, another clerk who
did other jobs, a peon, and a driver; the ¢ PO was responsible for overseeing
the work of the four supervisors (Mukhya Sevikas), the eighty-six anganwadi
workers in the block, and their eighty-six helpers; the anganwadi workers
were responsible for the day-to-day functioning of Centers in villages, which
targeted poor and low-caste women and children as beneficiaries. The angan-
wadi centers were supposed to operate every day from g A.M. to 1 P.M. Be-
cause it was not feasible for a single anganwadi worker to run a center, take
care of as many as forty-five children, teach the children, cook food for them,
supervise their medical care, and maintain the records, the anganwadi worker
was provided with a helper. The helper’s duties included doing all the odd
jobs associated with the anganwadi, including rounding up the children to
attend the center, doing the cooking when the centers were supplied with
food, and cleaning the “school.” In Mandi, all the helpers, anganwadi work-
ers, and supervisors, as well as the cOPO were women; the rest of the office
staft were men.

Apart from humanitarian concerns with the high mortality of infants and
pregnant women, other factors may have contributed to the support given to
the anganwadi program by the Indian government and by international devel-
opment agencies such as UNICEF. The chief factor, no doubt, was a concern
with population control.® At the time the 1cDs scheme was launched, the In-
dian government already had substantial experience with an aggressive birth
control campaign. It had used a modernization theory model, according to
which exposing people to information would change their attitudes, which, in
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turn, could change people’s practices (this was called the knowledge-attitude-
practices, or KAP model). When [ was growing up in India in the 196os and
19708, it was impossible to miss the inverted red triangle that was a symbaol
of birth contral, Tt was accompanied by the slogan, Hum do, hemaare do ("Us
two, ot two™), Sontetimes, there was an additional graphic displaying a man,
a woman, a boy, and a girl. However, when it became clear thar methoeds of
population control built on modernization theory were ineftective, that better
knowledge of contraception and the inculcation of *modern” attirudes failed
to alter birth control practices, a sense of frustration setin among poiicymak-
ers, culminating in the draconian measures adopted during the Emergency in
1975-1977- By all accounts, the forced sterilization of men during the Emer-
gency, especially among the poor and politically weak segments of the popu-
lation, only impeded subsequent government interventions in this field.”

In the post-Emergency period, there was a lull in family planning cam-
paigns. However, in the next decade, a new consensus emerged among gov-
ernments and international development agencies that focused on the qual-
ity of the population (Dasgupta 1990). The logic, since inscribed as official
dogma by the Cairo Conference, simply states that lower birthrates are highly
correlated with higher status for women, accompanied by better nutrition,
education, and health care for them and their children {Cliquet and Thien-
pont 1955; Sen 1994). In other words, investment in the development of “hu-
man resources” of “human capital” was expected to pay high dividends, es-
pecially when targeted to women and children. This was, in fact, the explicit
language in which the “1cDs Experience” was sumimarized in a government
brochure: “The experience of icDs during its first decade (1975-1985) indi-
cates that it has the potential of becoming a silent revolution, a profound
instrument of community development and human resource development”
(Government of India 1985: 24).

The adverse impact of rapid growth on the welfare of the population had
long been recognized: Indian policymakers and politicians routinely empha-
size how development efforts are slowed by rapid population growth. The
debate then concerned what the best methods were for reducing the rate of
growth of the population. Having failed to persuade people to adopt birth
control practices by a vigorous advertising campaign, an increasingly des-
perate political leadership attempted to use authoritarian measures to sterilize
people during the Emergency under the leadership of Indira Gandhi’s younger
son, Sanjay Gandhi. However, the resulting backlash forced Mrs. Gandhi out
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of power in the elections of 1977. Since then, the 1Cps program took over as
a technology of birth control that sought to reduce gross birthrates by focus-
ing on the quality of life for those children already born, that is, by reducing
the mortality and morbidity rates for infants and by reducing maternal mor-
tality. If governmentality draws attention to how to govern and how we are
governed (Dean 19gg: 2), then 1CDs is an excellent example of how the gov-
ernance of the population came to be reformulated after 2 moment of crisis.
In fact, if one does not frame the population question narrowly, one can
appreciate how the 1CDs brings forth an explicit conjunction between the
development of human resources, communities, and the nation. The relation-
ship between the population, political economy, and sovereignty so central to
governmentality is revealed quite clearly. In a country like India, children un-
der fourteen constitute 2 large proportion of the population (42 percent, ac-
cording to the 1971 census, and 38.6 percent at the end of the 1970s}. More
than 8o percent of all children live in rural areas and have poorer access to
government services than their urban counterparts (Dasgupta 1gg0: 1302),
The Government of India’s National Policy for Children proposed fifteen
measures to achieve the goals of fulfilling children’s needs. It stated:

The nation’s children are a supremely important asset, . . . Children’s
programmes should find a prominent part in our national plans for the
development of human resources, so that our children grow up to be-
come robust citizens, physically fic, mentally alert and normally healthy,
endowed with the skills and motivations needed by society. . . . It shalt
be the policy of the State to provide adequate services to children, both
before and after birth and through the period of growth, to ensure their
full physical, mental and social development. (Baig 1979: 339-41; em-
phasis added)

such a statement reinforced directives in the Constitution of india that pro-
vided for, among other things, free and compulsory education for all children
up to age fourteen. The authors of the Constitution directed the government
to attempt the provisioning of educational services to all children within ten
years from the commencermnent of the Constitution (Dasgupta 1990: 1304).
The point I wish to make here is that concerns with the needs of “national
development” were not incidental to programs aimed at children. In fact, the
National Policy for Children explicitly conceived of the 1cDs scheme as a re-
sponse toits first three directives, which proposeda comptehensive health pro-
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gram, supplementary nutrition to remove deficiencies, and provision for the
care and nutrition of expectant and nursing mothers (Baig 1979: 340). These
themes were spelled out even more explicitly in a memorandum attached to the
National Policy by the Indian Council for Child Welfare (tccw), which argued
that “the child is an investment in the future of the nation and must, therefore,
be an integral part of economic planning” (Baig 197g: 324-35).

The relationship between 1¢Ds and economic planning for the nation was
seen in its relationship to other development progranis. The supplementary
nutrition aspect of 1DS was funded from a range of sources. For instance, in
Mandi block, the program had switched in the late 1980s to a “wheat-based”
program. This was mentioned several times by the 1¢Ds staff in Mandi, and
at first I could not understand why they were placing so much emphasis on
this fact. [ later learned that what was significant about the program was that
the wheat allocated to it came from the Food Corporation of India (Fc1). The
Fcl was the body that purchased wheat from farmers in the area at support
prices set by the government. This policy of buying all the wheat that farmers
could sell at preannounced prices was one of the cornerstones of the green
revolution and had led ro the accumulation of large surpluses in government
go-downs. The state’s use of this “surplus” wheat for the 1cps thus took the
results of agricultural development policies and, quite literally, fed them into
its welfare policies. Therefore, the development of agriculture and the devel-
opment of human resources were placed in a synergistic relationship that
would lead to the development of the nation. The wealth of the nation was
thus tied to the welfare of its population.

Because the goal of governmentality s to manage “the popuiation,” mecha-
nisms for intervening into the affairs of communities and individuals are
necessary. The 1cDs program depended on community intervention for its
efficacy. Anganwadi workers were recruited from the villages in which they
served to garner local support for the program. One of the most important
comporents of local participation was that the space for the anganwadi was
to be supplied by the community; thus, there was no provision for rent in the
ICDS budget. Apart from reducing the cost of administering the program,
such a requirement was intended to provide the community with a stake in
the operation of the anganwadis. This created a great deal of difficulty for
anganwadi workers and was one of their chief sources of complaints abour
the program.®

The efforts to involve the community in the program did not always work
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very well. Instead ot allowing nongovernmental agencies, voluntary organi-
zations, and community greups te influence the design of the program and
the methads and kinds of services it delivered, the 1CDs scheme, like many
other government programs, imposed a top-down administrative structure
with elaborate bureaucratic procedures that had a “slot” for community par-
ricipation (Dasgupta 1990: 1315). Tronically, such a slorwas deemed necessary
to make the program conform ro the requirements of “participatory devel-
opment” that, according to development orthodexy, was one of the lessons
learned from the high failure rate of development projects in the past. Com-
munity participation was essential if government was to be seen not as some-
thing external and imposed but as an intrinsic mode of discipline that led to
regular and predictable patterns of conduct and that grew out of, and came
“paturally”™ to, communiries and selves.

Governmentality and State Surveillance

‘The concern with the size and quality of the population embodied in the 1ICDS
program was exhibited in techniques of regulation, enumeration, and accounta-
bility. There were a host of procedures and rules about the day-to-day func-
tioning of the anganwadis that made little sense when viewed from a bottom-
line perspective of gains in health and nutrition. Yet such regulations were
not incidental to the 1CDs. As important as were the goals of the 1CDS pro-
gram-—reducing infant mortality and maternal mortality, increasing educa-
tional achievements for girls, providing supplementary nutrition to decrease
morbidity—the methods to achieve those goals were equally important. The
size of the population was being controlled, but, perhaps more important,
new subjects were being created. And the only way to ensure regulation, enu-
meration, and accountability was through a process of surveillance. Although
the methods of surveillance would never rcach the Benthamite ideal of the
panopticon, which ensured that subjects would regulate their own behavior
because they never knew when they were being observed (Foucault 1979a),
the goal of the program was (o achieve similar results. If anganwadi workers,
children who were being served by the anganwadi, expectant mothers, and
the families of the “clients” would all behave “naturally” in regular, predict-
able, patterned ways, then surveillance would have been most successful (and
hence unnecessary). But surveillance didn’t always achieve exactly what it set
out to do, and that is what makes this story really interesting.
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The 1¢Ds office in Mandi was located in one of the side streers that led off
the busy road that served as the major shopping center of the “modern” part
of town. When 1 first went looking for the 1c0s office, 1 walked right past it:
this happened on more than ene occasion. Lhad been rold to look tor the blue
UNiCEE jeep that served as the unofficial mascot for the 1¢ps program. |
missed the office because the jeep was missing, and, unlike other government
offices that displayed large signs, there was no cutward indication that an
office existed in that building. It was a nondescript space, consisting of a
small driveway barely large enough for a vehicle and a narrow flight of stairs
to one side. One went up the stairs to a terrace, 1o wider than eight feer,
which had a series of doors opening up to it on the left. There were three
rooms. The first room housed the main office, where the two clerks had their
desks and where the peon usually stood. The second room was used primarily
as a storage space. The third room, furthest from the stairs, was the office of’
the dynamic and articulate cpPO of Mandi block, Asha Agarwal. She was a
thin, small-boned woman in her thirties who spoke with a confident and en-
gaging tone, sitting behind a fairly large desk in a sparsely furnished and
decorated room. Like other officers, she had a buzzer on her desk, which she
pressed whenever she needed to get the attention of the peon.

Inspection Trips

The chief instrament of bureaucratic surveillance was the surprise inspection,
which functioned to ensure that the goals of regulation, enumeration, and
accountability were met. Regulation took the form of seeing that the angan-
wadi centers functioned at regular days and times and that the workers and
children were obeying instructions about how the day care center ought to be
run, how the schooling was to be accomplished, how the facilities had to be
maintained. Enumeration was important in that one of the officer’s primary
responsibilities was to monitor the degree to which the anganwadi workers
collected data, especially information about women and children who were
the targets of the 1cDs program. In this sense, the object of the officer’s
surveillance was the degree to which the anganwadi worker monitored her
client population. As we will see, in praciice, this model worked quite un-
evenly. Accountability was accomplished by a series of checks that ensured
that the data recorded by the anganwadi worker matched what could be ob-
served during the inspection. For example, if the worker claimed that forry
children regularly attended the center and ate their meals there, she might be
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asked to explain why only twenty students were there during a surprise in-
spection, or the claims of the worker about what she taught the students
might be tested by giving the students an impromptu test,

One of the greatest challenges facing the bureaucrats was to ensure that
the village women who had been hired to run the anganwadis were in fact
operating them. Asha Agarwal would often impress upon me the importance
of inspections for ensuring the “proper operation” of anganwadi centers in
her block. She reinforced her point by relating the following anecdote to me.
When she had taken over the Mandi office, it had been without 2 cpro for
several months; the government had appointed one of the previous supervi-
sors to be a temporary cDpro. Asha pointed out that appointing a supervisor
to monitor the functioning of anganwadis was doomed to failure because “in-
charges,” as the temporary cDros were termed, were at the same level in the
official hierarchy as other supervisors and, hence, lacked the authority to
“pull up” (khainchnaa} other supervisors and anganwadi workers. In addition,
the office jeep had not been operating for a year because the money to repair
it had not been sanctioned by the state government; the previous in-charge
had used the lack of a vehicle to justify not making inspection trips. This, in
turn, had enabled the supervisors to slack off, and the clerks too felt that they
could get away with not fulfilling their responsibilities. Once supervisors
stopped going on inspection trips, anganwadi workers felt they had nothing
to fear and they ceased operating the centers. Thus, claimed Asha, because
the in-charge had not made inspection trips, the “whole system” ground to
a halt.

During Asha’s first few months in Mandi, the 1cps jeep was still inoper-
able, so she, too, had not conducted any inspection trips. But when it ap-
peared that the vehicle would not be repaired in the foreseeable future, she
started taking public transportation to pay “surprise visits” to the centers.
She went to four centers and was horrified to find that none was functioning.
She felt that it was useless going to other centers because she would then end
up having to give warnings to all the workers under her charge. So, at the next
monthly meeting of anganwadi workers, she announced thar if she found
centers that were not functioning, she would take disciplinary action against
the workers concerned. Following that warning, she resumed going on in-
spection trips. At first, she found attendance at the centers spotty. However,
once the word spread that she had started issuing warnings and docking
workers’ pay, the centers started operating again. Thus, even without an of-
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ficial vehicle, Asha managed to use inspection trips effectively and, although
she could not inspect as many centers as she would have been able to with a
vehicle, she still managed to monitor quite a few.

I'accompanied Asha Agarwal on a couple of inspection trips. She had care-
fully planned our itinerary so that we would visit centers that had a record of
good performance, but the fact that these were “surprise visits” meant that
they could not serve as public relations exercises. The first trip was on a cold
and overcast day in February 1992, soon after the office had received z fresh
disbursement of funds for purchasing petrol. The blue 1¢ps jeep, which had
been lying idle because of insufficient funds for repairs and petrol, was
coaxed into life by the driver. Because anganwadis were supposed to operate
from nine in the morning to one in the afternoou1, we left the Mandi office
just before nine. Asha and I sat alongside the driver in front, while the super-
visor responsible for the areas we were visiting was in the back. Our frst stop
was the petrol station. Asha informed me that the stare government had re-
quested all offices to cut their expenditures by 20 percent. Because the office’s
annual report was due at the end of March, they had 1o run around even more
than usual. She wondered aloud: How did the state government expect her to
cut expenditures so drastically and still get all the work done for the annual
report?

The first village we stopped was Kalanda. There were two anganwadis in
Kalanda that had been operating since 1985, when the 1CDS project began in
Mandi block. I was told that it was 2 primarily Muslim village, and we en-
countered an impressive mosque at the entrance to the village rather than the
temple often seen in Hindu-majority villages. The village was most unusual
for the well-maintained quality of its inner roads and the complete absence
of sewage water and garbage on the streets. I was told that many men in the
village were masons and had volunteered their labor to lay the roads and the
drains. Some of them had gone to work as laborers in the Middle East and
had come back with small fortunes, which accounted both for the relative
grandeur of the mosque and the neat-looking houses.

The first anganwadi that we went to inspect was housed in a dark room
that served as the storage area for a farm family. A huge pile of lentils (grhar)
occupied half the room, completely covering one wall and a good proportion
of the floor space. The anganwadi worker, a pleasant and energetic woman,
quickly sent the helper to round up additional childrer to add to the fourteen
who were already there. Asha asked the children to count numbers and to
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recite the alphabet, which they did with practiced case. One child in particu-
Lur, who was a little older than the rest, had written down numbers all the way
to one hundred on his slate. and had also memorized all the poems and songs
they had been taught. While we were at this center, 2 number of children
came in, looking washed and scrubbed. Asha told me that the teacher had
only a high school degree, but seemed o be doing a good job with the chil-
dren. She cvastipated the angamwadi worker for pot removing the charts,
which funcrioned as teaching aides, from the wall where the lentils had been
piled. “It is your job to look after the charts,” she told her. “When you knew
that the crop was going to be stored there, why didr’t you remove the charts
heforehand?” After inspecting the attendance registers and writing a brief
report in the inspection register, which noted when the inspection took place,
how many children were there, and what the children had demonstrated, we
left that center and headed for the second one.

The second center in Kalanda was in the porch of a house. When we
reached there, the anganwadi worker was nowhere to be seen. There were 2
handful of very young children present, along with the helper. When asked
where the worker was, the helped claimed that she did not know. Asha and
the supervisor attempted to coax some of the children to stand up and recite
the number table or identify objects on an alphabet chart; however, none of
them opened their mouths. It was hard to tell whether this was out of fear of
the visitors or because of the unfamiliarity with the task. We waited for a few
minutes, then headed back to the jeep, As we were leaving, the anganwadi
worker came hurrying toward us. She apologized profusely and blamed her
delay on the fact that the bus she was traveling on had broken down. Asha
chastised her in no uncertain terms. Even if her bus had broken down, she
said, that was no excuse for reaching the center at 1L:15 instead of g. The
worker lamented her fate, saying that it was her bad luck that the one day
when she started late was the day we happened to arrive. She tried to persuade
us to comte back to the anganwadi for a few minutes, but Asha wanted to see
centers in other villages that day, and it was fast approaching closing time.

On our way to the jeep, Asha noted wryly how much better seemed the
center operated by the woman who was only “high-school pass” compared
to the second one, despite the fact that the second anganwadi worker had a
master’s degree. The children at the first center seemed better taught and the
teacher displayed more enthusiasm, observed Asha. She appeared surprised
at this because, in the past, she had found that the better-educated “teacher”
had done a really good job.
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That day, we visited another village with two more centers and had a re-
markably similar experience in that the two anganwadis that were well run
had workers who had high school degrees, whereas the anganwadi workers
in the other oo were women whose qualifications exceeded the minimum
required for the job. Asha’s explanation for this was that highly trained
women often felt that this iob was below their dignity. They usually preferred
other, better-paying jobs, but accepted the position of un anganwadi worker
for lack of other oppoertunities, Asha said that it was probably a mistake
to hire people who were overqualified, because such people would never be
happy in a job where their skills were underutilized and in which they felt
underappreciated.

During her inspection trips, Asha referred to the arendance registers, in
which anganwadi workers had to record the number of children who came to
the center in order to evaluate the performance of an anganwadi. If she did
not find a center open or functioning properly during a surprise visit, she
docked the anganwadi worker’s pay for that day and left a note requesting an
explanation (spashtikaran) for why the worker was not there. Repeated ab-
sences or delays in responding to the cDPO’s demand for an explanation re-
sulted in extended pay cuts; however, a decision to terminate employment
required a great deal of documentation and careful groundwork on the part
of the cpro.

One example of repeated abstention from duty was provided by Sona Devi,
an older, widowed woman with three children wheo lived in a large village
called Hamirpur that had three anganwadi centers. Asha told me that she had
found Sona Devi’s center closed during her last three inspection visits. Asha
opened her inspection ledger and showed it to me as evidence: it indicated
that Asha had reached the center at 12:30 and found it closed. When she
asked why there were no children at her center, Sona Devi replied that they
had all gone to see a play (nat) being performed in the village. But when Asha
checked this story with workers at the other centers, they were unaware of
any play being performed in the village at thar time. Yet, despite Sona Devi’s
poor record, Asha had so far resisted firing her; all she had done was cut her
pay for not performing her job.

Asha then proceeded to give me more examples of how difficult it was for
her to fire, and therefore discipline, anganwadi workers even when she knew
they were not doing their jobs. One, Balvanti, used to manage a center in her
natal village. When she got married and left for her husband’s village, her
father requested that his younger daughter be made the anganwadi worker in
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place of the older. Asha told him that she could not do that because she was
required to advertise the position, and that, furthermore, all new positions
were reserved for scheduled caste applicants.® Asha waited for, but did not
receive, a letter of resignation from Balvanti. After her marriage, Balvanti re-
turned to her natal village for a few months before she moved permanently to
her new home.** During the time that Balvanti was back in her parents’ home,
she resumed operation of the anganwadi. Asha added that Balvanti had been
a conscientious worker and had done a very good job of running the angan-
wadi. But eventually, Balvanti had left permanently for her husband’s village.
Whenever she returned to her parents’ home for brief periods during the year,
she would reopen the center and operate it for a few days. But for most of the
year the anganwadi remained closed. Once, when Asha had gone on an in-
spection tour and found the center closed, she went to Balvanti’s house to
verify her whereabouts. She was told that Balvanti had Just left for the fields
on some urgent business. But a small child who was standing there piped up,
“She hasn't gone to the field, she has gone to her own home!” Thus, her
family member’s lie was exposed. During previous inspection visits, Asha had
tried to persuade Balvanti’s family that she would be better off resigning than
getting fired. She told them, “This is a government department. By resigning,
she leaves with her self-respect intact. By getting fired, she brings disrespect
to herself.” Yet, eighteen months after that incident, Asha had not yet received
a resignation letter. Asha added that it was imperative that she fire Balvanti
before a new consignment of food was allocated to the 1CDs program be-
cause, if she waited to relieve her untl after the food had been supplied, the
chances were that Balvanti, knowing that she would have to resign soon,
would appropriate the food. Asha also knew that Balvanti would come back
to her parents’ home for Holi (the spring harvest festival) and was afraid that
she might restart the anganwadi for a few days; Asha would then have to
conduct three more inspections to fire her. Asha underlined the difficulty of
her task by noting that the two registered letters she had sent Balvanti were
not returnied to the office, nor was there evidence that they had been delivered.
Asha surmised that Balvanti’s family probably knew the village postman and
had cajoled him to hand the letter over without their signing a receipt. She
had drafted another letter terminating Balvanti’s employment and was about
to send it to her boss, who would have it signed and delivered officially.
Asha showed me examples of letters in which she had put ewo anganwadi
workers on notice and had demanded a written explanation for why they had
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been absent from their centers. Both women responded within a day, saying
that they could not be at the anganwadi because their children had suddenly
taken ill. Asha told me that this was the excuse that she was given most fre-
quently. If, during a surprise visit, she found a center that was not function-
ing, she would visit it again in a few days, usually within a fortnighe, If she
found that the center was still not operating, she would leave a warning and
would dock the worker's pay for yet another day. Shortly thereafter, she would
visit the same anganwadi for a third time; if it was sdll not operating, she
would leave 2 third warning and would thereby prepare the way for suspend-
ing the worker. Anganwadi workers were not government employees and,
hence, could be fired after the third warning. However, Asha usually gave
them another chance. “When we go to higher officials to get rid of some-
one,” she explained, “they tell us, ‘First make the file thicker.’” In other
words, get more material, more paperwork, before taking any action. “The
thicker the file,” she said, “the easier it is to get a decision to fire someone.”

Thus, the surveillance exercised by the cpro through her inspection trips
was not always matched by a capacity to discipline and fire workers. The
CDPO’s authority was limited to withholding the pay of workers who were
not deing their job. To relieve a worker of her job, the ¢pro had to first
assemble an unimpeachable record of the worker’s misdemeanor and then
convince her boss that such drastic action was justified.

On one of my visits to the 1cDs office on a warm day in February 1992, the
staff had pulled the desks and chairs onto the narrow porch to take advantage
of the sunny weather. While I was talking to Asha, a man came up the stairs
and headed into the office. After consulting with the clerk, he handed a slip
of paper to Asha. It was an application for leave on behalf of his wife, who
was an anganwadi worker. The application requested leave for a few days
because she was ill. Accompanying the application was an impressive stack
of papers, including an x-ray, which the man plopped down in front of Asha.
He said that if Asha didn’t believe him, she could look at the medical papers
and convince herself that his wife was telling the truth. Asha categorically
refused to believe the man. She said that she had made surprise visits to that
center on two occasions and found it closed both times. What was more,
many villagers had come to her complaining that the center did not function.
She told the man that if his wife could not operate the center because she was
ill, she should have applied for medical leave, and Asha would have been
happy to endorse such an application. Alternatively, his wife could have ap-
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plied for “casual” leave (which, however, was limited to twenty days every
vear). But, Asha cinphasized, the worker could not keep the anganwadi closed
indefinitely because she was ill ¢nd continue to draw a salary as if the center
were open. Asha added that she had not vet received a response (spashtikaran)
to the letters she had left at the center, She demanded to know why, if the
worker was il the center was not being run by her helper: “If your wifc
cannot make it to the anganwadi on certain days, why is the helper absent? 1
should find the helper [ar the center] even if the anganwadi worker is not
there.” The man defended his wife, saying that she could not force the helper
to show up. But Asha did not give up her line of questioning. If his wife went
to the anganwadi regularly, why did the aitendance registers not demonstrate
that fact by listing the names of the children who were present? “When [ went
there,” Asha said, “none of the registers had been filled.” That charge finally
broke the man’s resistance. He then switched tactics and claimed that itwas
hard to entice childten to come to the anganwadi when there was no food
(poshtahaar) provided to them. Asha claimed that, by that logic, none of the
anganwadis in Mandi should have been operating, as there was no food being
distributed at any of them. Defeated by that battery of arguments, the man
left. When he had gone, 1 asked Asha if she intended to fire that particular
anganwadi worker. To my surprise, she said that she did not think it necessary
to resort to such a drastic step. “This was only my second warning to her,”
she said. “We have to allow for the possibility that there are often genuine
reasons why the center is not open.” Anganwadi workers sometimes came
back on track after repeated warnings and, in that particular case, she would
wait a little longer.

Asha proceeded to tell me about other centers that were in trouble, drawing
on the cases of Balvanti and Sona Devi referred to earlier, and emphasized the
difficulties she had in doing anything to remedy the sitaation. Asha had al-
ready been to Balvanii’s village twice, and a supervisor had visited once, and
they had both found the anganwadi closed. In addition, when Asha went to
inspect the center, villagers complained that it no longer functioned properly.
However, oral complaints were of little use, and Asha was frustrated in her
efforts to persuade villagers to write down what they told her. “The problem,”
she said, “is that when you ask someone to give you a complaint in writing,
they at once withdraw what is otherwise vaciferous criticism. With govern-
ment work, unless you have something in writing, you cannot build a case
and take any action.”
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The recalcitrance of subordinates was only one instance in which the hands
of chros were tied. Sona Devi, whosce pay had been docked by Asha, had
decided to put political pressure on Asha to restore her stipend. One day, five
men arrived and told Asha that she had no right to speak to Sona Devi in an
“insulting tone.” Asha prescnted her case to them and asked them what they
wanted her to do, given the facrt that Sona Devi's anganwadi was found te net
be functioning on three different occasions. Ignoring her question, the men
said that they were not asking her to do anything, they just wanted to warn
her to net “misbehave™ with her workers. Asha became enraged as she re-
counted what happened: “First, she [Sona Devi] does something wrong, and
then she tries to put [political] pressure on me! That makes me even more
angry.”

Surprise inspections and registers were two devices by which regulation
and accountabilj

e pursued through devices of enumeration, It was not

only that superior officers at “higher” levels traveled in jeeps, it was also that
they traveled to conduct inspections, 10 discipline, reward, encourage, and
punish. Registers helped them do just that, for registers enabled them to
check their observations against what had been noted. For example, Asha
complained that workers who ran anganwadi centers in their homes often
brought in additional children when they saw the dust of the jeep in the dis-
tance. Thus, by the time the cDPO actually reached the center, there were
many children there even if the anganwadi had not been operating. However,
she managed to catch the worker’s “deception” in such cases by checking the
names of the children present against the names (if any) entered in the atten-
dance register. The cDPO's ability 1o swoop down on the space of the angan-
wadi worker was thus mediated by F'le semiotic of dustga smoke signat deliv-
ered by that very device, the jeep, that enabled her to suddenly enter the space
of the worker.

The surveillance exercised by superior officers on their subordinates was
part of the routine functioning of the Indian state. However, this kind of
monitoring did not easily translate into control and discipline. The authority
of the cpro, as of any superior officer in the hierarchy, could be subverted,
deferred, or denied through a range of tactics. The workers who were the
objects of surveillance by their superiors did not merely conform and police
themselves as expected imply regulating and normalizin
pwwr officers to exercise surveillance on their workers some-

times provoked disruptive i hat thre the hierarchical as -
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tions of bureaucratic order. Government by state bureaucracies did not ;
MHWWVemment by anganwadi workers; there were
significant points of tension and friction in the art of government.

I found 2 similarly contested relationship between anganwadi workers and
villagers. As part of their job, workers were required to collect vast amounts of
data, particularly about women and children, segments of the population that
had not been as extensively surveyed, counted, classified, measured, injected, i
or schooled in the past. The monitoring that superior officers exercised on i
workers was meant partially to ensure that they were, in turn, conscientiously

monitoring the population they were “serving.” The next section deals explic-

itly with the relationship between anganwadi workers and “their” villagers,

State Mechanisms: A Numbers Game? f

Although they were not government employees, anganwadi workers were ex-
pected to behave as such in one important regard: they had the crucial re-

onsibility of generatin ial stadstics for the state. In an appropria

image, Hacking (1982) has characterized the activities of the modern state as

generating an “avalanche of numbers.”** In the anganwadi program, record
keeping often appeared fo-be am eAd i itself; it also had far-reaching effects
in mapping, suwéying, and tabulating the population and, most important,
in potentially monitoring the lives of women and children.

Enumeration is a critical modality of governmentality; it is through the col-
lection of statistics that the conduct of conduct can be effected, What kinds of
statistics are collected, who collects them, and how they are used all affect the
regulation of populations, technigues of accountability, and the formarj
group identities, Foucault has pointed out the family resemblance between
statistics and the state: the rise of statistics is integral to the science of the
state that developed in Burope at the end of the sixteenth century (199I: g6).
Kaviraj (1994) links enumeration to a specifically modern form of commu-
nity identity, which he opposes to “fuzzy” communities. It is through the
purposeful counting of peoples as members of certain kinds of groups that
arguments can be made about representativeness, about majorities and mi-
norities, about who is falling behind and who is ahead in income data, edu-
cational achievements, and so on. Statistics are not just collected by the state,
and they certainly are not always collected or employed in the interests of the
state. Aggrieved groups can quite effectively marshal statistics against the
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state to justify a range of actions. My argument is that statistics function
to gauge things like activity levels and health, monitor the actions of social
agents, and regulate the behavior of populations. All these functions extend
beyond the state and belong to the realm of government more generally.

The most time-consuming activity of anganwadi workers consisted of
documenting and generating statistics. A plethora of registers recorded such
things as how many children attended the center each day and who they were:
their name, father’s name, and caste. A nutrition register recorded how much
food and fuel was consumed each day. A third register was used to record the
birth dates of each child born in the village and the parents’ names, ages, and
castes, Similar records were kept of all deaths. The name, age, and caste of
each pregnant woman and a record of the outcome of the pregnancy were
recorded in another register. A travel log maintained a record of when and
why an anganwadi worker was missing from a center. An inspection register
was maintained where supervisors, the cbro, and other visitors recorded
their impressions about the functioning of the anganwadi.

Maintaining all these records posed a daunting challenge to most angan-
wadi workers, particularly those who lacked the requisite cultural capital in
the form of mathematical skills. Sharda Devi was a worker in the village of
Bhaipur, a few miles from Mandi. Her husband was a self-taught “doctor”
who was also the community health worker for the village. When I met her
during one of my visits to the center, she complained to me about the mathe-
matics involved in the supplementary nutrition program. Different quantities
of food, measured in grams, had to be given to children, pregnant women,
and nursing mothers. Then the totals had to be added up for each category
and for all groups each day. These totals were next tallied against the amount
of food actually left in the center. When the ¢ppro came on her inspection
trips, one of the things she looked for was discrepancies in the registers and
the actual amount of food remaining at the center. Sharda Devi’s hushand
asked pointedly, “How do they expect a person with an eighth-grade editca-
tion to do all this? If T didn’t help her, she would never be able to manage the
books.” However, everyone, including the cpPo, understood that the object
of the exercise was not so much to detect “corruption” as to keep the record
straight so that no aspersions of corruption could reasonably be made. Thick
files and carefully totaled numbers were more important than actual action,
because the logic of bureaucratic justification demanded written evidence, a
fact often lost on semiliterate or illiterate people in rural areas.
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But there was more to the functioning of anganwadis than generating
numbers so that tables and columns totaled up correctly. A silent revolution
was indesd taking place through this program, and it was not just in the
“development of human resources.” Perhaps for the first time in the history
of the nation records were being kept on births and deaths in rural areas.
Anyone who has arrempted to do a census of an Indian village knows how
difficult it is ro record precise uges and dates of birth, as the techniques of
1he modern, Western imaginary of the nation and sits™ population are (mis)-

—

translared into incommensurable modes and methods of recording the pas-

sage of time as it intersects with life histories. I looked at several registers

in anganwadis that recorded information about births. The mothers’ ages,
which may have ranged from fifteen and up, were all carefully recorded as
over the legal age of marriage: eighteen years and six months, or nineteen, or
twenty-two. However, the birth of children in the village since the anganwadi
program began in Mandi was recorded to the day, and sometimes to the hour.
The registers contained similar, relatively accurate information about deaths.
In other registers were to be found data on inoculations, the weight of infants
and pregnant women, attendance at the anganwadi, and so on. The angan-
wadi program had resulted in a quantum leap in data on women and children,
particularly with respect to fertility and infant mortality.

It may be objected that because anganwadi workers were not trained census
takers, the quality of the data they collected was suspect. And, indeed, be-
cause there were no mechanisms to check whether a worker had recorded all
the births and deaths in a village or had accurately noted down the exact birth
date of individuals, it would have been impossible to tell if a birth or death
had been recorded correctly. However, what needs to be pointed out is that,
unlike census takers, anganwadi workers either lived in the village in which
they worked or went daily to the village to operate the anganwadi. They could
gather a great deal of information from the children who camie to the angan-
wadi. Further, births and deaths were major public occasions in villages in
western Uttar Pradesh and thus could be hidden only with grear difficulty.
Finally, anganwadi workers had no incentive to not record or to misrecord
such events. Thus, although there were few mechanisms to double-check the
records kept by workers, there was little reason to be suspicious of the figures
that had been entered in the registers.

‘The broader point that I wish to make here is that, seemingly by-products
of the functioning of the anganwadi program were scries of numbers, modes
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of enumeration, classification, and recording that operated on a segment of
the population whose low level of literacy and lack of participation in the
formal economy had kept it relatively insulared from the chronotope of state
surveillance. What differentiated the anganwadi worker from the census taker
was precisely the degrec of familiarity with the village that no cutsider could
ever obtain. Even when the worker kept her distance from the social life of
the village, its politics and divisions, she still knew a great deal more about
individuals and families than any other state ofhicial could possibly know.
More important, the worker learned a great deal about women in the village,
a segment of the population relatively insulated from the gaze of other (male)
state officials.

However, just as there were limits to the state’s surveillance of the running
of anganwadi centers through the direct supervision of the CDPO, there were
limits to its surveillance through practices of data gathering by anganwadi
workers. The anganwadi program did not merely or mainly result in the in-
corporation of women and children inte the relentless march of the machin-
ery of state surveillance. 1 give two reasons below why such a conclusion
would exaggerate claims about increasing state control and underestimate
the spaces for resistance and ambivalence created by these very processes.
Whether or not the state’s role in rural life was increased by the anganwadi
program, it is clear that new modes of governmentality were being introduced
by the program, techniques of enumeration and data gathering, and novel
technologies of regulation and accountability.

Despite anganwadi workers’ best efforts, villagers often resisted their ef-
forts to collect statistics. At one of the monthly meetings of workers that 1
attended, several stood up to document the difficulties they experienced in
collecting the information they were required to enter in the registers. One
worker said that villagers refused to allow their children's weight to be mea-
sured. One day, as part of her duties, she had weighed some children; the
next day, a little boy fell ill, and his sibling wld the rest of the family that the
child had been weighed the previous day. Measuring chiidren’s weight and
pronounciing them healthy was considered reason enough to attract envy, the
“evil eye” so feared by people in western Uttar Pradesh.** After that day, none
of the households in the village would allow their children to attend the an-
ganwadi. They told the worker, “When you dor’t feed the children, why do
you weigh them?” She could not convince them that no harm would come to
children by weighing them.
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Similarly, some workers reported that when they went from door to door

to do a survey of the Population, people often refused to cooperate with them.
“Why do you come to our house to do the survey when we have to corie to
you for inoculations and injections?” the workers were asked with impeccable
logic. “You should just sit at the center and do the survey there.” Workers also
described their difficulties in asking questions about all members of a family.
They were challenged by villagers with the words, “When you feed only the
children, why do you want to take a survey that includes everyone? Why do
you want to find out who has died— are you going to feed the dead too?” The
workers said that they had no good response to such questions and
sometimes unable to persuade villagers to cooperate with them.
State surveillance did not increase by virtue of the fact of data collection,
When analysts use the concept of the state, the impression conveyed is of a
unitary and coliesive institution that has potentially great capacities foF ton:
trolling, monitoring, and manipulating its population. However, when one
disaggregates the state and analyzes the workings of individual bureaucracies
and programs like the ICDS, it becomes more difficult to conceptualize a co-
ordinated, systematic institution that can exploit the data collected by its vari-
Ous apparatuses. In fact, the level of coordiMbetween agencies and bu-
reaucracies of the state implied by the term surveillance, with its connotation
of linkages between data collection and repression, suggests capabilities that
the state may not possess. The 1cps project at the block level diligently ac-
cumulated the data collected by the anganwadi workers and passed them on
to the district level, from where they were fed into national statistics on the
program. However, it was not clear if anyone at the district level was Process-
ing the data and using them for any purpose whatsoever. I was told of moun-
tains of data awaiting processing, from which conclusions might be drawn
and lessons extracted, Hacking’s (1982) image of an “avalanche of numbers”
is appropriate: it Suggests an undirected and undisciplined flow, triggered by
the smallest disturbance in a mountain of numbers threatening to cascade
down without being directed to any end by any agency.

were

Governmentality and Resistance

The examples of resistance offered in the previous section raise the question
of the role of resistance in understandings of governmentality. O’Malley ar-
gues that resistance has too often been seen as a “negative externality” that
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causes programs to fail, rather than as a constitutive part of rule, of “govern-
ment from below” (1998: 157). To see resistance mainly in terms of that
which causes state programs to fail privileges the perspective of planners and
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& bureaucrats and fails to acknowledge the central role playe.d b).z résistance in
ff” haping discourses, institutions, and programs of rule. At its limit, O’Malley

suggests, resistance can so fundamentally transform regimes of rule that- it
can create a “significant source of instability” (170) for those regimes. Resis-
tance, in other words, might provoke a shift in strategy of modes of gover-
nance that alter them so fundamentally as to be constitutive rather than acting
merely as a source of constraint,

Resistance, of course, provokes reactions from those in charge of pro-
grams and policies. One such fascinating tussle about the meaning of work

1

40,2

‘wﬂfla/} in the anganwadi concerned 1¢Ds's component of schooling. Contrary to the
state’s efforts to portray them as voluntary workers, most anganwadi workers
. . . iding the
that I interviewed referred to themselves as te s, consciously eliding
" difference between themselves and schoolteachers. The state, on the other

1
hand, employed the discourse of motherhiood in representing the efforts

ab-anganwadi workers as voluntary. By this logic, what workers did in the

créches was deemed an extension of what a “good mother” would have done

L

at home: the only difference was that the worker performed that function for
more children than would normally be found in a household. By the state’s
logic, therefore, the work done by 2 worker differed in scope from what she
did at home but was gualitatively equivalent to mothering. In contrast, by re-
ferring to themselves as teachers, anganwadl w asized how simi-
lar their work was to that performed by teachers in elementary schools.
Thus, anganwadi workers chose to emphasize the qualitatively different nature
of work in the anganwadi as compared to the home.__h‘

Anganwadi workers were proud of those students who had either refused
to leave their centers to go to a “Montessori” (the name for any school that
charged tuition and claimed to teach English as a subject) or returned to the
anganwadi because they had learned so much there. Once, toward the end of
January 1992, I dropped in to visit the anganwadi in Alipur. Sharmila, the
Brahmin woman who was the anganwadi worker, pointed to one of the girls
in her class. Before she joined the anganwadi, the girl used te walk a fair
distance to a Montessori in an adjacent village. When she started attending
the anganwadi regularly, she discovered that her classmates knew more than
she did. She was, in fact, asked by one of the other little girls if she had
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learned anything at all ar the Montessori! Sharmila commented that, because
the Montessori charged Rs. 15 a moeath in tuition and the anganwadi school
raught children for free, people in the village assumed thar the education stu-
dents received at the Montessori was berter, “They don’t value this education
hecause it is free,” Sharmila concluded. At another center in Kalanda, de-
scribed zbove, the “star student” had been removed from the anganwadi and
sent to the village school by his parents. However, he ran away from there
and came back to the anganwadi because he liked being at the center.

At one of their monthly meetings, anganwadi workers complained that,
ironically, the superior education provided at the anganwadis actually created
problems. The workers claimed that as soon as the children learned a little
bit at the anganwadi, their parents felt that they were “too bright” to stay
there and would transfer them to a Montessori or 4 government-run primary
school. This resuited in high turnover, as many children left the anganwadis
soon after beginning their education. The workers added that this was bad
for the children because, in the government schools, they were packed eighty
to a class and the teachers were usually found sipping tea in the courtyard
instead of teaching. They point out that teachers in the government schools
were paid thousands of rupees for their “efforts,” whereas anganwadi work-
ers were compensated little for giving children individual attention.

The tension between “voluntary worker” and “teacher” was symptomatic
of a more general contradiction that underlay the design of the anganwadi
program. On the one hand, the anganwadi program was clearly built on the
notion that women, as the “natural” caregivers for children, would be best
suited to bring health and educational interventions to young children and to
pregnant women and nursing mothers. On the other hand, anganwadi work-
ers were expected to be “professional” in carrying out their duties and were
bound to an even more impressive array of bureaucratic procedures and rec-
ord keeping than their better-paid counterparts in government service.

The tensions between anganwadi workers’ status as voluntary workers or
paid professionals were manifest in the selection of sites for anganwadis. One
day, as we walked to an anganwadi center, Asha took the opportunity to return
to one of her favorite themes: the difficulties created by the fact that there was

no provision to rent space for the anganwadis. “When someone gives you a
place for free,” she said, “you can't tell them that they don't have a right to
use that space for their personal use, And then the result is that even if the

children don’t have a place to sit, there is little you can say to the owner of
the house.”
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On another occasion, she explained why “it was a bad idea” for a woman
to run an anganwadi center in her own house. She said thar in such a center,
it becamne impossible to determine when 4 woman was actually working and
when she was doing her own housework. In addition, Asha felt that if the
center was at the worker’s home, there was no way to ensure that she was not
diverting the food provided for supplementary nutrition of children for her
own family's needs. “It is far better for the woman to go 1o a center some-
where else because then she goes with the attitude that she has t© work for
the next three hours.” Not only would it make it easier to keep surveillance
on the worker, it would also maintain the center as a separate space imbued
with the authority of the state.

The problem, she said, was that when she told women not to establish
centers at their own homes, they replied, “What can we do? Get us another
place, and we’ll move.” Thus, one of Asha’s biggest frustrations with the
program was that no money had been allocated for rent. The space for the
anganwadi was supposed to be donated by the village to ensure local partici-
pation in the program. However, in Mandi block, where the program had
been operating for six years, landlords, nervous of government intentions
toward their property and aware of laws that favored tenants, were systemat-
ically taking back the spaces they had loaned to the centers.

Women who worked in the anganwadi program were thus expected to per-
form home-like duties in the centers, extending their “natural” roles of caring
for children and cooking meals. However, they were also expected to main-
tain the boundary between their home and their workplace, because blurring
those boundaries made surveillance and control impossible. In harnessing
women's energies by extending their domestic roles to the public sphere for
the development of the community and the nation, the anganwadi program
was unable to mediate the tensions created by domesticating the state, as
conflicts between control and performance became intractable. Control re-
quired women to operate the centers in a workspace, a nondomestic setting;
however, the tasks they were expected to perform were considered domestic
and home-like duties. Predictably, anganwadi workers resisted such a for-
mulation by taking the opposite position on those issues, arguing for an eli-
sion of work and domestic spaces on the grounds that it was hard o run a
center in borrowed space and insisting on a distinction between domestic
work and the teaching they did in the center. Thus, even the best efforts of
state officials to govern the conduct of anganwadi workers, who were, after
all, their own employees, did not bring about the results they had hoped for.
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Instead of the program’s objectives becoming the objectives of the workers
through a process of internalization and self-discipline, recalcitrant workers
redefined their activities and changed the site of the anganwadi to their own
home. Here is 2 case where resistance took not the form of refusal, butlargely

of reinterpretation. It was not that anganwadi workers necessarily changed what 0

they were doing; they were in a semiotic struggle about the meaning of their
actions. -

Conclusion

Governmentality, Dean and Hindess (1998) remind us, is equally about the
government of conduct and the conduet of government. Examining the 1cDs
program allows us to see precisely how the latter shapes the former. In other
words, how does the functioning of one government program shape the
conduct of workers, clients, and bureaucrats? State efforts to alter, regulate,

monitor, measure, record, and reward the condiet of politically ISempow-

; ——
ered groups of lower-caste women and children
manage the size and quality of the population_At the same time, the conduct
—_—

of governpment itself was changed as a result of this interaction, as these
groups imbued the state with their own agendas, interpretations, and actions,
[ began this essay by noting the importance of a “benevolent” program Ik

the 1CDs in the face of certain incontrovertible and tragic facts relating to the
high mortality and morbidity rates for children and pregnant women in India.
The program promised to inexpensively increase the human capital of the na-
tion and, thus, promote its rapid development, Investing in children, the logic
weilt, was investing in the nation’s future, Another, closely related payoft was
its potential to bring down fertility rates. Better health and education and
increased rates of survival for children were expected to have long-term ef-
fects in slowing down population growth. As Suman Nayyar, a training officer
in the 1cDs directorate, succinctly put it: “If a couple know that their children
won't survive, they’ll have more, Education is the best contraceptive” (Inter-
Press Service, January 7, 1987).

The ideology of humanitarian intervention, given an economic rationale as
an investment in the firture of the nation, was accompanied by a discourse of _
protection, The premise of benevolent protection implicit in the 1cDs scheme
almost never drew comment from any of its planners or participants, The
commitment to protection explained why the 1cps program targeted women
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(especially pregnant women) and children, and why the program was geared
so heavily to poor and lower-caste groups. These were the groups who most
needed protection, as they were “at-risk,” “vulnerable,” and least able to help

themselves. _
Investment in human capital and benevolent protection colluded with the

third feature that was a necessary effect of. rogra at was the

vast increase in the monitoring, surveillance, and regulation of the target

 population.** This happened through 2 vanety_of"mmm
A

workers were required to collect a staggering array of statistics, It is signifi-
cant that most of the data collected by workers dealt with the segment of the
population that was least represented in official records. Almost any type of
record kept by the state—land titles, school records, bank accounts, postal
savings accounts, electricity connections, loans—recorded the name, age,
residence, and sometimes caste of the father. Typical records read: “Ravinder,
age 16, s/o [son of] Gavinder, Village Khurd,” or “Poonam, age 10, djo Gav-
inder, Village Khurd.” Men were present in a variety of capacities: as sons,
husbands, fathers, and even grandfathers. Significantly, women were largely
absent or were mentioned only occasionally as wives and daughters. Because
women were less likely to attend institutions of formal learning or to transact
business at a bank or post office, they were far less visible in the official rec-

ww ord. It was precisely this segment of the population, heretofore insulated
o

from the apparatuses of state surveillance, that the anganwadi workers’ sta-
tistics were systematically bringing under the gaze of the state.

There was another aspect to the increased ambit of state surveillance. This
had to do with the anganwadi workers, who were themselves ambivalently
positioned as simultaneously implementers of the 1¢Ds program and bene-

ficiaries of state benevolence. Workers were nor treated-asstateemployeesy

what they did at the centers was defined as volunteer work for which they
were recompensed 1 not with-aselam-butwith 2 stipend. Participation in tl"Je

L'Er?gram subjected them to an intensive regime of regulation and surveil-
lance. Inspection trips to monitor the performance of anganwadis were m:.ide
by several levels of officials, who thus subjected them to a level of monitoring
that exceeded even that exerted on regular employees of the state.

However, state surveillance was not without its ambiguities and ambiva-
lences. In coping with the requirements for paperwork placed on them and
the insistence on procedure followed by Indian bureaucracies, anganwadi
workers gained a great deal of competence in navigating and circumventing
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the procedures of the burcaucracy. They learned too to create paper trails that -
- . . i
prevented them from being cowed by the high-handed methods of the bu- *

reaucracy and its demands for literacy.l In addition, the requirement that
workers travel to training centers for three months zt the beginning of their
tenure and to the office in Mandi for their monthly meeting had several un-
intended consequences. In western Uttar Pradesh, women almost never made
such trips on their own, that is, without the “protection” of an accompanying
male. and yer, because they were required to de so, women in groups of two
or more embarked on these trips. In so doing, they began to traverse a public

space formerly closed to them by the constraints of “honor” and threats of’

gendered violence. Finally, one cannot understate the transformative impact
on the lives of anganwadi workers of the discovery that they could teach,
and often teach better than (relatively) highly paid teachers in government
schools. As described above, workers’ greatest source of pride rested in the
favorable comparisons made by students and parents between their centers
and the private schools that charged tuition.

In addition to these features of ambivalence and ambiguity were instances
of resistance that defied the monitoring and surveillance functions of the
ICDS program, Suc d ranged from villagers who refused to answer
survey questions, to anganwadi workers who challenged the cpro at the
monthly meetings, to workers who used the rules of the bureaucracy to resist
being fired from their unrecognized “jobs.” Resistance also found expression
in the workers’ refusal to see their work at the centers as an extension of the
work of child care, cooking, nurturing, and attending to the sick that they did
at home. Workers insisted on calling themselves teachers and thus underlined
the similarity of their work to that performed by primary school teachers.

I trust it is clear that my emphasis on ambiguity and resistance is not in-
tended to efface the state’s surveillance and regulation, the preductive prolif-
eration of statistics, and the preoccupation with questions of the popula-
tion. I have emphasized throughout that governmentality is never just about
control, it is most of all about a concern with the population, with its size, but
also with its health, happiness, and productivity. It is precisely this relation-
ship between the state’s increased capacity for the surveillance and control of
women's lives and its concern with saving the lives of children, particularly
girls, and protecting millions of others from more acute forms of malnutri-
tion and disease (Sen 19go) that becomes hard to grasp in conventional aca-
demic discussions that pit the state against civil society. An understanding of
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\}‘well alter the nature of the programs themselves, and thus change the con-

singular process, a process, MOTEOVET, that does not reside in the state. In the
government of conduct, the state is only one among a number of heteroge-
neous institutions and canaot simply be assumed to be the dominant playver.
Nor can it be assumed that the conduct desired by planners, policymakers.
and bureaucrats is actually achieved, for the subjects of these policies may

duct of government as much as government changes them.

-

Notes

. 'The exact amounts were as follows: expenditures in 1990—1g91 were Rs. 268 crore vs. Rs.
6o3 crore in 1998-199g (approximately 151 million).

3. What is interesting in this discussion of governmentality is the extent to which the welfare
of populations within territorial states is discussed in isolation from the wider context in
which thase states existed, In particular, if one is thinking of European states in the eigh-

, teenth century, the welfare of the population within those states was intimately linked to the
welfare of those other populations who were the object of their state’s actions: their colonial
subjects.

3. For the purposes of comparison, the UNDP report puts the infant mortality rate in 1960 at

165 per 1,000 live births, indicating that it has been more than halved in the past forty years.

4. The health component for children included the adminiszation of large doses of Vicamin A,
iron and folic acid tablets, DPT and BCG immunization shots, and the monitoring of mal-
nutrition by weighing or measuring midarm circumference; for pregnant womet, Measures
included iron and folic acid tablets and tetanus shots.

5. In asurvey conducted in twenty-seven of the thircy-three blocks in which the 1cos program
began, Tandon, Ramachandran, and Bhatnagar (1g81: 380) reported thar 76 percent of chii-
dren under three years of age in rural areas and 78 percent of those under six were malneur-
ished. Severe malnutrifion was found in 21 percent of rural children under three and in
26 percent of tribal children in the same age group.

6. Concern with the size of the population arose both from fears of the inadequacy of the food
supply as well as from its potential to impose demands on state services, India’s population
was 442 million in 1960, 884 million in 1992, and has grown to over a billion by the year
2000.

7. The overwhelming defeat of the Congress in the elections that followed has been anributed
by most political observers to the coercive tactics used for birth control during the Emer-
gency. Sanjay Gandhi's followers often invoked China as an example of “successful™ popu-
tation control, and democracy was held to be the chief reason for India’s failure. For a fas-
cinating analysis of China’s efforts in this field, see Greenhalgh (1999).

§. This issue is analyzed in greater detail later in this essay.

0. Scheduled castes are the lowest castes in the caste hierarchy.
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This custom is known as gaunaa in western Uttar Dradesh.

See also the work of Cohn (1987) and Appadurai {1993) on the Indian state, Appadurai states
the problem particularly well when he says “Statistics were generated in amounts that far
defeated any unified bureaucratic purpose” (316).

The belief in the “evil eye” is not limited to people in western Uttar Pradesh, but is common
int large parts of the South Asian subcontinent.
There are various versions of this basic formula. I have heard the szme sentiment being

expressed as “‘Development is the best contraceptive.”

- Although I cannot develop thig line of argument here, 1 note that the use of military and

missionizing metaphors in development projects is remarkably similar to those employed in
colonial conquest: God, guns, and glory.

STATES OF IMAGINATION

THE BATTLEFIELD AND THE PRIZE
ANC’s Bid to Reform the South African State

Steffen Jensen

The new South African state is one in which formal expressions of democracy and
human rights should be backed up by mass involvement in policy formulation and
implementation. It s a state which should mobilize the nation’s resources to expand
the wealth base in the form of a growing economy. It is a state which should continu-
ally strive to improve people’s quality of life. Such a state should ensure that all citi-
zens are accorded equal opportunities within the context of correcting the histerical

injustice.—African National Congress, Strategies and Tactics

When the African National Congress (ANC) assumed power after South Af-
rica’s first democratic election in April 1994, one of the party’s main tasks
was transformation of the state apparatus (ANC 19g97). The aNc® leadership
viewed the old state apparatus as its antithesis: exclusive, without legitimacy,
and the instrument of an inherently racist white minority. The party set itself
the historical task of transforming the state into a state for all South Africans,
without vested interests and fair. This begets the question, and the main focus
of this essay, of how a political party can bring about reform of the state.
argue that reform is happening on many different levels, often as unintended
consequences and not as deliberate as the ANC seems to think. Most of the
time, transformation is effected through very localized, not always heroic,
power struggles.

I focus on the transformation of the field of safety and security, or issues
of crime and violence in a broad sense, as a privileged point of entry. Nowhere
was the former state more compromised than when it dealt with crime and



violence (sec Cawthra 1993; Shearing and Brogden 1993). In a way, the secu-
rity apparatus came to incarnate the apartheid state in its most condensed
and brutalizing forn, Yet, another reason for analyzing the field of safery and
security, although on a contrary note, Is that crime is perceived as endanger-
ing South Africa’s fragile transition to democracy (National Crime Prevention
Strategy 19g6). It is contrary because prevention of crime is not a heroic is-
sue relating to the party's srruggle against apartheid, Like all issues of every-
day governuanice, it is piccemeal and contingent. When the ANC ascended ;()
power, the party was quite unprepared to deal with these piccemeal issues
that were unheroic, often tainting, problems of governance,

Before beginning my investigation of the more detailed processes of trans-
formation, T consider some questions pertinent to this problem. A first set of
questions evolves around how the ANC conceives its own role in transforma-
tion and what perception it has of its antagonist, the apartheid state. A sec-
ond set of questions evolves around the character of this apartheid state, not
least the security forces, the police, and how they maintained order. Finally, T
go to the murky and contradictory world of Richmond in the KwaZulu Natal
Midlands, which was and is one of the most contested areas of South Aftica.
A virtual civil war has been fought during the past two decades among the
apartheid police, the aNC in its different forms, the conservative and ethnic-
based Inkatha Freedom party (1FP), and, of late, the United Democratic
Movement (UDM). I look at Richmond because it is exemplary of the contra-
dictory nature of South African politics, both before and after 1gg4. Only after
dealing with these issues do I venture into analyzing transformation in more
detaii. But let me begin with the ANC.

A Historical Charge

In the Strategy and Tactics paper from the fiftieth congress, the ANC states the
following about its role in South Aftican society: “The anc s , . . called upon
to win over to its side those who previously benefited from the system of apart-
heid: to persuade them to appreciate that their long-term security and comfort
are closely tied up with the security and comfort of society as a whole. In this
sense therefore, the ANCis nota leader of itself, nor just of its supporters. His-
tory has bequeathed on it the mission to lead South African society as awhole
in the quest for a truly non-racial, non-sexist and democratic nation” {ANC
1997: 12), Thus, the ANC is not simply a political organization but is charged
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with something altogether more important: the well-being of all South Afri-
cans, and being the keepers of what is termed the “national democratic revo-

Jution" (7).” This also influences ANC’s understanding of the state:

The new democratic government is faced with the challenge ot chang-
ing [the injustices of the past), as part of its strategic task of creating
a united, non-racial, non-sexist and democratic sociery. In the first in-
stance, this government derives its legitimacy and legakity from the demo-
cratic processes which saw to its birth. However, the state machinery we
inherited contains many features of the past. Formally, it is 2 state based
on 2 democratic constitution, a state which is obliged to serve the aspi-
rations of the majority. However, the emergence of a truly democratic
state depends on the transformation of the old machinery, a critical
part of the NDR [national democratic revolution]. Such transformation
should see the location of the motive forces of the revelution at the heim of the
state, as the classes and strata which wield real power. The challenge that
faces these forces in this phase is to ensure that the elements of power
they have captured are utilized rapidly to transform the state, while at
the same time placing it at the centre of the transformation of South Africa’s
political, economic and societal relations. (ANC 1997; emphasis added)

What is clear from the quote is that the ANC believes in the state as a tool to
be employed by a political party in the interest of the peopie. Here, we hear
clear reminiscences of a state controlled by a vanguard organization—much
like a Jacobin idea of a “few good men” at the helm of the state.

This Jacobin understanding of the state also informs the ANC’s perception
of the apartheid state, on the one hand, as designed solely to preserve a white
minority’s privileges, and, on the other hand, as omnipotent, reaching from
top to bottom of society. Apart from explaining that the security forces were
particularly suceessful in hunting down activists and infiltrating ANC struc-
tures, the image of an omnipotent state as the adversary of the aNC also gives

the party the legitimacy to rule and reform.

A Draconian State

Especially within the ANC, the apartheid state is legendary for its ability to act
relentlessly, without hesitation or remorse. The political will, wielding the
state, decided to move three million people under the Group Areas Act—and
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it did. It decided to lift a vast number of white Afrikaners out of deep pov-
erty—and it did so in just thirty years (Norval 1996; Sparks 1990), and did so
to such an extent that, as Malan sarcastically writes, “Only the dumbest white
men failed to prosper” (1990: 129). This happened on the backs of nonwhite
people in a system of racial exploitation, but it was also effected through a
radical expansion of the state apparatus that made room for the employment
of Aftikaners in a gigantic affirmative action move. Thus, at the end of the
1980s, about half the Afrikaner workforce was employed in the state sector
(Saff 1998: 21). A significant number ended up in the security apparatus, ej-
ther in the police or in the military, with a considerable stake in upholding
the system of apartheid.

As Cawthra writes, the police and the military “came to regard therselves
as defenders of the ‘free world’ and ‘Christian civilization’ against the com-
munist threat” (1993: 2). This made the security apparatus’s prime task po-
litical and, as Cawthra writes, “overlaid with military imperatives” (2), with
military-style wars waged against liberation forces, first in the frontier states
of what are now Zimbabwe, Namibia, Angola, and Mozambique and later
inside the townships of urban South Africa. The entire political task was ar-
ticulated through a Christian-nationalistic discourse of apartheid. As Minister
Kruger said in 1977 about the South African police, shortly after the interna-
tionally condemned Soweto massacre where many, mainly children, had died;
“It is so that the all-knowing God thought fit to exercise His authority on
earth using the service of people, parents, officials of the Government. There-
fore the wearers of the fine uniforms of the police are also the mandate hold-
ers of God” (in Argus 1977; qtd. in Shearing and Brogden 19g3: 41).

Although more than 5o percent of the force was nonwhite (Shearing and
Brogden 1993), Aftikaner nationalism was prevalent within the police force,
The style of policing, developing “from bush-war to counter-insurgency”
(Cawthra 1993}, resembled colonial policing where much of the actual vio-
lence was carried out by nonwhite help troops (in South Africa called kitskon-
stabels or special constables), who by their acts were alienated even further
from their own communities. Poverty brought them to the force and alien-
ation kept them there. That blacks policed blacks alse went well with the
ideclogy of separate development, where each population group should gov-
ern its own affairs. But it was not only the black police personnel that lived

the lives of colonial police officers. Drawn from the most vulnerable circles
of Afrikaner society (Cawthra 1993: 3), given a special mission, often isolated
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in military-style compounds, and on duty in the special forces in tl.'le t(mfn-
ships for months on end, white police officers also lived outa colo.mal police
officer existence. According to more personal statements from police officers
working in the riot units, this isolation distorted the world zu_ld turned all
blacks into enemies.? Also a signature of colonial policing, vigilante groups
were armed and trained to target mostly aNc-aligned organizations like the
UDM (Cawthra 1993: 10g—26). .

The apartheid state also employed other counterinsurgency strategies be-
sides mere repression and violence. Up through the 1980s, the so-called toltal
strategy® or “Winning the Hearts and Minds” (WHAM) strategy became in-
creasingly important. When an area had been “calmed down,” a concerted
effort was to be made to win the population of the area over to the govern-
ment’s point of view through substantial social and economic development
(Sparks 1gg0: 354).° As hindsight tells us, this strategy backﬁre.d. The colt?-
nized people rejected the offer of inclusion in this form of selective economic
development, and instead of “stabilizing” the areas, they often became mor.e
violent as the security forces clamped down even harder (Norval 1996?. This
made activists call the strategy WHAM BAM. The way the strategy was imple-
mented, with a highly arbitrary allocation of resources, only increased the
levels of violence and internal strife. The security forces were not too unhappy
about this, as the strategy also aimed at destabilizing antiapartheid structures,
but as we shall see below in relation to Richmond, the security forces also
lost control to a large extent. . iy

The picture that emerges is one of a police force enmeshed in pol'm‘ca
counterinsurgency toward a colonized majority of nonwhite people. This in-
cluded a2 minimum of crime prevention and detection (Cawthra 1993: s). Most
efforts were aimed at inciting violence and quenching the first of an increas-
i ostile population.
mi’ggl:re wers, flowever, important differences. Policing in white a.lreas was
similar to policing in most other Western countries,” with one big difference:
white people were told to police their own areas as well. For that purpose, th;
government set up the National Security Management .System, enc_:our.age
neighborhood watches, and let private security companfe.s p%ayzll still blgger
part in policing, all of which resulted in a profound militarization of white
South Africa (Norval 1996: 24-47). )

Nonwhite people were also policed for different purposes. One exampl.e O.f
this was that the policing in the “coloured”” areas was directed toward crimi-

ANC’S BID TO REFORM 101



nal offenders. This was carried out 1o such an extent as to turn the coloured
population into what must be one of the most imprisoned populations in the
entire world (Pinnock 1984; Midgley 1975)." What is important for our pur-
pose is that although few coloureds were charged with political offenses, the
methods employed by the police wete not very different from those employed
in the policing of political insurgence. Thus, Fernandez (1997) has docu-
mented how the police in the Western Cape employed the most gruesome
rorture (electricity, rape, beatings, animals, cte.) against suspected coloured
criminals.

To summarize, the police had wide-ranging powers that could be used with
discretion on the part of the individual officer. These powers were employed
in the policing of nonwhite people in the harshest and most violent way,
regardless of whether the offense was political or criminal. Consequently,
vast numbers of nonwhite people were imprisoned, beaten, tortured, or
killed, and many political organizations were infiltrated and often destroyed
(Truth and Reconciliation Commission [TRC], vols. 2 and 3, 1998). Itis partly
because of this that the image emerged of an omnipotent apartheid state,
controlled by purpose and will of an Afrikaner elite. This (ANC) perception of
the apartheid state, however, is rather oversimplified. To exemplify this, let
me investigate how South African politics were played out in Richmond, one
of the country’s most contested localities. This also provides a sinister illus-
tration of the problems facing any attempt to transform South African society.

Sifiso Nkabinde: The End of Politics?

On January 23, 1999, Sifiso Nkabinde, one of the most famous South African
political figures, was murdered in Richmond, KwaZulu-Natal. This marked
the end of a remarkable saga in South African history. In August 1999, the
Mail and Guardian could report that the local police had known about the sus-
pects for four months prior to an arrest (“Police *Sat on’ Nkabinde Docket”
1999: 2). The newspaper could also reveal that the local police even had dock-
ets on the suspects but had failed to arrest them, and that it was only when
there was a change of guard that they were arrested. As it turned out, they
were all closely linked to the aNC, one of them 2 bodyguard for the mayor of
Richmond, Andrew Ragavaloo (2).

Sifiso Nkabinde began his political career in 1987, when he took partin the
virtual civil war of Richmond on the side of the conservative and ethnically
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sulu-based Inkatha (which, with the advent of democracy, became TFp), Over
the past two decades, this virtual civil war has cost thousands of people their
lives and repeatedly made even more into temporary refugees as they tried to
escape the violence (¢.8.. Goodenough 19g9a, 199gb; Strudsholm 1997). In
1987, Nkabinde organized railies and led groups of young Inkatha supporters
against the supporters of the UDM (the internal wing of the then exiled ANC).
This continued unti! 1989, when he was talked into joining the AN by the
ANC strongman in the KwaZulu Midlands, Harry Gwala. Gwala enjoyed much
influence internally in the aANC, with friends right up to the top of the party.
Nkabinde’s decision to change his allegiance was probably the turning point
for the aNC in the KwaZulu Midlands. In the famous Battle of the Forestin
March 1991, Inkatha, which until then had controlled most of Richmend,
lost twenty-three men {Goodenough 19993}. As the years passed, rumors of
Nkabinde’s criminal links and violent exploits, also against his own, became
more and more frequent. The murder in 1994 of the Midland’s anc youth
leader, Mzwandile Mbongwa, was indicative of how Nkabinde turned his vio-
lence against his own instead of the now largely defeated 1Fp. This murder
was committed by Nkabinde's sDU (Self-Defense Unit), which by then had
become a small army accountable to no one but themselves.®

During the 1ggos, ever more people were displaced from their homes by
the violence, and ever more people were killed. In 1997, Nkabinde was ex-
pelled from the ANC after having obtained a seat in the provincial legislature.
The aNc finally moved to expel him after rumors that he had informed on the
ANC during the latter part of the 1980s and in the 1ggos. The problem for
the ANC was that they had known for six years that he informed on them. In
an interview, Jacob Zuma, the deputy chairman of the aNc, explained that the
anc only very seldom expels people but tries to deal with them inside the
organization (Strudsholm 1997]. It is also fairly well substandated that the
ANC knew about the violence being inflicted on their own, as in the case of
Mbongwa. Strudsholm suggests that the real reason the ANC failed to expel
Nkabinde was fear of losing support in the KwaZulu Midlands if they did.
Another explanation is that his mentor, Harry Gwala, had been able to protect
him until then. After Gwala’s death in 1996, nobody in the ANC would exon-
erate Nkabinde anymore.

After Nkabinde was expelled in 1997, he joined the ANC's new rival party,
the UDM, where he obtained a position as national secretary general.** Soon
after, his Richmond past caught up with him again, and he was charged with
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sixteen cases of murder. To the dismay of the aNc, he was released from
prison a year later due to lack of evidence. The ANC began talking about
“Third Force” elements in the old state (see below) that had an interest in
fueling the violence in the Midlands. The role of the police was certainly far
from admirable. The Human Rights Committee (HRC) and the Network of
Independent Monitors (nim) investigated the issue of police involvement in
the Nkabinde saga. The Teport proves again and again that specific police
officers indeed had helped Nkabinde, The allegations of his informing for the
police were also proved beyond doubt (HRC/NIM 1998). Minister of Safety
and Security Sydney Mufamadi and National Comrmissioner of the Police
George Fivaz closed down the Richmond police station in 1998, after yet an-
other killing spree in Richmond following Nkabinde’s release. This was not
the first time police officers had been removed from the station. The same
happened in 1997, and since 1995 all investigations into political violence
have been handled by different national units (HRC/N1M 1998). All this oc-
curred because there were serious indications that the police “worked hand
in hand with Nkabinde,” as the AnC put it in their motivation for the removal
of the head of the Richmond investigating officers, Johan Meeding (quoted
in HRCINIM 1998: 31).

But the ambivalent role of the police is not restricted to the fanning of
violence. Before 1994, the areas controlled by Nkabinde wete for all purposes
no-go areas for the police, who had to obtain permission from Nkabinde to
enter Richmond. This changed when the police and Nkabinde made an agree-
ment at a Community Policing meeting in 1994. Suddenly, the police had
“freer” access to the area. In the words of Meeding, the police “went from a
caseload of 400 unsolved cases to 100. The solving rate went up from
20 percent to 8o percent” (HRG/NIM 1998: 31). The police officer who finally
arrested Nkabinde on the sixteen counts of murder “noted that he had the
impression, Nkabinde and his spu led the Richmond police by the nose” (31).
This indicates that not only did the police use Nkabinde; he used them as
well. No doubt the police, and before 1994 the apartheid police, helped create
Sifiso Nkabinde for the purpose of destabilizing the different antiapartheid
organizations. Involuntarily, they also facilitated the development of a niche
in which Nkabinde was allowed to roam freely, and, as time went by, they lost
access to Richmond and control over him. In the end, they, like everybody
else in Richmond, were at the mercy of Sifiso Nkabinde.

By disregarding his brutality and connections with the police, the anc
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were instrumental in the creation of the self-proclaimed warlord (Strudsholm
1999). In other words, a picture emerges in which the stateme.nts fr.om the
fiftieth national congress, quoted above, have no resonance. This schism bfe-
tween ANC discourse and practice has not passed unnoticed, as testified to in
the following statement by the leader of the UDM, Bantu Holomisa, com-
menting on the role of the ANC in the violence in Richmond: “It should be
noted that while the anc leaders are parading the Capitals of the »\.zolr]d as
buman rights activists, they on the other hand had taken the dec1s.10n. to
eliminate their political opponents by instructing their juniors to do their dirty
work” (1998: 8). Holomisa’s comments must, of course, be s‘een.as an at-
tempt to exonerate Nkabinde and upm of guilt in the violence in Richmond,
but Holomisa makes a further charge. Contrary to its own discourse, Fhe ANC
is not acting fairly and in the interests of all South Africans; they are involved
in local politics and, as such, are part of the violence in Richmond. .
The ideological construction of an omnipotent state resisted by a he?mc
movement dissipates when confronted with the murky world of local Rich-
mond politics. Although the police have now arrested the suspectfed ANC-
aligned killers of Nkabinde, many other people had reasons for \‘zvantmg Nll(a-
binde dead: he was involved in a taxi rank dispute;** he had grievances with
the provincial leadership inside his new party, the upm, whom he had man-
aged to sideline; and he had a dispute with his own bodyguards, whom. he
had apparently just fired (Strudsholm 199g). Bverything points to lfhe realiza-
tion that politics in Richmond cannot be interpreted as a simple bipolar cor.l—
flict between the aNC and different antagonists, as political and academic
commentators usually do (e.g., Goodenough 1999a, 1999b; HRC/N1M 19¢8).
This is not the “end of politics,” but another kind of politics, far from the
politics envisaged by the anc leadership. It is contingent, fragmented, and
essentially determined by the local setting.

Postapartheid Politics Revisited

Richmond may be an extreme example of the intricacies of South African
postapartheid politics, but it is by no means unique. In other pla?es as we.l],
ANC people were involved in local power struggles. Given the s.omal and his-
torical complexities, there is even a certain inevitability to this. Theref.ore.
rather than questioning the ANC’s political legitimacy (only the South African
e[ecforate can do that), the reading I propose is one that sees the ANC as

ANC'S BID TO REFORM 105



having to engage in a number of often localized and fragmented power strug-
gles, emerging as the antagonist of the omnipotent apartheid state and there-
fore the transforming force of society per se. Let me look at two related ways
of asscrting the ANC's position as *Leaders of the Transformation.”

Onc way of doing this has been to celebrate the antiapartheid struggle in
such a way as to underline the achievements, unity, and courage of the mem-
bers in their struggle against the omnipotent state. The public holiday calen-
dar since 19g4 offers an insight into this form of celebration. As the ANC
assumed power, most Christian and all apartheid holidays were abandoned.
Instead, South Africa now celebrates Human Rights Day, Freedom Day, Work-
ers Day, Youth Day, National Women’s Day, Heritage Day, Reconciliation Day,
and the date of the 1999 election. All these national holidays celebrate the
new South Africa with its respect for its citizenry—all in opposition to the
former regime.

These holidays, as well as the national policies launched at the fiftieth
congress, for that matter, are what we might term state spectacles. They
are not only for the consumption of the electorate and signs of change, but
are also meant for internal consumption in the state apparatus and the
ANC. Their purpose is to instill in the ANC and the bureaucracy the feeling
that they are part of a “new thing” in delivering equal services to the people
and generally working for the common good of the people (ANC 1997).
Furthermore, the state spectacles have the purpose of appeasing all the lo-
calized power struggles that constantly tear at the party’s image as a uni-
fied body.

The fiftieth congress in Mafikeng is an illustration of this. Before the con-
gress, the newspapers abounded with stories of internal strife in the party,
and it was with a fair amount of trepidation that the party commenced its
congress. Thus, the Electronic Mail and Guardian could ask “Can New Leader-
ship Heal the ANC?” (19g7¢). After the congress, Minister of Environmental
Affairs Pallo Jordan exclaimed that “the conference demonsteated maturity of
the ANC’s membership who were not side-tracked and distracted from their
course by demagogy and posturing by anybody” (“The AncC Triumphs at
Mafikeng” 19g7). On the one hand, these state spectacles give the image of
the new state as normalized in contrast to the apartheid state, which the ANC
viewed as pathological. On the other hand, the spectacles are aimed at por-
traying the ANC as “a political will” that had taken over the reins of govern-
ment and now determined the course of the stare.

The aNc has dealt with the contingent local politics in yet another way. The
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leadership always confirms the support of their own people, as they did with
Nkabinde six vears before he was expelled, when he became counterrevolu-
tionary. Holomisa reflects this when he says that whenever somebody re-
minds the ane “of their unfulfilled promises to the masses, they are termed
counter revolutionary” (1998: ¢). Hoelomisa’s charge that it is “a form of de-
fense mechanism by the ANC” is less important here. What is important is
that the ane does not scem to have a public language to deal with the intense
local power struggles but must revert to the bipolar language of the struggle
against apartheid. Thus, those who are with the ANG are, by definition, in
favor of transformation, and those who are against the ANC are opposed. The
aNC knows that this categorization is problematic, but publicly, they must
appear undivided behind transformation.

This means that the past verv much informs the present (postapartheid
politics), both discursively and in actions: discursively because the pastis con-
stanty recycled as struggle narratives, and in actions because old alliances
and the modus operandi of the struggle against apartheid are not easily for-
gotten. Thus, there is a great deal of inertia in the ANC stemming from the
time when the ends (the defear of apartheid or mere survival) justified the
means. This is necessary to keep in mind when evaluating the ANC’s attempts
to fulfill its historical mission.

The State Conceptualized: The State as
Battlefield and Prize

[ have attempted to problematize the ANC’s implicit understanding of state-
hood, by which the state is perceived as potentially omnipotent, be that for
better or for worse. 1 have also questioned the general assumption that the
struggle was an affair between the ANC and the apartheid regime. Instead, a
much more complex picture emerged.

In line with the introduction to this volume, I propose a double perspective
on the state inspired by Foucault and Laclau respectively. I agree with a Fou-
cauldian interpretation {e.g., Foucault 1979a) of the state as a set of frag-
mented, noncoordinated institutional practices, contested through local-level
power struggles. But the bureaucratic knowledge and experience inscribed in
institutional practices produces an inertia within the institutions that is very
difficult to change. 1t is these institutional practices that the ANC mustengage
with throughout the state apparatus.

Institutional inertia has yet another twist to it in South Africa: the negoti-
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ated settlement. This settlement brought the ANC to power in a fairly peaceful
manner. It emerged during the period up to the election in 1994, when there
were very real fears that South Africa would descend into civil war. The settle-
ment was a2 compromise in which different positions had to be balanced, and
the ANC leadership could not dictate the settlement. Under the threat, on the
one hand, of Afrikaner right-wing vialence, and on the other, of an imminent
bureaucratic collapse, the party had to accept that it could not terminate loyal
employees of the former regime. As a matter of realpolitik, the negotiated
settlement basically stated that thejr experience from the apartheid era was
useful as apolitical bureaucratic expertise. South Africa had to “let bygones
be bygones,” as Mandela (1994} put it in his inauguration speech. Although
there have been serious attempts to deal with the past, most notably through
the Truth and Reconciliation Commission** (see Lars Buur’s and Aletta Nor-
val’s pieces in this volume), the past is still a source of tension that informs
the power struggles over transformation in both implicit and explicit ways.
But the state is not only institutionalized knowledge and practices. It also
has, following Laclau (1985: 110-12), 2 symbolic function of forming a kind
of moral high ground. Thus, by taking control of the state, the ANC can per-
form the task of speatheading the NDR of society. Thomas Blom Hansen
talks of something similar when he asserts, in his contribution to this vol-
ume, that there is a constitutive split between a profane dimension of the
state—incoherent, brutal, and partial—and a sublime state principle. In this
sense, I discuss the state not only as a battleground but also as a prize,*
Thus, one must have in sight both dimensions of statehood, both as frag-
mented power struggles over institutionalized practices and as sublime state
principle, when analyzing the ANC’s reform endeavors. But one more issue is
important to consider: transformation depends on how the field to be re-
formed is perceived, problematized, and categorized. In other words, it mat-
ters whether it is reform of welfare policies or the security apparatus. Let me
therefore briefly consider the field of safety and security as the ANC began to
conceive it when the party ascended to POWEY I 19g4.

Violence as a Problem of Governance

Before 1994, the ANC never really conceived of safety and security as a prob-
lem. Violence and crime were primarily read as a necessary consequence of
the unrest in the country, and as such fit well with the ANC strategy of making
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the country ungovernable. Furthermore, as we saw in the case of Richmond,
violence was a legitimate means of securing areas under their control. Only
after 1994 did the party begin seeing crime and violence as issues of order.
There were several reasons for this change in approach. First, violence and
crime undermined the party’s legitimate claim to rule. Second, large seg-
ments of the South African population became preoccupied with crime and
violence as the most serious problem facing society.™ That the anc now had
to deal with violence and crime as an issue of order (as opposed to ungov-
ernability and revolution) and the ascension of crime and violence unto the
political agenda meant that the party had to rely on the despised security
apparatus, which had been predominantly involved in counterinsurgency and,
because of the negotiated settlement, remained largely unreformed, even ex-
onerated and professionalized. As an illustration of how difficult that made
the transformation process, Minister of Justice Dullah Omar expressed deep
mistrust to his own staff at the beginning of his term in 1994: “I cannot trust
anybody here™ (interview with former staff member, October 1997). It was,
in other words, a highly complex terrain in which the party had to effect
change—not only of the system but also of the levels of violence and crime.

Let me now turn to an ethnographically detailed examination of the pro-
cesses of transformation and how the ANC attempts to effect change. I take
my point of departure (as one among other possible examples) in the ANC's
attempt to imagine and create new, unambiguous, and normalized institu-
tions, in casu the Secretariat for Safety and Security. This institution, the new
government’s attempt to exercise some civilian, political control over the po-
lice, was soon enmeshed in local political power struggles. It is these power
struggles that I propose to follow, To the end of the essay, I will show how
the ANC leadership seeks to exonerate the blame for present failures, com-
bating crime and transforming the police, by recycling the problems through
“struggle [Third Force] narratives.”

The Secretariat for Safety and Security:
Eradicating the Past through Institution Building

If new institutions are to be created in accordance with the negotiated settle-
ment's principle of reconciliation, they must not be seen as creating or rein-
forcing divisions. The creation of the Secretariat for Safety and Security is a
case in point. The official purpose of the Secretariat was to create “civilian
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oversight” of and a policymaking mechanism for the police, thereby dealing
with the most serious problems of the past. The Secretariat’s policy director
asserts: “It was a response to . . . |the historical problems of the police] that
a very strong oversight was created, controlled by several people, democrati-
cally elected through our democratic process, with a minister directing in his
capacity to analyze and to formulate policy” {interview with Desiree Daniels,
September 1997).

I other words, the hitherto unaccountable police torce was now to be sub-
mitted to political priarities. The priorities were not only about controlling
the police but also aimed at changing the focus of the police force. In line
with the National Crime Prevention Strategy (Ncps 1996), which outlined the
new government’s all-inclusive plan to combat crime in ways departing from
past atrocities,** nonwhite South Africa shouid be policed in the same way as
white South Africa: accountable and service- and victim-oriented in direct
contrast to the hitherto colonial-style policing, where the focus was on coun-
terinsurgency and control. This also meant a reallocation of resources and
personnel. To bring this about, the national and provincial Secretariats were
given three roles: policy planning, monitoring of implementation, and coor-
dination. Also, the police accepted the construction with civilian political
oversight formulating policies and with the police as operational entity. In 2
status report, the police describe their relationship with the Secretariat: “The
Department ‘South African Police Service” has been renamed the ‘Department
of Safety and Security,” consisting of the South African Police Service and a
‘Secretariat for Safety and Security’** . . . distinet and separate of the opera-
tional component. This Secretariat comprises civilian employees, thus estab-
lishing civilian oversight and enhancing the democratization of the Service”
(South African Police Service [SAPS] 1997a: 31).

This is echoed in the Police Plan 19g6/g7, where the question is asked
whether this relationship with the Secretariat wilt not lead to a politicization
of the police (something that has a bad ring te it in South Africa since apart-
heid). This, the plan asserts, has two aspects: “On the one hand it is the role
of politictans ro distil the wants, demands and needs of the communities.”
The politicians must, however, “take seriously the professional judgment of
skilled and experienced police officers in the determination of policies” (sAPs
19g7b: 28).

Tt is evident that the police accept the civilian oversight and prioritization
as necessary in the democratization of the police; at the same time, they de-
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mand that their professional expertise be acknewledged. In other words, the
Secretariat works for reconciliation and does not reinforce the divisions of
the past. Furthermore, the police, as a professional state agency, are partly
exonerated of past guilt in the sense that the experiences obtained in the past
are useful. The police can work democratically and impartially for the benefir
of al] South Africans. What is asserted here is that the police have mended
their ways, andjor that the transgressions of the past were the deeds ot a few
wayward individuals. ‘Thus, the now cleansed police should be able o work
in the interest of the entire South African population,

This is the official, nonconflictual version: politicians in the anc-led gov-
ernment working together with the police in the pursuit of the common goal
of ridding South African society of the curse of crime in a democratic and
accountable way and with a clear understanding of who is doing what. How-
ever, just under the nonconflictual surface, confusion and disagreement scem
to reign—not least in understanding and coming to terms with the role of
the Secretariat: “From the beginning there was an adversarial relationship be-
tween the police and the Secretariat. With the passing of time, its role will be-
come clearer or less needed. From the beginning the Secretariat did as much
policy as it could and the police continued oblivious and unconscicus, with-
out caring what the Secrerariat was doing” (interview with Wilfried Scharf,
Institute of Criminology, University of Cape Town, October 1997).

In other words, the Secretariat had great difficulties asserting itself vis-a-
vis the police. At the institutional level and in terms of competencies, the
Secretariat had no direct influence over the police. Thus, the national com-
missioner reports directly to the president rather than to the minister of safety
and security. This means that the role of the Secretariat is merely consultative,
or, as the police plan puts it, “to ‘direct’” the commissioner (saps 19g7b: 28;
quotation marks in original).’” Due to the ambiguities, the minister and the
national commissioner have both fought over the right to leadership and over
the biame for the failure to combat crime. These power struggles have been
fought out in the press but also through secret investigations. The ANC min-
ister’s chief accusation against the police has been their “inability to trans-
form,” whereas the police’s main problem has been what they see as “polirti-
cal interference™ in their work ™ (“Fivaz Takes on Mbeki Police Squad” 1997).

The image emerging from these power struggles stands in stark contrast
to the official version of the new institutions, where politicization is no prob-
lem and the police are basically innocent. The power struggles are embedded
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in past antagonisms between the ANC and the police, where the Secretariat is
part of the ANC's attempt to democratize and control the police. This means
that forgetting the past to work for a new South Africa has some inherent
contradictions that make such an operation very difficult,

However, we cannot assume that the creation of the Secretariat did not have
any transforming effects. Wilfried Schirf asserts that it is an ongoing process
that does not end in insurmountable antagonisms. Thus, “as the Secretariat
grew aware of how the police operates and how changes within the police are
brought about, the Secretariat began establishing key partnerships with opin-
ion changers within the police” (interview with W. Schirf). The Secretariat
also moved in another direction. Throughout 1997, a number of provincial
crime prevention summits were held at which the Secretariat asserted its po-
sition as the lead department. By having a closer look at what came out of
these summits, we can learn something about both transformation and the
work of the Secretariat in terms of priorities and functions. The Western Cape
provides a good illustration, as the provinee is run by the National Party. Thus,
the inherent problems of state transformation in terms of institutional inertia
exist in a2 condensed form there,

The summit in the Western Cape was held in October 1997. Out of it came
a number of projects and programs aimed at crime prevention. As an em-
ployee of the Western Cape provineial administration put it: “Originally the
Secretariat was to function as civilian oversight and to do support functions.
This is not so much the function anymore. Now the focus is on critne preven-
tion much more than monitoring. That means that there is no longer the
same level of contradictions between the police and the Secretariat” finter-
views with Ronel Schoeman, March 19¢8).

Of course, it is difficult, Schoeman g0es on, to separate the two completely,
but the emphasis has changed from civilian oversight to a more sociceco-
nomic approach, referred to as “programs” or crime prevention. Schoeman
stresses that the approach adopted by the Western Cape Secretariat has been
implemented as the model for the rest of the country’s secretariats. Thus, the
secretariats have forged a space in which they can have a role beside the po-
lice, without being in opposition to them. This choice is, however, neither
uncontested nor politically neutral, and especially not in an institution con-
ceived by the ANC in a province run by the National Party.*®

One of the most important programs in the Secretariat’s crime prevention
unit’s plan to defeat crime was the so-called MADAM structure {multiagency
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delivery action mechanism). It was launched in 1998 and focused on ten areas
of concern: marine poaching, the festive season (December to February),
street children, safer schools, Cardboard City (a squatter area in the middle
of Cape Town), surveillance cameras in the inner city, the Safer Cities projects
(report back), rent-a-cop (where citizens pay for a bobby on the beat), and
different initiatives under the Ministry of Justice {interview with Rone] Schoe-
man, January 1999).

When looking at the list of priorities, one realizes that little attention is
given to what could be termed nonwhite problems of crime. My fieldwork
in 1997, 1998, and 1999 and various crime statistics (e.g., Institute for Security
Studies [ISS] 19g8) indicate that these have to do with taxi violence, train
violence, gangs, vigilante groups, shebeens (informal liquor outlets), and cor-
rupt, brutal, and inconsistent policing. None of these problems is addressed
by the province’s unit for crime prevention. Furthermore, civilian oversight of
the police has been toned down considerably from its original center-stage
position. This change from the Secretariat’s inception as being charged with
both safety and security, that is, making the police more safety-oriented, is
also evident in the recent renaming of the Secretariat from Safety and Security
to Community Safety. How can we explain this apparent shift in approach to
its functions?

There are two factors we need to look at: first, the political environment in
which the Secretariat works; second, how resources are allocated.® The Na-
tional Party governs the Western Cape, and the MEC {member of the Exccutive
Committee) of the Department of Community Safety is Mark Wiley, a former
member of the armed forces and white. According to some people close to
the department, he has been promoting issues dear to the hearts of the white
constituency in spite of promises to do the opposite, and has de facto ne-
glected or stopped most projects that were aimed at what could be rermed
nonwhite priorities. As an NGO person said during an interview, for ex-
ample, the gang commission aimed at the rampant gangsterism, particularly
in coloured areas in Cape Town, was neglected to such an extent thar it fel}
flat without ever achieving anything (interview with Gaynor Wasser, Western
Cape Anti-crime Forum, April 1999).

But the racialization of the Secretariat goes right to the core of the depart-
ment. As one informant said, “It is 2 very racially divided department. They
just hired two more whites in ‘programs.’ When the department was estab-
lished they secured it with white people on all the director posts.” This is a
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typical feature of Western Cape provincial administration. Most employees
are either Afrikaners or coloureds, and the main language is Afrikaans. As the
National Party is still firmly in contrel, little has changed since the rransition
to democracy.”” Of course, it is not evident that people with a stake in the
former regime are incapable of focusing on nonwhite issucs, but there cer-
tainly scems to be a correlation between the two, and maybe especially so in
the case of the Secretariat and Mark Wiley. As another informant put ir, “Mark
Wiley refuses completely to level criticism against any man in a uniferm, be
it military or police. But also, he is afraid of working with any structure that
just smells of ANC. Although most people in the coloured areas voted for the
National Party, most of the neighborhood watches and civics are in some way
associated with the Anc. They don't want to strengthen these strucrures be-
cause they are afraid of losing the election [on June 2, 1999).”

The way the supposedly disinterested bureaucracy is traversed by politics is
specific to the Western Cape, with the result being a lack of prioritization of
nonwhite areas. Furthermore, most of those coming from the former regime,
whether whites or coloureds, have very little knowiedge of the townships,
where what 1 have called nonwhite issues arce prevalent. It is thus difficult to
do anything about crime and violence in these areas. However, we should not
confine these problems of prioritization to the Western Cape. Many of the
problems exist elsewhere in South Africa, although maybe not in the con-
densed form of those in the Western Cape.

However, the Secretariat for Community Safety is not only white. Although
underresourced and spatially marginalized at the bottom of the provincial
administration, the Directorate of Civilian Oversight (employing only former
activists) has managed to maintain a focus on nonwhite issues. Among these
are police actions in relation to rape in Khayalitsha (a huge squatter camp
twenty-five kilometers outside Cape Town), attempts to build partmership
with the neighborhood watches in nonwhite areas in a bid to avoid their turn-
ing into vigilante groups (which some of them already are), mediation be-
tween police stations and nonwhite communities, and complaints over mis-
handling of junior officers (from a list of Directorate activities, April 1999).
In other words, despite political, practical, and personal relucrance to police
the townships without armed vehicles and riot squads, there is scope for an-
other approach.

Although the political leadership of provincial administration generaily at-
tempts (whether by design or not) not t allocate marny resources to nonwhite
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priorities, and although the administration has worked roward cstablishing
1 nonconflictual relationship with the police, a space was created with the
inception of the secretariats in 1994 by the national ANC government., New
priaritics cannot eliminate this space completely, meaning thar the former
activists in civilian oversight have a platform from which o engage in power
struggles over policing priorities in the Western Cape. Here, it is important
to note that these power struggles among different parts of the provincial
administration, traversed as they are by (Western Cape) politics, cannot be
explicitly political but must take other forms. Most often, these are depart-
mentzl investigations ** into lack of professionalism, bad administration, and
malpractice. These strategies of deprofessionalizing the political adversary’s
work are necessary because the new state is not supposed to be entangled in
the politics of the past, but rather is to be a professional bureaucracy. How-
ever, although the Western Cape is heavily dominated, both on the political
and bureaucratic levels, by people from the former regime coupled with the
discourse of a depoliticized bureaucracy, the secretariats conceived by the ANC
nationa! leadership have opened a space that cannot easily be disregarded,
and can be used in the reform of the police and the state.

uhird Force: Recycling the Past as Political Strategy \

Both in the section on Richmond and in the analysis of the local power strug-
gles over transformation, I refer to the perception that the police are not only
against transformation but are actively working against it through violence.
In South Aftica this is called Third Force. The concept emerged to designate
how agencies within the apartheid security apparatus fanned violence among
different nonwhite organizations. The fight between the 1Fr and the ANC in
Richmond is one such example. This kind of Third Force activity began in
the 1980s 1o split the liberation forces, and continued on through the 1ggos
in an attempt to destabilize the aNC and show the party’s inability to govern.
There is substantial evidence that these Third Force allegations were true. In
Richmond, there is no doubt that the police worked with Nkabinde (HRC/
NIM 1098) and that the police trained and armed IFP supporters in KwaZulu
Natal (e.g., Ellis 1998; TRC 1998). However, the story from Richmond shows
that the police often lost control of their own protéges. Furthermore, the
cotrupt police officers in Richmond and their cooperation with Nkabinde do
not amount to Third Force in the sense described above. In the present situ-
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ation, one might say that the concept of Third Force has been “deterritorial-
ized.” It no longer signifies anything concrete but has become an “empty
signifier”** (Laclau 1996) used to explain the inexplicable, such as why crime
does not decrease. See, for instance, this short article in the Electronic Mail and
Guardign:

Safety and Security Minister Sydney Mufamadi is to investigate claims
that prisoners are being used as hitmen as patt of “Third Force” opera-
tions on the violence-torn Cape Flats. The announcement was made af-
ter a meeting on Thursday between Justice Minister Dullah Omar and
deputy Minister for Intelligence, Joe Nhlamhla. Omar said he had briefed
Mufamadi on recent allegations of Third Force activity, and in particular
a claim that prisoners are being released from prison at night to perpe-
trate vielence against specific targets before returning to jail. Omar said
he had told his colleagues that though these allegations are untested,
they are serious enough to warrant urgent action. {“Third Force on the
Cape Flats” 1997)

Several remarks are required here. First, allegations of Third Force seem to
emerge when unusual levels of spectacular violence happen (in this case, vigi-
lante and gang violence in Cape Town). Second, and more interesting, the
violence is explained by pointing to covert operations orchestrated by some-
one with apparent interest in creating mayhem: someone released prisoners
so they could perpetrate violence on unspecified “specific targets” (“Third
Force” 1997). In other words, an unspecified finger is pointed at an unspeci-
fied perpetrator with, it is assumed, an interest in diserediting the govern-
ment and causing chaos on the Cape Flats (or in South Africa in general), By
pointing to Third Force activities, the government and the anc place the
blame outside themselves: they exonerate themselves of any guilt for the
crime and violence, in the case of Omar, on the Cape Flats. Furthermore, what
could just as well be highly contingent events of violence are localized in one
locus of evil. In a resolution from an ANC crime summit, it is thus stated that
these Third Force activities emanate from “networks of the past” (aNC 1996).
This means that although the allegations are unspecified, they clearly point
to circles around the police. This is far from lost on the police themselves. As
an anonymous constable tells the Mail and Guardian: “The government treats
the police as if all of us were involved in third force activities. . . . They are
useless” (“Death and Drudgery on the Beat” 1997). The point is that by not

116 STATES OF IMAGINATION

pointing to specific individuals ot specific networks the government and the
ANC blame the entire police force for preventing them from reaching the goa
of a crime-free South Africa. In this way, the government dispels the notion
that the police have reformed and that only a few “rotten apples” are left. A
group of the enemies of transformation has been created to which all the
“bad” things can be referred, thereby leaving the ANC and the government
blameless. .

The question, then, is whether there is any reality to these allegations.
One researcher, normally close to the government, in response to Minister of
Safety and Security Mufazmadi’s blaming the increases in crime on the nexus
between Third Force and organized crime, asserts that it “smacks of a polit-
ical ploy, an expedient cop out” (Jakkie Cilliers, quoted in “Blasting a Hole in
Crime Stats” 1997). Also, Minister of Justice Dullah Omar asserts that al-
though the allegations are “untested,” they do not need urgent investigation
but “urgent action” (“Third Force on the Cape Flats” 19g7}. It does not mat-
ter, in other words, whether the allegations are true or not. This points to an
interesting double feature of crime in the transformation of the South African
state. Although crime is a huge problem for the government and a test that
the government has to pass to expand its legitimacy, it can also be a resource
in the struggles over the transformation of the state. Any claim made by
people unspecifically accused of Third Force activities loses all legitimacy. By
referring the blame for crime to a category outside the influence of the gov-
ernment—to its oldest foe, the apartheid regime’s security apparatus—the
government and the ANC leadership exonerate themselves of guilt and place
it with a group of people, who, because of the negotiated settlement, they
normally cannot blame for anything,

This kind of construction produces a strong resonance in the general popu-
lation as well. Third Force has become a category in which everything work-
ing against the “people” is placed. I have often encountered statements such
as “Third Force is clearly involved in this.” When I probed, people responded,
“Just some Third Force.” But Third Force is always related to the former re-
gime. One example is the Muslims in Cape Town, who are generally accused
of “urban terrorism.”** They always caution me that “one has to think fur-
ther here. Things are not always as they seem. We have information that there
is Third Force involved, wanting to discredit the Muslims” (interview with
Muslim woman on the Cape Flats, October 1997). In times of high levels of
violence, it seems as though the unspeakable divisions of the present are re-
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cycled through struggle narratives. Thus, Third Force seems not only to be a
political strategy but also a way of asking questions that are normally ditficult
ta pose, such as why there is violence in the reconciled South Aftrica, or why
the police do not (want to) work for the benefit of all South Africans—and
even more, why the ANC has not succeeded in creating a normalized state

that is universal and fair, a state that can guarantee the safety of its citizens.

By Way of Conclusion: Transforming the
South African State

1 began this essay by asking how the ANC, as a political party, can transform
the South African state into a “normalized” state. T argued that the rather
Jacobin representation of itself as a party, of the state as such, of its oppo-
nent, the apartheid regime, and of the conflicts of the past can only be sus-
tained on a purely discursive level. These representations ¢rumble when they
come into contact with the contingencies of local South African politics. The
subsequent gap has to be mended through constant celebration of unity, le-
gitimacy, and ability to govern in what [ have rermed state spectacles where
the party’s historical mission is (re)affirmed.

The ANC’s actions also seem to be informed by an inability to talk about
the truly fragmented nature of the South African society and state. It is as
though the party does not have a vocabulary that can express all the locally
specific contingencies in the public sphere. Instead, the party reverts to the
bipolar language of the struggle against apartheid: everybody who does not
support the ANC is against transformation or counterrevolutionary, as it were,
and everybody in favor of the aNcC, as a matter of definition, is in favor of
transformation. Furthermore, due to the inherently fragmented nature of the
state, the transforming efforts of the leadership do not filter through the
system unchanged but are appropriated by {(aNc) people in different depart-
ments of the state invoived in power struggles informed by local logics.

Through the ethnographic account of the power struggles between the
police and the ANc and inside the Secretariat of Safety and Security, 1 have
attempted to illustrate how difficult transformation is and how the reform en-
deavors of the ANC encountered serious obstacies. However, the secretariat(s)
forged strategic alliances locally with people in the police, and, as the case
from the Western Cape illustrates, although people with a stake in the former
regime appropriated the Secretariar, its mere existence created a platform
from which power struggles could be fought. Transformarion does happen,
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but contrary to the idcas of the ANC leadership, it happens very gradually and
in a very dispersed manner.

As we saw in relation to the Secretariar, most bactles abour transformation
of the state take on a highly bureaucratic and depeliticized character. How-
ever, just under the surface, the entire pracess is traverscd by politics, and
because of institutional inertia and the negotiated settlement, it is difficult
for all parties to verbalize political disagreements. Thus, many of the power
struggles take the form of departmental investigations into alleged bureau-
cratic malpractice. However, the aANC leadership can express its discontent
openly through the Third Force signifier. The allegations of Third Force need
neither to be specified nor tested. It is simply enough, in the paranoid polit-
ical climate of South Africa, to allege the presence of Third Force to taing
virtually anybody with any stake in the former regime. They will then be rele-
gated to the subversive out-group of “people against transformation.”

This strategy of creating a group of people inside the state who are opposed

%to transformation helps the anc leadership to verbalize politically charged

complaints. Furthermore, this exonerates the ANC of guilt for not making
South Africa into the place it should be: normalized, safe, and for all. in other
words, the past is being recycled as metaphors of the struggle, enabling
people in South Africa, notably the Anc, to talk about a difficult present.
This exercise is necessary for a number of reasons. Although the aNC has
made giant leaps in terms of transformation and securing the peaceful tran-
sition to democracy to an extent that one ean still talk of a “South African
miracle,” many hard issues remain unsolved. The distance between what is
and what should be seems to have diminished only marginally. The gap be-
tween rich and poor has not decreased; only the composition of who is poor
and who is rich has changed through the creation of a nonwhite middle and
upper class. Entire areas are being consumed by fear of crime and violence;
South Africa’s marginal place in the global economy has become more ex-
posed; AtDSs is threatening the entire makeup of society; public education is
still in shambles. The ANC leadership has no or very little influence over most
of these problems. They are beyond its reach in either the IMF and the inter-
national finance sector or the localized power struggles that take place inside
specific departments or on the ground of South African politics. Here, the
leadership can work only for the discrete, and often unintended, transtor-
mation outlined above, But the leadership is still made accountable, by its
own admission and by the general population. Therefore, the “people against
transformation,” or “counterrevolutionary forces™ as an out-group will still
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be a necessary element in the highly fragmented transition to “a truly non-
racial, non-sexist and democratic nation,”

Notes
1. In the following, “the anc” refers to the pelicy formulators at the top of the party. This is, as

it turns out, an important and necessary quaiification. The party is so divided and consists of
so many different factions that talking about one party is absurd. :

[N

. The South African historian Alister Sparks attempts to explain this sense of being a vanguard
by referring to the anc’s history of exile and the important communist influences on its

organizational structures. This top-down approach, Sparks says, “isa concept that makes for
authoritarianism” (19go: 403).

w

+ Personal communication with police officers working in Cape Town znd east of Johannesburg

in the Tnternal Stability Units.

4. Total strategy was devised by President Botha in the early 1980s on the basis of an analysis
that there was a total onslaught against South Aftica by communism. This onslaught had to
be countered on all fronts by a toral strategy.

5- The wHaM strategy was heavily influenced by an American counterinsurgerncy theory, the oil

spot theory, developed by Lieutenant Colonel McCuen. Oil spotting, of course, has the con-
notation of oiling roubled water.

o

. This is what made the director of investigation of Western Cape Pravince tell me that in terms
of detection and prevention, nothing had changed from the 1g8os: the police still worked in
the same manner (interview with André du Toit, October 1gg7).

~

- The term “coloured” is one of the most contested concepts in South Africa, Throughout this
piece, I use the British spelling of the word to indicate that the coloureds form part of a
specific racial grouping in South Aftica. In this, I do not mean to indicate that I censider the
racial categories original, They have been produced historically throughout the past century.
This means, again, that specific life conditions for coloureds have emerged, It is in that sense
that I speak of coloureds as 2 specific group. For elaboration, see Jensen and Turher (1996).

- I cannot go into any detail now, as this is targely uncharted academic territory, where indeed
very few studies have been made. One promising work-in-progress in this regard is Azeem
Badroodien’s study of reformatories in the coloured community. This is also by and large the
subject of my Ph,D. thesis, tentatively entitled “What Place in the World: Ot Young Men, State
Transformation and Violence.”

. These Self-Defense Units were created in the 1990s by the ANC to protect itself against attacks
particularly by 1¥p-aligned Self-Protection Units, Their history has been fraught with ambiva-
lence and violence, enmeshed as they were in local politics. For more elaboration, see TrRC
(1998a). For a more critical analysis, see, e.g., Jensen (1gggb) and Schirt (1997).

10. The UDM presented itself as a radica) departure from what existed before. The party’s leader,

Bantu Holomisa, proposed that it was the only ene not caught up in the past, the only party

that represented a new beginning. That Nkabinde not ouly jeired up but attained the posi-

ton of national secretary-general destroyed a lot of people’s hope in the UDM and ereated
the impression of a party that enrolled all the disgrunted bad guys from other parties.
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1I.

3.

14.

15.

16.

The taxi indusiry has its reots in the fact that no transport service was provided for the
booming nonwhite townships. Transportation was for many vears a part of the informal
economy and one area where some people could earr: a lot of money, The competition among
different companies and taxies was so hard that large-scale violence often erupted, leaving
hundreds dead.

- Buur argues that the TRC was to a large extent an artempt to institutionalize the horrors of

the past and thereby create a space in which other issues could be discussed without constant
reference to apartheid. This is similar to when Zizek, through Lacan, talks about transferring
the deepest emotions to others. He uses the example of the “weeper”: “In so-called primitive
societies we find the . . . phenomenon in the form of weepers, women hired to cry instead
of us: sa through the medium of the other, we accomplish our duty of mourning, while we
can spend time on more profitable exploits—disputing the division of the inheritance of the
deceased for example” (1g89: 35). By institutionalizing the horrors of the past, former an-
tagonists, most notably labor unions and mairly English corporate business, can get down
t0 business and divide the inheritance after the now deceased apartheid regime.

Of course, there are dissenting voices within the ANC grassroots, especially among those we
could term the communitarians, who think the state is always against the “people” (see, e.g.,
Nina 1995).

One opinion poll institute investigated the issue and found that in 1994 only 6 percent
thought vielence and erime to be 2 serious issue. In 1398, the figure had risen to 64 percent
(Institute of Demnocratic Alternative in South Africa 1998). Another report, furthermore, con-
cluded that this preoccupation was relatively equally distributed along racial lines. Thus,
crime and violence were no longer only “white issues” (Nedeor Project 1996).

The National Crime Prevention strategy was passed in 1996 at the very moment when crime
and violence became the most important preoccupation of South Africans. The aims of the
plan were to “establish a comprehensive policy framework” that could generate “a shared
understanding among South Afticans” on how to combar crime. By “integrating the policy
objectives™ in all sections of the state—verticaily (national, provincial, local) as well as hori-
zontally (in different departments)—a “common vision around crime prevention which . . .
[could] be embraced by the whole of society” should be created (Ncps 1gg6: 5). This con-
stituted a radical departure from the past, when “no organized or systematic approach to
the prevention of crime . . . existed.” The new plan would focus on “stemming the
tide . . . through the applicaticn of more policing capacity to selected problems” (7). Al-
though the ncps, which for a while monopolized the discourse on crime and violence, failed
to achieve its (high-reaching) goals, it nonetheless managed to change the ways in which
crime prevention was talked about locally in the ministries. Thus, a subtle process of trans-
formation was set in motion or helped along by the largely forgotten plan.

This is not quite so. The ministry was called the Ministry of Law and Order and consisted
solely of the South African police. The executive branch, the police, was renamed the South
African Police Service to indicate that it provided service to communities. Safety and Security
as a term was forged to indicate that issues of security were made much broader than simply
law enforcement. Apart from the symbolic intervention as strategy in the reformation of the
state through renaming, the mixup is perhaps indicative of the confusion about reform, here

expressed in renaming procedures.
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There is a point to be made about the kind ot imprecise language used. The term “'civilian
oversight™ is another cxample. Its imprecision could either mean that people drafting the
policies did not think about it, or more likely that it was impossible to agree on a specific
term that would either allow the politicians direct control or bluntly stare thar they should
not got involved in conirol.

1%, Tlere, we nore the technocratic pledge 1o be outside politics. This is tar from unique for South
Africa. In muany ways, it is the constitutive element in the self-perception of civil servants all
over the world,

1.

In the first general election in 1gyg the tormer apartheid party, the Natonal Party, became
the majority party in the Western Cape with just over 53 percent of the votes. This was largely
due to the fact that the coloured voted en bloc for the pany. The Western Cape is thus the
anly province where the party has any significant support. In the next electon, in June 1999,
the National Party lost a lot of support, but due to an alliance with the Democratic Party, it
managed to keep the premiership and control over the province,

20. It is a bit problematic to make this distinction, of course. One of the main reasons for the
priorities of the MADAM strategy is the tourism industry, which is nor only Cape Town's
problem but the whole country’s, because the city is the world’s access point to the whole
country, The tourist as concept plays a very big role in the itnaginations of all sectors of
society, However, the argument here is that although tourists are impoertant, securing them
is not making anvbody in nonwhite Cape Town safer.

21, This section is based on interviews with people in or close to the Secretariat, documents, and
newspaper articles.

22, There ate deep historical reasons for this. The former regime used the public service exten-
sively to promote the economic uplift of, first, the poor white Aftikaners, and later the col-
oureds, through what was known as the Deparument of Coloured Affairs. The latter is a
typical product of apartheid, where each group was supposed to manage its own affairs.
With the amalgamation of bureaucratic institutions afier the breakdown of the former re-
gime, the former white Provincial Administration and the Coloured Affairs Department were
amnalgamated and now largely make up the Western Cape Provincial Administration. Thus,
most employees have a stzke in the former regime. Also, the administration has always been
used to further certain groups’ economic position.

23. These investigations ge on from the top to the boiton: of the bureaucracy. At the time of
my fieldwork, one staff member of civilian oversight was the subject of such an investiga-
tion, allegediy because he in turn had investigated a high-ranking police officer. The power
struggles berween former Minister Sydney Mufamadi and the National Commissioner also
took the form of their investigating each other {“Fivaz Takes on Mbeki Police Squad” 197).

24. An empty signifier denotes a “signifier withour signified,” Le., a signifier that has been

detached from its original meaning and can now be redeployed in new ways with no struc-

tural limits (Laclau 1ggé: chap. 3).

25. Foran analysis of the “urban terrorism’” and the Muslim population, see Jensen (1999a).
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IMAGINING THE STATE AS A SPACE

Territoriality and the Formation of the State in Ecuador

Sarah A. Radcliffe

States encwh they carry out their actions and through-

out which they claim sovereignty and power (Agnew 1999). In their regimes
of power, states draw on space 1o construct their contrel by means of tech-
niques of power that disperse citizens and resources and order the regimes
of everyday life (Foucault 1984, 1991). According to a state- -centric picture, the
state views itself as establishing a spatial matrix into which subjects are slot-
ted and in which the national economy, polity, and society are made (Massey
et al. 1999; Agnew 19gg). Yet the establishment of that spatial outreach, and
the techniques of control that work through—and over—the territory, are
questions about how over time a state responds to the challenges of territorial
integration and internal contests for power. Just as state formation has re-
cently been analyzed as an ongoing series oﬁ cultural acts and material prac-
tices (Corrigan 1994; Joseph and Nugent 1994b) s0 too it is possible to ex-

amine the pfocessWthat is, how the state is

made as a space. As Stepputat (19992, drawing on Certeau 1984} argues, we
are dealing not only with the creation of abstract space but also the practces
thr which space js consumed and its organizag i :

Drawing on recent work on Latin American state formation, this essay ex-
amines the spatial “forms of rule and ruling” that have been accomplished in

Ecuador since the mid- nmeteenth century. Q_ productlve effect of state

ower is the establish - dy sovereignyand made
up of varied component elements of regions, cities, and natural Yesources

into an integratgd whole. In parallel with Joseph and Nugent’s recent discus-
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sion of the cultural process of state formation, this essay addresses the ways
in which “practical and processual dimensions of state formation” (1994a: 1g)
are inhereﬁ-d—y spatial, based on speaﬁc geographical tools and knowledges,
and on imaginative geographies and images. Corrigan (1994: xviii) outlines
the various_means by which rule is accomplished, namely, through a re-
-g_iae’s use of a repertoire of terms, the learning of skills and discourses from
“outside” the state, and the hierarchical nature of political subjectivities. The
mpendem Ecuadorian state is a story of the deployment of
geographical terms and the selective adoption of ideas of spatial science from
abroad, notably Europe. In the postcolonial period,* the project of Latin
American nation building has been a profoundly spatial project, in which 2
lack of physical integration has been compounded by regional conflicts over
the nature of the state project (see Mallon 1994; on Ecuador, see Quintero and
Silva rg91; Maiguashca 1983). In this context, the question of spatial control
and geographic technologies of rule have been of continued, and significant,
interest to the region’s states.

In theoretical terms, the nation-building project of the state is seen to de-
rive from the confirmation of its territorial and political sovereignty over
space (produced as the modular area of the nation, within recognized and
secure international boundaries) and the monopoly of means of violence and
physical control. With regard to the construction of abstract space--Ander-
son’s (1991} homogeneous space of the hation—the nation-state relies on
certain technologies and rufes. The methods of cartography, inventory, and
census dafa, as well as the physical integration of territories (by means of
curren ort, or education) can a f t of Ecua-
dor as Eols of the state to confirm its power over—and knowledge of—its

}Lem_]The consolidation of these m_d_meir nstitutionalization
within the nation-state over the past 150 years, provides a picture of the Latin
American nation-state, As the editors point out in their introduction, the
“universalization” of modern forms of rule has tested contradictorily on un-
equal North-South relations as well as a discursive endowment of sovereign
power to citizens (Hansen and Stepputat, this volume; also Anderson 199T;
Breuilly 1982). In the late twentieth century, Ecuador is experiencing another
contradictory twist in this doubleness of the nation-state, as mappings of
state and citizenship are moving out of the state’s hands and increasingly into
4 transnational space informed by indigenous social movements and multi-
lateral development agencies. As the negotiation of terms of rule are increas-
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ingly subject to indigenous and social movement input, so too the spatial
vocabularies of rule of the state are transformed. Ecuador thus provides an
example of how, as “modern governmentality . . . has penetrated and shaped
human life in unprecedented ways, the practices and sites of governance have
also become ever more dispersed, diversified, and fraught with internal in-
consistencies and contradictions” (Hansen and Stepputat, this volume).

This essay is organized around a historical overview of Ecuador’s tech-
nologies of spatial power, documenting the key periods in which geographic
techniques and discourses provided crucial tools for the consclidation of ter-
ritorial sovereignty and means of social integration.” The process of “making
the map” is then contextualized by a brief discussion of the ways citizens are

inducted into the “spatial vocabulary” of the state. In this section on “Seein.g
the Map,” the extent to which citizenship is constructed around 2 geographic
imagination and a spatizl vocabulary is examined. It is clear that “forms of
local consciousness” (Joseph and Nugent 1gg4a: 22) contribute to the forms
of state rule. A consideration of statehood in Ecuador at the current time is
incomplete without an acknowledgment of the diverse ways in which s.tate
maps have been redrawn and the geographic technologies of power seized
by nonstate actors, often in engagement with transnational flows of infor-
mation and resources. The final section, “Remaking the Map,” outlines the
ways in which indigenous confederations, in some cases with transnational
networks, have reworked the spatial configuration of the state and, indeed,
the nature of its power. Tracing the history of spatial strategies of states is
not, of course, a neutral process, and raises questions about the spatial tactics
that can be taken for empowerment, By critically analyzing the ways in which
space underwrites power relations, this essay hopes to contribute to 2 more
liberatory and decentered set of sociospatial relations.

Making the Map: State Technologies of Spatial Order

That official discourses and practices of nationhood have their own spatiality
is not as widely recognized as the historicity of national imaginings (on the
latter, see Smith 19g1; Hobsbawm 19ge). Although analysts recognize the ter-
ritorial foundations of official nations, the diverse levels of this category and
its functioning in the circulation of signs and power practices have more rff'
cently been analyzed, particularly through the concept of territoriality.* Terri-
toriality operates in three ways: through classifications of space, through a
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sensc of place, and through the enforcement of control over space {by means
of surveillance and legitimization). [n a Foucauldian account, territoriality
brings in its train cerrain productive effects. In this context, state territoriality
produces the effect of a sovercign nation-state: “It [is] by means of a process
of subjective representarion, recognition and cartographic design, however,

" that the invention of the contents of a ‘natural’ state territory [takes] place
and that a legitimate discourse about narional.e,overeignty [is] developed™
(Escolar, Quintero, and Reboratti 1994: 347).

The state’s “will to order” operates across a number of sociospatial rela-
tions engaging with the productive social differences of gender, sexuality,
class, race-ethnicity, and location.* Surveillance by the state—its all-seeing
and all-knowing overview of, and discursive claims over, its territory—is thus
analyzed as a power effect, the outcome of particular dispositions of maps,
personnel, networks, and discourses. State territoriality is thus not a given
but rather something to be worked for, and the twols and behaviors through
which it is made are constantly being rethought and remade. In this light,
Ecuador is a highly contested space, with various groups generating poly-
phonic mappings and images of the national space. At the same time, the
nation-state over the past 150 years has extended and elaborated the means
of knowing and mapping its land, Foucauldian approaches have of course
been criticized for failing to acknowledge different actors’ contestations of
power and whose tactics offer alternative avenues for sociospatial organiza-
tion. It is only in the more recent period that these spatial tactics can be more
readily uncovered.

By means of classifications, sense of place, and control, territoriality op-
erates to establish and extend state power by means of physical and discursive
control over (mapped} areas and the production of “grounded” subjectivities.
National subjectivities gain a distinct “sense of place” vis-4-vis their interna-
tional borders and the internal landscapes (see Smith 19gt). Territorial dis-
position and orders rest on quotidian work and social reproduction by various
institutions of the nation-state, but these practices and technolo-égies'have not
existed since the foundation of independent nation-states in Latin America
(nor indeed elsewhere). Rather, in Ecuador there have been four key periods
in which the state has either introduced new methods of spatial order or has
reconfigured the utilization of these spatial technologies to bring them into
line with the state project. I argue that the spatial imagination of the state is,
first, always in a process of readjustment, and second, that our analysis of
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the imagination of the state requires an understanding of these geographies.

The four perieds under consideration here arc 1860-1875; 1930s—mid 19408:

196os and 1970s; and 1980s and 1990s.

Whereas the late twentieth century Is arguably characrerized by the “un-
bundling of sovereignty,” postcolonial states such as Ecuador have spent the
past IS0 years atterﬁpting to consolidate sovereignty, by “bundling up” ter-
titory and power through geographic techniques (sce Anderson 1991: 154:
Radcliffe and Westwood 1996). While professional geographers engaged in
mapping and spatial practices, the state utilization of geography also encom-
passed a range of groups, incjuding cultural workers, the military, and ad-
ministrative functionaries (Dijkink 1996).

Making the Geographic Tools of

Statehood Scientific, 1860—-1875

Although geography as a discipline was only slowly being professionalized in
Burope in the nineteenth century, the opportunities for the application of
the newly emerging practice of “scientific” geography did not go unnoticed
in the slowly consolidating nation-stare of Ecuador. Independent since 1821,
Ecuadorian statehood began to be centralized in midcentury under the dicta-
torship of Gabriel Garcia Moreno, himself a lawyer and consummate politi~
cian. In line with other states in Latin America, the territorial guestion was an
urgent one, and states turned in large measure to the positivist ideologies of
observation and experiment for an answer (Hale 1996: 148).

In eﬂ"éct, during the mid-nineteenth century, the Ecuadorian state faced
the task of retaining the country as a geopolitical entity in the face of expan-
sionist claims by Peru and Colombia and as a coherent set of institutions that
brought together often fractious regional elites. When Peru and Ceolombia
threatened to divide the newly independent state of Ecuador between them,
the atomized regional elites unified around Garcia Moreno, whose power
rested on a combination of Church backing,® the army, and landowner fami-
lies. The state’s need for spatial integration and secure boundaries was para-
mount; as Quintero and Silva note, “The national question in 1860—-1865 was
the territorial question” (1994: 114). As geographic work before this date had
largely comprised gentleman-naturalist assistance for French geodesic mis-
sions (see Radcliffe 1996), Garcia Moreno turned to the emerging scientific
community in Europe. Establishing the Escuela Nacional Politécniea (Na-
tional Polytechnic Scheol, the first nos-church-established university) entailed
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the recruitment of Europeans, largely Germans and Jesuits, to the new state
institution. Geographers, botanists, and naturalists as well as mathemati-
cians were employed, and physics and chemistry were taught systematically
for the first time.*

Theodore Wolf, a German geologist, was central to the establishment of
geographic techniques in the state in Ecuador. Arriving in 1870, he gen-
erated a discourse {including Darwinism) and practice of scientific skills in
the geographic and geologic sciences that was to be used by the state in its
territorial consolidation. Together with colleagues, such as Wilhelm Reiss,
his work in mapping the country was invaluable, establishing centralized
knowledge about the layout and makeup of the country. Reports were regu-
larly sent to Gareia Moreno. The appointment of Padre Menton to the direc-
torship of the new Astronomical Observatory in Quito consolidated this move
{Teran 1983). By 1870, the government established the post of state geologist,
held by Wolf, who was sent to study the mines of Loja. The inventories of
state resources were complemented by an emerging role for geographers in
public works administration (a role that was to become highly significant in
the mid~twentieth century). Wolf, for example, was made director of a drink-
ing water project in Guayaquil after 187¢.

The introduction of specialists in the new science of geography was soon
put to good use in the making of new spatial connections across the highly
fragmented territory. During his regime, Garcia Moreno oversaw the unprece-
dented building of bridges, roads, and a railway line. Eleven bridges were con-
structed between 1869 and 1875, and roads were built in four provinces, includ-
ing forty-four kilometers of the Cuenca—Quito road, although their coverage
remained extremely patchy (Quintero and Silva 1994: 161); the rail link between
Quito and Guayaquil, for example, was not completed until 19o8.

Cartography was a prime new tool of the state, which had previously been
reliant on eighteenth-century maps by Pedro Vicente Maldonado, who pre-
pared them while taking part int rhe French geodesic mission of 1763, and an
(arguably inaccurate) midcentury update by Villavicencio (Teran 1983). Using
the new maps and political power, Garcia Moreno changed the electoral ge-
ography of thé"Country in 1860, soon after becoming president. Rather than
continue the system of three equal representative blocs (Quito, Guayaquil,
and Cuenca), he established the province {provincia) as the basis of adminis-
tration and political power, a move strongly opposed by Guayaquil (Quintero
and Silva 1994: 123). Spatial politics were further reshaped in the Constitution

128 STATES OF IMAGINATION

that permitted in theory some degree of regional decentralization, although
this was not acted on (124). .
Social aspects of national integration were also being developed at tbls
stage, although they reflected the fragile sense of unity in the state, which
comprised a shifting set of coalitions among landowning and new commer-
cial elites on the coast and in the Highlands (Quintero and Silva 1994). The
currency, sucre, was established only in 1884, although the Banco del Ecuador
had been founded in 1868 for the issuance of notes (53, 161). A national an-
them was performed for the first time on 1o August 1866, whose words were
written by the poet and politician Juan Leon Mera (Garcla Gonzilez 1?92).’
Primary education was encouraged, although this remained firmly in the
hands of the Catholic Church. Although these means of establisking a “com-
munity” of Ecuadorians were adopted, they remained extremely remote f.rom
the bulk of the population, who were excluded from nationhood by racism,
poverty, and lack of civil rights. .
Overall, the Ecuadorian state by the mid—nineteenth century was just be-
ginning to organize the abstract space of statehood. The means at its disposal
were relatively rudimentary, but have continued to be used up to the eve of
the twenty-first century, namely, the consolidation of geographic knowledge
and skills in the arms of a few professionals, and the mapping of territor)‘/.
These spatial techniques were conceived by Garcia Moreno and later pre.SI-
dents as offering a regulatory power, wielded by the elites in their defer_mfwe
protection of Ecuador as a geopolitical entity. Notably in this geopolitical
power game, the state cartography did not provide a visual vocabulary for tf.le
citizenship of the country, although it appears that Garcia Moreno, the n'.lam
initiator of this process, personally possessed a strong geographic imagina-
tion of the state. Although the national currency and the national anthem

circulated as signs of a national community, they were meaningless & the

bulk of the Fapaliton, By the end of this period; FCUAdor as 4 Sovercign

// nation-state was considerably more established, due in part to the deploy-

mrent o Spatial techtiiqués of knowledge production and to the consolidation
of political ties in new geographies. o

The 19305 to mid-1g40s: Modernization of State Geographies .

The next major period of state usage of spatial techniques came in the 19305:
with ce+rtain elergenté joining the state repertoire of “methods of statehood’
in the decadés before and after. The use of mapping was much more exten-
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sive by this time, in both the global North and South, and the application of
cartography ro statehood increasingly was bound up in a move to create a
sensc of national identity among citizens. Around the world, newly indepen-
dent states in the twentieth century found geography a “necessary tool for
claritving and fostering their national identity” (Hoosen 1994: 4). Ecuador's
twentieth-century state similarly professienalized geography in line with irs
state-building practices, producing geographic knowledges and inventories.
Morcover, these skills and inventeries were associated with the military,
whose central role in nation building was taken as self-evident. What we see
by this time, too, is 2 growing awareness of the social dimensions to nation:
as homogeneous space was established, more emphasis was placed on the
social groupings within that space,

In the rg20s, the Ecuadoerian army was appointed by the state to create a

national topographic map (Cortés rg6o: 27). In pressing their case for the
job, the army's representatives argued that the knowledge of “patriotic fron-
tiers” and an inventory of the country’s natural wealth (geology, hydrology,
forestry, agriculture, minerals) would be in the state’s interest. Moreover, Ger-
man technical skills sharing and exchanges were important in the wake of
the German mission for this purpose in 1925 (N. Gbmez, interview 1994).
Consequently in 1927, a technical commission for the national map was
formed, followed in 1928 by the inauguration of training programs in topog-
raphy and cartography and the placing of the Geographical Military Service
(Servicio Geografico Militar) under the army high command. The Servicio
later became the Instituto Geografico Militar (1GM, Geographical Military In-
stitute) as the association among state mapping, geographic knowledges, and
the military drew closer during the cold war (see below). From the start, the
Servicio was tied to similar organizations across the Americas, as it had links
with the Instituto Pan-Americano de Geografia e Historia (Pan-American In-
stirute of Geography and History) and the Inter-American Geodesic Service,
both of which gained increasing significance in training and resource distri-
bution during the cold war.

At the end of the 1930s and into the 1940s, geography gained a further,
civilian boost through the extension of teaching of the discipline to secondary
school teachers. Francisco Teran, first as a teacher and then as a lecturer in
the training college, became a key figure in the establishment of a civilian
group of geographers. His book, Geografia del Ecuador, was first published in
1948 and subsequently went through twenty more editions. Teran was later
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appointed to sit on the National Cultural Council in the mid-1970s, as social
integrarion superseded spatial integration in state agendas.

Although by 1940 Ecuador expected that its territorial sovereignty was rela-
tively secure and was consequently establishing resource inventories tor de-
velopment, the war with Peru in 1941 abruptly changed that situation. With
the extensive territorial loss in the Amazon basin, hoth Ecuadoer’s discourscs
of national territory and the practices of surveillance required to secure the
remainder of the country changed. In the wake of the conflict, the Servicio
Geografico Militar had the knowledge and personnel to place the concrete
boundary markers along the new (disputed) frontier. However, the process of
representing this new border and explaining the abrupt change of shape of
national maps became an overriding concern that continued unti} the con-
flict’s resolution in 1998 (see Radcliffe 1998, for a brief history). After this
date, the 1M produced maps showing the “dismembering of the territory of
Ecuador,” developing a vocabulary through which the relations of spatial rule
could be encoded in forceful, emotional terms. Maps indicated two types of
territorial loss; first, the territories “ceded” to Brazil {in 1777 and 1g904) and
to Colombia (in 1916, clarified in 1922); sccond, the “territories in Peru’s
power” (under the 1830 protocol, and the 1942 event; see map in Quintero
and Silva 1994: 451-52). After the Rio Protocol of 1942, Ecuador continued
to dispute Perw’s claim to territory by marking one segment of the (disputed)}
border with the words “zone in which the Rio Protocol is inapplicable” (zona
en qué el protecolo de Rio de Janeiro es inejucutable). The geopolitical interests of
the state were clear in this cartography (see Hepple 1g9g2); moreover, the map
continually kept the issue alive for Ecuadorians, whose education texts con-
stantly repeated the “history of the borders” in which the conflict with Peru
featured heavily. In talking of the relationships among myth, history, and
identity, Friedman argues that the temporal continuity of identity is established
(or reestablished) by means of spatial discontinuity (1992: 194). In Ecuador’s
national repertoire, the post-1942 visual and spatial discourses highlighted
a strongly spatial discontinuity (real and highly symbolic) with neighboring
countries, especially Peru.

In summary, the period of the 1930s and 1940s was one in which the pro-
duction of abstract space for and by the state continued, although increas-
ingly under military command, in particular after the conflict with Peru. In-
ternational exchanges of knowledge were built up under the U.S. palicy of
overseeing its “backyard,” a process that increased in the 1gbos and rg7os.
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Yet the state did not deal with the production of territoriality as exclusively a
concern for its military: geographic knowledges and nationalist interpreta-
tion of maps slowly came into the public arena through schools and the dis-
tribution of the “logo map” showing Ecuador’s new configuration.

19605 and 1970s: Attempting a Social Irttegration

af State Territory

This period saw increased military control of the techniques of geographic
knowledge under the cold war logic of anticommunism. These decades were
also characterized by the application of spatial principles to the “problem”
of developiment, and patticularly to the perceived need to integrate poor Ec-
uadorians into the modernizing nation. In the urgent agenda for social and
spatial integration, spatial knowledges and imageries were increasingly dis-
played for public consumption, although their production was increasingly
centralized.

In the context of cold war geopolitics and the nexus of military power with
“development,” it is not surprising to see that the map and cartographic tech-
niques come further under the surveillance of the {(military arm of the) stare,
Since the 1g50s the United Stares had been organizing fifteen Latin Ameri-
can states in its Geodesic Survey, also providing grants to students to attend
courses in the latest techniques in Panama. Even in 1960, the 1GM was argu-
ing in state national security debates for a more significant role for mapping,
and suggested that “the fortificatory project has to be better when the map
on which it is designed is exact” {Cortés 1960: 23). The Law of National Car-
tography of 1978 was a response to these issues. The law explicitly stated that
cartography served the demands of the national development plan and na-
tional security. Map making was to be centralized in one state institition, a
task given to the iGMm, which was funded by the Ministry of National Defense.
The armed forces were given overall responsibility for the security of maps
and aerial photographs, and, together with the Foreign Ministry, the 1GM took
over the designation of international borders. With a large staff and modern
offices, the 16M gained from its association with a centrist state ethos of
modernist development, objective science, and the tutoring of citizens. Leg-
islation endorsed its role as the holder of a monopoly on geographic tech-
niques in the state, and other institutions were established to extend its work
in new directions (Radcliffe 1996). Under the Law of Cartography too, the
IGM took on a rele in the publication and Ppreparation of information and
educational texts.

I32 STATES OF IMAGINATION

Explaining the role of the military mapmakers, the law described 2 need
“to control cartography and geographical publications, which circulate or are
exhibited, so that they correspond to geographical reality, and that the inter-
national borders are correct and recognized by the Ecuadorian state.” More-
over, the authority of the maps with the Rio Protocol rested on the judicial
system, under which the sale of maps without the Rio Protocol line was con-
sidered traitorous and carried a sentence of up to sixteen years in prison.
Under law, maps had to include the Ecuadorian territory from before 1941, a
law that was enforced through regular inspections by the authorities of book-
shops and other outlets.

Cartographies produced by the modernist 16M were oriented toward both
the national security of the geopolitical region of Ecuador and the consump-
tion by citizens of “nationalist” imagined geographies. With regard to na-
tional security, the Institute for Advanced National Studies (Instituto de Altos
Estudios Nacionales, IAEN) coordinated with 1GM geographers for territorial
and aerial photographic information. Formed in May 1972 under a military
government, the IAEN was explicitly designed to elaborate a national security
doctrine (NSD), as well as “to prepare the ruling classes (cadres) of the na-
tion” (Quintero and Silva 1991: 223). As elsewhere in cold war Latin America,
the Nsp becamie a state-centered mission to block external threats to national
sovereignty and expand the state into the full frontiers (Hepple 19g2), justi-
fying and legitimizing surveillance and military expenditure. The elaboration
of the NsD created a discourse in which the military emerged as homologous
with the patria, in which interests of the military epitomized the national in-
terest, and where the armed forces could speak on behalf of the country.
Following from the idea of an essential, natural “national soul” of ecuatoriani-
dad, the TAEN viewed itself as coterminous with the very territory it was re-
sponsible for mapping. Despite contradictory shifts in emphasis toward so-
cial development, the armed forces continued to expound their cartographics
of state power in a state-centered notion of sovereignty, with the military
regarding itself as the sole competent agent for oversecing the nation’s secu-
rity and development. In the course of the 1970s and 1980s, when rising eth-
nic group demands and weak unification were perceived as blocks to com-
plete national expression, the military had bound itself so closely to state
territoriality that it remained central (Quintero and Silva 1gg1: 231).° .

Visual referents to the security of national borders were widely dissemi-
nated, along with accompanying nationalist stories, during this period. The
first six Republican constitutions had not mentioned the Amazon region, but
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the eastern region, the Oriente, was increasingly represented in state dis-
course as a care area in the nation's geographies. “Ecuador was, is and will
be an Amazonian country” became a slogan on government-headed note-
paper in the 1g70s (Whitten 1981). Oil-based development permitted exten-
sion of state sovereignty over the territory for the first time in the modern era
(Quintero and Silva 1gg1: 165). The new focus was echoed in the geography-
history curriculum, where special emphasis was placed on the “Ecuadorian
discovery™ of the Amazon River by one of Pizarro's officers. The myth of prior
Ecuadorian claim to the Amazon lowlands east of the Andes of course reit-
erated an anti-Deruvian sentiment. in addition to a geopolitical concern with
the basin, policy discourses highlighting the promise of future national de-
velopment emerged, not least due to the new petrol economy of these years
(Restrepo 1993: 154). The ubiquity and banality (Billig 1995} of the country’s
map and landscapes (in weather maps, on school walls and barracks) was
established in this decade. The Oriente represented an area of security weak-
ness as well as future development prospects.

Although the 196os and rg7os were undoubtedly shaped by the geopolirical
concerns of the post—World War I period, there was nevertheless in Ecua-
dor an extensive effort by military and civilian regimes alike to overcome the
profound development problems facing the country. Florencia Mallon (1999)
sees this period of Latin America’s history as one of “national liberation” in
which states address national questions in a more expansive {and at times
progressive) agenda. With oil revenues to hand, Ecuador engaged in a num-
ber of measures intended in part to create an inclusionary nation-state. Al-
though it had security overtones, a range of policies contributed directy to
strengthening civil rights and inducting a sense of national place among citi-
zens. Suffrage was extended to illiterates in the 1978 general election, thereby
including many rural and female voters for the first time, a third of whom
had previously been excluded from the vote. The physical integration of the
country was quickened through the trebling of road mileage between 1959
and 1978 (Quintero and Silva 19g1: 238). North American geographers were
commissioned by the state agency for development, the Junta de Planifica-
¢ién, to carry out research into the persistent problems of regionalism (inter-
view, April 19g94).

Geography in planning was perceived as a tool to overcome uncven devel-
opment. As one geographer active at that time said, geography “can help
enormously ta overcome many problems, principally the localist problems.
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Also regionalism of countries. For example, here we have regionalism around
Guayaquil and Quito™ (interview, April 1994). The extension of education
around the country also spread the nationalist ideas abour geography to a
wider population. A geographic training college for teachers was established
in 1973 by the government, with a representative of the 1Gm on the board
(interview, April 1994). The training college Centro Panamericana para Estu-
dios ¢ Investigacion Geographica (CEPEIGE) had an explicitly nationalist idea
of its role. As one director explained, “Geography is a very interesting sci-
ence that helps to strengthen the spirit of Ecuadorian nationhood™ (interview,
April 19g4). State co-optation of intellectuals was generally high at this time
(Quintero and Silva 1994: 299), although in the case of geographers, the en-
dorsement of state policies appears to have been particulazly enthusiastic,

Social integrarion was encouraged through the above-mentioned dissemi-
nation of imagined (Amazon) geographies, as well as through extensive so-
cial programs. From 1963, the Civil Action programs deployed military con-
tingents in development projects, a pattern that was expanded in the later Alas
para la salud (health) and Alas para la cultura (culture) programs. Kibbutz-type
settlements were also established in sensitive border zenes to incorporate
young peasants into military and development agendas. This Conscripeion
Agraria Militar Ecuatoriana (CAME, Ecuadorian Military Agrarian Conscrip-
tion) began in 1966, and within ten years had three centers in the Sierra, one
on the coast, and one in the Oriente. Where possible, civilian populations
were also involved, such as through festivals, old peoples homes, and links
with peasant leaders (Quintero and Silva 19g4: 221-23). A more enduring
institution was the establishment of a *national” football team by the military
in 1972, a team that still exists today although it became associated with
Quito, thereby undermining its original intention.

In summaty, a brief overview of Ecuador’s use and deployment of geo-
graphic skills and spatial knowledges has demonstrated the varying yet per-
sistent agenda of mapping by the state. Different institutions have been
charged with this task, and their relationships with the state have been at
times contradictory and diffuse. Nevertheless, the spatial imagination of the
state has arguably been central in a wide—and significant—range of aspects
of the state project. In the establishment of state territoriality, the state has
used geography and geographers to map resources, to guarantee geopolitical
security, to overcome localisms, to control international borders, 1o inculcate
a love of country, and to provide a basis for development planning. Although
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the geographic imagination of the state was initially a controlling impetus
locked into territorial defense, that agenda has increasingly taken second
Place to the socioeconomic development concerns of the stare,

Seeing the Map

As noted above, while in the process of nation building, the Ecuadorian state
has attempted to instigate affitiations and structures of feeling of nationalism
in its citizens. As has become clear in recent research, these structures of
feeling are profoundly geographic, based on a popular sense of geopolitics,
knowledge of a “national” landscape (Smith 1991), and recognition of the
national map (Anderson 1991), as well as rituals of commemoration (Gillis
1994). Geogtaphic imaginations and tools can thereby provide the basis for
the “collective internalization of a territorial identity” (Escolar et al. 19g4:
352; see Breuilly 1993). As argued by Gupta and Ferguson, “States play a
crucial role in the popular politics of place-making and in the creation of
naturalized links between places and peoples” (1992: 12). Through its dis-
courses around Amazonian development promise and the visual referent of
the national {(truncated) map, the state attempted to generate 4 community of
cosubjects united by a primary affiliation to the nation-state {see Crain 1990).

One visual technique for the establishment of state power in Ecuador is
the truncated map, showing the territory lost to Peru in the 1941 conflict,
Whether in school textbooks, on murals of public buildings, or adorning the
side of barracks, the map of Ecuador is widespread across the territory. This
visual referent to nationhood echoes Benedict Anderson’s (1991) suggestion
that national maps become “logos” for national identity in an era of print
capitalism and easy reproducibility of images. Marked with the Rio Protocol
line and minimal features internally, the logo map resonates with a memory
of truncation; more than a guide to place, the map functions as a com-
memorative frame for spatial identity (Radcliffe 1996).° Schools, geographic
institutes, and the media created maps of the national space while implicit
spatial metaphors and place-bound images circulated (Radeliffe and West-
wood 19g6).

Another means through which subjects construct their sense of national
place is the school curriculum, which includes a section on the “history of
the borders™ (historia de limites). Referring to the long history of territorial
disputes with neighboring countries, the history of the borders reiterates a
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geopolitical imagination picked up by citizens. [n this way, local or regional
horizons were brought into line with the national territory. Thus, in rural
Andean communities, around 8o percent of mestizo and indigenous groups
tecognized the national flag and the shield. Additionally, over 75 percent
recognized the map of the country (although 20 percent did not) in the
mid-1ggos, reflecting high rates of primary education and frequent migration
(Radcliffe and Westwood 1996).

In summary, the geographic techniques deployed by the state operated not
only to establish territorial sovereignty vis-d-vis other states, but to construct
internal integration among the populations inside its borders.

Rermaking the Map

Despite attempts to inculcate visual cartographies and geographical stories
about the national territory in citizens’ minds, these attempts are not hege-
monic, or ruling people’s geographical imaginations. Alternative geographies
have erupted in Ecuador during the past twenty years in ways that contest the
spatial order established by the state. Relations of citizenship and space have
been reworked in processes that illustrate the ways in which “emergent popu-
lar cultures and processes of state formation” interact {Joseph and Nugent
1994a: 3). Challenging state-centered notions of a unified discrete space, dis-
tinct voices and practices of “popular geographical identities” {Radcliffe and
Westwood 1996) create new spaces through which to express notions of com-
munity, citizenship, and identity {Painter and Phile 1995). Popular geogra-
phies may artempt to “redraw the map” of state power—figuratively or lit-
erally—by generating new spatial order (and mapping that) as well as by
voicing distinctive affiliations to territory.

The use of cartographic maps by Ecuador’s indigenous federations to lay
claim to land illustrates this process and the hybrid nature of popular ge-
ographies of identities (Lavie and Swedenburg 1996). To recuperate land
from colonizers or to gain land title, indigenous organizations such as the
Confederacion de Nacionalidades Indigenas de la Amazonia Ecuatoriana
(CONFENIAE, Confederation of the Indigenous Nationalities of the Ecuador-
ian Amazon) and the Organizacion de Pueblos Indigenas de Pastaza (OPIP,
Pastaza Indigenous Peoples Organization) prepare their own maps showing
the extent of their land claims, thereby denying validity to the 1GM maps.
Originally trained by a German development consultant based in the Ama-
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zon lowlands, indigenous cartographic teams gained the necessary skills and
political motivations to engage in map making. The confederation cartogra-
phers alse designated territory on the ground with marks on village trees in
consultation with lecal populations. Map making thereby entered into the
dynamics of memory, space, and identity by reminding younger villagers of
their village limits (interview with OPIv, 1994).

The confederations’ map making and land titling projects generate meta-
phorical and material means tw contest state projects that deny indigenocus
identity and colonize lands. These alternative nonstate cartographies have at
their core a spatial project different from the state’s. By providing visual proof
of alternatives to land colonization by settler farmers and to state develop-
ment projects that see in the Amazon basin an “empty space” promising un-
limited opportunities for national development, these maps provide a distinct
palimpsest to that organized by the state. Mapmakers in the indigenous con-
federations are key actors in the realization of indigenous projects. They pro-
duce maps of spaces that are to be read both as representations of material
territories and as metaphoric and symbolic referents to a sociality constituted
by, and constitutive of, a particular geography (see Pratt 19g2).

In the interplay between the indigenous and the state, the rituals of rule
have changed, in that the state has acknowledged the confederations’ maps
and conceded to part of their demands, although without transforming its
primary concern in geopolitics. Whereas original concessions were of indi-
vidual [and parcels to families, later grants of land from the state were made
to legally registered communities. Additionally, the state cartographers began
to work with the OPIP topographic group, although this did not make the
indigenous and official projects of creating an indigenous space the same. As
expressed by one CONFENI1AE leader, “The granting of [land] titles isn't the
solution to the problem of indigenous territories” {Uquillas 1993: 185).

In summary, although the preparation and deployment of maps of national
territory were once the exclusive preserve of the military arm of the Ecuador-
ian state, that situation has now changed. The engagement of indigenous
popular mappings with state forms of rule resulted in the titling of indige-
nous land and a greater social inclusion of indigenous populations as full
citizens.™ In a broad social movement, indigenous organizations since the
1980s have contested the centralized and racist hierarchies of rule embedded
in the Bcuadorian state. Through marches, demenstrations, and coalidon
building both within and outside the country with a variety of social actors,
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the indigenous movement has transformed the political culture of the coun-
try. Formally, the institutions of state rule now include indigenous leaders.
such as the Indian representatives elected into national Congress and the
leaders appointed o key posts in state administration (see below; for a sum-
mary of these changes, see Santana 1995; Almeida 1991; Alban Gomez et al.
1903; Zamosc 19g4). In the next section, 1 examine the resultant dynamics for
the territoriality of the Ecuadorian state at the turn of the nwenty-first century.

Globalizing the Map: New Configurations of (National) Society and Space

As outlined above, the spatial organization of the Ecuadorian state has been
characterized by the “bundling up” of sovereignty through the use of gec-
graphic forms of knowledge and the institution of spatial vocabularies of
citizenship. In an era of growing global interconnections of praduction, im-
ages, and populations, spatial closure can no longer be constituted around
neat state houndaries (Agnew and Corbridge 19g5). As a consequence of
political-economic changes and social movements, Ecuador’s territoriality
has been profoundly reworked, giving rise to what are, as yet, preliminary
indications of what could be consolidated into new forms of spatial ruie and
social relations.

Restructuring of the world economy along neoliberal lines has dragged
Ecuador in its wake, albeit later than other countries in the region. The open-
ing up of the economy to global markets (connected particularly with oil,
timber, shrimp, and banana production) has entailed the removal of state
powers from certain sectors and the reinforcement of state intervention in
others (government attitudes to privatization remain ambivalent). Foreign di-
rect investment doubled to U.S.$9.1 million by 1993, when the state Consejo
Nacional de Modernizacion (CoNaM) “modernization” agency began its re-
mit of further liberalizing of the economy.** Key shapers of the spatialities
of state power are the World Bank and 1MF, promoting neoiiberalism with
a human face.

As Ecuador was encouraged to enter global markets, a measure of lo-
cal grassroots democratization was promoted by multilateral agencies. The
World Bank initiated programs for the disbursement of funds primarily via
nonstate groups comprising nongovernmental organizations, state agencies,
and grassroots organizations, with goals of capacity building and institu-
tional strengthening. Learning from the social funds experience to alleviate
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the impacts of neoliberal restructuring, the programs were initially concerned
with administrative “good governance” but became more engaged in shaping
civil society-state relations. Through its Indigenous Program work, for ex-
ample, the World Bank promoted intercultural and bilingual education proj-
ects, participatory democratization and multicultyral legislation and practice
througheut Latin America, including Ecuador from the 19gas.

Moreover, internationally networked advocacy and nongovernmental
groups have supplied information, support, and resources as diverse as train-
ing, airfares, policy interpretations, and computers to civil society in the
Andean countries, including indigenous organizations. As international re-
sources and information have flowed in, indigenous organizations have ne-
gotiated a changed position vis-2-vis a (reduced) state (Serrano 1993). As a
cold war scenario of suppression of internal dissent gives way to an inclu-
sionary** discourse of participatory democracy and rights, indigenous orga-
nizations have come into positions that grant them a capacity to rework the
formation of the state, at least partially. This is particularly true in Ecuador,
where, in comparison with, for example, Bolivia, the state has been less cen-
tralized and homogeneous (Andolina 1999}. Moreover, indigenous actors ne-
gotiate with the state in a space defined by its networks among activists in
both North and South and different Latin American countries, Involved in
transnational networks with other countries’ indigenous groups, NGOs, and
solidarity activists, Ecuadorian indigenous populations are exchanging infor-
mation, strategies, and proposals with nonstate (and, in some cases, anti-
state) actors (compare Slater 19g7).

One brief example can illustrate the process. Following from the develop-
mentalist and increasingly inclusive agenda, the Ecuadorian state in the mid-
t9gos founded an institution dedicated to the problems of indigenous and
black Ecuadorian affairs. This state agency was empowered to deal with in-
digenous and black Ecuadotian issues in ways that belied their past as back-
waters of state administration, deprived of funds and political clout. Con-
sejo de Planificacion Nacional para Indigenas y Negros (CONPLADEIN), later
Consejo de Desarrollo de las Naciones y Pueblos del Ecuador (CODENTPE,
Council for the Development of the Nations and Peoples of Ecuador), stated
its objective as “To put in place a process leading to the constitutional recog-
nition of Ecuador as a plurinaticnal, plurilingual and pluriculeural society, in-
corporating this redefinition in global society, in national objectives and in the
political, juridical and administrative structure of the state, [and] in the Plan
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for National Development and in regional and local plans” (CONPLADEIN
1997: 6).

The development project that grew out of this process became the Proyecto
de Desarrollo de los Pueblos Indigenas y Negros del Ecuador (PRODEPINE,
Development Project for the Indian and Black Groups of Ecuador), working
with 850 million from the International Fund for Agricultural Development,
the World Bank, the Ecuadorian government, and indigenous organizations
(van Nieuwkoop and Uquillas 2000). Drawing on the experiences of grass-
roots organizations, “base groups,” and regional NGOs and federations, the
PRODEPINE agenda was designed precisely to reconfigure the spaces of de-
cision making, power, and territary in Ecuador. The PRODEDPINE spatial for-
mation was based on a decentralized alternative to existing parish and pro-
vincial administration, with regional offices and local development projects
formulated by indigenous communities themselves. The aim was to target
poverty-alleviation measures and social training projects across the three
major regions, focusing on 288 parishes. The parishes were chosen on four
criteria: concentrations of black and indigenous groups; high levels of pov-
erty; high levels of social deprivation; and degree of grassroots organization
(CONPLADEIN 1997). The policy was thus formulated on a combination of
needs-based criteria but also, crucially, on the notion that the populations to
be involved in development were to be active agents in the process (having “a
degree of grassroots organization™) and not passive recipients.

The new spatiality offered by these arrangements forms an explicit part of
the discourse of PRODEPINE. According to PRODEPINE documents, “Net-
works allow the gaining of space, presence, information, greater reflection
and capacity of consultation.” A network extending beyond the national bor-
ders linking diverse social actors is an integral part of the geographic imagi-
nation of the movement, in which international assessment and experiences
are seen as particularly beneficial (CONPLADEIN 19g7: 38). The geographic
imagination informed by indigenous and other popular social movements in
the 1980s and rggos is demonstrated in other statements. The project ana-
lyzed the relationship between “local” scales and institutions at higher scales
in terms of local, national, and global relationships and the balance to be
sought among them. Premising their discussion on a linkage between global
and local development, the project argues that “no local project is valid unless
it has possibilities for regional or micro-regional growth,” while there is 2
need to systematize any knowledges “a escala” (in relation to scale; 39).
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Despite oxtensive criticisms of PRODEFINE, in part from interest groups
in the state who resent such decentralizarion and multicultural policies, such
remapping of the geographies of resource distribution and decision making
hold out the prospect of territorial reorganization in Ecuador. On the one
hand, power has been explicitly decentralized to racial groups marginalized
by previous administrative and political geographies; on the other hand, these
same groups arc becoming increasingly engaged in a transnational flow of
intormation, resources, and contacts through which to define their spatal
and development objectives. Negotiations over the appropriateness of differ-
ent types of development intervention are ongoing as a result. Indigenous
opposition to neoliberal reforms of water and land resources, combined
with environmentalist support for their opposition to oil extraction in the
Amazon area, illustrate these processes. Spatial organization, according to
prODEPINE and indigenous practice, is organized in terms of networks, in
which flows between global and local actors work around, as well as strate-
gically alongside, the staie. In such reformation of state geographies, there is
less of a centralized homogeneous state space, but the possibilicy of a more
heterogeneous and empowering space. In summary, while the indigenous de-
velopment agendas are currently being discussed heatedly, it has been sug-
gested that the extent of change to state forms of rule under neoliberal reform
and multilateral agency agendas are significant. As state territorial sover-
eignty over political economy is unbundied, so the processes of state forma-
tion are increasingly informed by “the emergence of forms of [indigenous]
local consciousness” {Joseph and Nugent 1g94a: 22}, themselves constructed
in a transnational field of knowledge creation.

Conclusion

The relations among state, space, and power in Ecuador have shown a shifi-
ing pattern of spatial techniques, geographic imaginations, and types of
power invested in different geographic texts and images. Throughout the
Republican period, the imagination of the Ecuadorian state has been a
geographic imagination, in which the territoriality of the country has been
mapped and managed in various ways. From the centralizing and integra-
tive, almost recuperative, project of President Garcia Moreno in the mid—
nineteenth century to the localizations of development policy in the indige-
nous social movement, it is clear that space is not a passive backdrop to the
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processes of state formation. Rather, the practices of gaining geographic
knowledge and then representing it in maps, documients. and policies have
been integral wo the historical transtormation of Ecuador, and will continue
to be so into the next century. Geographers have been employed by the stare
to carry out this task, but they are nor the only actors involved; engineers,
politicians, planners, the armed forces, and others have all had varying
roles. Most recently, indigenous movements prepared their own maps of lo-
cal communities. The formulations of state spatial power are not created
and fixed once and for all, but rest on guotidian work—including ideologi-
cal, representational, and material work— carried out by diverse social sub-
jects, themselves reproduced within the inventories and power effects of state
territoriality.

In this analysis, the processual and dynamic nature of state geographies
and territorialities has been emphasized. During much of the Republican pe-
riod, territoriality was about the military-state ciassification of space, about
a (fragile) national sense of space, and about military surveillance over the
ground and its population. Nevertheless, even within this repertoire of dis-
course and action, the institutions and actors engaged in a centralized, hier-
archical sense of state power changed and developed over time. Nonmilitary
contributions to geographic knowledge increased over the mid-twentieth
century as the educational curriculum, rituals of national celebration, and
increased population migration all transformed patterns of spatial integra-
tion. Classifications of space began to include indigenous confederation map-
pings and land titles. A sense of place was indelibly marked with the 1942
Rio Protocol line, yet other senses of local identities enriched the geographic
imaginations of citizens (Radcliffe and Westwood 1996).

The lack of closure around such state geographies reflects the very spatial
nature of its task, that is, the unevenness of state power, as well as the exis-
tence of alternative geographies that make “other” spaces and identities. The
guotidian practice of geographic knowledge-making procedures atiempts to
centralize the arrangement and regularization of state space, Simultaneously,
discourses and repertoires of visual imagery set about creating meaning
around these spaces as places. In other words, space and place get called up
in the practical, discursive, and representational aspects of power, the dimen-
sions that underpin state power. Within the processes of state constructions,
it is thus not only the externally oriented question of geopolitical sovereignty
that conditions state practice, but alse, crucially, the internally oriented justi-

THE STATE AS A SPACE 143



fications and explanations of territory that matter, Such internal and external
elements are intimately interconnected in terms of the personnel involved in
defining the state repertoire and in terms of the audiences for their reception
and the practices that underpin them. Moreover, with the fast-changing trans-
nationalization of economies, states, and indigenous politics, the boundaries
of the map are rapidly transformed into new, unprecedented fields of action
as yet not fully explored by social actors nor mapped by social analysts, In
conclusion, nation-states are states af geographic imaginations, subject to con-
stant redrawings and new cartographies created in the power-invested spaces
of territoriality.

Notes

iam grateful to the organizers of the conference on States of Imagination at which this paper
was first presented and commented on sc wisely. Thanks are also due to Finn Stepputat and
an ancnymous reader for further comments on later drafts. The research from which this
chapter is drawn was generously funded by the Economic and Social Research Council in
projects on “Remaking the Nation” (1993-1995, No. Reoo/23/4321) and currendy, under
the Transnational Communities Programme, in the project “Transnational Indigencus Com-
munities in Ecuador and Bolivia” (1999-2001, No, L214/25/2023). All translations are mine
uniess otherwise noted.

1. The posteolonial period in Latin America is generally defined as the 1780s to 1990s. Formal
independence for the Spanish colonies was gained in the t820s and 1830s.

2. For an aiternative chronology of regionalism and tetritory in Ecuador, see I, Maiguashea
(1983), who identifies 1830—1925, 19251045, and 1945—1972 as significant periods.

3. T use the term territoriality in a critical sense that attempts to question the ways in which
geopolitics and space are utilized in power games.

4. In this regard, recent work in the discipline of geography has highlighted the role of sur-
veillance, representation, narratve, racialization, (hetero)sexualization, and gendering as
key pracrices through which power constitutes its social and spatial effects (see Massey et al.
1996).

5. Garcla Mereno signed a concordat with the Pope, granting the Catholic Church status of
sole refligion in the nation and control over ail religious life, education, and the readership
of books (Quinterc and Silva 1gga).

6. n this, Ecuador was not alone, although it was paossibly an early advocate of the trend. By
the 1870s and 1880s, various republics had created new higher education institutions to
provide leadership informed by modern science. The emphasis in these institutions was on
encyclopedic knowledge of subjects, on scientific and practical concerns, and on secularism
and state centrol (Hale 1996: 149).

7. Juan Leon Mera was also author of a book entitled Catechism of Geography of the Republic of
Ecuador (Teran 1983: 183).
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8. Internarional talks around securing the Ecuador-Peru berder dispute—with the mediation
of the United States, Chile, Argentina, and Brazil—resulted in a resolution that undercut
traditional notions of territorial sovereignty. The Ecuadarians agreed to drop their elaims to
sovereign access to the Maranon River in favor of a “free navigation accord” with Peru (The
Guardian, zg January 1998).

9. Recent resolution of the Ecuador-Peru conflict over the barder raises interesting questions
about the form the logo could now take.

0. However, internal security concerns did not completely disappear even then. In the aftermath
of the 1990 Indigenous Uprising (Levantamiento Indigena), rural highland areas were mili-
tarized, especially in those areas, such as the Central Andes, where indigencus suppert for
the uprising was strongest. State presence and surveillance of Indian cemmuaities increased
through roadblocks, new “development” projects (viewed by many rural dwellers a. 1 means
to enter villages and defuse political organization), replacement of rural civilian reachers
with military persennel, and military searches of private houses.

11. Over the period rg82-1988, Ecuador underwent eight adjustment and restruct
grams, although ir retained a trade surplus by 1993. In 1986~1991, exports to the Andean

@ pro-

countries quadrupled.
12. The extent of “inciusion” is, of course, subject to negotiation, not least with regard to gender
issues, which are often remote from debates on “indigenous™ politics.
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THE SOUTH AFRICAN TRUTH AND RECONCILIATION
COMMISSION A Technique of Nation-State Formation

Lars Buur

The South African Truth and Reconciliation Commission (SATRC) Is one of
the most prominent features of the South African transition. The processes
initiated by the saTRC have had significant influence in transforming the idea

and expectations of the new South Africa nation and state. The work of the:

commission is therefore an interesting site for understanding how an idea
about a transformed nation-state is produced.

The saTRC’s general task, according to the Promotion of National Unity
and Reconciliation Act No. 34, 1945, was to “[establish] as complete a picture
as possible of the causes, nature and extent of the gross violations of human
rights . . . including the antecedents, circumstances, factors and context of
such violations {and decide] whether such violations were the result of delib-
erate planning on the part of the State or a former state or any of their or-
gans” {(Act 1995: 805-06, 8og). One could say that the aim of establishing “as
complete a picture as possible” of atrocities committed in the past was to
create a shared sense of the past in the midst of an extreme diversity of ex-

periences. The sATRC took it upon itself to construct a common national -

history based on the “truth” about the past human rights violations com-
mitted by the past regime and its former opponents. This truth was, ideally,

to lead to a shared understanding of the extreme diversity of experiences in .

South Africa.

The biggest dilemma of this imperative was the question of how the new
democracy would manage to deal both with individuals belonging to lib-
eration movements and with those from state institutions, given that both



groups were responsible for disappearances, death squads, psychological and
physical torrure, and other violations of human rights. This problem was in-
herently related to questions of how a sensc of justice could be established
that neither granted blanket amnesty nor presecuted every person who had

incired or committed human rights violations.

The Negedared Settlement

One might say that this process was necessary, but also that it was compli-
cated by the fact that nobody could claim he or she had come out of the past
conflict a clear and unconditional winner. Unlike the Second World War, there
was no official winner of the war against apartheid, and hence it was not
possible to establish a war tribunal like the paradigmatic Nuremberg coutts-
martial. In South Africa, the era of apartheid was brought to an end through
a negotiated political compromise including nearly all recognized political
players in the country.® In spite of, or perhaps because of this settlement,”
tensions related to the work of the sATRC have continued to emerge. These
tensions can be diagnosed as a conflict between implicit and explicit undex-
standings by different people, groups, and political parties of the nature of
the negotiated settlement.

In brief, the explicit official expression is that there were no winners of the
past conflict. Therefore, as sATRC Deptty Chair Alex Boraine formulated it,
the work of the SATRC is “an honest assessment and diagnosis of the sickness
within our society in an attempt to give people, both perpetrators and victims,
an opportunity to face the past and to start afresh” (1996a: 2). I suggest that

‘f"the implicit understanding is that there was indeed a winner, and everybody
: knows it was the aNc, which is still celebrating the change from institution-
- alized separate ethnic development o nonracial democracy through sports

events, public holidays, and the sarRC. However, due to the nature of the
_negotiated settlement, this celebration cannot be made overtly in the work of
- the saTRrg, lest it be criticized for not looking toward the future, and lest it

alienate supporters of the former regime.?

This essay examines the relation between the “onstage,
. spectacle of the SATRC process, and the “backstage,” mv151ble inside of the
bureaucratic machiner h production.” First, [ examine the public rep-
resentations emerging from the SATRC process. | suggest that it was the es-

tablishment of the sarrRC and the public representations emerging from its
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strong, onstage presence in the public eye that served to mark the trans-
formation of the state and the nation. The new state sought to present itselt
as a truth-seeking, impartial judge, dispensing political and social justice, in
contrast to the exclusive apartheid stase.

Second, 1 explore how a space was created in which the ambiguous con-
flicts of the past and present could be dealt with. | suggest that the SATRC

was conceptualized as a body disconnected from the :1?(’71711(1 society through
T range of technical and” Ieglslstm devices. Third, I examine in derail the
m?mg;—e, evérydmof the saraec: how the material tor the
new national history was produced and cleaned of ambiguities. Here I sug-
gest that the everyday practices were characterized by being highly compli-
cated translations and negotiations, which were informed by both rational
ideas about how modern bureaucracy should function and more localized
concerns of a political nature.

Einally, 1 discuss the effectiveness of the separation between the visible and
the invisible nature of the saTRC. As a consequence of the perspective cho-
sen, this essay to a large extent leaves out a range of highly relevant questions
related to accountability, the need for justice in a transitional society, moral-
ity, and discussions related to what has been described as the South African
“miracle.” Instead, I concentrate on the nitty-gritty of the backstage perfot-
mance of bureaucratic micropolitics.

The National Spectacle and the Other
of the Rainbow Nation

Truth commissions, as pointed out by several authors, have proven far more
effective than court proceedings and tribunals in furnishing a dramatic me-
dium for comumunicating the new official history and law that a transitional
society might want to implement (R, Wilson 1g96; Hayner 1994).” The SATRC
}m in this regard. One reason for this was its
quasi-legal status, which helped prevent the interruption of storytelling ses- '
sions by lawyers drawing attention to legal technicalities (R. Wilson 1gg6:
16).¢ This gave the process unprecedented media appeal, nationally as well as
internationally (Theissen 199g). On the other hand, it aiso gave the SATRC
an enormous ideological responsibility, something to which the usual court-
room in South Africa was not quite as accustomed (R. Wilson 1996)."
Through these public spectacles, the sATRC provided a controlled environ-
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ment, which enabled talking about the past in new ways. That s, quite apart

* from its overt objective of creating an understanding of the “nature, causes
and extent of gross violations of human rights” (Act 1995) in South Affica,
and documenting violations and abuses in an official state setting, this pro-
cess allowed a particular picture of the new South Africa to emerge.

In the human rights violation hearings, the victims of abuses were allowed
to come forward and publicly reenact a carefully selected catalogue of abuses.
In the amnesty hearings, the perpetrators of human rights violations could
be granted amnesty according to certain criteria, one of which was telling the
“whole” truth. These were not just “media stunts” displaying “the tissue
war,” as they were popularly known (a reference to the constant dishing out
of paper hankies to victims in public hearings). Besides referring to the
starkly contrasting displays of weeping victims telling painful stoties and am-
nesty applicants showing little emotion while conféssing to gruesome killings
and torture, the picture that emerged was one that demonstrated how the

balance of power had changed from the perpetrators to the victims— from
one class and racial group to another.® This display is closely related to the
way in which the new South African nation-state, the “rainbow nation,” is
imagined.

“Othering”

To create a new national history, a “radical other” was needed as the consti-
tutive outside of the new South Africa. In South Africa, the identification of
the other of the new nation-state has been the task of the saATRC. More pre-
cisely, a certain construction of the other has started to emerge from the work
of the commission. This construction has been a positive identification of
what the “new” nation-state is, compared to the “old” apartheid state. How-
ever, because of the negotiated settlement, this process could not be carried
out through clear reference to the present, because current conflicts were ex-
tremely difficult to deal with. Instead, present conflicts were constantly re-
articulated in the form of the past. The other, in this sense, became the past
as opposed to the present focus on transformation.

The psychoanalytic vocabulary of trauma combined with the legal language
of human rights provided legitimate languages for articulating this paradox.
In particular, a whole range of illness metaphors has been used to diagnose
affairs of the past, which have a bearing on the society of today. The preva-
lence of these metaphors is illustrated amply in Boraine, Levy, and Scheffer
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(1994), Boraine and Levy (1995), and Boraine (1996b). These writings assert )
that something must be removed from society, the sick must be expiated to i
let the rainbow nation become healthy. An examination of two such media
personifications of sickness, security police officers Gideon Nieuwoudt and
Eugene de Kock, is illustrative. I suggest that each looks exactly like the Afri-
kaner incarnate—the “good” and the “bad” sides.

Personification of Violence and Evil

Today, Nieuwoudt is serving a life sentence for a range of brutal killings in
the Eastern Cape during the apartheid era. He has been denied amnesty by
the Amnesty Committee of the saTRC for not “disclosing the whole truth”
about how he and others tortured and killed human rights activists and cadres
of Umkhonto We Sizwe® and who gave him the orders to commit human
rights violations. Internationally, the most prominent case has been the kill-
ing of black consciousness leader Steven Bantu Riko. During these hearings,
one had only to listen to and look at Nieuwoudt to understand why he is one
of the most hated persons in South Africa. Speaking in Afiikaans at hearings,
often with an aggressive and arrogant attitude toward the victims of his brutal
actions, every word had to be dragged out of him, and he was never willing
to reveal anything or to implicate anybody.*® Althongh in some quarters this
attitude would create respect, in the context of the SATRC process, Nieuwoudt
becomes the incarnation of the “culture of mendacity”: the “bad” and evil
side of Afrikaner culture.

De Kock came across in much the same manner at the beginning of the
SATRC process, but he has since shifted attitude. Also serving a life sentence
in prison (212 years), he is currently speaking freely at amnesty hearings,
making one disclosure after another, implicating former apartheid cabinet
ministers and superiors. His bodily attitude is relaxed and his “naked deter-
mination to tell the truth” has been seen as an accommeodating gesture to-
ward the victims of his deeds (“A Word, a Nudge” 19g99: 24)."*

De Kock’s shift makes it difficult for people to come to grips with him
today, and to deal with their own conflicting impulses to condemn him for
his evil deeds at the same time as praise him because he has “further opened
the doors” to the dark side of South Africa’s past (“A Word, a Nudge” 19g9:
24). However, should de Kock be granted amnesty for over one hundred cases
of killings, torture, and inciting killings for which he has applied, many
South Africans would, today, accept it. This is so mainly because he has come
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to personity the “culture of truth relling” that characterizes the new South
Africa. As two brothers of the same culture, the one stands out as an evil of
the past, whereas the other is pointing toward the future “with a lightning
fast twinkle in his eves [who has yet) to be caught out in & lic [promising to
tell] mare at a later stage” (24).”* Let me give an example of how ambiguities
like the ones deseribed above play themselves out inside the sarre. ™

An Honest Man

During the “Guguletu Seven” ** amnesty hearing in Cape Town on 17-19 No-
vember 1997, de Kock was subpoenaed to give evidence. He had supplied the
SATRC with information about Vlakplaas®® involvement in the killing of the
seven activists in 1986. His testimonies challenged some of the white secur-
ity officers’ versions of the incident, because they denied the killings were
preplanned.

My first meeting with de Kock happened on the first day of the hearing. He
walked around in his green military uniform, apparently alone. Passing him,
I did not at first recognize him, but 1 remember noticing that I had seen the
face before without being able to fix it as de Kock’s. A few minutes later 1
passed a group of staff members of the SATRC regional office in Cape Town.
They were talking about the person I had passed a few minutes earlier:

“Lars, don’t you recognize him?”

I said: “Whe?"

“The person down there,” nodding with their heads toward the other
end of the corridor.

I said: “Oh ves, I have seen him before, but who is he actually?”

One of them, a secretary for one of the commissioners, said: “That’s
de Kock. He is here because he is going to testify in the Guguletu Seven
amnesty hearing. He is challenging the local policemen’s stories. He is
going to make a fool out of them, challenging their lies.”

I said: “Oh, is it really him? Are you sure? He looks very different from
the person I have seen in the newspapers and in (the documentary tele-
vision program] Prime Evil.”

The secretary responded: “Yes, it is him. He looks different because
he is in prison now, he has lost so much weight. Before, be was bigger
and taller. His time in prison has really taken its toll on him. What a

shame, he is much smaller now.”
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falf an hour later [ met the same secretary tagether with a logistics
officer in the door to the hearings room on the tenth foor. The hearing
had just started and they were whispering, discussing de Kock.

The secretary said, “What a shame he is so small now. Before, he was
tall and looked really strong. That was before they put him in jail.”

The logistics officer, who had been active during the struggle in the
ane and had lost several of her friends while others had been tortured,
was furious. “Kak, man! [Shit'} How can you defend him? He is a killer
with blood on his hands. He is evil. I could go up and kili him for whar
he has done. He is a fucking Boer.” She turned away from us in disgust
and sat down in the last row of chairs, right at the back of the room,
facing de Kock. Her last words were, “Dor’t listen to her {the secretary].
He [de Kock] is a fucking Boer.”

The secretary tried to explain: “He did awful things, but it is not fair
to lock him up alone. He has changed now. He is the only one speaking,
telling the truth. He is not like de Klerk and P. W. [Botha]. He is telling
the truth, so they should treat him with more dignity and not lock him
up like a criminal. [ am not saying it is righr what he did, but he is telling
the truth and that is good.” (Based on fieldwork notes 1997)

This story can be interpreted in many different ways. One could, for ex-
ample, blame the secretary for being naive, but that would be to miss the
point. Apart from telling something important about the highly complicated
process of the saTRC and how particular classifications change over time, 1
would like to highlight the particular configuration of individual Afrikaner
security personnel and its intimate relation to the overall classification of
the Afrikaners, the “Boer.” One way of identifying the malaise of the South
African society is to “villainize” somebody. This somebody, 1 suggest, is the
Afrikaner, a name that became shorthand for the old apartheid state and its
wrongdoings-—the past of the present.

Chains of Equivalence*®
One of the most striking features of the public amnesty hearings has been '
the focus on individual Afrikaners as representations of the old apartheid
state. In particular, the peculiar configuration of individual Afrikaner security
personnel, who were mainly hostile to the sarrc process and seldom free-
speaking, was linked to distinet state institutions as human rights violators.*”
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In the work emerging from the sATRC, the specific entity of “Afrikaner
human rights violator” was presented adjacent to another closely refated en-
tity: the strikingly silent and supposedly ignorant groﬁp of ordinary Afrika-
ners, The Afrikaner as human rights violator and the ignorant Afrikaner form
a single entity: the Afrikaner of the old apartheid state. The behavior of this
entity is made “real” by linking patterns of action w a specific “culture”: the
old apartheid state’s “culture of mendacity.” Deeds and actions of the Afri-
kaner security personnel became the operational definition of Aftikaner and the
old apartheid regime. In this way, a paradigmatic image of the Afrikaner as
an evil belonging to the past, of what the new nation-state is not, and of what
the SATRC process was implemented to identify and leave behind is created.

This process of classification has its dialectical counterpart in a similar
chain of equivalence, consistilwrticular combination ofindivi(iigl_\ic-
tims_of apartheid, the black majority, and the new South African state. This
combination primarily includes women, most often mothers, who voluntarily

go to the saTrc. They are presented as representativ iving a
reconciliation-seeking black population, an image through whick the saTrc

has been able to represent the new South Africa. Tnstead of the cultuze of
mendacity, embodied in the old apartheid state, the new South African state
is characterized by a “culture of truth telling.” Rather than being the ultimate

victims of apartheid, this group of women stands out as z paradigmatic ex-
ample of the new national subject, the subject to be served by the new state.

~The Afrikaner is constituted as the past against which the new state is seen.
Specifically, the demeocratic state formulates itself in opposition to human
rights violatiens, behavior that infected the “past.” In this sense, the formu-

lation of a culture of mendacity also identifies rhat which is now presumably
left behind. Therefore, when human rights violations happen in the present,
those actions are deemed “left over” from the past, most often assign

“Third Force” elements of the past, or as yet uneducated an

roups formerly serving the apartheid state.

The power of this particular configuration of the past and the present fm-
bued with two distinct cultures is more intriguing when one realizes that
most amnesty applicants coming forward to the SATRC are not white security
personnel; many of those were indemnified before the sATRC started. The
majority of applicants for amnesty are black, aileged members of the differ-
ent liberation movements (TRC 2000). The oppositional play outlined above,
which structures the past and present, raises one question: To the extent that
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individual Afrikaners are broadly identified as the source of evil, as evil itself,
how can reconciliation be achieved?

If a personification of evil is necessary, this would suggest that the pos-
sibility of reconciliation with other Afrikaners and Africans requires a simul-
tanecus celebration of the good elements of the Afrikaner, good elements
that can be incorperated in the new rainbow nation’s culture of truth telling.
This, however, would require that the evil be personified in tertain people,
whose wickedness is then explained by reference to the Afrikaner past, like
Nieuwoudt. Hence, the behavior of individuals would be justified, to some
extent, as being beyond their personal control, as deformations of essentially
good Afrikaners. Then, individuals could be “cured,” to draw on the medical
metaphor, and the healthy Afrikaner could bloom together with the rest of
the present rainbow nation, just as de Kock does.

During the SATRC process, “Do not villainize the Afrikaners” was con-
stantly stressed. This statement, however, has the precise effect of vilifying

Afrikaners, because the “group,” however disorganized and heterogeneous it
may be, is by implication pointed cut as different from the rest, something to

take notice of. On the one hand, by representing the Afrikaner in such cate-
gorical terms, the problem is no longer in individual human beings, but in an
entire culture of old Afrikaners opposed to the transformation of the new
South Africa. On the other hand, this classification process also creates a new
category, the new nation-state, an object of identification and service for the
Afrikaners.

“Afrilaners Are Africans”

In what is row known as the “Aftikaners are Africans” speech, South African

President Thabo Mbeki spoke to “the Afrikanerbond” in Pretoria on 27 July
1999." In the speech Mbeki opened the door to the biggest “group” of Afri-
kaners who had not yet volunteered their services to the new South Aftrica.™”
He asked whether South Africans “are to remain tied to the divisions and
conflicts of the past, or whether they now can be fused into one South African
journey leading into a common future” (Mbeki 1999). Apart from the lan-
guage used, which reminds us of the language of the sarrc, his speech is
interesting because we find here a transformation from “truth telling” and a
focus on the past to “the emergence of new ways of deing things, and fird-
ing new, creative ways of expressing ourselves and our plans for the future”

(Mbeki 1999). It is no lenger the past and truth telling, but a questien of the -
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future, of becoming involved in development and the uplift ot the black ma-
jority. His answer is a clear yes: the Afrikaners can become part of the new
South Afiics because “Afrikaners are Atricans.” It is only a question of drasw-

ing on the good side of the Afrikaner heritage:

| have been told for a long time there has been an interesting way ol
describing a loyal Afiikaner, It is abvays said: "Hyis 'n goele Afrikaner”
[He is a good Afrikaner]. This was often used to deseribe someone who
should be elected to a school committee, parliament or any other lead-
ership position. To some extent it is the same in the AnC when someone
is referred to as a “good comurade.”

But should a “good comrade” and a “goeie Afrikaner” work merely
for their respective interests, or should they not be good comrades and
goeic Afrikaners for the entire South Africa? (Mbeki 1099)

A month later, the reply came from the Afrikanerbond, who pledged to
work closely with the aN¢ government in bringing gconomic and social
development to the country (“Afrikanerbond forges ties with ANC™ 1999).
Thabo Mbeki’s speech displaces the question from truth relling to actual ev-
eryday dedication in the form of hard work, a language that, given their Cal-
vinistic Christian background, is familiar to Afrikaners. The point is that this
displacement could not have happened without the work of the saTRC, with
its “public grilling” of the “bad” sides of Afrikanerdom. The subtle shift from
rruth telling o work ethic neceded a resonating background, and this was
provided by the sATRC.

Ritualized public representations emerging from the public SATRC pro-
cess(es} are effective performances of the new nation-state. But the visible
character of the spectacles of the SATRC as 1 have described and analyzed it
above is one thing. Another side of this story is the invisible daily work going
on behind closed doors. When I visited South Africa and the saTre for the
first time in September 1996 I was surprised when highly esteemed scientists
writing papers and participating in the public debate about the commission
did not even know where the headquarters of the SATRC were situated (based
on fieldwork notes 19g0).

Even though the saTRC was the single most public and debated institution
in South Africa during 1996 and 1997, with a radic channel sending directly
from public hearings and a weekly internationally awarded television pro-
gram broadcast on national television every Sunday, very few people knew
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where the national head office of saTRC was situated. 1t is this phenomenon
1 turn o now, exploring first the technical construerion of the sATRC as sepa-
vated From the state and later the actual work going on inside the public ac-
cess points of the sarke. Based on the above assessiment ot the South Atrican
transition, | suggest that the function of the saTRrC has been to insttutional-
ize " the conflicr over the past and the highly ambivalent present. More pre-
cisely, the displacement and separation of these issues from state and seciery

have been produced through a range of both technical and legislative devices.

A Constitutive Separation

The daily work of the saTrc, including the processing of data about human
rights violations with the aim of accumulating a comprehensive official his-
torical database, was governed by a scientific, positivistic ideal 2 The parame-
ters of this ideal are outlined in the mandate of the saTrC.* ﬁ:ording to the
Act of National Unity and Reconciliation, the SATRC was required to “func-
tion without political or other bias” and In an objective and even-handed
manner (Act 19g5: 843). it was therefore obliged to be an independent body, -
separated from the political environment that constituted it and that granted
it time extensions (which happened several imes} and funding. The Act states
that to fulfill its obligations—documenting and laying the foundation for a
morally just society—the commission shall be “independent from any party,
government, administration, or any other functionary or body directly or in-
directly representing the interests of any such entity” (843} This constitu-
tive separation was produced by a suspension of temporality and a suspension
of place to create new time-spaces at the margins of the political and social
domains of society.

The temporal suspension can be seen in a range of factors characterizing
the commission. First, the legally preordained end date locares the commis-
sion outside the “normal™ temporality of the nation-state. Second, this was
further enforced by vesting the commission with special investigative pow-
ers because the saTRC counld subpoena people without obtaining clearance
from other authorities.>” The special investigative powers enhanced the ex-
ceptional position of the saTRC, indicating that we are dealing with an insti-
tution where time is compressed and where many tasks have to be done ina
hurry, with no time for following the “normal” schedules and procedures of
the state.
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The suspension of place refers to the fact that most official truth commis-
sions do not work in state buildings, but rent their own premises and lease
their own equipment. In South Africa, the SATRC set up four privately owned
offices furnis_}mmlww@m%mr
meney. This way of ideally discennecting the saTrc from the state’s localized
sociarattivities created an idea about a new time-space at the margin of the
nation-state, placed outside the nitty-gritty of everyday political struggles.
The symbolic importance of this form of technical disconnectedness cannot
be underestimated. When the saTrc closed down some of the regional of-

fices before the release of the final report in October 1998, it was decided to
transfer the amnesty section of the saTRC to the new premises of Magistrate

/\;j/ﬁ?_urt in Durban, KwaZulu Natal. Among staff members in the Durban office
th

>
v
v
k.
[\-f‘
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is raised discussions about whether they could maintain their independence
in the work and whether people outside the commission would perceive the
SATRC as a prolongation of the justice system. In other words, they were
afraid thar by the transference they would not only compromise the work of
the saTrC, but also create, in the public mind, a sense of the SATRC's being
a ‘normal” court, judging people (interviews, Durban, 1gg8).

q [}

The Legal Discourse .
The sense of the sATRC as disconnected and legitimate cannor be explained
with reference to its technical separation from society and state alone. The
quasi-scientific working procedures are only one side of the story. Minimally,
the legitimacy of the saTRC is based on a convention that fests on the com-
mon interest in there being an institution to deal with questions about the
past and the dilemma of guilt and responsibility in a nonretributive manner.*

Mary Douglas has suggested that for an institution to turn into a legitimate
social institntion, {t needs “a parallel cognitive convention to sustain it,” so
that conventions and practices are naturalized in social classification (1966:
406). For an institution to be legitimate, “every kind of institution needs a
formula that found its rightness in reason and in nature” (45). In other
words. there needs to be an “analogy by which the formal structure of a cru-
cial set of social relations is found in the physical world, or in the supernatu-
ral world, or in eternity, anywhere, so long as it is not seen as a sacially con-
trived arrangement” (£8). [ contend that this analogy is the encapsulation of
historical truth in a legal discourse and set of practices, that is, in the law. In
the case of the SATRC, legitimacy is based on the founding principles of the
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Constitution of South Africa, with the invocation of nation building, peaceful
coexistence, and a new nation-state built on the rule of law, including the
invocation of human rights as the measurement of “universal justice.”

There are many references to the judicial discourse and set of practices in
the work of the saTrC. Besides the obvious references to amnesty legislation,
the judicial power vested in the power of subpoena and in the revocation and
framing of the work of the sATRC within international law and in particu-
lar the Geneva Convention of Human Rights, the judicial discourse and set
of practices was apparent in the public hearings process. Every hearing, for
exampie, starts by claiming “This is not a Court of Law,” but the way the
hearings room is set up—with commissioners and committee members, ap-
plicants, victims, and lawyers placed as if it were a courtroom—makes it
difficult to distinguish from a court. This image is supported by the language
used, oath taking, and expected behavior, such as participants asking ques-
tions through a lawyer.

Through this double invocation of technical separation and legal discourse,
the SATRC became a means of accommodating conflict. It was a way of regu-
lating and neutralizing current conflicts related to past responsibility and
guilt, so that these conflicts could be contained and dealt with within one
segregated domain. In this way, the past and its conflicts were encoded, or-
dered, and organized, so that past experiences could be encapsulated in the
rules and legislation of the Constitution on which the sarrc was based.
Though the ideal was not always maintained, despite the best intentions of
the saTrc staff, nonetheless it allowed these conflicts to be controlled and
their consequences made relatively predictable. A consequence of this pro-
cess is that the past is determined by legislative provisions and by the particu-
lar manner in which legislation is interpreted.

This point is often forgotten in the comparative study of truth commis-
sions. Nearly all descriptions and analyses of official truth commissions rest
on the implicit proposition that norms, action, and representations are basi-
cally the same (see, e.g., Hayner 1994, 1996, 1997). This means rhat what a
commission should do, what it actually did, and the manner in which people
in charge of commissions represent and reflect on the work done all belong
1o the same level of reality. The result of this is that descriptions and analyses
of the work of these commissions end up being far too coherent, and further,
that important information is excluded about how mandates (and their inter-
nal tensions) are handled by staff members while commissions are working.
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The Invisible Inside

The intensity of this public process has also creared a certain kind of blind-
ness avound the work of the sarre. The ritualized public representarions
only deseribe ane aspect of its work, The private process of selecting victins
who would tel! stories publicly was b JSJC‘AH\’ a strategic process where judg-
ments were nmde by saTrc xmff members to identify the goocl and the bad
e e
viftims of hunun rlght\ vialations, dpprmmu[cl; 1o pereent appeared in
public hearings; the remaining go percent were processed beliind the scenes.
This processing behmd c}oscd deoors was dbOth hndmg the truth about the
irrelevant truth and about removing the debris of national history that was
not deemed to fall within the human H

a of the sAaTRC.
This selective, creative, and publicly unobserved production of specific kinds

of truth claims is explared in the following sections.

Individualized Truth

The new South Aftica describes itself as a rainbow nation consisting of many
different and highly diverse fragments (people, histories, and ethnicities). To
create a shared sense of the past in the midst of this diversity, the commission
needs unambiguons information that must then be classified according to a
human rights—based “(richotomy’": victim, witness, and perpetrator—a hu-
man rights violaton—based classification schema.

[t is important to keep in mind that in the landscape of a negotiated settle-
ment, the road the saTrRc has chosen is, in essence, a liberal way of dealing
with the past (Mamdani 19g6b: 4~5; 1997: 22} because the SATRC has chosen
to interpret its mandate from zan individualized perspective.* This has been
done in two ways. First, the commission primarily documented the abuses
committed by the apartheid state institutions and its foremost opponents in
individual terms. Second, it tried to capture as many stoties as possible from
individual victims of gross human rights violations (GHRVs), a process of
“transparent” data collection that produced material for writing up a new
common national history. Not everything enters the national script. The sto-
ries forwarded to the sATRC needed to contain certain information that suited
clear-cut definitions of victims, perpetrators, and abuses to fit the national
script. In this way, a2 certain grammar was used for the production of the
“correct” script.
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In the process of truth production, historical cvents had to be recon-
strieted. Some events became classified as Grrv, und others did not. This
required a series of interprerarions and judgments by evervday workers in the
satre, Even though the saTRe carried our many ot 16s tasks in the public eve.
the evervday work of the commussion has, until recently, largelv escaped scru-
tinv.®” This has been so partly because the daily work of the SATRC was o 3
large extent inaccessible. The evervday practice of ebjectifyingand Procossing
past experiences from the apartheid period in the sarre was done withow
any public attention. In other words, the commission's evervday work func-
rions were tetracted (invisible) from society, in contrast to the theatrical nature
of everyday bureaucratic public routines (sec, €.g., Herzteld 19g2). This raises
questions, such as what characterizes the truth that constitutes the founda-
tion of the new nation-state? What makes the truth produced by the SATRC a
legitimate and authoritative truth in national and international arenas? This
is what | answer in the following section by examining the ways in which the
categories of GHRV were negotiated in the everyday bureaucratic practice of
the SATRC.

The Everyday Practices of Truth Production

The following example illustrates the everyday practices that were applied in
the Data Processor Unit (Dpu) of the SATRC to objectify reliable information
about past human rights atrocities. The task of the DPU was to analyze the
statemients received by the saTrc from alleged victims of GHRVs and to clas-
sify and enter the information in a database. The Dru was only one of several
units working together on this project. Its work was the second step in an
ongoing process of verification of the received statements. At the end of this
process statements were either dismissed as being “cut of mandate” or clas-
sified according to victims, witnesses, or perpetrators of the GHRV(s) who
appeared in the statement.

Therefore, the incoming statements, on which all the units depend, were
central to the work of the pru. The cooperation among the different units
consisted of different layers of “corroboration” of the information capwured.®
This was done through a database, applying the well-known software pro-
gram Oracle, which classified and analyzed incoming empirical material in
such a way that different units/persons could communicate and change the
captured informartion.

The methodology is, in essence, “positivistic.” Each step in the engoing
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data processing permitted a systematic cross-correlation and confirmation of
the raw data captured by the statement takers and refined by the dara proces-
sors.* The aim of the cross-correlation was o produce a neutral and objective
process of fact finding, as required in the mandate of the saTrc. The complex
nhegotiations that this positivistic methodology implied can be illustrated by
the following sequence.

The Data Processors ‘

Sheila has received a statement, which at first seems problem-free, ™ She types
a reference number into the correct rubric on the computer screen and the
deponent, who is also the victim, is thus automatically given a reference num-
ber. She then goes through the statement te find other victims. Every time a
name is mentioned she writes the new person’s name down on a piece of
paper and makes the first classification: who is victim, who is perpetrator, who
is witness, and so forth. She then begins the creation of their “identities” on
the sereen by giving them a victim, wirness, or perpetrator number, so that
they will have their own page in the database. Extracts from my feld notes
illustrate this process:

A problem emerges when the screen (the data program) on page 2 asks
for more details about the incident. Sheila rereads the statement and
begins doubting whether she is dealing with 2 GH&v incident or a job
canflict between different workers in a bar.

Sheila thinks out loud: “It seems more like an event than an GHRYV,
How can a bar fight over jobs be classified as a GHRV?” She answers
herself: “In some cases it seems so, Lars, because boycotts * were used
as a weapon by the UDF [United Democratic Front], so everything de-
pends on the political context. What do you think, Lars?”

“Tdon't know.”

Sheila looks around the room and goes to Julia, the leader of the unir,
who is sitting at the back of the room. They quickly go through the
statement together and consult the ten pages of GHRv classifications.
After 2 long discussion and several consultations with the GHRY classi-
fications, they decide not to create “personal details”—the witness, vic-
tim, and perpetrator identities—because it is not a GHRYV statement.

But before Sheila has left Julia's desk, Julia changes her mind. She is
not satisfied; still doubting, she decides to call Shaida, the person who
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registers all statements from the Western Cape, on the telephone and
ask her what to do.

During the discussion it is decided that Sheila should write a “throng
summary,” which would explain why the statement is not a GHRYV state-
ment, or, in other words, why the statement is out of mandate. The finaf
decision would then be taken by commissioner Mary Burton later on.
Mary (or another human rights violation committee member} is the only
person who can take the final decision on whether a statement is out of
mandate or not.

Sheila then goes to the computer and begins writing the summary.
One sentence stands out: “The bar was predominanily for whites.” When
finished, she decides to create the necessary identities on pages 2 and 3
in the database, because the bar was for whites and it could have been a
conflict with a political motive. She then consults the room again—this
time discussing with several data processors—and it is decided that she
should go and talk to some of the more experienced data processors,
who work on another floor with the Investigative Unit on corroboration
of statements.

We talk to the investigative data processor and show her a printout of
Sheila's work. She tells Sheila that she has done good work and prom-
ises to talk to Mary Burton after the corroboration has been done by the
Investigative Unit. Sheila tells me she feels relieved, because it is “no
longer my problem, and because I have done nothing wrong.”

! then ask her about the sentence she wrote that guided the rest of her
classificatory work: “The bar was predominantly for whites.” The narra-
tive of the statement did nor contain this information; the statement
had not said anything about which kind of bar we were dealing with. In
Sheila’s explanation, she refers to her own knowledge about bars dur-
ing the time of apartheid. She explains to me that “some bars were for
whites only and others were for coloreds and blacks.”

Employees in bureaucratic institutions like the sATRC try to fulfill the ideal
of the constitutive separation between politics and science, well knowing
that it is impossible. They strive hard to foliow the rules, even while simulta-
necusly acknowledging that it is impossible to classify and thereby postu-
late that the nature of apartheid’s heritage consists of discrete and distinct
entities that can easily be ordered. In part, this commitment owes to an’
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awarencss ol the implications of net fultilling the ideal if it comes to public
knowledge—the fear of “nmiessing up,”™ as it is popularly expressed among
emplovees of the satre. And partly, the commitment owes to 2 belicf in the
correctness of this way of working: the bureancratic ordering of the world.
Bur just as imiportant is comniission members’ awareness that they have u
mission that is bigger than themselves. Lo this sense, the ideal is a guiding
Framework—a necessary fiction— for their meticulous work, which informs

actions and decisions even when it cannot be preserved in reality.

Classification

The above sequence describes the negotiations involved in the classification
of information contained in a statement. Each statement usually involves sev-
eral classifications, with their own contextual story. Contextual stories con-
tain important information if one does not want to simply dismiss the work
of the employecs as “bad” or “unprofessional,” and if one wants to under-
stand the metamorphic process this statement undergoes before its infor-
mation becomes an (arti)fact.**

The arst classification originates with Sheila, but is later wansformed by
communication with other persons from the unit (Julia, other people in the
data processing room and on other floors). At first, the information con-
tained in the statement does not describe a human rights violation; this is
verified by Julia after a rather long negotiation. It does not fit the definition
of a GHRy, which is “the killing, abduction, torture or severe ill-ireatment of
any person, or any attempt, conspiracy, incitement, instigation, command or
procurement to commit an act referred to” among the four basic classifica-
tions (Act 19g5: 1).

When Sheila classifies the event as a GHRv after all, Julia recognizes the
classification as a GHRY. She then immediately sends the decision to another
person for further verification. When I later asked Sheila how she knew that
it was 2 GHRv, she responded by saying that she could not know with cer-
tainty, but that her own knowledge about bars in South Africa during the
vears of apartheid made her sure, as a colored person, that this was the case.
In this categorization, the arti(fact) that we are dealing with—*a bar predomi-
nantly for whites” —is an active participant in the negotiations berween herand
Julia. In this sense, personal history and local knowledge—all the unconsid-
ered factors that organize daily life in South Africa—mingle with the classi-
fication schema.,

From the moment the categorization is completed, the discourse changes
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from the question of dealing with a starement out of mandate, to the question
of Low to secure its acceptance in the classification systen, so that identities
of victims, perpetrators, and withesses can be captured in the database.

Another determinant i the process is the specific history of the "noymu-
tive classification scheme™ applied by the sarre,™ This contextual history.
which reters to unspoken practices, is also a crucial factor in the elassification
process, Since the data processors began their work in 19g6, the normative
classification scheme develeped from two to ten pages. Nearly every week.
new domains of violence were included or removed or the interpretations of
the categories changed. But information about the changes was not always
passed on to staff, who had to implement the changes in their daily work.
When a change did filter down in the internal hierarchy, it generally took one
to two weeks to reach staff members.** The consequences were, first, that the
data processors were always insecure about whether they were doing their
work correctly, and sccond, that they were forced to constantly rewrite the
work they had already completed to make it match the latest revisions to the
classification scheme. Thus, bureaucracy is 2 process rather than a rigid set
of rules and regulations.

The dilernma for the people working in the DrU was thart they had to make
decisions that had to be aligned with the rules and classification schema. This
required judgments and interpretations, which reshaped the pastin particular
directions and which are part of the reinvention of the past.” This raiscs a
question: Is bending the past, as we have seen in the above example, done
deliberately in bad faith? I would say no. I suggest thatinstead a certain “will
to order” seems to be at stake in this process of bureaucratic classification.
This leads us to the creation of identities in the form of categories of vic-
tims, perpetrators, and witnesses and the specific context of this classifica-
tion systerm.

The Will to Order

Week after week, those working for the sarrc are confronted with painful
stories of people whose lives have been broken down during the years of
apartheid—and there is not much they can do for them.™ Among ordinary
staff members, frustrations started to surface in the beginning of 1997, when
the victim-driven hearings were finalized and the amnesty process took off.
In contrast with the victim-driven hearings, considerable resources were used
on amnesty applicants in the form of legal representation to make the process
fair according to international human rights standards. A sense of betrayal

NATION-STATE FORMATION 107



was common among staff members, who felt they had often exploited the
victims by putting pressure on them to recount experiences publicly, w1th0ut
giving them anything back.™

However, if people are classified as victims they will at least come into con-
sideration later, when reparations are decided on. After the victim, witness,
and perpetrator identities have been defined, the data processors produce the
list of dependents (their identities). This list guides the disteibution of repa-
ration to victims (TRC 19g8b). " Therefore, when a person is turned away, this
may have enormous consequences not only for the victims themselves, but
for their families as well. Without the victim classification they will miss out
on the chance of a whole range of future entitlements, including school bur-
saries, medical treatment, clean penal certificates, and jobs, all of which in-
form the prospect of a different future.

There is, therefore, what I call the “will to a certain order” * at stake among
the employees of the saTrRc and commissioners: a will to classify people as
victims. This happens in 2 conflictual balance among a range of strategies,
such as the imperative of being objective, the feeling of betraying victims, and
the will to give victims a chance to access the new state welfare systems. In
this sense, classifications are settled and find their stability without anybody
necessarily formulating this preference openly.

On the other hand, for every victim identified there has to be a perpetrator,
a person whose life can be ruined if wrongly (or rightly) classified as such.
The classification of perpetrators is not just coincidental; it springs from the
logic of how GHRvs are identified and counted, When dealing with a GHRY
there has to be an agent. As the key words guiding the database indicate:
“Who did What to Whom?” Often, nobody is mentioned in the statements,
but still the database requires a perpetrator, a request that comes up on the
screen automatically. In these cases, an “unknown” South African policeman,
Scuth African National Defense Foree member, spu persan, or other is writ-
ten into the database, helping te establish the overall patterns of GHRvs.

The importance of the identity of witnesses znd the implications for people
classified as such are less clear. The role of the witness category was down-
played in the work of the sarrc from the beginning of the process. Excep-
tions were the cases where there was no “objective” material for verification,
such as medical records, death certificates, or mortuary, court, or prison files.
In such cases, the saTRC had to rely on the affidavits captured from witnesses.
The identity of witnesses was in this sense initially less important because the
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proof provided by a witness within this positivistic methodology ranked .lower
in the hierarchy than other kinds of evidence. However, this changed in the
last months of the work of the saTRC, when it was realized that they had to
dismiss thousands of statements as out of mandate due to the lack of objec-
tive material verifying the victim statemnents. Then the witness categorg_; be-
came important. The SATRC even went so far, in cases where there was neither
objective proof nor witnesses, to say that if people signed a solemn declara-
tion the sATRC would accept the statements as true and entitle them to repa-
ration (based on ficldwork notes and interviews with staff members. 1997~
Igi’i)fore 1 continue the analysis, I will give another example of how localize:d
knowledge and the will to a certain order, when appiied together with specific
bureaucratic competencies, not only influenced the classification process, bgr
also made it a powerful tool. The example is taken from the regional Invc.estl-
gative Unit (1U) of Cape Town and is partly based on my own observations
and partly on the retrospective reflections of the investigator whose work I

observed.

The Legal Mind
The 1u was tasked with analyzing and corroborating statements to find out

whether a statement fell within the mandate of the saTrc. This was the‘ last
step in the chain of data processing before the GHRv cases \\'!ere submitted
to final decision making by committee members and commissioners. On sev-
eral occasions 1 shared an office with members of the 10U in Cape Town. The
following event took place in 1997, fust before the investigative process was
to be finalized.

The leader of the unit came into the office with a bundle of cases. The cases
were handed over to the investigator with the words “Take a look at these
cases with your legal mind. [ am not satisfied with the decisions takex?. See
what you can do.” This particular investigator was one of three persons 1n- the
unit who were trained in law. The cases all belonged to statements recejved
from the rural areas of the Southern and Northern Cape, areas where the
SATRC had used very few resources and therefore had few cases document-
ing GHRVs.

Over the following days the investigator looked through the cases and was
struggling with them. He told me: “All the cases clearly speai-( abO}lt GHPtVs
but none of them have any objective material to support their claims.” The
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investigator in charge of the original investigations, a foreigner, had classified
them as out of mandate, which, according to my office fellow, was “reason-
able enough,” but it was only because the foreign investigator “did net un-
derstand the historv of violations in South Atrica,” He then wrote up the cases
and hunded them back to the unir leader.

When I lager interviewed the investigator about the event. he told the fol-

lowing storv:

The worst part of actually doing a casc is that you are sitting and reduning
everything that you've experienced on paper. | think that was ultimately
the most difficult part of my work. One person is showing us exactly
where he was shot in the eye, the family members have to go and stand
in welfare queucs, the husband and father is now an invalid, and nobody
can support the family. As an investigator you have been there, you have
seen it. Bvery time you deal with these people you're moved.

The fact that they are helpless is very difficult. There is nothing you
can do and thar sense of helplessness both makes you powerful and
leaves you feeling shitty. You know exactly what can be done, you know
that this fucking matter falls outside the mandate, there’s nothing that
the Truth Commission can do for this person. That’s why you're walking
around with your list of the Human Rights Commission, Land Commis-
sion, lawyers that can rake this matter further, the type of structures that
these people did not have access to [before]. Butaccess is not everything,
access does not help them either. You are their last chance.

You can’t get angry at the person [for wasting your time], but once you
leave, you just get so pissed off and you think there’s nobody to blame
but the system. And then you obviously relive [the stories from the field]
when vou sit with a case and have to take a decision. This is why it is
always important to have a background, ¢ South African background, so
that you can actually identify with what was happening. The fact that we
could identify with people’s plights obviously influenced the report writ-
ing as well.

You have to judge whether a case is political or not, and you obviously
don’t want to mislead the commission because [ am here to do a service
to the Truth Commission and to the people [of South Africa]. But I'm
not going to lie. There are some times when you can actually bend the
rules.

Let me give an cxample. There was this woman who had been
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whipped, but there was no documentary proof, she was notarrested. she
had been tear-gassed and complained of bad health and that type of
thing, Well, there was one witness who saw that she was whipped. You
obvioushy had t corroborate this witness. but no miuch came our ot 1t
Then she showed nie the marks on her back and. it wasi't like elecrrodes
placed on yvour stomach or en your fingernails. but it was assault. Ong
could say thar there was a poelitical motive, because she was a politieal
candidate, but no direct link, 1f vou leave it [ike that ic's a bit too vague,
not so vague, but it is not bolstered enough as to actually justify a reason,
classify the case as a violation [within the context of the saTrc]. But it
you contextualize it, if you go into her psyche, if you go into the times
when it happened, if vou use the graphic insight detail you have of these
people—the trauma that these people went through—highlight their
position, how it affected them and you bolstered the case with this in-
formation, then maybe.

If you go out of your way basically to have a person classified and there
are no gray areas, then either you are a victiil Oy you are 1ot If vou detail
a case like that, then & report becomes a tool with which you classify
people. Yau make the recornmendation; it is a GHRY, and ten to one your
recommendation will be sent to the human rights viclation committee
[who take the final decision]. (Based on fieldwork notes from 1997 and
interview material from 1997-1998)

To let “a report become a tool” and “bend the rules,” as it is described
above, takes particular skill and knowledge about how bureaucratic systems
function and what is required to let a case pass. It requires the ability to bal-
ance subtly between too much and too little: to find the middle ground be-
tween conflicting demands. In retrospect, it can easily be misinterpreted as
deliberate fraud, but in my view this would be a2 misinterpretation. Whart [
want to highlight is the capacity for settlement that I have called a certain will
to order, which gave the past a direction and a clear, unambiguous content.

Metamorphosis and the Creation of Bureaucratic (Arti)Facts

We are now in a position to answer the question: What characterizes the facts
produced by the saTrc? The facts on which the new nation-state are founded
are (arti)facts. These (artiyfacts —the database, the identities in the form of
victims, witnesses, and perpetrators, and the memory of the process—are
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constructed through complex processes of interaction and negotiation, We
have witnessed a metamorphic process, where answers are wrested from the
narratives of victims captured in statements. It is a metamorphosis in the
sense that the initial narratives were characterized by a high degree of amhi-
guity (and instability), which, through the classification process (of which the
DrU and the 1U are oaly 2 small part}, were finally transformed into a set of
clear and unambiguous identities.

As we have seen, this stability did not come easily. Complicated translations
and negotiations took place to “find the truth about the past.” Bureaucratically
constructed truth necessitates, in the discourse of rights, unequivocal cate-
gories 50 that entitlements in the form of reparation can be distributed. How-
ever, when viewed from the perspective of everyday bureaucratic practices, the
bureaucracy, which was ideally perceived to be filtered for the “disturbing
noise” of political contention and personal histories, turned out to be some-
thing far more complicated.

[t is in this landscape of will to order, uncertainty, decisions, controversies,
personal stories, political preferences, an Act, a database that demands infor-
mation, normative classifications, and high stress levels that the foundation
of the new nation-state is created. The point is relatively simple. When the
complex translations and regotiations ameng different role-players are com-
plete, all that is left on the computer screen, in the investigative reports, or in
the final report of the saTRC are the categories: victim, witness, and perpe-
trator. The negotiations described here vanish and we have the hard social
facts, which in the future will circulate in new networks of statistics, history
books, policymaking, crime prevention, political election arguments, and the
national history.

The Visible and the Invisible

The public debate on the sarrc discusses whether the commission fulflls
the imperative of writing up a new history in a neutral and even-handed man-
ner, disconnected from the political and social forces at play in South Africa.
In general, it is astonishing how much attention each step of the seventeen
(in the end, there were only fifteen) commissioners or each press release at-
tracts in the media. The saTrc has been hailed as the most transparent off-
cial commission so far, Through 2 whole range of “access points,”* such
as public hearings, public processes of consultation, and media coverage on
an unprecedented scale, including both radio and television broadcasts, the
$ATRC has created a sense of transparency around its activities. Here, I ana-
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lyze the relation between the visible—-the ritualized access points—and the
invisible bureaucratic routines.

The constitutive sepazation between politics and seientific procedures can-
not be maintained if one looks behind the on-stage dimensions emerging
from various kinds of official public representations (whether media, aca-
demic, final report, or ritual representations) and public transparency. Nev- -
crtheless, the separation is a necessary fiction. An echo of Max Weber can
almoest be heard here. He pointed out: “The march of bureaucracy has de-
stroyed structures of domination which had no rational character. . . . Every
bureaucracy seeks to increase the superiority of the professionally informed
by keeping their knowledge and intentions secret. Bureaucratic administra-
tion always tends to be an administration of ‘secret sessions’; in so far as it
can, it hides its knowledge and actions from criticism” (1968a: 244).

What Weber so rightly brings to our attentien is the double nature of bu-
reaucratic institations. On the one hand, bureaucratic institutions accentuate
their rational side-—here, in the form of transparent criteria for defining who
are victims and perpetrators. The flip side of the transparency of bureaucratic
institutions like the saTRC is the public erasure of irrational actions and de-
cisions, mainly by controlling the circulation of knowledge.** This is done by
hiding what is going on inside the saTrc, by making the irrational actions
invisible, through a whole range of naturalized and logical strategies such as
“disconnecting” the work of the sarrc from other state institutions, security
checks, media departments, and other kinds of ritualized “access points,”
and partly by emphasizing openness and transparency. One could call it para-
doxical that it is the maintaining of the second separation, this partly invisible
and partly transparent Jarius face of the saTRC, that makes the truth produced
by the saTRC legitimate and authoritative. But as Michael Taussig {1gg7) has
illustrated, the production and reproduction of the idea about the modern
state is based on more magic than we normally think. The importance of this
observation points to the significance of looking at and analyzing modern
bureaucratic state institutions as something other than highly rational bodies.

Final Words

I have attempted to open up the ready-made facts about the past that consti-
tute the foundation of the new nation-state of South Africa. I have analyzed
how facts are manufactured and have reconstructed the double separation
berween science and politics on the one hand, and between what is visible
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and invisible on the cther. 1 did this by moving behind the ritualized access
points provided by the sarre, toward a place where the truths on which the
new nation-state s based are constructed. Although the first constitutive
division —-between science and politics —is unable to account tor the nego-
tiations. links, and influences benveen the sarre and polites, itis neverthe-
less portant to bear in mind the words of Brune Latour: It would be a
mistike to deny the ettectiveness of this separation” (1993: 13). By separatng
science and politics and keeping the interface between the wo domains invis-
ible, an extremely efficient, successtul, and often “trusted” kind of institu-
tion is created. The saTRC has indeed been effective in gathering an impor-
rant, officially sanctioned body of knowledge about the apartheid past. It is
equally important to bear in mind when we are talking about state-governed
bureaucratic institutions that the separations between science and politics,
or what is visible and invisible, do not have 2 rigid or totalirarian character.
We do nat encounter a state that has an all-embracing character, nor do we
f1il to fallow the burcaucratic procedures stated in the law. What we do en-
counter is the ideal of the state as all-embracing, and this is something quite
different.

The robustness of the worl of the saTRC—the representation that is under
construction in South Africa to legitimize the new nation-state—relies on the
work of “experts” working for the commission and the visions and images
they present in their work. The veracity of this representation has been on
irial since the release of the Final Report in October 1998: legally, historically,
sociologically, and so on. 1 am sure thar to a large extent it will pass this
scrutiny——and with good reason, because it is a meticulous and gigantic
work, the real effects of which we cannot yet begin to assess. However, be-
cause most assessments of official commission work will be of a normative
kind, many of the processes dealt with in this essay will escape serutiny. For
exactly this reason 1 think there is a lesson to be learned from the SATRC, the
general features of which could have wider analytical resonance.

One reason for pursuing this analytical perspective is thata reading of the
growing literature on official truth commissions shows that it seldom, if ever,
deals with the interface between the scientific-bureaucratic rationale and con-
ercte burcaucratic practices—between what corimissions claim to do and
what they actually do. In other words, there Is a gap in the literature when it
comes to the ways facts are censtructed. Comimon to the growing literature
on official commissions is the fact that the relationship between the practical
technigues applied to objectifying past abuses and the resulting claim to truth
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has seldom been questioned. Taking these invisible and at rimes hidden pre-
cesses into accoumt is not the same as being a cultural spielverdesber (spoil-
sport), as certain sociological and anthropological perspectives could sug-
gost, ™ but te ake sericusly the power of modern bureaucratic institutions
with their insistence on all-embracing coherence, knowledge, and rrath. Itis
also to acknowledge that, even though they are impossible to maintain in
practice, as indicated by Aletta Norval in her essay in this volume, they can
still be meaningful practices 1o strive for. One major analytical consequence
has to be taken note of in this analysis. The information revealed threugh the
access points of the saTRC is not interesting as such, as Truth with a capital
T, Instead, the information made public in the hearing process, the media,
and the Final Report is important because it is here that the representation of
the new nation-state is displayed, both the “heroic” inclusions and the ex-
cluded “other” of the nation-state.

Revisiting the National Script

At first glance, hard social fucts nearly always present themselves as innocent.
1t would therefore be reasonable to ask how hard social facts, in the form of
the GHRv classifications presented above, interact with the national script
and with the construction of the past {i.e., Afrikaner culrure) as the Other of
the new nation-state.

For the new national script to be accepted so that South Africa becomes
internationally recognized as a modern naticnal state, it has to pass through
the legitimate media of official truth and reconciliation commissions. In
other words, truth and reconciliation commissions have become one of the
means, together with international tribunals, whereby new nation-states can
be accepted as bona fide nation-states. Apartheid was classified by the United
Nations as a crime against humanity and the apartheid regime placed out-
side the international community of democratic nation-states, with all the
attached implications of economic and cultural sanctions and so on. Thus,
through the work of the saTRC and its internationally recognized celebration
of a “culture of truth-telling,” South Africa becomes liberated from irs prob-
lematic past and finds its proper humanitarian self. Formerly shamefully mis-
used and appropriated by the omnipotent apartheid regime, it takes its due
place among other nation-states.

The work of the sATRC is intended to mark a definitive break with the past
to define the new nation-state in contrast to the former apartheid regime, By
looking carefully at the everyday work of the sarre and relating its invisible
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character to its public performance, it is my hope that it has been possible to
understand some of the quasi-magical steps that make the clear separation

between new and old possible. What is hidden behind the access points is the

material not deemed valnable for the national script. The work of the saTrc

is i

n this sense in a double maneyver of both displaying and removing: mag-

nification and effacement in the same movement. In other words, the saTrc
is simultanecusly about both remembering and forgetting.

Notes

1.

[

)

176

The groupings that excluded themselves were the radical left and the militant right, both of
which opposed the negotiated settlement: the former because the reforms negotiated in the
scttdement did not go far enough, and the latter because the changes went too far,

- There are several definitions of the South African “negotiated settlement,” The concept of

“setdement” as | use it here refers 1o “the striking of a compromise, steering towards a
subtle balance between opportunities and dangers, between conflicting demands— not radi-
cal solutions™ (Bauman 1995+ 127). The fact that apartheid was ended as a result of a nego-
tiated settlement meant that the negotiating parties agreed te maintain the state apparatus
intact and to graduaily redistribute jobs through affirmative action to formerly disadvantaged
social groups, mainly black people,

- During interviews, staff members and commissioners of the sATRC stressed the importance

of the work of the commission in relation to writing a new history legitimizing the transition
to democracy while at the same time stressing the importance of doing so in an even-handed
manrer (based on fieldwork interviews, 1096, 1997, 1998, 1999).

- Lsuggestthat once one declines to accept the limited depth of reified public representations,

noet only is one forced to take into account “backstage” acts, bur “onstage” dimensions, too,
change character. Often seemingly incomprehensible, invisible and insignificant onstage di-
mensions become visible and take on new meaning, The usage of the terms onstage and
backstage is an analytical distinction between official, public representations and acts and
the invisible everyday practices and acts_'which often are conducted by the same actors. The
distinetion does not imply that backstage practices are more authentic or right than onstage
representations and acts: often the tensions and contradictions between themn that observers
encounter do not arise for the persons moving between the different domains.

- Csiel is of the opposite opinion, stressing that trial is a more effective public spectacle,

because it can “stimulate public discussion in ways that foster the liberal virtues of tolerance,
moderation, and civic respect” (19q7: 2).

- The amnesty process, on the contrary, wrned out to be far more iegalistic than expected. To

avoid the tvpe of criticism incurred by the Nuremberg trials for not allowing accused Nazi
leaders proper legal representation, the new state, through the Legal Aid Board, has spent
stupendous amount of money on legal representation for amnesty applicants.

- One has to be careful making such a statement, because the apartheid regime made frequent

STATES OF IMAGINATION

10,

II.

13.

4.

16.
17.

use of the courtroom for graphic demonstrations of its policy and for scapegoating oppo-
nents of its law. However, the new democratic government has amply demaonstrated its in-
ability to reinstate the rule of law, tzking into account fraud trials such as the 1997-1998
case against former activist Allan Boesak, as well as the trial of former zpartheid minister
General Magnus Malan and ten other high-ranking former officials for the massive misap-
propriation of state funds to train and equip an illegal army during the late 1g80s (see, e.g.,

R. Wilson 19g5a: 42).

. Due to the continued contro] of the economic Aeld by an affuent white elite and multi-

national corporations and the poverty most black vietims of apartheid are still subject 1o, the
change is ultimately symbolic. This change is concerned with codifying the popular memory
of apartheid suffering—which has been characterized by being fluid, unfixed, and frag-
mentary—to create an ofhcial history, or what is often referred to as “global truth.” See
R. Wilson (1996: r7) and Buur (1999} for an elaborate analysis of how codification took place

in the sATRC.

. Umkhonto We Sizwe is the name of anc’s underground army, populatly called mx, which

means “the spear of the nation.”

This section is based on field notes from two of the Biko amnesty hearings and transcripts
from the amnesty hearings; see sATRC website: www.rruth.org.za,

De Kock was found guilty before the sATRC amnesty process began and was jailed for 212
years, whereas Nieuwoudt could face a criminal trial should the saTre deny him amnesty,

- When, for example, the deeds of English-speaking perpetrators such as Craig Williamsan,

which were no less horrendous than Nieuwoudt's or de Kock's, were publicized by a saTRC
hearing, he was seldom presented as anything other than 2 James Bond-type supertspy (see,
e.g., “Ex-Spy Williamson Clashes with Pik,” 27 December 1995).

The data discussed in this essay were collected in the saTRC in 1996, 1997, 1898 and 199y
during field research conducted under the auspices of the Ph.D, preject To Establish a Truth:
Victims, Perpetrators, Experts and the Work of the South African Truth and Reconciliztion Commission,
Department of Ethnography and Social Anthropology, Aarhus University, Denmarlk, which
was submitted in zooo. I am indebted to Dr. Torben Vestergaard. Departraent of Ethnog-
raphy and Social Anthropology, Aarhus University; Dr., Martijn van Beek, Department of
Ethnography and Social Anthropology, Aarhus University; Dr. Kristoffer Brix Bertelsen, The
Danish Cultural Institute, Copenhagen; Professor Andre du Toit, Universiry of Cape Town;
and Ph.D. student Steffen Jensen at the Centre for Developrment Research, Copenhagen, for
their critical comments on earlier versions of this text.

Seven young ANC activists were Killed in a police ambush in the black township of Guguletu,
twenty kilometers outside Cape Town on 3 March 1986. The police claimed then that the
young men set up an ambush for the police, during which they killed them in self-defense

(see TRC 19984, 3: 451-53).

. Vlakplaas is a farm in the Orange Free State from where the c-section of the Security Police

operated and planned covert operations against enemies of the apartheid regime. De Kock
was the last leader of the unit.

This conceprt is developed by Ernesto Lacluw and Chantal Mouffe (1985 127—34).

I do not claim that this has been a deliberate effort of the sATRC. My point is that it is a
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20.

23.

178

pieture emerging fron 1 combination of several provesses tor which the sarre. due it

pubiic profile, provided the space.

e Afrilamerbond was formerly colled tie Srocderbond. [owas an cxelisive organization

for white, e atrikaners with pro-aparthesd leaniigs, The organizanon has o fong liswory,
but o today's south Africa Ui known s W searctae atliance of conservative, Christiin

protessianals and intellectuals opposed to transtormazion. Ihe Afrikanerbond was estab-

lished for the promoetion of Afvikaser pelitical, cultural. aad cconomiv interests, with close
Skt the Wational Party thae led the apartheid government between 148 and rygg. since
gy 3 the traterininy s apencd up tor colored mentbers and women CAfrikanerbond Yorges
Ties with ANCT 19941

Many Afrikaners have dedicated themselves to the new South Africa, and Thabo Mbeki men-
tons in his speech several professicns from where “aood” Afrikaners have emierged, includ-
ing politicians, journalists, writers, and business people.

stitutionalization refers here to a “legitimized social grouping,” assuming that if chal-
lenged, it is able to rest its claims to legitimacy on something more than just a purely instru-
mental or practical arrangement, for example, by being “able to rest their claims to legiti-
macy on their fit with the nature of the universe” (Douglas 1986; 46). Here it is enough
sav that [ hereby exclude the idea of au institution as merely an instrumental or provisional
practical arrangement.

1 do not claim that evervone working for the SATRC espouses the ideal of separating politics
and science. Instead, 1 follow Schinidr, who describes idealizadion as being negatively defined
(1993: 6}. The point is that no one dispures the value of sepatating politics and science, The
separation is therefore not a unitying ideal in rhe traditional sense, but something that is
held in common by being indisputable. [n Schmidt’s analysis of architecture and its values
and ideals, he defines indisputability: “What we find is the not yet experienced disagree-
ment—the disagreement is unartculated and need under certain circumstances not be ar-
ticulated. Bur if the values have to be articulated, we immediately discover that all disagree as
to what they were not disagreeing on-—and they won't cver agree that they do, in fact, dis-
agree” (7).

Although it is true that the everyday work of processing information in the SATRC was
spelled our in an appendix 1o the Final Report, 23 being positivistic, it is not automatically
given that this scientific positivistic ideal is acrually mandated by the Act, even though this
is the claim that the commission makes in the Final Report. In fact, the Act itself dees not
refer to the positivistic scientific ideal. Instead, individuals within the commission made
choices when interpreting general concepts such as “pbjectivity,” “even-handed,” and “in-
dependence” in this way. The problem is that by stressing the positivistic ideal guiding the
work of the saTRe, one could expect that it guided all facets of the SATRC. 1 stress that there
are major tensions among the protess (especially the victim hearings), the everyday work, and
the product (the Repert}, and that the process itself went through different and distinct stages
depending on what part of the sarRe process one analyzes. In this cssay 1 therefore lecate
my concern with the bureavcratic logic as a core part of this complex and uneven process,
but I do not claim that the positivistic methodology was hegemonic all along (for further
elaboration, sce Buur 1999).

Because 3 state institution cannot be used by the new government to investigate itself due to
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27.

28.

29.

30.

the negotiated serrlement, one could say that the saTiRe represents the sture on a higher levo

Gir s sl @ srate nstiien but o state mstition working outside the statel.

Une of the fitteen oificisl comnissions analyzed by Havaer i her compuarae stdv o

offictad truth commmssions did not share s charwrersie: the Ui Compission o
foquiry into Violuions ot Human Fights. nnplemuenied Lo ngan tHa e 1yg2e Bl B Tl
One might debate whether the saTre 15 1 monretrnizive wstituticn in light ot te amaean

of public blaming and “grilling™ inberent i1 e hearings process.

As Mamdani (1gghhyri ses. e Lhoral

il s

e sarie- seith reterence o Hannah Avendis Bonored conept el

does not capture the gross institntdonalized ey ol thetd as 0 svstenn Manda

mentions in particular “forced removals,” the pass laws,” and the economic legaes ot
apartheid. Instead of making it possible to actively deal with the deprived Living conditions
of 30 million people and to deal powerfully with the causes. the individualized human rights
perspective of the $aTRE reaches only 22,000 sicums. It therefore works as an ideological
smokescreen justifying the social and economic order of today— therefore the reference tw
“hanalities of evil ™

“The first real exposure of the fragility of the evervday work surfaced during the Heldelberg
Tavern massacre amnesty hearing in Cape Town in 79¢7. Here, one of the COMIMIESIONETs.
Head of the Investigative Unit Dumisa Ntzebeza, was implicated by a gardener, who alleged

He

that he had seen Nizebera driving the car rransporting the weapons used i1 the attack.
later retracted his restimony, but the implication of the leading black member of the saTR
brought one of the Mot serious race rows o the surface among the everyday staff members
of the saTRe, who divided into two groups: black and white, for or against Ntzebeza.

The intentions were from the beginning to properly “investigate” each case of GHRV. But
by the end of 1gg7 this methodology was dropped in favor of a corroboration strategy, when
it became apparent that there were not encugh resources available for such a resource-
intensive strategy. It has to be mentoned thav one reason tior this shift was the resource-
intensive “hearings-driven” public work of the 3aTRC, which began in April 1996, making
it nearly impossible for the Investigative Unit to deal with cases that were not going to be
presented in public. A backlog of thousands of cases (around go percent of the cases did
not enter this public process) accumulared in the offices of the saTRe, which had to be
dealt with to fulfill the mandate of the SATRC {based on fieldwork material from 1996, 1997,
1998 and interviews with investigators and leaders of the different investigative units of the
SATRC).

This was done to identify the data, which can be categorized as “false” data. This classifica-
tion is continually negotiated among the statement, the normative classifications, and the
darta analyst or processor. In this process, the statement is experimented with and used in
different ways, just as the normative classificarions are negotiated among the different role-
players: comriissioners, statements takers, data processors, investigators, human rights or-
ganizations, victims and perpetrators, and so on. To understand the complex process ot
establishing the facts about GHRYS it is iImporwnt remember that in the construction and
negotiation of whar “fulse” data are, the statement as well as the processors and analysts
and the computer software are active participants in the game.

The names of the everyday workers have been changed.
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One could have expected the use of “labor strikes” o be more appropriate here than the use
of “boyeott.” Boyeott as a strategy during the campaign of the United Democratic Front was
"2 campaign not to buy or use certain products or services” and was an inherent part of the
language in the DruU room, where most of the data processors were sitting.

The intentien behind using this spelling of (arti)facts for artifact without brackers is that [
want to direct attention to the double nature of the concept. It is both a human construction
as well as a “fact” that connotes something more solid.

The “normarive classification scheme” was the emic name among data processers in the
Cape Town office for what was known as the “controlled vocabulary of viclations” by more
computer-literate and human rights database—trained staff,

At management and commissioner levels of the SATRC the “classification scheme” or “con-
trolled vocabulary™” was actually reduced. not augmented, from over two hundred violations
to fewer than fifty, of which only owenty-five were used in any meaningful way to classify
people on the database (based on Internet discussions with one of the creators of the data-
base, Patrick Ball, 19g9). One explanation could be that a range of subcategories was devel-
oped for each of the main categories in the “controlled vocabulary.” According to Bail, the
head data processor in the Johannesburg office organized the effort and directed its appli-
cation among data processors all over the country, but, as mentioned above, the diffusion
of the changes was rather slow. This apparent contradiction tells its own story about how
differently hierarchically placed people within the same institution can interpret and work
with the “same” heuristic tool, call it something different, and interpret its development
differently.

Because it is not possible to define every instarce as a GHRY, there are, as mentioned, many
checks and balances in place within the structure: persons, normative classifications, meet-

ings, and so on designed to pick up “mistakes.”

Right from the beginning of the satrc it was planned to grant what were called “urgent

relief reparations” to victims of GHRvs. Several countries, including Denmark and Switzer-

land. granted up to $1 million each o the Presidents Fund for this putpose, but the process

never really materialized, The first payment of 2000 Rands {approximately U.S.$350) was

rather symbolically paid just a few days before the official closure of the work of the saTrc

in July 1gg%.

- Among staff members a phrase often repeated when they aired these sentiments was: “The

circus comes to town.” This phrase refers to the intervention process, when the saTre
would set up a hearing in a specific locality in a period of a few weeks, Statement takers,
logistics officers, investigators, researchers, the media, and finally the commissioners in
“their big BMws or Mercedeses” would arrive for the hearing. The day after the hearing “the
circus” would leave town and the local community would be “forgotten” (based on feldwork
notes, 19g7}.

A wortkshop was held in Cape Town for staff members in 1997 in which several commis-
sioners and comimittee members participated. The aim of the workshop was to creare an
internal forum where the frustrations arising after the shift from victim-driven hearings to
amnesty hearings could be dealt with openly.

Itis proposed by the Reparation and Rehabilitation Committee that the maximum amount a
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39.

40.

41.

42.

victim can receive is 120,000 Rands (approximately U.S.$z0,000) over a period of six yeats,

and the lowest amount is 80,000 Rands (approximately U.S.$13,500). Whether the govern-

ment will implement the SATRC recommendation regarding final reparations remains an

issue in South Africa, much to the anger of people classified by the saTrc as victims of

GHRVs, who feel betrayed by the saTRC promising relief without following through.

The concept is taken from Lars-Henrik Schmidt (1993), who relies on the work of Michel

Foucanit:

The coneept of “access points” is developed by (Giddens and refers to “points of connection

between lay individuals cr collectives and the representatives of abstract systems. They are

places of vulnerability for abstract systems, but also junctions at which trust can be main-

tained or builr up” (1992: 88).

By emphasizing the question of control, 1 can be said to differ from Weber, who. as the quote

indicates, saw bureaucraric institutions as “keeping their knowledge and intentions secret”

(1968a: 244).

Most preminently Plerre Bourdieu who, inspired by Durkheim, states that a practical belief,

in this case, that the constirutive separation between science and politics is maiptained, is
“an inherent part of belenging” (19g0: 67). Processes of belonging are, in Bourdieu's un-
derstanding, double-edged. On the ene hand, they confirm the taken-for-granted under-
standing people have of their own life conditions, and on the other hand, they create “mis-
recognition,” a kind of amnesia toward that which may confronr the taken-for-granted
relation to the world, “Genesis implies amnesia of genesis,” he polemically writes (1977:
19). The relation Bourdiec points at is the relation between what one can speak about and
the unspeakable, and the role of the anthropologist, who is committed to do more than just
reproduce the self-understanding of groups of people, their taken-for-granted relation to
the world. By speaking about what people take for granted and objectifying it, the anthro-
polegist can easily end up being seen as a cultural spieiverderber—telling people thar they
misunderstand their own life conditions. The question is whether Bourdieu in his theory of
practice does not put too much emphasis on helonging and the reproduction of a sense of
belonging, thereby ending up with an understanding of individuals and groups as well-
integrated entitics. The question is whether peaple, and groups of people, can both accept
the ioss of innocence that objectification implies—-for example, by acknowledging that the
constitutive separation berween politics and science cannot be maincained—and at the same
time still be committed to it withour this adjustment necessarily having fatal consequences
for their belief in, for example, the work of the saTrRc. Thomas Blom Hansen’s contribution

to this volume seems te imply so.
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RECONSTRUCTING NATIONAL IDENTITY
AND RENEGOTIATING MEMORY  The Work of the TRC
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in this essay [ attempt to disaggregate several important dimensions of the
manner in which the memory of the past is being negotiated and recon-
structed in and through the watk of the South Aftican Truth and Reconcilia-
tion Commission (TRC), established by an Act of Parliament to investigate
and expose gross violations of human rights® that took place under the apart-
heid regime, covering the period from March 1960 to May 10, 1994.* [ argue
that to do justice to the complexities of this process one has to explore the
relation between memory and identity and, more specifically, memory and
nationa! identity. In short, I wish to bring to the fore the fact that the institu-
tion of a new national imaginary that has to articulate a relation to apartheid
history is no simple matter. The issuc is complicated even further if we want
that process to facilitate an opening up onto a postapartheid, postnational
society. I intend to offer a certain reading of the logic of apartheid and the
negotiation of its memory in the work of the TRC that may point to such an
opening, to a future that is ne longer dominated by apartheid.” However, |
argue that this is realizable only on condition that certain of the inherent
limitations of the work of the TRC and, by implication, that of the discourse
of nonracialism, are overcome.

Reinventing the Mvth of Natienhoed

As Hansen and Stepputat point out in their introduction to this volume, the
myth of the state may be considered a form of “social fantasy” circulating
among citizens and communities. Conceptions of nationhood form part and
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“parcel of this social fantasy, and the TRC is 4 participant in the struggle for
instituting a hegemonic conception of that fantasy or, as | prefer to call it
social imaginary. Drawing on the distinction between myth and Lm Igmn\

i argue that Seurh Africa fuces a ‘:UL]‘—’O]L

between a multiplicity of myths ot nationheod.”

developed in the work of Laclau,

That is. the postiransitioi

period has been marked by 3 series of struggles around conceptions of com-
munity, natiopheed. cthoicity, and so forth, each of which contributes to and
contests the institution of an overarching conception of identiny. New myths
typically emerge during and as a result ot periods of decp dislocation and
may be regarded as attempts to suture the fissures that have opened up as a
result of those dislocations. There is no doubt that during the 1g8os and
19gos South Africa faced ,m' organic crisis, part of which entailed a putting
into question of the apartheid imaginar liring the final years of the crisis
the discourse of nationhood articulared by the African National Congress
(aANC), thar of nonracialism, deminated the political landscape as the alter-
native to apartheid. However, even this apparent dominance was contested
by alternative discourses such as that of “self-determination” increasingly
shared between the Inkatha Freedom Party and the far-right Afrikaner Free-
dom Front.” In the years following the first democratic elections the ungues-
tioned acceptance of the discourse of nonracialism has come increasingly

»

under pressure. Without the immediate presence of “an enemy,” the apart-

heid state, it has becoine more difficult to hold together “the people,” for the
unity of the people depend, at least in part, on its opposition to the forces of
oppression. Having to assume the mantle of government in a period of tran-
sition characterized by its search for reconciliation among different sectors of
the society made the task of reconstructing a widely acceptable conception of
nationhood even more difficult. It is in this terrain that the worle of the TRC
has to be placed if it is to be understood properly.

Critics of the TRC have suggested that it is nothing but an instrument of
the state, and of the ANC in parsicular.” This criticism is based upon a par-
ticularly primitive conception of the state and often ignores its legal and
moral autonomy, as well as efforts to establish and maintain its political im-
partiality, yet there may well be a grain of truth in the accusation. However,
this is not to be found where critics of the TRC usually locate it: in an inability
to take a critical distance from the ANC, leading to an unquestioned accep-
tance of their “version” of the past.* Rather, itis to be found in the conception
of nationhood emerging from the pronouncements and publications of the

TRC. To substantiate this claim, it is necessary briefly to highlight some of
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the main contours of the conception of nonracialism that has informed anc
political discourse historically.” In contrast to the identitarian conception of
nationhood structuring the apartheid imaginary, nonracialism airms at open-
ing a space for difference of a linguistic, cultural, and religious nature with-
out, however, conceding ground on the basis of race. In so doing, it acknowl-
edges the historical legacy of apartheid but seeks to overcome it through an
emphasis on political equality regardless of race, creed, and religion, stress-
ing the need for the four “historic groups”— Africans, whites, coloureds, and
Indians-—to build a common society.™

To the extent that the TRC participates in the building and reconstruction
of a “common society,” it is necessary to place its activities in the context of
a posttransitional democratic government facing social demands for an offi-
cial recognition of the truth about hurnan rights violations committed by the
previous regime, and for dealing with those guilty of ordering and commit-
ting those violations.” The last two decades of this century have been marked
by a growing interest in these issues and how they affect transitions. It is not
possible to give a detailed account of the different contexts in which these
issues arose over the past ten vears. Suffice it to say that historically such
processes have taken many different forms, ranging from special national
tribunals (Argentina), to international tribunals (Nuremberg and Hague tri-
bunals), to individuals (Chile, Paraguay, and Uruguay) and nongovernmental
groups {(Honduras, Uruguay, Paraguay) taking their cases to national or inter-
national courrs,

There are, equally, many wavs in which these processes may be approached
analytically. One could, for instance, focus on the political conditions that
permitted or inhibited the realization of practices of truth telling under suc-
cessor regimes. Such a focus would demand a detailed examination of the
repressive, constitutional, and politicai legacies of specific transitional con-
texts, as well as of how democratizing political conditions shape the ability
of governments to deal with issues of truth and justice.** Alternatively, or in
addition to this, one may focus on the manner in which collective identities,
national self-images, and political cultures are negotiated, reworked, and re-
construeted in the course of investigations into past abuses of human rights,
To paraphrase Perelli, the resignification of the past does not serve anly to
explain the present; itis, indeed, a struggle for control over the future.™ Thus,
reconstructing collective memory and instituting new foundational myths do
more than “dezl with the past”; they act as legitimizing moments for and
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shape the character of new regimes. It is on these issues that [ wish to focus

in this essay.

Why a Truth Commission?

It is now two years since the TRC brought out its final report.” Its task, in
the words of Vice-Chairperson of the Commission Alex Boraine, was to con-
tribute to the healing process in South Africa through “an honest assessment
and diagnosis of the sickness within our society in an attempt to give people,
both perpetrators and victims, an opportunity to face the past and its con-
sequences and to start afresh. The Truth and Reconciliation Commission
is an opportunity to make a contribution to dedl finally with the past without
dwelling in it and to help to create the conditions for a truly new South
Africa.”

In attempting to address questions central to the process of transition,
namely, how emerging democracies come to terms with past violations of
human rights, how new democratic governments deal with leaders and indi-
viduals who were responsible for disappearances, death squads, and psycho-
logical and physical torture, and how it deals with the fact that some of its
perpetrators continue to play important roles in public life, South Africa has
decided that the way forward is to be through the work of this commission,
rather than through Nuremberg-style trials.*” Aﬁ'e_r extensive discussion, the
idea of such trials was rejected on several grounds. The first was a concern
with the difficulty of proving guilt in the context of a criminal legal justice
system. As the Nuremberg trizls showed, in cases of political trials where
large numbers of people acted as members of political organizations, it is
very difficult to determine individual legal responsibility. A second reason was
the difficulty in gaining evidence of such acts. It was generally agreed that
there was very little likelihood of new evidence coming te light or of wit-
nesses being prepared to testify in the context of criminal trials. Most impot-
tant, however, is the consideration that the granting of amnesty was a central
part of the very process that made the negotiated transition possible. As Des-
mond Tutu pointed out, “Many of those now calling for justice through crimi-
nal trials supported the negotiated settlement at Kempton Park, and seem to
forger that amnesty was a crucial ingredient of the compromise which re-
versed the country’s inevitable descent into @ bloadbath.” **

Instead, it was agreed that the TrC should proceed through attempting to
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answer. on the one hand, the demands of these who lost family and friends
w0 know the truth surrounding those circumstances and. on the other, to pro-
vide an opportunity for perpetrators ol abuses 1o malke full disclosures of
thelr crimes in rerurn for amnesty,” Itis only inand through full disclosure
(truch tebling) that justice as acknowledgment can be attained; this, inowrn,
opens up the possibility of reconciliation.” T argue that public recognition
and scknowledgment of injustices thus constitnre the basis for the attainment
ot justice.s* That is why the role of public acknowledgment of memories of
the past in the reconstruction of the present and the future is absolutely cru-
cial to the whole process. With the creation of this commission, South Africa,
in the words of a commentator, “has decided to say no to amnesia and ves to
remembrance; to say no to full-scale prosecutions and yes to forgiveness.” **
This sentiment was already clearly expressed in the new Constitution. Its last
section, dealing with “National Unity and Reconciliation,” includes the fol-
lowing statement: “The adoption of this Constitution lays the secure foun-
dation for the people of South Africa to transcend the divisions and strife of
the past, which generated gross violations of human rights, the tzansgression
of humanitarian principles in violent conflicts and a legacy of hatred, fear,
guilt and revenge. These can now be addressed on the basis that there is a
need for understanding but not for vengeance, a need for reparation but not
for retaliation.”

But, one may ask, what precisely is the role of memory in this process, and
how is it to be negotiated so thar it avoids two excesses—that of too much
dwelling on the past and of too little disclosure—both of which will make
reconciliation well nigh impossible? Indeed, one may want to reflect some-
what further on the very possibility and nature of the “reconciliarion” that is
to be achieved, on its precise relation to remembrance, and on the relation
between memory and identity in general.

Memory and Identity

Let me start with the latter. The notion of identity depends on the idea of
memory, and vice versa. Any individual or group identity, that is, a sense of
sameness over time and space, is sustained by remembering, and what is
remembered is defined by the assumed identity. Memories are constantly
revised to suit our eurrent identity, and this memery work is always embedded
in “complex class, gender and power relations that determine what is re-
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membered (or torgotten), by whom, and tor whatend.” Indeed, at this mo-
ment, when it is apparent thar both identity and memery are political and
social constructs.” and when we can no longer assign to either the status of
a snatural object,” we mmust take responsibility tor their uses and abuses.
recognizing that every assertion of identity involves a choice that atfects not
just ourselves but others.™ ™

History avails us 4 multiplicity of examples of the gravity of that responsi-
bilick—here, one only necds to think of the history and historical narratives
on the Holocaust—and of widely diverging ways in which memory and iden-
tity interact. In situations of “new beginnings,” identities are constructed and
held together as much by forgetting as by remembering. Such new begin-
nings sometimes require the eradication of the past and engagement in what
Benedict Anderson has called “collective amnesia.”*” This is most evident
in the construction of new states in postrevolutionary situations: revolution
has to inaugurate an absolute beginning that necessitates the introduction of
“new time” and a radical break with the past. Constructing a new Japan and
two new Germanys after the Second World War also involved forgetting rather
than remembering.® It is, moreover, of interest to nete that even in the case
of the construction of the new state of Tsrael, the first few yvears focused mare
on the present than the past. The concept of the Holocaust only came into
existence in the 1g50s, after the new state was firmly established and Jews
could reflect on the “pastness of the European past.” It was only when the
memory of those terrible events could no longer be taken for granted that
there was a powerful reason to commermnorate.* Even the need to commemo-
rate then has a history. Gillis argues that commemoration historically has
taken roughly three forms: prenational (before the late eighteenth century),
national (from the American and French Revolutions to the 1g60s), and post-
national forms. The early, prenational history of memory shows a sharp di-
vergence between popular and elite memory: whereas the elite classes (the
aristocracy, the church, and the monarchical state) had a need for institution-
alized memory, ordinary people relied on living memory. National memories,
in contrast, tend to focus on the construction of unity and continuity so as to
cover over the fragility of new nations.™

As our concern is with modern, national memory, it is necessary to reflect
further on some of its most central characteristics, National memory is above
21l archival: it relies on the immediacy of the recording and on the visibility
of the image. It is also, hawever, acutely aware of the effores of each group
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to make 1ts version the basis of national identity. It is thus aware of conflicting
accounts of the past. And it is out of this awareness that a different relation
to the past emerges in what Gillis calls the postnational era, a relation that
bears a strong resemblance to the struggles at the time of the Reformation
between older Catholic practices of locating the sacred only in certain times
and places, and the antiritualistic, iconoclastic Protestants, who demanded
that the sacred be brought into everyday life itself. The new iconoclasm at-
tempts to desacralize the nation-state, to democratize memory, and to retrace a
multiplicity of pasts better suited to the complexities of a postnational era.*

This account provides us with valuable insights into questioning the rela-
ticn between memory znd identity as it is being plaved out in South Africa
today, in the movement toward a postapartheid society. In South Africa, the
struggle over the meaning of the past is by no means over, its character by no
means settled. Although there is 2 general agreement on the evil that apart-
heid represented, that agreement, some argue, has been reached without a
thoroughgoing engagement with the past.” One only has to think here of the
refusal to engage with the work of the TRC evident in the submission of the
chief of the South African Nationa! Defence Force (SANDF), General G. L.
Meiring, to the commission. Instead of focusing on the period under inves-
tigation, the submission dealt with the transition period only. The few scant
references to the past, moreover, were couched in terms of “acts perpetrated
in the context of a war situation.” Tndeed, this was a characteristic that
marked the submissions of all the main parties. It is to these submissions, to
the wider discourses informing them, and to the manner in which they relate
to and cemmemorate the past that I rurn now.™

Identitarian Constructions of the Past

“We are all the children of our times and the product of the cultural and
pelitical circumstances into which we were born and with which we grew
up,” wrote F. W. De Klerk.™

We know that during the period-ef tfansition in South Aftica, many differ-
ent articulations have been given to the memory of the past. These range from
National Party appeals to put the past behind us, to nostalgic demands for a
certain resurrection of apartheid, be that in the form of an Afrikaner Volkstaat
or an independent KwaZulu. National Party discourse, for instance, continu-
ously admonished the people not to be obsessed with past grievances, not to
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insist on “apologies for everything that has occurred in the past,” and to “let
bygones be bygones.” Indeed, it was argued that one should not “dwell on
the real or imagined injustices of the past,” but work toward building a future
“without mistrust, prejudice, hate and domination.”*

These themes are echoed throughout the National Party submission to the
TR, which exhibits an exemplary form of “nationalist” history, with all its
manuments and archives, its exclusions and denials.*” Nationa! identity, in
this reading, is natural, given, and pure, constituted with reference only to
the characteristics of the “nation” itself. In denying the fundamentally rela-
tional nature of identity, this account attempts to efface the difference at the
heart of every identity, and in so doing affirms an essentialist, identitarian,
homogeneous, and nonpluralistic conception of nationhood.™ Young’s de-
scription of nationalist monuments perfectly encapsulates the account of Af-
rikaner history presented there, The subtnission plots “the story of ennobling
events, of triumphs over barbarism, and recalls the martyrdom of those who
gave their lives in the struggle for national existence.” *

Much of the submission, then, is taken up by setting out the historical
context within which “the conflicts of the past” and “unconventional actions
and reactions” should be considered, according to its authors. The emphasis
on the plural case here is noteworthy: the conflicts involved many forces,
and the commission is constantly reminded that “no single side in the con-
flict has a monopoly of virtue or should bear responsibility for all the abuses
that occurred.” ** Indeed, in judging abuses, de Klerk argues that distinctions
should be drawn among those carrying out orders, those carrying out orders
“overzealously,” and those committing malpractices and serious violations of
human rights. But, above all, the context of these actions—working within a
state of emergency—had t be considered so as “to explain the historical
context in which they occurred.” * One is struck by the contrast between this
narrative and accounts of the Holocaust that, time and again, run up against
the sheer inexplicability of its evil. While, in the National Party's case, there
is an acknowledgment of the suffering of all those involved in the conflict,
the whole submission serves to provide a context that could explain, and so
justify, the actions perpetrated.* Indeed, this is a feature of all the submis-
sions by political parties, organizations, and state institutions.

Now, in stark contrast to the certainties and clear-cut justifications that
have informed the submission of the National Party and of the other main
political erganizations and official institutions, the whole of the transition
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process itself was marked indelibly by a serics of ambiguities. Because the
end of apartheid came about not as a result of a revolutionary break or a
complete discontinuity that divided the past from the present and future, it
had the character of an impure transition. This raises precise problems tor
the negotiation of memory. muth.and the institution of a just and democratic
socicty, Tt both imposes restrictions and aopens possibilities for those pro-
cesses of negotiation. tn the first instance, as de Brito notes, because repres-
sors are not defeated, but even given a degree of polizical legitimacy by their
“voluntary withdrawal” from power, successor regimes mustavoid a backlash
that may endanger the stability of the transiton.* Second, negotiated demo-
cratic transitions set frameworks within which truth and justice have to be
pursued: democratic pluralism ensures that voices of victims are heard at the
same time as it ensures & continued voice for violators. Third, under these
circumstances, there usually are state institutions that survive; institutional-
ized crimes have to be dealt with, and there must simultaneously be 2 concern
for not entirely destroying statc institutions. Fourth, mechanisms and insti-
tutions dealing with abuses must be seen to comply with judicial due process
s0 as to strengthen the institutionalization of democratic procedures, even if
that means that some of those who are guilty of abuses may not be brought
to book zs a result of a lack of evidence.* In all of these cases, the new
regimes are engaged in ambiguous processes of negotiation that are a far cry
from demands for clear-cut ethical stances and decisions. Itwould, therefore,
be strange if these ambiguities did not also enter into the processes in and
through which past memories and new beginnings are negotiated.

Toward a Different Remembrance

It is in this context that the memory work of the TRC has to be understood.
The important investigative work of this commission has brought to light the
existence of state structures for identifying rargets for elimination, firsthand
claims of ministerial-level approval of bombings and killings—all those ac-
tivities that the National Party submission euphemistically called “unconven-
rional actions” —as well as events known, until now, only to the communities
immediately affected by them. Indeed, I would argue that one of the most
important effects of the memory work of the TRC is the way it has offered an
occasion for survivors to gain recognition of their plight in full public view.*

In these public hearings, submissions were allowed to contain names of per-
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petrators of abuses (the TRC's investigative unit seughtro check these as care-
fully as possible beforehand; it warned persons to be named and invired them
to respond to allegations) and scught to bring to public arcention both well-
lnown events and everyday injustices perpetrated against persons hitherto
unnamed.® 1 this focus on the everydayness of injustice. and rhe reoccupa-
tion of memory sites by ordinary citizens, the real significance of the public
hearings and the scarch for justive becomes visible. As ane commentator on
2 similar process elsewhere has put it: [Ldoes not bring the dead back o life.
but it brings them out from silence; for their families, it means the end to an
agonizing, endless search.”

The end of those scarches, of course, depends on the knowledge obrained
dering the whole process. As the daughter of an acuvist argued: “T want to
forgive, but I don’t know whom to forgive.” Steve Biko’s mother, shortly be-
fore her death last year, said much the same: “Yes, 1 would forgive my son’s
Xillers. 1 am a Christian, and we Christians do forgive. But first [ must know
what to forgive, which means I must be told fully what happened and why.”*
The hearings consequently have offered an opportunity not only for survivors,
but also for perpetrators of violence to come forward and give full statements
of their participation in events, In this manner, reconciliation was sought
between the parties participating in and affected by the events.” Not only
high-ranking officers were brought to book, but low-ranking police officers
and ordinary citizens were given the chance to partake in whartl would argue
is a public memorial exercise that differs from the “standard” nationalist uses
of memory and monuments.™

Thus, the TRC steered South Africa away from a culture of violence. But it
also had several effects that arguably no other form of engagement with the
past could have had. It has subverted the ability of naticnal leaders of all
persuasions to grasp and represent history in their own image; it has under-
mined both the possibilities, mentioned earlier, that may malke reconciliation
impossible: and it helped to avoid too much pasiness as well as a covering
over of the past. In contrast to the usual constructions of memories of a
nation’s past, this exercise has brought to light no singular past and has com-
rygwd—ﬂﬁ-eﬂe_]ﬂlm_f@mmhe inability to construct such a sin-
gular narrative is admirted to in the Final Report, which states that in the pro-
motion of national unity and reconciliation, reconciliation cannot be imposed
on a diverse society attempting to consolidate a fragile democracy. A healthy
democracy requites only respect for common human dignity and shared citi-
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zenship, as well as mechanisms for the peaceful handling of unavoidable

conflicts. [t does not require everyone to agree.”

The memory work, therefore, performs 2 multitude of complicated func-
tions. Through it, all discourses of nationhood and the idea of sacrificing

one’s life for national existence become problematized, if only as a result of

the absence of a singular narrative. Through it, the past is recalled so that it
becomes possible to leave the past behind. This memory worlk is to be sup-
plemented with a public archive where all the materials obtamed by the com-
mission will be lodged. {This conzaing ]

ay lead South Africa to a postnational conception of identity, a

conception of identity that takes its character fram the distance i takesfrom

that Which was exemplary in the identitarian conception of identity that in-
AL WAICH was exem A in-

formed apartheid.ﬂ

On the Possibility of a Postnational 1dentity

The possibility of a postnational (postapartheid) identity depends on the
ability to go beyond apartheid insofar as apartheid functions as a signifier of
closure. If apartheid signifies the denial of difference at the heart of identity,
a remembrance of apartheid would consist in a remembrance of (the effects
of) closure as such. A pluralistic, postapartheid social order will, conse-
quently, be a form of social division in which the constitutive nature of differ-
ence is thought. Tt is this constituting function of difference, the holding-
against-an-cther, that T would argue becomes visible in the memory work of
the TRC. This can further be clarified by analegy to the structure of memory.

Remembrance (technically, primary remermbrance or retention) serves as the

not-now that s constitutive of the possibility of the presence of the Now.*
Remembrance thus in essence points to the incompleteness of the present. If
a postnational order is to be characterized by such a remembrance, it is struc-
turally determined as incomplete. However, this remembering is not to be of
just anything. It is to be a remembering of the logic of closure. Thus, we have
here a double signification: a remembering as stich, which already reminds
us of the incompleteness of our present; and a remembrance of something,
of a discourse of closure. These two moments reciprocally reinforce one an-
otier and serve to show that which cannot be made present. [ts marking,
paradoxically, can consist only in keeping open the space, the interval be-
tween the present and the past, the now and that which preceded the now. In
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remembering apartheid as a logic of closure, the work of the TRC may open
the space for difference that will not immediately be subsumed and trans-
formed into a logic of othering.* This remembrance may be able to encircle,
to mark the space of difference as such constitutive of any already constituted
identity.

Beyond the TRC?

*“The South African Truth Commission is only one of the structures through
which we should hope to dismantle the old regime of truth to replace it with
new and multiple narratives. We must remain aware of the dangers of re-
placing apartheid’s false utopian historicism with our own new orthodoxies.
As we construct new historical narratives, it will be in the currency of hetero-
topias, multiple idealisms, rather than the single-mindedness of utopia. . . .
Our state-sponsored Commission has no monopoly on processes of histori-
cal rectification.” s

Like all narrative structures, the plurality of discourses that, woven to-
gether, form the discursive structure of the TRC display certain blind spots.
These blind spots have acted as conditions of both pessibility and impos-
sibility: they mark the exclusions on which the TRC was set up as an exercise,
and they ultimately put into question its parameters. A number of contem-
porary writings have set out to make visible such blind spots in the discourses
of and around the TRC. As a consequence, they open up areas of investigation
beyond the remit, and perhaps bevond the conceptual structure of the TRC.

These blind spots may take a variety of forms, ranging from institytional
mechanisms and procedures in the actual operation of the TRC to exclusions
built into its very remit. To begin with, although much research still needs to
be done, a number of writers have begun to question the institutional mecha-
nisms and procedures deployed by the TRc. I focus on only two such areas
here, as they impact more directly than other areas on the main concerns
under discussion: that of the relation between the TRC and NGos, and that
of the internal procedures deployed to make decisions within substructures
of the TrRC concerning, for instance, the allocation of “victim status” to ap-
plicants. In their study of the relation between the TRC and NGos, Merwe,
Dewhirst, and Hamber point out that the failure of NGOs to “effectively
mobilize around the principles and strategic concerns” raised by the TRC
could be ascribed, in part, to the structure and process of the TRc.* They list
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four factors that were of signiticance: the TRC's framework of operaton, its
political agenda, political tension within the organization that affecred the
relationship berween the vre and the NGos, and its internal management
structures. For our purposes, the first three are of particular interest.”” Its
framework of operation came in for criticism from NGOS operating ourside
the human rights sector, arguing that the TR was hased on an overly legal-
istic framework and that it emphasized investigation and rights-based mecha-
nisms and procedures at the expense of grassroots conflict resolution and
social support work. As a result, the TR failed te engage wirh the local com-
plexities of particular communities where it held hearings; it underestimated
conflicts arising from economic injustices; and its emphasis on gross vicla-
tions of human rights rather than on the more commeon violations that “made
up the day-to-day experiences of most black people” was seen as potentially
marginalizing. The organizations also felt that the TRC’s work did not fit in
with the national political agendas toward which the work of the TRC was
geared. This was also at the root of the internal tensions within the TRC,
arising as a result of the need to represent different political persuasions in
its composition. Although the TRC, as argued earlier, made great efforts to
establish its impartiality, it was reluctant to engage too closely with NGOs for
fear of being accused of having oo close alliances with political groupings.
The NGOs also raised concerns about the simplistic nature of the categori-
sations into which the TRe divided applicants. The victim/perpetrator dichot-
omy did not necessarily reflect the experience of the person in the street, just
as it probably oversimplified the categorization of major political actors. A
disquiet with this categorization and its construction and implementation is
also expressed by Lars Buur, based on fieldwork conducted in the Data Pro-
cessing Unit. Analyzing and problematizing the detailed discussions that Jead
to persons being attributed “victim” status, Buur draws attention to the con-
tingent decisions, ail of which would contribute to the reconstruction of a
“new,” officially sanctioned history of the past.”” The TRC has also been ex-
posed to a series of more wide-ranging criticisms. Itis to these that I turn in
conclusion.

Addressing the very nature of the TRC remit, Steve Robins argues that the
TRC has privileged a “modern tempotal frame” by taking the whole of its
investigation to be delimited by the beginning and end of the apartheid era.””
One of the consequences of such a framing is that it raises the question of
how the histories and collective memories of those “deemed not to have the
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necessary biological, historical, and cultural background to legitimarely spuak
about 'black experience’ under apartheid” will be dealt with." This is noran
idle question, but onc thar goes to the heart of the new national tmaginary
under construction in contemporaiy South Ajrica. Indeed. there is 1 bias even
more narrowly defined than “black experience” that informs this imaginary
in the making, One only has to Jook at the construction of the history oi
resistance in the writings of some of the prominent government cOMmMentl-
wors on the Tre. Asmal, Asmal, and Roberts's account of resistance 1o apart-
heid, in the context of their discussion of the work of the Truth Commis-
sion, crucially limits itself to an account of ANC resistance. Ignoring not only
the role of political organizations such as the Pan Africanist Congress and the
Black Consciousness movement, it also negates the crucial role of the United
Democratic Front (UDF) in the final phase of internal resistance against
apartheid. This is no accident, reflecting as it does a very particular history of
resistance from the perspective of the ANC in exile. Coupled with the margin-
alization of UDE and other internal resistance leaders who led democratic
opposition inside the country during the crucial years of the 1¢80s and early
1ggos since the return of the exiled leadership, this marginalization appears
all the more sinister. Add to that the earlier criticisms of ANC government
policies of “affirmative action” by minority groups such as coloured South
Africans,® and the practical embodiment of the project of nonracialism be-
gins to look all the more flawed. Indeed, one has to question whether what
appears at first to be limitations of implementation are not indicators of
deeper underlying problems with the vision of nonracialism.**

Nevertheless, it could be argued that the fact that the ANC’s version of
nonracialism is flawed does not necessarily contaminate that propounded by
the TRC. The question to be addressed here is whether the practices and view-
points of the TRC are marked by traces of the closure of identitarian poli-
tics—similar to that of the official ideology of nonracialism-—even while
they are straining to institute a certain pluralism. Indeed, it would be surpris-
ing if they were not. These traces could be found, most clearly, in the TRC’s
representation of the old regime and the entity called the “apartheid state.”
It is commonplace in the literature on apartheid to question the portrayal of
both the project of apartheid and the character of the state in monolithic
terms.® Yet, the TRC consistently Lreats “the state” as a homogeneous entity.
In the words of the Final Report, “The South African state in the period from
the late 1970s to [the] early 19gos became involved in activities of a criminal
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nature when, amongst other things, it knowingly planned, undertook, con-
doned and covered up the commission of unlawful acts.”® To question the
portrayal of the state as homogeneous entity is not to problematize the main
findings of the Trc. It is, however, to draw attention to the problems that
such a portrayal may hold for the future. The inability to recognize thar dif-
ferent state sectors pursued sometimes markedly different strategies, some
arguing from greater repression and others proposing greater liberalization,
is to ignore the differences in reforms that Inay be necessary to construct a
truly postapartheid state.

These limitations, however, deal only with exclusions operating “within the
present,” so 1o speak, It is now necessary to look more closely at the system-
atic exclusion of colonial violence in the Trc's reconstruction of the past.”
The character and complexity of colonial violence and the manner in which it
impacts on contemporary South Africa are made visible in a number of con-
temporary publications. Several new signifiers have emerged as paradigmatic
of what is ar stake here. They include the figures of Saartje Baartman and
Krotod, as well as the “Miscast” exhibition.* While each signifies its own
unique singularity, together they act as signs of a new vision of South African
identity, one that aims to put into question any homogeneous narrative of
natienhood. The struggle for the meaning of Robben Island is a case in point.
Harriet Deacon traces the shifts jn the symbolization of the island from a
repository of “all that was considered negative in society” to acting as “a
focus for remembering apartheid and as a spearhead for national revival.”*’
Emphasizing the importance of this new symbol in the construction of a new
national identity around the observance of human rights, Deacon also draws
attention to the negative possibilities of presenting too unitary an account of
its significance. She argues that, if it is to be a living monument for the new
South Africa, it should alse permit diversity “in its opening outwards ro other
accounts of our past and our future,” s

In similar vein, Carli Coetzee provides a nuanced discussion of the ways in
which Krotod is remembered today. Through an exploration of the figure of
Krotod (a Khoikhei woman in Cape Town in the seventeenth century) she
addresses both the conditions and implications of the fact that Krotod, once
written out of history, is now reclaimed 25 onse ma, the mother of Afrikaners
seeking to reestablish connections with Africa, Coetzee discusses the dangers
and advances in such a “return” to Krotos. Taking her as the founding mother
of the Afrikaner people is to reinforce both the urban, Cape Town-—based
version of South Africa’s early history, and to perperuate the myth of 1652 as
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its starting point,* Moreover, this return to Africa, to Krotoi as mother of the
nation, also necessitates amnesia about how and why she was forgotten. In
cantrast to the writings on Krotod daring the apartheid era, contemporary
appropriations offer Afrikaans-speaking South Africans a way to identify with
Africa and with a hybrid, instead of a “pure race,” identity. However, Coctzee
warns against a too easy appropriation that risks “forgetting the conflict and
destruction” at the roots of this hybrid identity. Most problematic of this ap-
propriation is “the sense of completeness” of closure that it brings.

The “Miscast” exhibition is an example of the impossibility of maintaining
such final closure. “Miscast” functioned, not unlike the Truth Commission,
as confessional space, but it had the added advantage of forcing whites “to
confront European colonial violence and genocide.” ™ It rendered the previ-
ously forgotten history of colenialism visible, and in so doing called forth
widely divergent responses fram different communities. This was the case
especially for the design of one of the galleries of the exhibition, constructed
so that viewers could not avoid walking on images of the aboriginal KhoiSan
people. Angry KhoiSan responses challenged the use of these images and of
fragmented body parts as 2 reenactment, not a critique, of colonial violence.
While the “Miscast” exhibition forced whites to confront colonial violence
and challenged the exclusionary emphasis on contemporary history in the
TRC, it was also used by KhoiSan activists to construet “totalizing ethnic-
nationalist narratives that draw upon collective memories of suffering.” "
KhoiSan descendants used the exhibition ro advance their current claims to
land.” In so doing, they invoked discourses of cultural continuity and purity
1o precolonial KhoiSan ancestors, such as Saarge Baartman and Kroto3,

Conclusion

The meaning and significance of figures such as Krotod, and the divergent if
not clashing appropriations to which they have been subject, attest to the
complexity of the processes of the reclaiming of histories. It also throws into
sharp relief the fact that contestation of the narratives organizing and fram-
ing the TRC does not automatically carry any “subversive” or democratizing
connotations, Unitary discourses may be challenged only to be reinvoked at a
more particularized level. The apparent opposition between universalism and
particularism, between an emphasis on, for instance, “the nation” and “dif-
ferent (national) groups,” may thus be misleading. Neither extreme univer-
salist nor deeply particularist views of identity, of necessity, will escape the
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identitary logic of apartheid. To do so, an cmphasis on the noncempletion
and inrerpenetration of both must be muintained. This potentially could be
achieved by pluralizing discourses such s that of the TRC, However, as 1 have
argued, this potential will be realized only on condition that more work Is
done to ;1\'0idMMMng \.-Mcialism

may bring about.

Nares

1 would like to thank Thomas Blom Iansen and Finn Stepputat for their helpful comments
on an earlier version of this essay. Some of the arguments were first developed and published
elsewhere. [ thank Blackwell's for permission to draw on a previcusly published article (Not-
val 1gg8a).

1. The Promotion of National Unity and Reconciliation Bill of 1995 defines gross violations of
human rights as the killing, abduction, torture, or severe ill reatment of any person by
somecnc acting with a political objective. It includes the planning of such acts and attempts
to commit them.

5. The TR was constituted by the Promotion of National Unity and Reconciliation Bill, 1995,
which combines the requirenicnts of the interim Constitution with those of human rights
norms. The significance of this is clear when it is compared to alternative processes through
which truth commissions historically have been constituted. In most instances, commis-
sions of this sort are appointed by a president or priine minister of the country concerned,
and they have to work out their own procedures, objectives, and methadologies. The bene-
fit of 2 commission appointed by ai Act of Parliament is that 4 democradcally elected group
of people participated in the debate and the finalizing of the objectives of the commission
(Boraine 1996b). For a detziled discussion of the background on the idea of the TRC in
South Africa, sec Walt and Walt (1996: 1-21), as well as the information pack published by
the TR (n.d.).

3. For an elaboration of the idea of' a postapartheid identity, sce Norval (1990: 155573 1996:
275-305).

4. 1draw here on the distinction as developed by Laclau (1ggo: 6o—68).

5. For an in-depth discussion of this period of South African politics as well as of the various
dimensions of the crisis, sec Norval (19g6: chaps. 5, 6).

6. TFor a more detailed discussion of these discourses, see Norval (1996: chap. 6; 1098b: 93—
11a).

2. This criticism was voiced in many quarters, not all of which were “conservative.” In their
study of the relation between the TRC and NGOs, Merwe, Dewhirst, and Hamber point out
thar some NGOs were reluctant to work toe closely with the TRC, because the TRC was seen
as engaged in a national political agenda, of which the Inkatha Freedom Party (IFP} and Pan
African Conference (PAC) in particular were suspicious (1ygg: 68-6g).

8. Although there is some evidence that the TR has expetienced diffieulties distancing itself

from the ANG— particularly visible in jts treatment of the now infamous ANC application for
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13.

4.
15.

6.

17
18.

20.

21,

Chlanker” ammnesty—the TRe in the round has succeeded rathier well 1ot simply cohioiang
what the government wanted to hear.

For 1 discission of nonracialism, see various contributions te Powy t1gas] as welias Seleced

Wrttings ont the Freedont Charrer raq 3 -1ohs (rgss).

For o discussion of the “uational question” s the cemamporir context, see. 7 msa

fordan {1g9s).
This raiscs the question of whether punishunent is always qecesszo and preterabic w other
torns ot dedlig with perpotrarors of injustices. De Brita arges that the absence ai prinisli-

dwer

ment is admissible only when there has besn an atficial acknowdedgnent ot truth 2
4 national consersus exists for EoNProserilion {19y, § —ivl

Ibid.: 3.

This is the focus of De Brito’s imperant comparative study of these processes in Uruguay
and Chile. A similar focus informs Kaye’s study of truth commissions in El Salvador and
Honduras; see Kaye (1997: 693—710).

Perelli (1993 : 154, quoted in De Brito 1997: 10).

The commission consisted of seventeen full-time commissioners and had three separate
committees: 2 Human Rights Violations Commitiee, which conducted public hearings ftor
victims/survivors; a Reparation and Rehabiiitation Committee, which worleed on policies and
recomnmendations arising from those hearings; and an Amnesty Commitree, which heard
applicattons for amnesty. The final report of the TRC was published in different forms. |
draw on the ¢ version of the TRC website {(November 1698).

Sce Boraine (1996a). The TRC's view of thelr mandate is discussed in full in volume 1, chap-
ter 4 of the repart. See (RS website, file:/{} Djffinaljrchapq. htm,

Omar (19g95: 2—8); Turu (1996a: 38-43).

Tutu {1996b).

There are no general or “blanket” amnesty provisions in South Africa. Amnesty has to be
applied for on an individual basis. Applicants must complere a prescribed form, detailing
information pertaining to specific human rights violations; such disclosure should be full
and complere. A public hearing follows, where offenses fall into the category of “gross vio-
lations of human rights.” If not, amnesty decisions may be taken in chambers. Several cri-
teria have to be fulfilled for amnesty 1o be granted. These include the facr that a partcular
act must be shown to have taken place as part of a wider political event or in the service of a
political organization, Actions for personal gain and based on ill will are excluded. It is also
important to note that the law does not require that applicants should express remorse. They
can come to the commission saying, for instance, “that they fought a noble struggle for
liberation, but that because they opened themselves to prosecution or civil actions as a resulr,
they are asking for amnesty”™ (ibid.).

wTruth” and “full disclosure” should clearly not be understood In metaphysical terms. The
commission can never attain “The Truth.” Instead, Krog suggests that one should under-
stand the idea of rruth here “as the widest possible compilation of people’s perceptions,
stories, myths and experiences” (1995: 118).

The TR's power of subpoena aids it in working against the possibility of a “conspiracy of

silence.”

22. See Boraine (19g6).
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23,
24.
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26,

31
32.
33-

34.

35
36,

38,

39
40.

200

See Gillis (1g94: 4).

ibid. 3. For a discussion of the need to introduce a gendered dimension inte the work of the
TRC, see Goldblatt and Meinges (1996).

This is now an accepted tenet of most social and political theory informed by post-
structuralism. It is important to note, however, that the claim that identity s socially pro-
duced does not also translate into a claim that it s, consequently, easy to change or challenge
such identities. Processes of identity formation are typically subject to decp sedimentation,
and identities couid prove extremely recalcitrant.

See Gillis (1g94: 5). This whole process thus is based on 2 conception of identity as funda-
mentally relational. Identities are not achicved as selfsame and pure, in isolation from orher
identities, but are always constituted in relation to 2n other or a series of others.

Sec Anderson (19971: 8, quoted in Gillis 1gg4: $).

. Gillis (1994: 12).
. Ihid.

- Women, national minorities, and young people were generally admirted to national memo-

ries at an even slower pace than to national representative and educational institutions.
(ibid.: 10).

Pierte Nora (quoted in ibid.: 15).

Gills (1994: 18—20).

Although there is general agreement that the work of the Tre is the best possible way to
achieve justice and reconciliation, it continues to be challenged from a variety of positions.
The National Party continues ro warp against the possibility of the TRC's being turned into
awitch-hunt; the Freedom Front voices similar objections. The 17 voted against the actand
has recently resorted to publishing irts objections to the TRe in the national press. These
parties were afraid that the Tre may “go too far”; other parties, including the pac and
Azanian People’s Organization (Azaro), argued that it would not “go far enough.”

It is important te note that there are deep and importanr differences between submissions
by official parties and institutions, and those by individuals. These differences are also re-
flected in the degree to which positive effects were produced as a result of submissions.
Generally speaking, 1 argue that in the case of official submissions, the exercise was marked
by a large degree of cvnicism, whereas individual submissions, appearances, and confes-
sions were distinguished by their thoroughgoing and soul-searching nature.

See de Klerk (1997).

De Klerk (19g0: 68). For an in-depth analysis of National Party discourse during the early
19903, see Altbeker and Steinberg (1998: 4g-71).

. “Submission to the Truth and Reconeciliation Commission by Mr. E. W, de Klerk, Leader of

the National Party,” and “Second Submission of the National Party ro the Truth and Recon-
ciliation Comimnission,” 1997, www.truth.org. zafspecialipartyz /np2.htm.

I have analyzed the character of apartheid discourse, where I develop the argument that, in
addition to its historical specificity, it is exemplary of a generalized identitarian conception
of identity (Norval 1996).

I. E. Young (1992: 270).

“Submission to the Truth and Reconciliation Commission by Mr. F. W. de Klerk, Leader of
the National Party.”
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41.

43
44

45.

a6,

47.
48.

49.

50,
51
52,

The question of the historical context in which past abuses occurred raises important and
difficult practical, ethical, and philesophical issues. It is not possible to treat these issues
here. However, it should be noted that although such contextualizations may be used o
attempt to explain past abuses, they have not generally been invoked to shirk responsibility
for such abuses. Like other organizatons, the National Party has gone to great lengths to
sketch the context and general aims of apartheid policies. It did, however, recognize that
apartheid “led to hardship, suffering and humiliation—to institutionalized discrimination
on the basis of race and ethnicity,” and that responsibility for actions should be taken by
the Cabinet, the State Security Council, individual ministers, and commanding officers for
all decisions taken and actions authorized. See “Sccond Submission by National Party” (23,

20-27).

. The TRC takes issue with this view for obvious reasens, arguing that “explaining is not

excusing, understanding is not forgiving” {TRC website, par. 45, file/{f D|final/5chapy.hmm).

De Brito {1997: 6—7).

Even though the work of the TRC does not take the form of normal criminal tribunals. it

gives grear consideration te being seen working within the constraints of due process and

the rule of law, This is extremely important, because the names of both victims and perpe-

trators of human rights violations are made public. An elaborate system has been pur into

place to ensure that perpetrators to be named are alerted ahead of rime and are invited to

make representations to hearings. To this end, the Trc has an Investigative Unit that inves-

tigates allegations and collects any relevant evidence.

This objective is clearly specified in the remit of the work of the TRe as the need to “restore

the human and civil dignity of victims by granting them an opporrunity to relate their own

accounts of the violations of which they are the victims. See Promotion of National Unity
and Reconciliation Act: Section 3 (¢} (1995).

The TRC has, however, been criticized for disregarding “everyday™ abuses as a result of their
focus on gross violations of human rights. I return to this issue later,

Paraphrasing of extract from the Chilean Commission’s Report, quoted in Boraine (1g96b).

Quoted in Woods (1997). The five men who admitted to participazing in the killing of Biko
in 1977 are Col. H. Snhyman, Lt. Col. G, Nieuwaudt, Warrant Officers R. Marx and J. Bencke,

and Capt. D. Sicbert.

In the course of its work, the TRC has widened its investigations to include analysis of the
role of the media, the legal and medical professions, and the business community in up-
Lelding the institutions of apartheid. It has also arranged for hearings on the question of
conscripton.

For a more detailed discussion of these possibilities, see Norval (1998a: 25¢—60).

See TRC website, par. 45, file/f/Dlfinal/rchaps.htm, par. 20,

Krog, in her discussion of the work of the TR, raises an important question concerning the
trajectory of apartheid and irs relation to the fact that British abuses against women and
chiidren in concentraticn camps were never officially acknowledged or condemned by the
British; “Wasm't the mere fact thar the abuses of the war were never exposed perhaps not a
key factor in the character that formulated apartheid’s laws? Was the Roer veneration of
Emily Hobhouse not a symptom of the desperate need for semeone ‘from the other side’ to

recognize the wrongs that had been done?” She argues that the facrt that these abuses were
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63.

64.
65

66,

67.
68.
6g.
7.
. 1bid.: 131,
72.

nut publicly recognized contributed divectly to the possibility that the war “became a folklore

supporting the notion of Aftikaners as o threatened group” (1995 114-15).

The theoretical strecture of this argument draws strongly on Derrida’s deconstruetive read-

ing of Husserl™ argument o Syrernat Ui consgionsiess. See Derrida 19730,

CPhis issue is theorized i Connolly's {19g1) excellent study of the paradoses of entin.

CoAsmal. Asmal and Roberrs (1gg o 2140,

Thew alse discuss fctors within the Moo sector and its struggles 1o redefine s role 1 the

rew political contest, Sve Merwe. Dewhirst and thamber tgog: 67 771

Cthidoer o
. Buur {19g5).
. Robins 1gg¥: 120— 404

. 1bid: 137. Robins asks, for instance, whether “new public histories” will marginalize the

experiences of colourceds “'on the grounds that they did not suffer under apartheid as much

as black South Africans.”

. 1 deal with the question of ethnicity in general, and in centemporary South Aftica more

specifically, in Norval (1999a: 1-22).

. Indications of this are present in Pallo Jordan’s (1998) discussion of the national question in

post-19g4 South Africa. This is cvident, in particular, in his treazment of the question of
cthuicity. Ethnicity, for him, is nothing but an artifaict impoesed by the apartheid regime and
an attempt to continue to forge competition with “fellow Blacks™ over scarce resources. This
hardly is the sort of rhetoric that would make one confident in the depth of the pluralism of
the form of nonracialism espoused here.

With regard to the former, see Posel (19g1); and Norval (1996: chaps. 2, 3). Fora discussion
of divisions within the state during the 1970s and 198os, see Sarakinsky (1998: 54); and
Swilling and Phillips (1998: 134-48)-

TRC website CD: par 77, fileyf{fD final/schapb.htm.

Sore of the arguments in this section were first developed in a review of literature on the
TRC. See Norval (19ygb: 499—519).

Sce, for instance, Robins (1g98: 120—40); Coetzee (1998: 112-1¢); and Davidson (1998:
143—-bo).

Deacon (1998: 161—79; 178).

Ibid.: 179.

Coerzee {1998: 114-15),

Robins (1998: 130).

Davidson (1gg8: 150}
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RETHINKING CITIZENSHIP  Reforming the Law

In Postwar Guatemala

Rachel Sieder

This essay addresses the relationships among the state, law, and citizenship
in postconflict Guatemala, examining the ways in which struggles to redefine
the state and citizenship were fought out on the legal terrain. By definition,
processes of political transition following prolonged periods of authoritarian
rule or armed conflict involve transformations of the state. Under authori-
tarian regimes or in situations of internal armed conflict, violations of human
rights are a commonplace, either because of deliberate policies toward certain
sectors of the population or because of the weakness of the state and the
inability of government to protect and enforce basic rights. Any transition to
more democratic forms of governance therefore implies the (re)construction
of the state as a guarantor of democratic rights and obligations. Through
such processes citizenship is reframed as various legal and institutional mea-
sures are implemented to benefit and protect those groups and individuals
who were marginalized or victimized under the previous regime, thatis, those
who were effectively excluded from citizenship either de jure or de facto.
Citizenship is often conceived of as a fixed and nonnegotiable set of rights
and obligations, such as those embodied in a written constitution. However,
it is in fact best understood as a dynamic process rather than a static jurid-
ical construct. Both in terms of its legal attributes and its social content, citi-
zenship is contested and constantly renegotiated and reinterpreted. Such
contestation is particularly acute during periods of political transition. In
considering this phenomenon in postwar Guatemala, 1 adopt the perspective
proposed by Ann Mische, who has argued for 2 move beyond formalistic con-



ceptions of citizenship “towards a view of citizenship as a historically contin-
gent, interactive vehicle of articulation, conflict and dialogue™ (1995: 157—
58). Mische’s analytical framework is particularly useful for thinking about
the changing nature of citizenship during transition processes, as it takes
into account the multiple appeals to citizenship from different and often con-
flicting social sectors and recognizes “the potential dynamism of such ap-
peals in reshaping relationships between state, societal and economic actors”
{157-58).

During periods of political transition a range of actors, including domestic
elites, international donors, and intergovernmental institutions, and political
and social movements attempt to advance different and often competing vi-
sions of the state, governance, and citizenship. The state itself can usefully
be analyzed as a series of institutions and sites where conflicts over power are
constantly negotiated from above and below. One of the primary sites of en-
gagement where such different imaginaries and political projects are con-
tested from the top down and the bottom up is the law. This is because the
law is central to claiming rights and enforcing obligations. Nationally and,
increasingly, internationally accepted standards are often forged through le-
gal processes in a dynamic of “narning, claiming and blaming” (Felstiner,
Abel, and Sarat 1980}. In effect; the legal system is converted into a contested
site of meaning over state accountability and citizens® tights as the dominant
ideas and values that underpin the law provide the framework for advancing
alternative understandings (Starr and Collier 1939). As Boaventura de Sousa
Santos (1995) has observed, law has become an increasingly globalized or
transnational phenomenon. Through the law and legal encounters, differ-
ent ideas about the appropriate balance hetween rights and obligations filter
among the international, national, and local arenas. Indeed, Santos claims
that “the main driving force behind the transformarion of the state and its
legality is the intensification of transnational practices and global interac-
tions” (11g). Certainly, claims by groups and individuals for greater political
inclusion, equality of treatment, recognition of minority rights, or punish-
ment of those responsible for gross human rights viclations are increasingly
framed through appeals to international law. In recent years in Latin America
sacial movements and individuals have used international human rights law
to try to secure truth and justice in cases of gross violations of human rights,
particularly when local courts fail to enforce accountability (as, for example,
in the Pinochet case). In addition, Jindigenous peoples’ claims for special
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rights are currently being played out through the law across the continent,
particularly on the question of whether the increasingly internationally sanc-
tioned rights of indigenous communities should be recognized within na-
tional legal systems.* Evidently, the ways in which the state and state-soclety
relations develop and change depend on struggles and interactions between
hegemonic and counterhegemonic understandings and practices of “rights,”
“obligations,” and “justice” as constitured by different individuals and groups
within particular material and historical contexts. An analysis of the ways
people resort to and use the law—and the idea of law—in perieds of rapid
political transformation can therefore tell us much about the changing nature
of the state and struggles to redefine citizenship in 2 particular context.

In Guatemala attempts to redefine the state and citizenship centered on
the peace negotiations between the government and the combined guerrilla
forces of the Unidad Revolucionaria Naciona! Guatemalteca (URNG), which
were successfully concluded in December 19g6. The peace settlement set out
a biueprint to overhaul the Guatemalan state, for decades dominaced by an
anticommunist counterinsurgency logic, and to ensure respect for human
rights and the democratic rule of law. The three decades prior to the peace
settlement were characterized by gross and systematic violations; over two
hundred thousand people perished during this period, including over fifty
thousand disappeared. The vast majority of those killed, some 83 percent,
were indigenous noncombatants murdered by the military and paramilitary
forces (Comision de Esclaricimiento Histérico [CEH] 1999). Throughout the
armed conflict, the judicial system singulatly failed to defend even the most
elementary of citizens’ rights or punish those responsible for gross viola-
tions. Throughout the peace negotiations reform of state institutions and
practices to ensure protection for basic human rights was therefore seen as
central to wider efforts at democratization. The peace settlement also mapped
out a radical agenda, which aimed te include Guatemala’s 6o percent indige-
nous pepulation, historically subject to discrimination, socioeconomic exploi-
tation, and political marginalization, in a new narion-building project. In spite
of a deep-rooted legacy of racism, by the late 19gos internationalized “rights
thinking™ had become part of the dominant idiom of political reform in Gua-
ternala. This was evident in the agreement signed by the negotiating parties in
March 1995 on the P\igilts and Identity of Indigenous Peoples, which framed
the specific demands of Guatemalan indigenous groups within a wider evolv-
ing international discourse and legislation on indigenous peoples’ rights. The
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agreement proposed such measures as a commitment to bilingual education.
religious tolerance, and respect for indigenous authorities. It also endorsed
the principle of special rights and positive discrimination with the aim of’
achieving greater social justice.” The overall chruse of the agreement aimed
to encompass culrural diversiry within the unitary frameworle of a refermed
Guatemalan state. This, it was argued, would give historically disadvantaged
croups a greater stake o the national polity and ardeulare difterent forms ot
participation in a developing project of multicultural citizenship. " Indeed, the
successful incorporation of the indigenous population into a democratized
body politic was viewed by many as essential to securing a lasting peace.

In the period subsequent to the signing of the peace settlement the law
became a key battleground where attempts to redefine citizenship were played
out. Efforts to construct the rule of law had to address a legacy of militariza-
tion, an ineffectual and corrupt judiciary, entrenched impunity, and the com-
plex challenge of encompassing cultural differences. The 1gg5 Indigenous
Rights Agreement specifically recognized the legitimacy of indigenous “cus-
tomary law” {derecho consuetedinario) and “traditional” community authorities
and committed the government to incorporate both into the official state le-
gal system where they did not conflict with national and international legal
norms of human rights.* This implicd the afficial acceptance of legal plural-
ism and the right of indigenous communities to resolve conflicts in accor-
dance with their own “customary practices.”* In effect, it envisaged provid-
ing indigenous people with a higher degree of legal autonomy than they had
enjoved for over a century. in the wake of the peace agreement policymakers
began to confront the complex challenge of integrating international legal
instruments,® national law, and indigenous customary law. A number of
studies on indigenous legal norms and practices werce carried out by national
research centers, such as the Latin American Faculty for Social Science
(FLACSO0) and the Association for Socio-Economic Research (ASIES), a gov-
ernment-sponsored think tank. Research and discussion fora on customary
law involving Mayan intellectuals, policymakers, and academics were also
sponsored by the United Nations observer mission in Guatemala Misién de
Las Naciones Unidos en Guatemala (MINUGUA), set up in 1994 to monitor
human rights and verify the implementation of the peace agreements in siti.
The debate was heared and often acutely polarized. Indigenous activists and
their supporters in international NGoOs and the United Nations argued in fa-
vor of developing a politico-legal system that could encompass universal hu-
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mian rights and obligations rogether with the special rights of indigenous
commitnities or ethnolinguistic groups. Such multicultural rule of law con-
ceruction, they argued, formed part of the wider challenge ot building the
basis for a multiethnic and multicultural citizenship in Guatemal, However.
their opponents, represented in the government, the private scctor, the me-
dia. and the Iegal profession, frequently raised the specter of “balkanzation,”
arguing that granting special rights to indigenous ceople would ultimately
tead to ethnic sepuratsm and the breakup of the country. They also claimed
that recognition of indigenous customary law would result in “one law tor
indigenous people and another law for non-Indians,” contradicting the con-
stitutional principles of legal equality and universal citizenship. In effect, the
battle over multiculturalism and the rule of law in Guatemala illustrated wider
political conflicts over the nature of the state, governance, and citizenship.

The following sections situate current debates about citizenship in Guate-
mala in historical context and analyze transformations in the rule of law that
have occurred since the signing of the peace settlement. | conclude by consid-
ering the implications of recent developments for the state and citizenship in
Guatemala.

Rethinking Citizenship

Following the end of direct military rule in 1984, a constiturion was promul-
gated that enshrined wniversal principles. However, a history of exclusion,
authoritarianism, and racism and, more recently, extreme state-sponsored
violence meant that many Guatemalans continued to view the state as an 0p-
pressive force rather than a guarantor of their rights as citizens.” In addition,
until the 19g0s, the cold war and the acutely exclusive nature of national poli-
tics had engendered an organized opposirion that sought to destroy the state
rather than to influence or reform it.* Beyond highly restricted interelite com-
petition, the state and the law were not perceived by most people as a viable
cerrain within which to struggle for social change.

The contemporary difficulties involved in constructing a democratic citi-
zenship in postwar Guatemala can be traced back to the constitution of the
republic itself. The consolidation of the apparatus of the state during the late
nineteenth and twentieth centuries was not followed by the successful con-
struction of an imagined nation-state peopled by an active citizenry. The na-
rional project of the country’s dominant civil and military elite during the
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nineteenth century did not include either the indigenous majority or most
poor non-Indians as citizens with equal rights, but rather treated them as
subject populations to be controlled, disciplined, and “civilized.” Following
independence, the conservatives proposed a new status for indigenous
people, creating a separate, subordinate legal jurisdiction for them, which in
effect recreated the colonial republica de indios. As Guatemalan historian Arturo
Taracena (1g95) has cobserved, although such ethnojuridical exclusion af-
forded indigenous people a degree of protection, it also meant they did not
actively participate in the process of nation-state construction. This did not
mean an escape from subjugation; the economic exploitation of the indige-
nous and poor non-Indian majority was—and remains—central to the con-
stitution of the Guatemalan nation-state. The idez of separate legal regimes
tor Indians and non-Indians was opposed by nineteenth-century liberals, yet
the triumph of the Liberal Revolution of Justo Rufino Barrios in 1871 did not
result in the extension of full citizenship status to all Guatemalans. Within
the context of the late nineteenth-century agro-export boom, universalist
ideals of equality before the law and positivist doctrine constituted the ideo-
logical apparatus for the exploitation, expropriation, and assimilation of the
indigenous population. Communal lands were increasingly encroached upon,
and indigenous men remained legally subject to forced labor requirements
until 1944 (McCreery 19g4).”

During the 1944-1954 period of reformist government, political parties,
universal male suffrage, and a program of agrarian reform were introduced
throughout rural Guatemala, providing many youngetr, literate, and Spanish-
speaking Mayan men with access to municipal political office (Handy 1994).
Althoughilliterate indigenous women were still denied the vote, these changes
stimulated the development of an active civil society and began to lay the basis
for the development of a citizenry that included the majority of the popula-
tion. However, the anticommunist counterrevolution that followed the c1a-
backed overthrow of President Jacobo Arbenz in 1954 effectively halted the
consolidation of local political power and reasserted the dominance of cen-
tral government. In subsequent decades municipal and regional government
throughout much of the country remained weak, and the majority of the
population was politically marginalized and subject to ever greater economic
exploitation. This was in part the product of a highly coercive state, but also,
paradoxically, of its weakness, which facilitated other forms of domination
and exploitation. Indeed, highly centralized government coexisted with the

208 STATES OF IMAGINATION

absence of an effective state presence in many parts of the national territory.
This was particularly the case in the highland departments of greatest in-
digenous concentration, such as Huehuetenango, Alta Verapaz, and Quiche,
where economic elites relied on coercion and clientelist networks to secure
their access to labor and land.

After 1963 the armed forces began to develop a counterinsurgency project
to defeat the UrNG, which reached its zenith during the early 1980s. The
relationship between state and subjects changed dramatically as the army
consolidated a highly militarized and authoritarian form of governmental
power throughout the rural highlands (Schirmer 1998; R. Wilson rggsh; Ko-
brak 1997). Extreme and violent repression was combined with instirutional
mechanisms to incorporate and control the rural, predominantly indigenous
population, including forced resettlement in some areas, obligatory partici-
pation in paramilitary civil defense patrols, and village-based military com-
missioners who reported regularly to the army. Existing forms of commu-
nal authority and organization were destroyed as thousands of community
leaders were murdered or disappeared by the military. Long-standing inter-
and intracommunity conflicts over land were often played out through the
lethal prism of the counterinsurgency, exacerbating local divisions. Despite
the transition to elected civilian government in 1985, the militarization of the
countryside and gross violations of human rights persisted throughout the
next decade. Only when the peace negotiations between the government of
Alvaro Arz( Yrigoyen and the URNG recommenced in earnest in 1994 was the
prospect of transforming the militarized, authoritarian state into a guarantor
of the rights and obligations of all Guatemalans genuinely raised. The nego-
tiations themselves remained a restricted affair between the belligerents, but
social movements did have some limited input to the discussions through the
Civil Society Assembly (asc), a consuliative body set up in 1995 through
the framework negotiating agreement. The assembly was able to forward dis-
cussion documents to the negotiating table, and with the participation of the
umbrella Coordination of the Organizations of the Mayan People of Guate-
mala (COPMAGUA) had an important rele in determining the nature of the
1995 agreement on indigenous rights and identity. Civil society participation
in the peace agreements was limited,® but the contrast to 1984, when civic
opposition barely existed and the nature of the political transition was dic-
tated almost entirely by the armed forces, was striking nonetheless.

The principal challenge to dominant liberal, universalist conceptions of
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citizenship in Guatemala has come from an emergent pan-Mayanism. During
the 1ggos rhis diverse social and polinical movement questicned the existing
nation-state, drawing anention to its diseriminarory and exclusionary nature
(Gastos and Camus 1995: Cofti 1ggh: Fischer and Brown 199 Kay Warren
190%; Nelson 19g9g). Activists have drawn inspiration and support trom the
transnationalized indigenous peoples movement in the Americas, but the
growing strength of the indigencus mevement also reflects the fact that in-
digenous rights have inereasingly occupied the agenda of nengovernmental
and intergovernimental organizations in the international arena, not least the
United Nations, which after 1gg4 provided Mayan organizations in Guaremala
with a strategic ally in the form of its observer mission. During the 19gos
demands for indigenous rights and idealized projections of “Mayan values”
came to canstitute a new discourse articulated by indigenous leaders and their
supporters. This began to affect social relations in Guatemala and helped to
frame much of the national debate arcund judicial reform, democratic con-
solidation, and citizenship during the peace process (Sieder and Witchell,
forthcoming).

A Multicultural Rule of Law?

The ideas of the “rule of law” and “equality in the law” have long been used
as a legitimizing discourse of state power. However, they have also provided
many groups and individuals with a means to challenge and contest those con-
trolling the apparatus of the state by demanding that certain rights be guar-
anteed and legally prescribed obligations respected. During the fate 1980s and
19gos, NGOs and popular organizations in Guatemala increasingly came to
use the law as a site to struggle for citizenship, campaigning for an end to
impunity and respect for constitutional and human rights. For example, hu-
man rights groups such as the Mutual Support Group (Grupo de Apoyc Mu-
tua, Gam) and the National Coordination of Guatemalan Widows (Coordi-
nadora Nacional de Viudas de Guatemala) demanded an end to human rights
abuses, the observance of due process guarantees such as habeas corpus, and
the conviction and punishment of those guilty of violations. The indigenous
organization Consejo Emico Runujel Junam (CER]) organized after 1988 spc-
cifically to lobby state authorities to respect the voluntary nature of the civil
patrols prescribed in the 1985 constitution. Struggles over state accountability
and citizens® rights were fought out through the legal system as dominant
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ideas of legality were used by opposition groups to challenge and contest
official violations of civil and political rights.

However, the proposal contained in the 1996 peace agreaments to neor-
porate indigenous “customary law™ into the nornmis and mstrstions of st
law represcnted an even more radical departure. Here, the terrain of the law
was being used to contest fundamentzl assumptions about universal citizen-
ship and the nature and wnity of the Guaremalan state, In ettect, the proposul
can be seen as part of awider attempt by indigenous acuvists to secure greawwr
auronomy for indigenous communities and peoples, By recognizing the right
of indigenous communiries to decide on and apply their own procedures for
conflict resolution, the state would no longer maintain a monopoly on the
production and regulation of law. This constituted a fundamental challenge
to the legal centralist model that had existed since Independence, based on
the indivisibility of state, government, and law. Yet the proposal can also be
read as an attempt by certain political elites in the state to renew their flag-
ging legitimacy. Santos has pointed to “the way in which the state organizes
its own decentering” (1ggs: 118); the commitment contained in the peace
settlement to build a multculeural rule of law by incorporating previously
excluded, “nonstate” legal phenomena into state law can also be understocd
in this light. Concessions to multiculturalism would, it was hoped, secure the
support of the indigenous population for a new pact of governance and also
convince international donors that the Guatemalan political elite was serious
about reform.

In common with other postcolonial nation-states, Guatemala has long
been characterized by a situation of legal pluralism where different systemns
of obligation have coexisted within the same sociopolitical space, albeit in a
highly unequal relationship. This stems partly from the spatial and juridical
separation of indigenous peoples in the colonial pueblos de Indios or their post-
independence equivalents, but also from the uneven coverage of the state over
national territory, which means that the national legal system remains largely
inaccessible for most of the population, who are obliged to develop alrerna-
tive means to regulate social relations. However, the posited division between
“customary law” and “state law” is in fact a legal fiction. As mwuch recent
scholarship on legal pluralism has shown, more often than notwhatare iden-
tified as local customary practices are in fact cclonial or postcolonial impe-
sitions (A. Griffiths 1997; Moore 1986; Starr and Collier 198g). State law and
customary law are locked together in a histarically asymmetric but murually
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constitutive relationship in which state law may be understood as an attempt
by the political center to dominate, govern, and administrate indigenous
peoples, and local practices seen as a means of adaptation, accommodation,
and, occasionally, resistance. In one sense, as Laura Nader (19go) argues in
her study of customary law in the Zapotec region of Oaxaca, Mexico, custom-
ary law can be understood as a counterhegemonic strategy used by indige-
nous communities to protect their limited and conditional autonomy from
the central state. In Guatemala, central government has never been wholly
successful in imposing its authority. Institutions such as the colonial alcaldias
indigenas or the contemporary alcaldfas ausiliares and even, according to some
recent acceunts, the counterinsurgent civil defense patrols instigated by the
army were adapted in practice by subject populations to become institutions
used to defend a qualified local autonomy (Stoll 1993; Kobrak 1997). How-
ever, it is also evident that state law is not something somehow external to
indigenous communities; no hermetically sealed spheres of “national state
law” and “indigenous custorary law” exist, and indigenous people certainly
make recourse to all means at their disposal to settle disputes, both official
and unofficial.** Nevertheless, in the highly contested debates surrounding
recognition of indigenous customary law that occurred after the peace settle-
ment, advocates repeatedly emphasized the differences between the two “sys-
tems” of law, contrasting what they claimed was the conciliatory and non-
coercive nature of customary law with the punitive sanctions imposed by the
national judicial system, widely condemned as discriminatory, costly, and in-
effective. This revealed the extent to which the moral force of “customary
law” rested precisely on its imagined “nonstateness,” even while its very na-
ture was partly defired and shaped by national law.”* Its formal recognition
weould have meant that something framed largely in opposition to the srate
would in fact have become part of the apparatus of the judicial system. Such
a proposal was, in turn, a response to the increasing transnationalization of
the Guatemalan legal space, reflected in the influence of internatonal think-
ing on special rights and multicultural citizenship on the peace settlement.

After mid-1994, the presence of the United Nations verification mission
in Guatemala ensured that the discourse of indigenous and human rights
reached cven the most remote rural areas, even if in some places it was ini-
tially received with suspicion or openly rejected by those who maintained
close links with the army. During this period the direct presence of the mili-
tary began to recede. Military commissioners were abolished in 1995 and civii
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patrols demobilized weeks after the final peace settlement was signed. Com-
bined with the fact that rural inhabitants became aware of the content of the
peace agreements and the increased naticnal and international currency of
“Mayan rights,” this meant many came to question the legitimacy of central-
ized forms of governance and law. Many Mayan NGOs actively encouraged
such reflection, such as the legal rights service Defensoria Maya, which em-
phasized the importance of the “recovery” of indigenous customary law, or
Mayan law, as they preferred to call it. Through this process, unofficial forms
of dispute resolution gained a renewed legitimacy in many indigenous com-
munities. In effect, the state was disaggregated and an increasing number of
people came to imagine the law as sontething that could be constructed from
the bottom up, not just dispensed from the top down.

Practices varied from place to place, but local dispute resolution was gen-
erally characterized by extended dialogue between the parties in conflict to try
to arrive at a mutually acceptable solution. The auxiliary mayor, local religious
authorities, or other community leaders mediated discussion. Misdemeanars
were analyzed in terms of motive and effect, the guilty party usually expected
to acknowledge his or her wrongdoing, and the victim given an important
role in proceedings—in marked contrast to proceedings in the courts. The
sanctions applied were predominantly restitutive and reconciliatory in nature,
such as public apologies, replacement of goods damaged or stolen, or com-
munity service (Sieder 1996; Esquit and Garcia 199q). This again contrasted
with the state legal system, where fines or long prison sentences were the
most commonly applied sanctions. Indigenous activists 2dvocared the “recov-
ery” of these practices and “traditional beliefs” as part of an overall strategy
to strengthen Mayan identity and improve access to justice for indigencus
people. The active reconstruction of a Mayan past involved collective imagin-
ings of foundational myths, traditions, and shared histories, or “imagined
communities.” In this sense, the essentialist discourse of Mayan activists,
which emphasized the harmonious nature of pre-Hisparic Mayan society,
is best understood as a strategic resource, what William Roseberry has de-
scribed as a “language of community and contention,” that is, a “social and
discursive construction and imagination” (19g6: 83) that subaltern groups use
as a counterkegemonic mechanism to contest domination.™

However, ethnographic research demonstrated that, in practice, indige-
nous people throughout Guatemala continued to engage in the strategic use
of law, resorting alternatively to nonoffcial institutions and practices, state
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law, and, increasingly, 1o international legal fora to resolve disputes and pur-
sue grievances. Local conflicts, divisions, and factionalism trequently ox-
pressed themselves through this strategic resort to different dispute resolu-
fion mechanisms, and individuals and groups took their disputes to the
courss or other institutions, such as MINUGUA, when they perceived it to be
to their advantage to do s0."' The experiences of conflict, refuge, and resis-
tance during the armed conflict had transtormed understandings of law, jus-
tice, and rights for many people. Returned refugees, {for example, had ap-
propriated and internalized universal discourses and frameworks of human
rights as a result of their interaction with NGOs and the United Nations High
Commission for Refugees (UNHCR). This highly politicized group lobbied
to secure their relative avtonomy from the Guatemalan state, securing offi-
cial commitments through the peace negotiations in 1994 that the military
would not enter returnee settlements without prior consultation.’” Returnees
also refused to have civil patrols, local palice, or even auxiliary mayors within
their resettlements, relying instead on the organizational structures consoli-
dated while in exile in Mexico. The access they had gained to a “transna-
tional political space™ (Pritchard 19g5: 24) had strengthened their perception
of themselves as a population with rights, and they were more willing to ap-
peal to both national law and international human rights law 1o defend their
interests.

Another important change that occurred in “rights understandings” re-
lzted to gender. During the armed conflict, many indigenous women became
widows and were obliged to occupy roles in the family traditionally reserved
for men. Some later became important local and national leaders, for ex-
ample, Rosalina Tuyuc, who became a congressional deputy in 1995 for the
left-wing opposition party, the New Guatemalan Democratic Front (FDNG).
The protagonism of Rigoberta Menchi, awarded the Nobel peace prize in
1992, 2lso symbolized the growing pelitical importance of Mayan women and
their projection onto a global stage. In the wake of the armed conflict, many
women increasingly challenged their traditionally subordinate role in local
affairs and became less willing to submis to the will of the men in their com-
munities (or customary law). Cases of neglect, abandonment, and domestic
violence were taken to the state authorities, where they often received 2 more
sympathetic hearing than before local authorities. Recent experience in Gua-
remala bears out the observation made by Susan Hirsch that “gender is made,
remade, and transformed in fundamental ways through legal institutions
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and the discourses of disputing,” and that “paradoxically, law ‘genders’ in-
dividuals in ways thar define their positions botl in socicty and in legal con-
texts, while also affording space tor contesting those positions™ (19g¥: 3, 20).
‘through recourse to the national courts and also o the inrernational arena,
many indigenous women have gained an increased consciousness of them-
selves as individuals with rights and obligations. In the process, they have, at
least potentially, reimagined themselves as citizens ot the naton-state.

In general, however, expectations of the mational judicial system were para-
doxically both extremely low and high ar the same time. A growing number
of individuals and groups expected the state to guarantee an ever Increasing
range of rights, yet their everyday expectations of the official justice system
remained minimal. [nefficiency, widespread corruption, and impunity cotrltin-
ued to prevent the full exercise of rights or the ¢nforcement of obligations,
generating a situation for most of the population that approximated what
Guillermo O'Donnell has rermed “low-intensity citizenship” (19g6: 166). In
addition, the marked rise in common crime, such as robbery and kidnapping,
that occurred in the wake of the peace settlement focused public attention on
the question of “law and order.” Among same sectors this kindled nostalgia
for the time of military rule during the early 1g80s, when the militarized state
dispensed a highly punitive and summary justice throughout the country. Al-
though a range of judicial reform initiatives were supported by international
organizations such as the World Bank and the Inter-American Development
Bank, tangible results were slow to materialize. At times, reform efforts were
counterproductive; for example, changes introduced to the Criminal Proce-
dures Code in 1994 aimed at guaranteeing the rights of detainees, such as the
right of habeas corpus, were accused by many commentators of favoring al-
leged delinquents. Most dramatic of all was the steady increase in mob lynch-
ings of suspected criminals in rural and urban communities that occurred
throughout the country after 1996. As state-orchestrated political violence re-
ceded, many instances were reported of residents detaining, beating, and, in
the most extreme cases, murdering and burning those suspected of carrying
out crimes such as robbery and rape.*® These lynchings were attributed to a
variety of factors, including the failure of state forces 1o guarantee law and
order and the legacy left by the violence of the military counterinsurgency,
when a brutal and summary form of “justice” was the order of the day.

Debate continued around the implementation of the commitments on legal
pluralism set out in the peace agreements. In effect, the internationalized
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discourse of indigenous rights and identity contained in the 1995 agreement
framed customary law as a localized phenomenon, intrinsically bound up
with a particular vision of Mayan identity that derived essentially from rural,
agricultural communities.”” Did recognition, then, mean creating autono-
meus jurisdictions in Mayan villages? Was indigenous customary law to be
incorporated into state law only at this level? And what would the relationship
be between local indigenous authorities and the courts? The inherent ten-
sions between ethnic integration and autcnomy apparent in the entire peace
settiement were played out through this one issue. Some Mayan activists and
even some U personnel argued in favor of separate territorial jurisdictions,
where “Mayan law” could be applied to the indigenous population.” Other
advacates of recognition (myself included) argued that the establishment of
“'separate but equal” jurisdictions would marginalize indigenous groups even
further from the national polity and instead proposed the strengthening of
local conflict resolution mechanisms together with the greater incorporation
of the general procedural principles of customary law, such as conciliation
and mediation, into a unitary judicial system ({see Sieder 1998; Esquit and
Garcia 1999). In 1998 opposition parties in Congress proposed a reform of
the 1985 Constitution to recognize indigenous community authorities as ju-
dicial bodies. The congressional formula, endorsed by most indigenous civic
organizations, was that these authorities’ resolutions and dispositions be
mandatory for those individuals who voluntarily opted to accept their juris-
diction as long as they were not in contravention of their constitutional and
human rights. In May 19g9g the issue came under renewed scrutiny when a
national referendum took place to approve a package of fifty constitutional
reforms previously approved by Congress designed to institutionalize the com-
mitments set out in the 1996 peace agreements. The proposed reforms aimed
te recognize the Guatemalan nation-state as “multiethnie, pluriculrural, and
multilingual.” They also advocated the recognition of customary law as part
of the judicial system according to the formulation previously agreed on by
the parties in Congress. However, in the end, the majority of Guatemalans
were indifferent to the significance of the referendum, and the vote was
marred by an abstention rate of 82 percent.™ Many of those who did turn out
to cast their ballot, mainly in the capital city, were alarmed by the strident
warnings from far-right and censervative sectors that granting special rights
to indigenous people would lead to ethnic division and confict. Opponents
of the reforms had previously obtained legal rulings that prevented the gov-
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ernment or the United Nations ebserver mission from campaigning in favor
of a yes vote. In the days prior to the referendum the powerful private-sector
association Comité Coordinador de Cameras Agricolas, Comerciales, Indus-
trizles, y Financieras (CACIF) took out full-page advertisements in the na-
tional press warning of dire consequences if the package was approved. Nu-
merous newspaper editorials discussed the dangers of giving political rights
to “illiterate Indians” and predicted “reverse discrimination” against non-
Indians in the future. Although indigenous activists in the cities and the high-
lands supported the reforms, this proved insufficient to mobilize a skeptical
and largely uninformed electorate, and the package was defeated. The pos-
sibility that customary law would be formally recognized as part of the state
legal system in the short term looked increasingly unlikely. Nonetheless, in
the wake of the referendum defeat indigenous activists vowed to continue
working to strengthen “Mayan Jaw” in communities throughout the country
as an alternative to dispute resolution through the courts.

Conclusions

State formation is a continuous process negotiated both from above and be-
low. I have sought to indicate the ways in which the peace process and the
prospect of incorporating indigenous customary law into the legal system
changed the possibilities for imagining the Guatemalan state and citizenship.
The multiculturatist perspectives embodied in the 1995 agreement on indige-
nous rights and identity constituted a reframing of citizenship, raising the
possibility that the construction of a national citizenry more inclusive of the
indigenous majority could take place. However, at the same time as these
claims were taken up by sectors of the Mayan movement, resistance from
powerful groups 1o formally recognizing indigenous rights illustrated the
highly contested nature of this process. In addition, while certain sectors (‘)F
the population inecreasingly called on the government to guarantee certain
rights and obligations, expectations of the state in general remained very low.
I have indicated here how this is a consequence of historical traditions of
state-subject relations in Guatemala and of the current inability of the state
to meet even the most basic of its citizens’ demands. Although the peace
process opened the possibility of constructing an active citizenry of a democ-
ratized nation-state, progress toward this goal is far from guaranteed.
However, the contested process of developing a new system of law, rights,
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and justice in the postwar period has protoundly atfected understandings ot’
the state, citizenship, and relations between the stare and civil society. In one
sense, the proposal to formally recognize indigenous customary law (and, by
implication, the autonomy of local indigenous communities) represeated o
chalienge 1o the legal sovereignty of the Guatemalan state. Indeed, this was
oue of the principal reasons opponents rallied against it. However, .];h_ie

argued here that the incorporation of customary law into official legality can
Hm“/-____—J—h\_{_‘__ ’

Jso be understood as 4 mew form ot governmentality, a way in which the

statc maps out new territories and communitieg, cxtending its contrel w

areas previously bevond its reach. Yet such an exercise cannot be understood

merely as an extension of power from the top down; it also signals the man-
ner in which the state becomes increasingly porous as the boundaries be-
tween state and society change. If indigenous customary law had beer for-
mally recognized as part of the state judiciary, this would have represented
the incorporation of unofficial discourses and practices into the realm of a
new governmentality. The rejection of the constitutional reform package in
May 1999 demonstrated that the idea of & multicultural nation-state is not yet
socially and culturally embedded in Guaremalan civil and political society.
Nonetheless, irrespective of official recognition, national and international
developments in recent years have greatly increased the legitimacy of local
forms of conflict reselurion for many indigenous people. In addition, the sin-
gular inefficiency of the Guatemalan legal system means that many people
will continue to resort to “extralegal” practices for dispute resolution. Yet, at
the same time, the state will also continue to be a central focus of human
rights struggles. The law will therefore remain an important site for the on-
going contestation of the imaginaries and boundaries of the nation-state.

Notes

Parts of this article derive from a previous paper, “Rethinking Citizenship: Legal Pluralisin
and [nstitutional Reform in Guatemala,” published in Gitizenship Studies 3, no. 1 (1999). [am
greatly indebted to Carlos Flores, James Dunierley, Maxine Melvneux, Jenny Pearce, Finn
Stepputar, and John Watanabe for their feedback on earlier versions. Rescarch in Guatemala
was financed by an Economic and Social Research Council postdoctoral award, the British
Academy, and the Central Research Fund of the University of London.

1. The 1989 International Labor Organization (1L0) Convention js currently the only statutory
international instrument on the rights of indigencus peoples. 1t establishes indigenous

rights to narural resource use, traditional lands, custemary law, traditional autharities, bilin-
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gual education, and poliey decisions over development privrities. Comuntions on indigenous

peoples’ rights are currenty bring drafred by the United Nations and the Urganization of

American States. O international Tone and indigenous right, see St Liger (1ggf) and
Plant Crggh,

Vor example, the agreement proposed speciiie affrmace aenon mMeasires, such e e
heavier penalization of sexwal erimes conmitted against indigenous women.

he sertdement as o whole proposed an increase i tocal avtonomy through the decenrrai-
ization of politicu-administrative strnctures and the strengthening ot imanicipd sutonom.
Indigenous clains for greater regional autonomy oy specific ethrolinguiste conunutie.
were not secured in the negotiations. Efforts by somu indigenous actvists w secure propor-
tional representation in Congress on the basis of ethnolinguistc identiny were similarly un-
successful. For a discussion of the indigenous movement’s position on autonomy duringt he
peace negotiations, see Cojti (1gy7); for an earlier position of the Mayan movement on the

autonomy question, see Consejo de Organizaciones Mayas de Guatemala (19g1).

. Customary Jaw was not explicitly defined in the peace agreements themselves. Tr can be

understood as the uncodified concepts, beliefs, and norms that, within a given community,
define prejudicial actions or crimes; the processes by which these should be resclved; and

the sanctions or reselutions decided and applied.

. On legal pluralism, see §. Griffiths (1986); Hocker (1g75); Merry (1988, 1992, 1993); Moore

{1986); and Starr and Collier {1g8¢).

. Recognition of indigenous peoples’ right to use rraditional legal practices is clearly set out

in Articles 8 and 12 of the 1L Convention 16g on indigenous and tribal peoples, which was
Finally ratified by the government of Guatemala in March 1996 follewing a protracted polit-
ical battle. Acceprance of the Convention was made conditional on its subordination te the

1985 Constitution.

. Gross violations of human rights continued during the late 198cs and rggos, despite the

transition to elected civilian government in 1985.

. The ideology of armed revolution that posited an alternative, socialist model of the state

constitured z vital part of this equation.

. After the inoduction of new vagrancy legislation in 1934 during the regime of Jorge

Ubico, poor ladirto as well as indigencus men became increasingly subject to forced labor
requirenicnts.

For critical analyses, see Palencia (1997} and Holiday and Stanley (fortheomingy.

. Neither is national or customary law isolated from the changing international legal order:

Santos (1987) notes that the legal context is now characterized by Interlegality and a nuxing
of cultural codes, while global discourses are locally vernacularized and constantly acquire

new neanings.

. Customary procedures were conciliatory in nature in part because the threat of punirive sanc-

tions imposed by the state wibunals existed as an alwernartive if conciliation failed. For a
detailed study of the relationship between state law and customary legal mechanisms, see
Esquir and Garcia (1999).

Roseberry maintains: “As such communities are imagined, symbols of distincdveness and

authenticity are selected and appropriated, within a social field marked by inequality, hicr-
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archy, and contention. Languages of ethnicity, religion, and nationalism draw upon images
of primordial associations and identifications, but they take their specific and practical forms GOVERNANCE AND STATE MYTHOLOGIE SIN MUMBAI
as languages of contention and eppesition” {1946: 83). —
I4. As Anne Griffiths has observed, “The administrative and theoretical scparation of legal sys- Thomas Blom Hansen
terns does not extend 1o people’s uses of the law in arranging their own lives” (1997: 2).
15, This commitment was tragically broken in September 1995, when an army platoon entered
the refugee resettlement of Xaman, Alta Verapaz, and shot dead eleven refugees.

16. A 1998 report by the UN verification mission (MINUGUA) on 119 lynchings carried out be- , /4 / C 3
6/( ’

ween March 1996 and March 1998 found that most had occurred in regions of the country

worst hir by counterinsurgency violence during the 1980s, even though these areas had com-

paratively low levels of criminality (MINUGUA 1998). [ - - g%' >
~ Lo 7 L L. Ll o) [—:.M“L Z -h}‘w
17. See Nelson (1699) for an incisive critique of this view of Mayan identity, E[ i ! V4

18. Many Mayan activists rejected the term “customary law," interpreting it as a colonial impo- - 6 A‘lw
preting p d , e /vy»’ /‘l-u_fq{g, deo ’ J

sition that framed indigenous legal practices in terms of “custom.” They preferred instead el
) , . AneS &
the term “Mayan law.” J/L i A it }? £ v
19. For more on the popular referendum, see Arnson (1999). E‘A L ar~ac s L~ ’fa e c;,{ -t 5 ! {

In all those’tasks that need no particular and exceptional efforts, no special courage

or endurance, we find no magic and no mythology. But a highly developed magic and -Zd% )
~

connected with it a mythology always oceurs if a pursuit is dangerous and its issues

uncertain.—Ernst Cassirer, The Myth of the State

Shattered Myths

A passage in The Moor’s Last Sigh by Salman Rushdie captures the gap between
the dominant self-images of the nationalist elite and the cultural practices of
the popular worlds in Mumbai: Every year during the Ganapati celebrations,
when the elephant-headed god Ganesh is celebrated in huge public proces-
sions, the modernist painter Aurora Zogoiby dances in her white dress on top
of her house at Malabar Hill, displaying her rebellious sophistication as well
as her contempt for what she regards as a primitive Hindu mass festival un-
folding at the popular beach deep below her. One of the central themes in
Rushdie’s novel, however, is that beneath this gap in representation, Mum-
bai's official face and the life of its affluent elite are intimately interwoven
with the city’s popular worlds as well as its most murky sides: massive cor-
ruption, organized crime, and communal politics, personified by the charac-
ter Raman Fielding, a gangster and populist politician.

This constitutive split in the life and imaginings of the city was highlighted
by two rounds of bloody riots between Hindus and Muslims in Mumbai in
December 1992 and January 1993 leaving more than one thousand persoins
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dead. many more wounded and more than 150,000 people displaced. The
riots deatt a major blow to the images. {avored by the middle class, of Mumbai
15 the epitome of Indian modernity and the sire of a pragmuatic, cnterprising
capitalist ethos. The terocity, the scale, and the political character of the riots
made it clear that sectarian violenee did noet just emanate from residues ot
b ekl
irrarional beliets among the ordinary masses, as conventional wisdom had it
i i dence of modernity and capitalisny, Dur-

ing the riots and their attermath. these denied but immensely powerful forees

and dynamics acquired an unprecedented visibiiity, Prominent citizens de-
plored this and bemoaned the demise of public order, telerance, and cos-
mopolitanism in Mumbai (e.g., Padgaonlkar 1993). Scholars and activists
saw the proliferation of crime and sectarian politics as an effect of the “lum-
penization” of the city as its industrial economy and its large working class
have given way to real estate speculation and small service industries (e.g..
Lele 1995).

My basic proposition in this essay, however, is that these concerns can be
read as svmptoms of a wider anxiety regarding public order. What was at
stake during and after the riets in Mumbai was the very “myth of the state,”
the imagination of the state as a distant but persistent guarantee of a certain
social order, a measure of justice and protection from violence. The shattering
of this myth obviously appeared in different guises o different groups and
communities. To the Muslims in Mumbai (approximately 17 percent of the
city’s population}, who bore the brunt of police brutality and ethnic rage of
militant Hindus in both rounds of violence, the riots marked the culmination
of a long process of political marginalization and everyday harassment by the
city police and Hindu extremist political forces. For more than a decade Mus-
lims had been the targets of a relentless stigmatization by militant Hindu
nationalist organizations such as the Shiv Sena (Shivaji’s Army). Aided by the
police, the dominant Marathi-, Hindi-, and English-language newspapers in
Mumbai had consolidated older images of the city’s Muslim areas as dens of
drug peddling, smuggling, and violence, peopled by clannish, fanatic, and
hostile Muslims paying allegiance ro dreaded Muslim mafia dons like the
Dubai-based gangster king, Dawgod Ibrahim.

The anti-Muslim bias of the police force in the city became more obvious
than ever during the riots, when police officers issued orders of *shoot to
kill” at Muslim demonstrators, while generally milder forms of riot control
were administered on Hindu crowds. During one weck of riats, killings, and
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arson in the city—arganized and encouraged by Shiv Sena—the police ac-
rively assisted Hindus, protecred them trom Muslim counreratracks, or sitnply
turned a blind eve on the arrocities and plunder by Hindu mititants.” The
presence of leading Congress ministers in Mumbai during the vioss and their
deployment of the newly formed Rapid Action Foree did not curb the sus-
rained atracks on Muslims,

These elreumstances gave rise w a range of rumors and conspiraey theo-
ries. To most of my informants in the Muslim neighborhoods in centra
Mumbai, older imaginings of the upper echelons of state and the Congress
Party as sites of justice and protection gave way to a radical sense of isolation
and betrayal. In March 1993 a group of people, mainly Muslims athiliated with
gangster organizations in Mumbai, organized a series of bomb blasts, killing
hundreds of civilians on a single day, wrecking bus terminals as well as the
stock exchange in the city. A few weeks larer, consignments of arms and
explosives were recovered at several places along the Maharashtrian coast.
Allegations of the involvermncnt of the secret and independent Pakistani in-
relligence unit Inter-Service Intelligence (151) in assisting local underworld
networks in Mumbai were immediately raised by the police as well as Hindu
nationalist and more moderate public figures.”

Regardless of the factual complexities surrounding the bomb blasts, it
soon became a well-established popular truth that the blasts constituted 2
Muslim answer to militant Hindus, a message of “Don’t mess with us™ sent
by the mythological Dawood Ibrahim, now elevated to the status of a stern
godfather figure. A Muslim female teacher from Nagpada echoed what 1
found to be 2 widespread sentiment when in 1993 she told me, “We all telt
horrible during those four months [December 1992 to March rgg3]—all over
you would hear these derogatory remarks about Muslims, you felt the hostility
all over, in the trains, in shops, in my school. ! reeall riding on a train when
a group of Hindu women spotted me and started talking quietly. One said,
“We Hindu women should also do something. Look at that Muslim woman
there— one should throw her off the train.” . . . All this stopped after the
bomb blasts —not because they accepted us, but because they feared us.”

Among the substantial sections of the Hindu middle classes and the slum
dwellers who supported militant Hindu nationalism, the shattering of the
myth of the state appeared in an altogether different form. Here it was a
triumphalist sense of “teaching the Muslims a lesson,” of overruling and
defying the state, of celebrating an ethnic majoritarian justice opposed to
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what Hindu nationalist leaders had decried as the state’s “pampering” and
protection of minorities, During these heated months in Mumbai it was as if
earlier, more restrained and guarded modes of naming and talking about
Muslims gave way to the most radical xenophobic fears and fantasies that
circulated from rickshaw drivers to respectable family doctors.

The supreme dictatorial leader of Shiv Sena, Bal Thackeray, has made a
name for himself through colorfizl and provoking rhetotic, his radical abuse
of Muslims and political opponents, and his outspoken contempt for the ju-
diciary and populist attacks on everything associated with sarkar (the state;
government; see Hansen 1996). Since the riots, the Shiv Sena has consoli-
dated its position year by year. In the elections in 1995 that brought Shiv Sena
to power in the state of Maharashtra, the party completely swept the polls in
the metropolis. In spite of massive evidence of increasing levels of corrup-
tion, open contempt for legal processes and democratic procedures, and
Thackeray’s celebration of his own “remote control” of the government, the
party’s popularity was not affected for several years. Amid mounting evidence
of corruption at the highest level the party once more swept the polls at the
municipal elections in 1997 in Mumbai and several other cities in the state
(see Hansen 19g8),
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Governance and the imagined State ¢

The state is a name given to various practices and institutions of government,
not only as an analytical concept but also as a locus of authority, however
elusive, invoked by and reproduced by an endless range of interventions—
from validating documents and checking motor vehicles to prohibiting cer-
tain substances and encouraging certain forms of behavior that serve the
public health or interest. The state, in other words, is_an organizing concept
through which people in Mumbai, as well as in ather modern sociefies, imag-
ine the cohesjon of their gwn sgciery. jts order and its institafions but alsoits

" . . T ———
hidden secrers, Ats sources of violence and EVIZ

This idea of the state as the site of sovereignty and a symbolic center of
political will and power above partial interests, and thus embodying a univer-
sality of justice, knowledge, reason, and authority that exceeds any single
representation (a party, an ethnic group, a class) is rooted in Western history.
According to this idea, the state must govern but it must also reproduce an

imaginary dimension that separates the actions of the state from thase ofany_
> -
T fomegpian o
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other agency, Whereas the state indeed is made manifest in an amorphous
terrain of small arenas and local institutions, governance is not necessarily
legitimate, The production of legitimacy, that is, thf_ﬂ%ofpower_,-
requires constant enactment of the state as a symbolic center of society, the
source of governance, the arbiter of conflicts, the site of authorization—as

delegation of power as well as the right to “write society”—in law, constitu-
tion, rules, certificates, and so on.

fp My argument is that this public and performative dimension of governance

and pelitics is crirical to the significance of state spectacles, political rhetoric,
and processes of political identification, as well as to the pertinence of “the

—_——

Law,” public legal processes, and so on.

" Ernst Kantorowicz (r9s5g) has shown with great subtlety how a legal-
olitical theory of the “king’s two bodies” developed in medieval Britain.
ere, political authority was constructed as a dual structure: on the one hand,
the notion of a sublime, infallible, and eternal body of the king (the law); on

aws). Kantorowicz quotes Blackstone writing on the sublime dimension of
royal authority: “[The King] . . . is not only incapable of dsing wrong, but

a;’She other, the profane, human, and fallible body of the king (the giver of

L@@n of thinking wrong: he can never mean to do an improper thing: in him is

no folly or weakness” (4).
As Lefort points out, the efficiency of this construction Aows precisely from

N Jvthe separation and unity of these two bodies, fram the combination of the

iprofane and the sublime in the ey

f the subjects: “It is the image of the
natural body, the image of a God made flesh, the image of his marriage, his
paternity, his liaisons, his festivals, his amusements and his feasts, but also
the images of his weaknesses or even his cruelties, in short, all the images of
his humanity, that people their imaginary, that assure them that the people
and the king are conjoined” (Lefort 1998: 245).

This union of the two bodies was later reconfigured as the nation, the
pecple, or the leader took the place of the sublime-abstract body and made
governance of the empirical and profane people possible in the name of this
higher principle (Lefort 1988: 254). Lefort argues that with the advent of
democracy this mythical and “original” source of power becomes radically
empty, as it can be only temporarily occupied by representatives of the people,
or the nation (17). What can be occupied is exactly that which is more per-
manent and enduring: the central institutions and symbols of the state.?

I suggest seeing the imagination of the state as marked by a deep and
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constitutive sphic. On the one hand irs

_profane” dimensions: the incoher-
ence, brutality, partiality, and the banality of the technical sides of gover-
nance, as well as the rough-and-tumble of negetation, compromise, and na-
self-inrerest displaved in local politics. On the other hand, the

qualities imputed to a more distant state:

‘sublime”

the opacirv of the secrets and

knowledge of the higher echelons of the state, ity hidden resources, designs,
;1:1dmmlek__ﬂicjgwcr\ and the illusions of higher torms of ratianalitv or justice.

believed to_prevail there. The repertoire of public performatives of the starc—
from stamps to military parades and imposing architecture—serves to con-
solidate this imagination of the srate as an elevated entity. To paraphrase

Durkheim, the celebrations of the rationality and power of the state represent
attempts to make a society worship itself and its own social order.
1f we keep this duality of the state in mind we may sce the full significance
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of why political forces and agencies of the state feit the need to launch various

initiatives in Mumbai to create mechamsms for reconmhatlon Oi’ at least €o-

habitation, between Muslims and Hindus after the riots. I argue 1e that these

Tnitiatives have been launched o Teasstrttheadathority of the state——partly by

rew bur also by reconfiguring the legiti-

at retrieving a2 myth of the state with-
OW, not even if this state is
by a government that nurtures the most antidemocrztic form of majoritari-
anism, as in the case of Shiv Sena.

cd

Before proceeding to the complexities of contemporary Mumbal, let me
briefly consider whether and how such a line of reasoning derived from me-
dieval Western political thought can be made relevant to contemporary India.
Are there any “sublime” dimensions of the state and political authority in
modern India? Should ene instead adopr a longue durée perspective and in-
quire into how older registers of kingship and the relations berween Brah-
mins and khatriyas (ruling or land-owning castes) are played out today? * There
is no doubt that notions of honor, patronage, and the appropriate behavier
of the landowning aristocracy and dominant castes in various parts of India
have shaped the construction of politics there in profound ways.” These cul-
tural repertoires seem, however, insufficient to capture the meanings evoked
by the term sarkar in contemporary India.

In spite of deeply segmented and competing notions of power, leadership,
and legitimacy in postcolonial Indiz, its public culture has produced a large

reservoir of shared symbols, languages, and references —from war heroes to
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politicians and filin heroes to sports teams, cultural events, brand names, and
styles of consumpdon shared across che length of india as well as across caste
and class. This national. or at least nationwide. culture has svstematically
heen promoted by the stare, whose crucial role in producing 2 natienal imagi-
nary hardly can be overestimated, as Khilnani (19y7: 19) has pointed out.
~TThe political ficld abounds with religious imagery, and politicians invoke
‘Jremlonial aristocratic splendor in dress and speech and refer to the wisdom
of religious rexts when they attempt to represeilt the authority of the nation-
state. However, education, command of English, and competence in science
and administration constitute equally, if not more, powerful registers of au-
thority and sublime qualitieg~The burcaucrat, the planner, and the scientist,
the member of the Indian Administrative Service—the heavily mythologized
“steel frame” of the state— occupy crucial positions in contemporary polit-

ical imaginaries, not least of the large middle class. The bureaucrat was until
recently the hero of modern India and unil the 19708 was depicted in Hind

 films as a man of character and insight.

Until quite recently this “modern nationalist aristocracy”—lineages and
families of high-ranking bureaucrats, scientists, and politicians—were re-
ferred to with awe and respect. The mark of these ideal national citizens that
manned the burcaucracy was exactly their combination of moral integrity,
commitment to the larger abstract nation, and deep technical insights. The
authority of education, especially English education, remains crucial also
among ordinary peeple, where it often generates more respect than wealth.
Many ordinary people in India still attribute considerable authority and sub-
lime qualities to institutions such as courts, to judges, to senior bureaucrars,
and so on. This testifies to how effectively the modern narionalist elite in
India throughout this century has made education, science, the rule of law,
and the role of the public sectar into core signifiers of the modern nation.

Complementing older registers of public conducts, this nationalist register
has evolved into a complex web of public languages and political imaginaries
that shape discourses on the state and boost rumors and stories of trans-
gressions of rules, corruption, and abuse of govemmental authoriry, [t is_the

wes®  sense of violation of the idealized sublime qualities imputed to the state that

__makes such stories WOITTTeth e that ordinary Indians are

less in awe of the state than a few decades ago, but the state is still regarded

as indispensable in terms of public erder and of recognizing commiumnities,
leaders, or claims as legitimate and authentic. Bureaucrats, judges, and offi-
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cers are called on every day to authenticate, inaugurate, and authorize, in

brief] to act as transient incarnations of authority and symbols of the state.
These manifestations of the authority of the state may well be a structural

effect of governance, as Tim Mitchell {1999:9) contends, but they are also
important public performances that need to be studied in their own right.©

I'will illustrate the split representation of the Indjan stare as both sublime
and profane, first, by analyzing the initiatives in the feld of the judiciary,
especially the construction and impact of the Srikrishna Commission in-
quiring into the riots and the bomb blasts in 1993 and the proceedings of
the special court mandated under the Terrorist and Disruptive Activities Act
(TADA) investigating the bomb blasts in March 19g3. Second, I discuss how
the government maintains public order in central Mumbai and how the
so-called mohalla (neighbarhood) committees were set up by the police and
NGOs in these areas in 1994. I look ar the trajectory of these initiatives and
how they impacted on local perceptions of state and authority in the context
of the strained everyday encounters between police and Muslims in the city.

The Srikrishna Commission: Catharsis
and the Politics of Truth

A few weeks after the riots in January 1993, the government of Maharashtra
decided to set up an Inquiry Commission headed by the high court judge,
Justice Srikrishna. The massive evidence of open involvement of Shiv Sena
and other political parties in the violence, and of abuse of authority on the
part of the pelice, made it clear that to reestablish its authority in the eyes of
the minorities, human rights organizations, and the broader public, the gov-
ernment had to demonstrate its commitrent ta justice. The commission be-
gan its work in June rgg3 with the mandate to establish “the circumstances,
events and immediate causes of the incidents which occurred in the Bombay
Police Commissionerate area in December 1992 on or after the 6th December
1692, and again in January 1993, on or after the 6th January 1993.” The com-
mission was further mandated to identify “individuals, or groups of individu-
als or any other organization” responsibie for the riots, as well as to assess
the effectiveness of the Bombay Police in handling the situation (Srikrishna
1998: 1).7

The commission was supposed to work like a public hearing and initially
called “ail persons having knowledge about facts touching upon the Terms of
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Reference to come forward and file affidavits before the Commission” (Sri-
krishna 1998: 2) and also called on the police and the government to submit
their versions of the events in the city: 2,126 affidavits were filed, 2 from the
governiment, 54¢ by the police, and 1,575 by various individuals and organi-
zations. After several attempts at obstruction and delay from the state govern-
ment, the report of the commission finally appeared in August 1998, five and
a half years after the riots took place. It was left to the state government to
decide whether the massive evidence gathered by the commission should be
made available to the advocate-general to allow the state to institute criminal
prosecution,

Public inquiries into serious conflagrations, major policy failures, and dis-
asters, such as famines and revolts, have been carried out in Indiz since the
1870s. The inquests of the colonial state were normally carried out by civil
servants who interviewed police officers, victims, witnesses, and others to
establish the factual circumstances and to apportion responsibility, In the
independent postcolonial state, these techniques of governmental self-
diagnostics continued but acquired new moral and political dimensions‘as
they became intensely occupied with rooting out harmful practices and with
reforming society through reform of the state. As Visvanathan notes in his
discussion of corruption inquiries in the 1950s and 1960s, “Public adminis-
tration was {now) the home science of the modern state. The state was not
seen as something gargantuan, a huge organism or a giant machine, but as
something tentative” (19¢8: 15).

With the Shah Commission in 1977 probing into the excesses of the Emer-
gency imposed by Indira Gandhi, 2 new and more openly “cathartic” mode
of inquiry was created. The need was felt to clarify the extent of the damage
caused by Gandhi’s dictatorship as well as to redeem the apparatus of the
state. The Shah Commission was more like a hearing, with submissions from
victims of excessive use of state powers, as well as responsible bureaucrats
and peliticians. Everybody appearing before the commission was allowed to
be represented by legal counsel, and the commission sought in its style and
proceedings to be as close as possible to those of a courtroom.

The Srikrishna Commission emerged more like a public tribunal: it was
decided to make the proceedings public and o call on interested organiza-
tioas and parties to be represented through legal counsel along with the com-
mission’s own official advocate. A number of organizations and parties were
represented before the commission. The Shiv Sena, the Bharatiya Janata Party
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(n0: hoth of which were ruling the stare during mest of the tenure of the
commission). the All-India Milli Council (a coordination group for a number
of Muslim organizations], the Jamivat-E-Ulema (Council of Tslamic Scholars},
the Conununist Party ot india {untl tggs), and a variety of human rights
associations such as the Lawyers' Collective and the Comumitiee for the Pro-
tection of Human Rights, frem 1993 to 19g7 have alt been represented at the
hearings. The conunission could order any public servant to testify before it

wliereas ordinuy citizens appeared only voluntarily, The same voluntary prin-

ciple applied te those clected to public office, bur given the public nature of

the hearings there was pressurc on public figures to actually appear and let
themselves be cross-examined.

The hearings began as systematic inquiries into the events unfolding in the
critical period in the twenty-six affected police districts in the city; later, the
focus was on background factors and the role of specific public agencies,
especially the police force. Based on independent investigation and affidavits
from: citizens and police officers, the commission and the counselors repre-
senting the interested parties called and cross-examined witnesses of various
sorts and loyaities. After the cross-cxamination of each witness, Justice Sri-
krishna drew his conclusions concerning the chain of events or cause-effect
relationship dealt with, and these brief summaries and conclusions, along
with a massive amount of written material, formed the bulk of the material
summarized in the final report.

The material the commission dealt with was intensely politicized, just as
the form and public nature of the hearings—intensely covered by the press—
often made them rhetorical platforms for the counselors of the different par-
ties. The commission openly and self-consciously tried to exrract, or ap-
proximate, a factual truth from a series of political interpretarions. The basic
rask of establishing positively whe did what, when, and how was often ex-
ceedingly difficult and had often te rely on inferences rather than clear-cut
evidence.

Let me offer a few glimpses into how material was presented before the
commission.”

Reconstructing *“Truth™ after the Fact

As the decision to sct up a commission of inquiry was taken by the state
government in February 1993, Bombay’s commissioner of police during the
riots, S. Bapat, was transferred and A. §. Samia, a highly respected officer,

230 STATES OF IMAGINATION

was brought in to reform the Bombay Police. Samra had been highly success-
ful in preventing the massive tiots in Bombay from spreading o Thane, an
industrial district north ot the city, that had seen the worst rioting in the
country in the 198os, and 4s a Sikh he was widely assumed 1o be nearral 1
the Hindu-Muslim conflict. This move and the wording ot the mandate of the
commission made it clear to many police officers that the state government
was ready to put most of the responsibiliny on the police force. Hundreds of
officers who had heen in command at police starions got busy writing lengthy
affidavits explaining their actions and perceptions during the riots.

The two handfuls of such affidavits I managed 1o getaccess to all ran along
similar lines. They began with a long, often rosy account of the career of the
officer, his specific distinctions, often pointing to long experience in handling
“mobs” or crowds. One officer referred to his long experience at police sta-
tions in Bombay’s mill district, where on many occasions he had dealt with
demonstrators and “violent mobs,” Another went through an aimost ten-
page account of all the demanding postings he had been through—ranging
from Dharavi, the biggest slum in Asia, to Agripada, described as one of the
mast “notorious trouble spots in Bombay”—and rendered a virtual catalogue
of sitnations he had dealt with in these locations: mass meetings, Hindu-
Muslim violence after cricket matches between India and Pakistan, reiigious
processions turned into “rampaging mobs,” and more.

Armed with these credentials, the officers then turned to descriptions of
the areas they were posted in during the riots. One officer described the
Muslim-dominated Dongri area in central Bombay as a dangerous and unpre-
dictable place: “This locality has a long history of communal riots [that have]
been occurring here at frequent intervals since 18g3. ... Though by and large
the residents are peace-loving citizens, incidents of antinational character
committed by a few mischief mongers tend to cause sudden escalation of
tension. The area has earmed such a notorious reputation that the police ma-
chinery has to be alert round the year. However, it is not always possible to
predict how and to what extent a situation can deteriorate.”

The accounts then gave vivid and detailed descriptions of the events and
the actions of the officers, the orders issued, the number of rounds fired,
and so on. From these accounts a picture of chaos, drama, and confusion
emerged: of a city exploding in what the officers described as random and
unintelligible violence; of looting, arson, and viclence breaking out behind
the police as they dealt with one sitaation, reports arrived of police vehicles
being stoned and attacked by rioters in new areas and so forth. These were
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stories of a force not properly prepared for such situations and of fear of
mobs that in the accounts from the Muslim parts of the city seemed intensely
haostile to the police force.

In the cross-examinations most officers defended their actions and asserted
the need for public order. One maintained that when Hindus were ringing the
temple bells on 6 December to celebrate the demolition of the mosque in
Ayodhya (the so-called ghanta naad [ringing of temple bells] promoted by Shiv
Sena), “It was treated as religious activity exempted under the ban order of
the Bombay Police Act.” A senior inspector from the Nagpada police station
admitted that although he was aware that Shiv Sainiks (Shiv Sena activists)
made highly provocative speeches in connection with the ghanta naad, “Itdid
not then occur to me tc take any action.”

An inspector was asked by the counsel for the Mill; Council to justify his
calling Muslims “aggressors.” He replied, “Muslims were aggressors because
they came out in large numbers [and) they did resort to violence. The police
had to take effective action and the Muslims who were on the streets had to
bear the brunt of the police action.” According to this officer, the questions
of why events took place, who was shot, and so on were not relevant to polic-
ing. Their job was to restore public order, and those wha got in the way might
get shot.

The issue of whether the police used excessive force against especially Mus-
lim rioters was discussed at length ar the proceedings. A police officer de-
fended the immediate use of “extreme force” (i.e., shooting directly at rioters
to kill): “I do not think that it is always necessary to use graded force when
dealing with a situation of violence. If extreme force is resorted to, at the very
first stage, to put down firmly the riots, T would consider it justified.”

Affidavits from ordinary constables told a less orderly story, full of horror
of advancing mobs: “The mob did not respond to cur teargas . . . on the
contrary, they indulged in heavy stone throwing . . . then someone fired a gun
atus.” An elderly constable related how he was artacked with a sword and
how his colleagues withdrew into the police post: “T was then left alone in
the hands of the mob, T was terribly frightened . .. someone attacked my face
and neck with a sword.”

Maost of the accounts by constables seemed to reflect both fear and in-
comprehension, as if rioters were a sort of natural calamity, displaying an
aggression that the policemen did not seem to connect to their own status
as police. Instead, many of them depicted themselves as the victims of the
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riots. Judging from my conversations with policemen, this was notan attempt

to exonerate themselves or their actions. None of the policemen 1 talked to

denied he had shot dead or wounded rioters. To them, the shooting was in

self-defense, the only way to respond to the mobs they dreaded so much.

The sense of being unjustly targeted while doing your job, of being hated by

the local people, of detesting those same local people, and of being stabbed

in the back by political leaders was a common experience. In. some V‘vays

it appeared to me to be the strongest bonding, a sort of negative esprit de

corps.®

" The bulk of the evidence presented to the commission was, however, afﬁ-

davits submitted by victims and bereaved families—mostly Muslim—social
workers, local organizations, journalists, and many others who did noF share
the police’s perspective. There were harrowing accounts of the brutality and
rage of groups of men attacking Muslims in streets and homes, ;llttacks often
led and organized by local Shiv Sainiks; and there were frightening accounts
of the anti-Muslim bias of the police in their “cleanup” operations. A your.lg
man who worked in a Muslim-owned bakery recounted before the Commis-
sion how “commandos in light uniforms and bulletproof vests entered the
building. T peeped out from my hiding and saw Samshad standing, two com-
mandos pointing their guns at him. He folded his hands and sat down near
the commandos and pleaded that he was a Bhaiya (from Uttar Pradesh). Or.Je
of the commandos kept saying that Samshad was a Pakistani, the other sal.d
thar he was Kashmiri. . . . I concealed myself again, then I heard firing and .lt
became quiet. [ saw Samshad writhing in pain, blood flowing out. He said his
prayers for a minute or two, and then he was quiet.” N

It was, however, testimenies from leading police officers that elicited most
interest from journalists and others interested in the proceedings.™ V. D?sh-
mukh, former leader of the Special Branch (sB) in Bembay, was the first high-
ranking police officer to appear before the commission. A well-spoken ma.n
with intellectual inclinations, Deshniukh appeared very humble that da‘y in
mid-February 1997 as he stcod in his uniform in the deck in the spacious
room in the Bombay High Court.

Deshmukh was more frank in his admission of the failures of s® than
anyone had anticipated. He explained the lack of intelligence work by the fact
that he, as well as many others, “was led to believe that the government wguld
protect the mosque [in Ayodhya, demolished in December xggz‘by H111F1u
nationalists].” He said that he was well aware of Shiv Sena’s capacity for vio-
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lence. that the party “had fucired hatred aguinst the minority community,”
and that “maha aarfis™ ' were started by shiv Sena in late December 1942
with the purpose of lorciug the minerin community to give up their nama:
[praver] on the streers.” He also stated that se knew all the central persons
of communal erganizations in the city, but chose o do nothing, as he and
other police officers were reassured that nothing would happen in Ayodhya:
“1 had assessed that arresting activists and leaders of the Shiv Sena would
result in further communal violence, . .. The tension thar developed inareas
under $hiv Sena infuence following a rumor that Bal Thackeray [Shiv Sena
leader] would be arrested was not a factor that affected my assessment. It was
based on what had happened on previous occasions.”

In his cross-examination of Deshmulkh, Shiv Sena’s counsel, Balakrishna
Joshi, followed a course he had pursued throughout the hearings. Instead of
challenging the evidence of Shiv Sena’s involvement {(which would have been
a futile exercise}, Joshi focused almost exclusively on alleged aggressions
and attacks on the police and Bindus by Muslims. During the riots, rumors
were rife thar Muslims collected arms in mosques and that leudspeakers on
mosques were used to incite attacks on Hindus. But Deshmukh stated that s®
never recovered any weapon from mosques.

Questioned by the commission’s counsel, Vijay Pradhan, Deshmukh ad-
mitted that he had not recommended any preventive arrests in early January
although it was common knowledge that Shiv Sena was inciting its followers
in ever growing maha aarus.

Pradhan: Were you aware of a closed door meeting for the entire Shiv
Sena leadership on December 29, 19927 (Alleged to be the time when
Shiv Sena’s subsequent attack on Muslims was planned.)

Deshmukh: Yes Sir, we were aware of that meeting being held.

Pradhan: Did you ger information about what happened at that
meeting?

Deshmukh: We were informed that the agenda concerned collectien of
funds for riot victims.

Judge Srikrishna: Would such an agenda in your opinion need closed
doors?

Deshmukh: No. The sB received reports on December 10 that masjids
[mosques] maybe werc used to instigate violence, but issued no instruc-
tions in this regard . . . mor did it acr against two Muslims who gave

pravocative speeches in November 1gg2.
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Deshmuklys reacrion here revealed that he subseribed o the widespread no-
tion of communal vielence as simple rerributive justice, where 2 killing on
cach side cuncels cach and makes the two sides even. The grave failure ot
the sB to moniter Shiv sena could, in this view, be counterbalanced by its
equally serious leniency toward Muslim communal organizations. One non-
action makes another nonaction plausible and permissible. shiv Sena’s coun-
sel pursued this line in 1 subsequent attempt to ¢xonerate Hindu policemen
by claiming that particular Muslim police eificers had acted in o partiad and
anti-Hindu manner during the riots. No conclusive evidence was produced
and the allegations were dismissed by Srikrishpa (Mid-Day, April 5, 1997).
The perception that Muslim anger or “aggression” justified police brutality
and later Hindu “retaliation” also informed the following weelk’s testimony
of Shreekant Bapat, who was commissioner of police in Bombay during the
riots. Bapat was widely believed to be sympathetic to Shiv Sena and 8¢ and
had submitted a 175-page affidavit. Over a week he was cross-examined by
five counselors, among them Mr. Hudlikar, representing the police force,
Hudlikar was generous in his questioning and gave Bapar ample time to ex-
pand on what he had stated in writing, Bapat was particularly adamant in his
rejection of the charge of having an anti-Muslim bias: “Accerding to me the
larger number of minority community casualties during December 1992 can
be explained on the basis of the much greater aggression of the minority
community mobs.” Shortly after, Mr. Muchalla, the soft-spoken counsel for
the Milli Council, probed further into this, and Bapat said angrily, “It is not
true that action agzinst the minority community in December 1992 was

‘wholly unjustified.” Muchalla then confronted Bapat with the police’s own

statistics, which showed that also in January, when Hindus led by Shiv Sainiks
were the undisputed aggressors, most of the victims of police firings were
Muslims. Bapar replied, 1 cannot comment on that.”

Then the commission’s own counsel took over and asked Bapat why his
affidavit never mentionad the by then well-established role in the riots played
by the Skiv Sena. Bapat replied, “If there is reference to Shiv Sena, it should
he there. If there is no reference, there is none.” He continued: “The police
are concerned with offense, not with political afhliation.”

At this point, Justice Srikrishna lost patience and asked Bapar why the
issucs of involvement of organizations in the riots were omitted. Visibly
disturbed, Bapat assured that the police before the riors “had taken action
against organizations known t¢ be violent.”
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Sriknshna: If this was done, why is there no reference to organizations
in your affidavit?

Bapat: We had no material at hand at this point in time indicating that
any organization was involved in the riots.

Srikrishna: Were you not aware that Shiv Sena leaders claimed that their
volunteers had demolished the Babri Masjid? (A news item splashed
across front pages in most of the country a few days after the demo-
lition.)

Bapar: No, I was not aware of such statements being made.

Here the judge sighed, leaned back, and said, “Thank you, sir.”

The Politics of Balancing Guilt

The evasiveness and obvious irresponsibility of leading policemen appear-
ing before the commission, as well as the apparent lack of comprehension
among ordinary policemen of the social world they were supposed to police
testified to how ill-equipped the police were to perform basic tasks of main-
taining public order. The interpretations of communal riots in terms of ap-
portioning and “balancing” coliective guilt and responsibilities among face-
less and abstract communities that emerged from the commission hearings
clearly reflected a dominant and widespread modality of politico-moral dis-
course. But it did not produce material suited for prosecution of actual and
concrete crimes committed by individuals. As the former commissioner of
police in Mumbai A. S. Samra stated emphatically a few days before he was
appointed, “Our penal code and our idea of justice revolves around the idea
that individuals commit crimes and are punished, whereas political parties as
awhole do politics. There might be individuals within these parties who com-
nit crimes, even leaders, but they must be punished as individuals. . . . What
can we do to an organization? Ban it? That is difficult to do more permanemly
in a democracy” (interview, February 18, 1993).

When appearing before the commission in April 1997, Samra reiterated
this point of view, and declined to name particular organizations respon-
sible for violence. When Justice Srikrishna pointed out that a range of orga-
nizations such as $hiv Sena, Vishwa Hindu Parishad, and various Muslim
organizations were listed in the government of Maharashtra’s “Guidelines to
Handie Communal Riots” issued in 1986, Samra said, “It is true that they
were active in social activities, but it did not come o my notice that they as
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organizations indulged in illegal acts. Some of their members have done so”
(Mid-Day, April 12, 1997).

Like other high-ranking police officers, Samra appeared to be rather con-
cerned with protecting the police force In his deposition, he depicted the po-
lice as the protectors of society by convemently blaming the riots on Dawood
Ibrahim and other criminal networks and “Jand grabbers.” These criminals
fele threatened after the crackdown on illegal constructions by the munici-
pality and the police force in the preceding year, and “they hit back by exploit-
ing the feelings of the people after the demolition of the Babri Masjid,” Samra
stated (Mid-Day, April 16, 1997).

Yet, the proceedings of the commission inadvertently began to expose the
complex links among political parties, the state, and the legal system. This
became particularly evident as the main perpetrator of violence, Shiv Sena,
assumed office in the government of Maharashtra in 1995. The principal area
of contention between the government and the commission concerned the
release of documents and files related to the inquiry. The commission had to
seck permission from the advocate-general for release or declassification of
documents. In some cases, this was refused on the basis of “interest of state”
or other compelling reasons, but generally the state could not in principle
claim privilege and refuse to hand over the required documents (according ro
the Public Inquiry Act). Justice Srikrishra could here use powers equivalent
to those of 2 High Court judge and demand the release of certain documents.
After the coming to power of the Hindu nationalist coalition government
in Maharashtra in March 1995, twelve of more than twenty cases pending
against Thackeray for violence-inciting rhetoric were withdrawn or classified
(i.e., made a security question and hence neither object for public prosecution
nor available for scrutiny by the commission). After g protracted legal tussle,
the state government agreed to hand over four cases to the commission." The
scrutiny revealed that the cases had been pending for a very long time without
any agency daring to take action and that Sena leaders repeatedly had tried to
threaten the government to withdraw the cases. Police Commissioner Tyagi
stated that if the government decided to withdraw the cases “in the interest
of communal peace and social justice,” the police force would have no objec-
tions (Times of india, April 4 1997). it should be added that after his retirement
from the police force in 1997, Tyagi was nominared as candidate for Shiv Sena
in the 1998 general elections in India bur failed to win a seat.

As Shiv Sena and its ally Bjp came to power in Maharashtra in 1995 the
new government began a process of obstructing the course of the investiga-
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tioin, As mounting evidence pointed to Shiv Sena's crucial role in both reunds
of vialence as well as to the many Hnks between the pagty and the police foree,
s decided on January 23, 16, to dissobve the srikrishing Commission,
Although in a strict sense the state had legitimate power to dissolve the com-
mission and Shiv Sena had sworn to do so during the clection campaign i
19g5. there were fow precedents, none of which involved such blatant and
transparent bad faith as in this case.

The issue of legitimate authority was at stake here. Could the stare actually
qustain a credible aura of impartiality if it exercised in such an unmitigated
manner a clear ethnic/majoritarian form of justice? In the ensuing debate
intellectuals, activists, and political figures argued that the commission had
to be reinstated to support the process of consolidating intercommunity
peace and harmony, whereas legal guestions of justice and prosecution of the
perpetrators of violence played a very minor role. Under pressure from the
central government it was decided to restore the commission but with an
expanded mandate. It was now decided that the commission should include
the bomb blasts in March 1993 “to give a clearer and more comprehensive
picturc of the patterns of violence and civil disturbances in the city,” as it was
argued by the advocate-general (Indian Express, May 2g, 1996)." The inclusion
of the bomb blasts was a rather transparent attempt to defiect the course of
the investigation but nonetheless enjoyed considerable support in the public
debates following the move, This reflected, once meore, that the dominant,
and official, interpretation of the riots as irrational excesses spontaneously
committed equally by faceless Hindu and Muslim communities (neither as
organizations nor as individuals} in extraordinary sitations enjoyed wide-
spread currency. The government’s decision actually authorized the formula
of “balanced and equally apportioned guilt”: that every murder by Hindus
could be morally neutralized by demenstrating a corresponding atrocity com-
mitted by Muslims. The logic of “retributive justice” that Shiv Sena’s counsel
and the Shiv Sena—led government had been at pains to establish to exonerate
itsclf seemed slowly to impose itself on the commission’s work.

There was a glaring contrast berween the slow, contested, and in many
ways academic character of the work of the srikrishna Commission, and the
simultaneous prosecution of those accused of responsibility for the bomb
blasts in March 19g3. In the weeks following the blasts hundreds of people,
mainly Muslims, were rounded up and detained under the stringent Terrorist
and Disruptive Activities Act (TADA, an antiterrorist law passed in the 1980s
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designed to combar Sikh militants in Punjab). As many as 13g persons were
accused of complicity in the conspiracy. Most of these detainees were sub-
jected to the most humiliating and bratal forms of interrogation, and only
few of them were granted bail, Even those who were accused of plaving minor
roles in connection with the arms consignnients on the coast of Maharashera
in February 1993 were kept imprisoned for more than owve vears before the
were released because of lack of evidence. A brand new high-sccuriny 1aia
court building was erected in Mumbal. wud the police displaved unusual dili-
gence in producing and gathering a massive amount of evidence in the cases.
Before the Central Bureau of Invesrigations in Delhi took over the case, the
Bombay Police had charged all the accused with one of the most serious of-
fenses in the Indian Penal Code, “the waging of war against the state.” These
charges were withdrawn enly after a much-delayed intervention of the attor-
ney general (Visvanathan 1g98: 127—28}. Most of the evidence gathered by the
Bombay Police that indicted this large number of people was either irrelevant
or of low quality. By contrast, corrupt officials in police and customs depart-
ments who had made possible the import of advanced explosives into Mum-
bai had not even been questioned.*

The TADA court proceeded at a brisk pace. It was closed to the public be-
cause of the allegedly sensitive character of the evidence presented there.'”
Prosecution targeted individuals and the Shiv Sena government stated explic-
itly that it wanted to speed up the process against what it called “Mushm
gangsters” responsible for the blasts. Some of the accused were sentenced to
ten and twenty years of imprisonment. A number of the key accused, in one
way or the other supposedly connected with Dawood Ibrahim, are still in hid-
ing. Although the case is notyet fully concluded, itappears unlikely, given the
strong political pressure on the TADA court, that those sentenced can expect
a new trial or that the government will concede that many have been convicted
on questionable grounds.

Diagnostics, Prescriptions, and State Spectacles:
‘The Report of the Srikrishna Commission

The status and authority of a report of a commission of inquiry is always
precarious. It is not just an expert’'s report or a piece of research commis-
sioned by the government. Whether the government agrees with the conclu-
sions or not, it is inevitably an authoritative statement on the matter under
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scrutiny. However, the government is not compelled by law to implement or
even accept the findings and recommendations of the commission. More
clearly than in any other commission 1 know of in India, the complicated and
contested trajectory of the Srikrishna Commission had made this inquiry into
a spectacular clash of different notions of the state: on one side, the decent
high court judge, supported by human rights activists and large sections of
the press, defending the idea of the state as impartial, above society, and
committed to a universal form of justice; on the other side, the administrative
machinery and the police employing their armory of techniques to delay, ob-
struct, or influence the inquiry to protect their own “secrers” and cover up
their failings; and the political forces governing the state, committed to a
majoritarian notion of “retributive justice,” bending and threatening the ad-
ministration te serve their ends. Although public in its form, this debate on
the authority of state power remained in significant ways internal to the state,
in terms of its mandate, resources, methodology, and authority. It was not
a citizen’s tribunal or an independent investigation putting the state as such
on trial .**

1 argue that both the Srikrishna Commission and the TapA court should
be seen as state spectacles, carefully crafted public manifestations of the state
. as a producer of impartial and universal justice. At the same time, the very
simultaneity of the two proceedings, one indicting Hindu organizations and
the police, the other “Muslim goondas {criminals],” represented in itself the
discourse of “retributive justice.” Both of these proceedings were marked
by the erucial duzlity inherent in the representation of the state. The Sri-
krishna Commission revealed numerous examples of the profane sides of
state power: the deplorable quality of policing and police intelligence; the
partial, biased, and brutal conduct of the police force; and series of blatant
attempts on the part of the government to obstruct the proceedings and to
prevent powerful political figures such as Bal Thackeray from being prose-
cuted. At the same time, the very existence of the commission, the tenacity
and integrity of Justice Srikrishna, and the public exposure of misconduct,
corruption, and liaisons between politicians and the police force also pro-
vided a site for a certain process of public catharsis.

In this capacity the commission has become a symbol of the resilience of

a }Lgh_C.f_adeQLe_hmﬁy_QleanLf}ustlce and thus a sign of the perma-
nence of the sublime dimension of the srate. This duality was inscribed in the

choreography of the proceedings: before the bench a string of counselors
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who sought to extract their particular and interested, and intensely politi-
cized, truth-claims from the stream of witnesses passing through, while the
judge, positioned three feet above the rest, concluded each cross-examination
with a summing up supposed to extract the reasonable and the factually plau-
sible—the negotiated truth—from the maze of interpretations before him.

The final report frem Justice Srikrishna adopts a medicalized language. As
a medical doctor, Srikrishna diagnoses and prescribes a possible cure for
what he terms the “communal malady”: “Communal riots, the bane of this
country, are like incurable epileptic seizures, whose symptoms, though dor-
mant over a period of time, manifest themselves again and again. Measures
of various kinds suggested from time to time dealt with symptoms and acted
as palliatives without effecting a permanent cure of the malaise.” The judge
argues further that until a complete change in social outlook and the level of
education, “communal riots must be treated, perhaps, as an incurable dis-
ease whose prognosis calls for suitable measures to contain its evil effects”
(19938: 4).

In keeping with this diagnosis the judge is brief in his examination of the
causes behind the riots, admitting that they grow out of complex dynamics
of demography, class, and political discourses. Bombay had the unfortunate
combination of an increasingly impoverished and isolated Muslim commu-
nity and a set of very aggressive Hindu organizations (Srikrishna 1998: 25-
2g). Srilkrishna is emphatic in his statement that “{no] known Muslim indi-
viduals or organizations were responsible for the riots,” and equally empharic
in pointing to the responsibility of $hiv Sena, not as an organization per se,
but as “the attitudes of Shiv Sena leaders [as reflected in] its doctrine of ‘re-
taliation’ were responsible for the vigilantism of Shiv Sainiks” (30}.

Srikrishna regards communal riots as incurable, and he notes in a more
poetic vein that because “the beast in man keeps straining at the leash to jump
out” (1998: 63), effective measures are of paramount importance. The most
interesting part of the report is the judge’s diagnosis of the structure and
shortcomings of the police force in Mumbai and the string of recommenda-
tions he makes to remedy these (31— 62). Srikrishna paints a gloomy picture
of a complacent, biased, discrganized force where even the most everyday
routines of filing cases, physical training, and discipline are incoherent if not
absent. Returning to the diagnostic mode, he sums up, “Despite knowledge
of the fact that the force had been infected by communal virus, no effective
curative steps were taken over a large period of time as a result of which,
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communal violence became chironic and its virulent symproms showed up
during the two riot periods™ (35).

The entire tone of the report mainrains this measured disrance to the in-
terested parties and gives critical and considered summaries of the events
unfolding around each police stativn. The judge examines the depositions
by leading police officers and political leaders. former ministers. Reading
through these pages one gets an ever clearer pieture of the theory of the stare
ro which Srikrishua subscribes. The tone is not legalistic but moral. He is
highly critical of nonadhcrence to rules and regulations in the police force
but cven more critical of the ostensible lack of commitment and lack of
a moral cutlook he detects in leading police officers and in many political
figures.

Srikrishna'’s view is clearly that a sense of duty toward the nation and an
ethical view of life must be the basis of the representatives of the state. The
formula seems to be “the higher the rank, the deeper the commitment,”
a formula that resonates with the dominant discourse of the postcolonial
natipn-state in India. ‘The idea of the state as a moral entity, once again enun-
ciated in an official report, remains exactly its most unattainable and, there-
fore, most precipus and sublime dimension.

In the case of the TaDA court, the representation of the state was slightly
different. Here, the rhetoric of secrecy and the practices of classifying even
the most banal piece of evidence in the supposed interest of the state contrib-
uted to create a sense of urgency that something larger threatening the nation
was at stalee. The Mumbai police eagerly projected the enormous material it
had gathered to generate the same illusion of the effectiveness and ubiquity
of the state’s knowledge and capacity for taking on public enemies. The pro-
fane dimensions were equally obvious in the brutality and partiality of the
police investigations and in the harshness of their treatment of the detainees.
However, the serious character of the crime, the alleged connections of the
“Muslim gangsters” to Pakistan. and the secrecy surrounding the case meant
that these obvious zbuses and human rights viclations never gencrated the
kind of public concern and debate that have surrounded the Srikrishna pro-
ceedings, especially in the English-language press catering to an educated
middle-class audience. In a conversation in 1997, a liberal Hindu business-
man expressed quite succinctly to me how the scale of knowledge and vio-
lence at the disposal of the state acquire sublime dimensions: “See, many of
the accused in this case are well-known criminals. They have committed a
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rerrible erime—— even Muslims admit thar, We should notbe softon them. . ..
Besides, there are so many things we are never told. The government s a
lot of infermation it cannot disclose.”

The deep divide between the socut worlds of Hindus and Muslims that
today traverses the city seems to have aficered not only the sense of public
fustice in rather profound ways but also the public interest in these nwo pro-
ceedings, Many educated people from all communities have raken @ keen in-
revest in the Srikrishna Conumission. A siring of independent reporis and
documentation of sufferings and abuses have emerged from nGos and civil
rights activists. Many ordinary Hindus, according to my impressions from
discussions and interviews over the past four years, seem nonetheless to ap-
prove of the formula of batanced apportioning of guilt and responsibility for
the riots. It is a convenient nonlegalistic framework that enables the ordinary
citizen to bracket these events as events without actors and as an unfortunate
aberration from the normal order of things. To most ordinary people T met,
the commission of inguiry appeared as a somewhat inconsequential sign of
“the state,” a manifestation of authority that simply was expected to restore
the public order that had been upset by the riots. But the rheraric of the state
Well as the legal intricacies of the proceedings. were

'—mainly directed at the educated, literate middle class, which always was the

primary constitiency and concern of the postcolonjal state,

Among ordinary Muslims in the parts of central MumbaiT got to know, the
commission figured less prominently, although Srikrishna was praised as a
“secular person,” in the sense of being highly educated, impartial, and criti-
cal of Shiv Sena. The Muslim social world in Mumbai is not only spatally
separated from that of Hindus, but is also demarcated by the existence of a
local Urdu public sphere consisting of newspapers, journals, and local cable
Tv. To the average Hindu conversant in Marathi and Hindi, this world ap-
pears closed and even threatening and the Urdu press is routinely accused of
spreading anti-Hindu propaganda. Such accusations were also presented to
the Srikrishna Commission but were never substantiated. Rather than being
vehicles of sectarian ideology, the Urdu press seems, however, to be strongly
introverted and preoccupied by issues internal to the Muslim community. It
was unsurprising, therefore, that the TADA case was attributed more impor-
tance and concern than the proceedings of the Srikrishna Cemmission. Mus-
lim organizations documented the harsh treatment of the predominantly
Muslim detainees under TADA, which becanie a symbol of the inherently anti-
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Muslim bias of the state. Cails for opposition to the case, and to dismantle
the TADA laws altogether, have for some years been high on the agenda of
local organizations and of several Urdy newspapers, and are a point often
used in campaigns by local Muslim politicians. As we shal see, the TADA
proceedings resonate with a long tradition of enmity between Muslims and
the police in the popular neighborhoods in central Mumbai.

Stare Spectacles and Politics in the Mohalla

The position of the Muslim community in Mumbai since Independetice has
been marked by an increasing level of sociceconomic marginalization (Han-
sen 1997b). Moreover, Muslim areas have more police stations and chowkis
(police posts on strategic street corners built of stone and, as in the colonial
period, equipped to be barricaded and turned into a bunkerlike structure)
than other areas in the city. The Muslim areas are clearly treated as security
problems, as dens of crime and mafia activity, in other words, areas where
the “police machinery must be alert around the year,” as police officers put it
before the Srikrishna Commission. In spite of all assurances of the change
of mind of the police after the 10921993 riots, the infrastructure of the po-
lice in these areas expanded considerably after the riots. The practice of mak-
ing “preventive arrests” of what the police termed “notorious characters” or
just “rowdy yourig men” prior to festivals, elections, and so on was wide-
spread and widely accepted as legitimate.*” It is no exaggeration to say that
for young Muslims in these areas, the police force was an ever present and
dreaded representation of a hostile state.

The police force in Mumbai is overwhelmingly Hindu and recruited from
the same social environments and caste communities wherein Shiv Sena’s
masculine Hindu chauvinism has emerged. In the predominantly Muslim
areas in Mumbai where I worked, I frequently visited two police stations and
met officers and constables there as well as in the chowkis. In each of the
compounds of what was supposed to be the strong arm of the secular state,
one found two or three smal! temples devoted to Ganesh or Hanuman (the
monkey god associated with courage and fighting spirit). These had been
financed by donations from officers and constables and had been constructed
within the past decade. “Some of us have questioned whether it is appro-
priate,” an officer from a Christian background told me, “but my superior
simply replied that if there were more Christian officers and constables, he
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wouldn’t object to us having an image of Virgin Mary in one corner of the
compound.”

Talking to the policemen I got a clear sense that the “sociology of the hoo-
ligan” that earlier had informed police work in Bombay {Chandavarkar 19g8:
180~233) now in the Muslim neighborhoods had evolved into a certain sim-

plified “sociology of Muslims.” This_matrix of knawledge was bgsed on gn

admixture of stereotvpes, rumors, and circulating stories, many of them

modified versions of thase circulating in the neighborhoods. Consider the
following example based on the stereotype that Muslims divorce their wives
all the time. An officer explained, “One reason for the high level of crime is
all these young boys who grow up without a proper father—this is because
there are so many divorces and the men just leave their families behind.”
However, anyone with a rudimentary knowledge of Muslim Personal Law
will know that according to this legal complex, children belong to the father
and even poor fathers would never abandon their sons (though maybe their

daughters), who are crucial to their social standing and future life prospects.
The following off-the-record statement by a young and inexperienced officer
testifies to the enormous gap between the social worlds of the predorninantly
Hindu police and that of the Muslims in these areas: “In the beginning when
I came here, I was nervous when we went on patrol, especially at night. This
hostility was something I never experienced before . . . but then after some
time I started to look them right in the eyes and pretend that I was indif-
ferent to them. T also learned more of the dirty language they use around
here . .. that helped a lot. Now | get answers to my questions and I feel more
respected.”

Generally, postings at these stations were considered strenuous, full of
hard work and dangers but also considerable rewards and bribes from the
brisk flesh trade and drug economy in parts of central Mumbai. As a rule,
officers are rarely posted more than twelve to eighteen months in one police
station, whereas constables typically serve two to three years or more. The
police depends vitally, therefore, on its netwark of informers in the neigh-
borhood, networks created and maintained through flows of hafta (literally,
“week,” i.e., regular bribes or payoffs) and other economic transactions.

The depositions before the commission also revealed some of the many
ties between the police force and local political organizations, particularly the
Shiv Sena. Officers posted at Jocal stations generally tried to protect the police

force by keeping the top political level content and slightly misinformed. It —
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seemed of paraniount importance o prevent any distiguration of the intricate
web of ludta and racit understandings among local operators, builders, and
local strongmen politicians (dadas), on which the daily working of the police
depended. 1t this web were broken up through nassive arrests. the police
would have 1o work much harder, bereft of the local networks of informers
and “helpers.”

These nevworks were Huid. multdimensional, interwoven with orher net-
works, cut across lines of caste and religion, and operated on the basis of
rumors and gossip. To claim that someone was a police informer or paid by
the police was a trivial and well-known part of tacit warfare among networks.
The status of “informer” was never positive knowledge, and the claims by
policemen that someone “works with us” were often as strategic and fluid as
the rumors floating around in the biraderi networks,™ I got to meet only the

““public” friends of the police, that is, those who trade openly with policemen,

drink with them, “fix” various things for the officers, and walk in and out of
the police station. Many of these helpers were “marginal men,” at the mar-
gins of the powerful nctworks, small traders, often with criminal records or
from low-sratus families.™

In 1994, mohaila (neighborhood) committees were set up throughout the
areas affected during the riots to premote reconciliation in the city as well as
to facilitate the furure governance of the urban territories in central Mumbai.
After the Bhiwandi-Thane riots in 1984 that also affected large parts of Bom-
bay, peace committees were formed in a number of mixed neighborheads in
Bombay, such as Mahim, Bandra, and Byculla.*” However, over the years they
evolved into platforms for local politicians who saw the committees as an
opportunity for forging ties with the police as well as strengthening their
position in the neighborhood. None of these committees played any rele in
preventing violence in 1992 -1993, and all were dissolved quickly after.

Police Commissioner Sahani, known for his inclination toward what one
officer disapprovingly described to me as “intellectual policing,” launched a
new reconciliation scheme after a series of unprecedented initiatives: police
officers were told to cooperate closely with social activists, to attend long
sessions where riot victims gave detailed and moving accounts of their loss
of chiidren and spouses at the hands of the police; police officers were made
to sit through week-leng courses on Islam and Muslim culture conducted by
people such as Asghar Ali Engineer, a well-known activist and voeal critic of
the police force.

The action plan that was implemented in 19g4 entailed that the police ini-
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tiated the formation of mohalla committees ar every police station in the so-
called problem areas. which almost exclusively happened ro be areas with o
substantial Muslim population. The initiatives had many affiniries with sinu-
lar techniques of governance employed over the past century: bodies of con-
cerned and “respectable” citizens from all communities in a neighborheod
were called on re assume responsibility, to calm rempers, and to assist the
police in taking preventive action. As important, the commirtees aimed at
“recreating confidence in our institutions and in our democraey among the
Muslims in this city,” as one of the driving forces behind the initiative ex-
pressed it.”” When the mohalla committees were set up in 1994 they mainly
recruited members from the Muslim middle classes. Many of the members
were known in the locality as respected figures and often were involved in
voluntary work and used to being in close contact with institutions of the
state. As a young progressive advocate known for her controversiai support
to divorced Muslim women and active in the committee in Nagpada stared,
“The fear of the intentions of the police was the biggest problem, and then
the fear of atrending meetings inside the police compound itself. Only edu-
cated people who knew they enjoyed some respect ameng constables and
officers were willing te do that in 19g4. You can imagine how the atmosphere
was at that time.”**

Among police officers it was broadly assumed that the Muslims, especially
the poor and the uneducated badmash (hooligan), constituted the main prob-
lem. In the police analysis, riots started when such people were incited and
manipulated by local political leaders and their imams (priests). The police
saw the committees as a way to “depoliticize” and contain communalism,
that is, to reduce it to occasional outbursts of irrational social behavior and
to reduce the element of “political manipulation” that standard common
sense among police officers (and many social scientists) in India hold to be
the main reason behind riots. Members of pelitical parties and politicians
elected in the area were not admitted into the committees, Based on their
carlier experience, the police wanted to remain firmly in control of these com-
mittees, to keep politics away “in order to curb the divisive effects of partisan
interests,” as a high-ranking officer put it. The objective was more ambiticus
this time around, for, as he said, “We want to create a new leadership among
Muslims.” The police wanted to bypass and exclude the established brokers
and dadas (strongmen) in the mohalla and instead create a representation of
Muslims by “civilized” citizens, that is, Muslims who, according to the stan-

dard assumprion so cenfral to governance in India for a century, by virtue of
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their education had abandoned primitive beliefs and had become amenable
to reason and persuasion. Through these representatives the entire commu-
nity could be addressed and governed, it was assumed..

In their initial phase the meetings were tense and serious, committee mem-
bers rold me. A retired judge who served on a mohalla committee related,
“In the beginning, ail the top officers from the station were present at the
meetings. On Fridays when the streets were full of people assembling for the
Friday namaaz, we would all come out with the officers and stand around
the crowd, very alert, warching passers-by and making sure that no one
made any provoking moves. There were tense moments, but [ think we were
sticcessful.”

As the political attention faded in 1995-1996, the committees were subtly
transformed. On the initiative of the new and flamboyant police commis-
sioner, Tyagi, the committees were enlarged from a maximum of fifty mem;
bers per police station to as many as two hundred. Many of these were the
helpers used by the police to gather information in the neighborhoods. They
desired some recogrition and standing in the community and the police re-
warded their loyalty by conferring on them official status as COMIMUnity rep-
resentatives. This expansion and inclusion of larger groups of people into the
committees had several effects. First, the social prestige of sitting on the com-
mittees was immediately reduced as people like Y. were included in a mohalla
comrnittee. Y. was a rag merchant who had become rich on buying from and
exploiting the rag pickers in the area. He was a big, hefty man known for his
violent temper and the long whip he carried when ordering his many workers
around. He was feared but not respected. Another new face was A., 2 man
krrown as a supplier of all kinds of goods to the police. He walked in and out
of the station, was always excessively servile to commanding officers, and was
always joking with the constables. He had 2 small office in the building op-
posite the pelice compound, with nothing but a table, a telephene, and a
chair. From there he could fix anything, he boasted: “Just tell me, you are my
friend, I will get it for you.” S. was another new member. He was a lecturer at
a local coilege and had developed political ambitions. He had been politically
active in the Muslim League, later in Congress. “Now, | am a social worker.

work only for the community,” he said. §. always moved around with a couple
of what he claimed to be “students,” muscular young men whe answered his
cell phone, brought him cold drinks, and drove his car.

As the campaign for the elections for the municipal corporation in Mumbai
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comimenced in January 1997, a large number of those recruited by the police
as nonpolitical activists tried to convert their newfound visibility and public
standing into 2 bid for a political career. As a consequence, a large number of
committee members had, strictly speaking, to be excluded because of their
“pollution” by the political world. This was of little consequence, however, 2s
many pelitical figures already had begun to atrend the meetings after the en-
largement of the committees. On several occasions prominent political fig-
ures not only attended meetings, but even began to preside over functions
organized by the mohalla committees. Very few of the politically involved ac-
mally left the mohalla committees, and the still more infrequent meetings of
the committees at the police stations began to resemble public functions,
often lavishly hosted by the helpers and friends of the police.

Another consequence of the expansion of the committees was that certain
police stations began to assume new functions of brokerage and “fixing” of
local problems, paralleling those of the local politicians they had sought to
marginalize. An officer at the Agripada police stadon told me enthusiastically
‘about his newfound role as “fixer”: “Now many people come to us with their
usual problerns—sewage, water, telephone connections, school admissions.
For us it is very easy to solve—we just make a few phone calls. When I present
myself to these lazy bureaucrats at the municipal corporation, things start to
happen . . . [nodding toward a line of people waiting in the compound)]. Se,
as you can see with your own eyes, people have gained confidence in us. They
can see that we actually solve their problems.”

The mohalla commitrees and thé few assertive friendliness of the police
have indeed reduced the level of tension in these areas, but they have removed
neither the mechanisms producing communal enmity nor the organizational
structures that perpetrate this violence. It seems as if the mohalla commit-
Jees have provided the police with a set of new techniques fOLk_CM
der in “trouble spots” through a network OF underworkd operators, liaisons
with political figures, direct 1itervention in the distribution of public services,
and more. '

e

Whither the State?

The many continuities in terms of governing the badmash in Mumbai over
the past century demonstrate how the dominant governimentality of the post-
colonial state in India continues to represent itself as a locus of a higher ratio-
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As relative peace began ro prevail in central Mumbal, wmiddle-class soci-
ety-—the high-ranking otticers, the educated, and the activists —withdrew
trom the mohalla commirtees and more everyday and profane forms of gov-

ernance and nerworking were reconstructed: Similarly, the public spectacie of

the Srikrishna Commissien has come to an end; only the report remains in
libraries and in limited circularion among intellectuals and political activists.
ironically, it fell on rthose most strongly indicted by the report, the Shiv Sena
and the Mumbai police, to decide whether and in what form the recommen-
dations of the commission regarding reforms of the police should be imple-
mented. The political world in Mumbai appeared, in other words, to conduct
“husiness as usual.” In the elections for the Srtate Legislative Assembly in
Septemnber 1999, Shiv Sena lost some of its former electoral strength also in
Mumbai, and a more centrist coalition formed a new government. However,
Shiv Sena remained a force to reckon with in the city and the state. As the
new government in July 2000 declared it would prosecute Bal Thackeray for
his role in the 1992-19¢3 riots, Shiv Sena leaders threatened that Mumbai
would burn, and the police assessed, as so many times before, that arresting
Thackeray would not be in the interest of public order and communal har-
mony. Shiv Sena remains today the most powerful organization in the city.
These events beg the question of whether the “state spectacles” analyzed
above had been able o resuscitate the myth of the state. The answer cannot
be precise, but let ine offer a few reflections by way of conclusion.

The hold of Shiv Sena on Mumbai and its five-year tenure in the state gov-
ernment point te a transformation of the aura of the state as a site of neu-
trality and a certain predictability based on impersonal rules and technical
expertise that both the colonial and posteolonial stare painstakingly sought
to construct and maintain, not only in terims of practices of government but
also in the popular political imaginaries. Listening to the maze of rumors and
tales of conspiracy that constitute an important part of the popular debate on
government and state, one gets a sense of a widespread understanding of

politics as a game and control of government institutions and their resources |

as the prizes to be won by parties and the communities they are believed to
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represent. The prevalence of such political imaginaries did make Shiv Sena’s
style of goverance possibie to sustain. On the one hand. the party cele-
brated its conguest of the state government on behalf ot the majority ot
ordinary Hindus and enacted this in grand populist spectacies und cqualiv
grand promises of employment or free housing to the slum dwellers. On the
other Land, from the top leadership o the local shakha pramukh (Jeader ot a
local branch) there was ar the same time an indulgence in corrupt practices.
real estate speculation, and more evert eriminal activity unprecedented cven
in a city like Mumbai. This enabled the party to extend complex nerworks of

patronage, dependence, and alliances ar all levels in the city and the state.

L}
\\w « Morecover, Bal Thackeray’s constant assertion of his autonomy and his con-
NS

tempt for the judiciary and the Srikrishna Commission remain central to his
popularity and his long-standing efforts to construct himself and his move-
ment as a site of authority that openly defies and challenges the authority of
the state. This obviously militates against the desire for social respectability
that is equally strong among Shiv Sena’s supporters and undoubtedly had =
negative impact on Shiv Sena’s electoral fortunes in the 1999 elections.‘%u_t__
the older myth of the state as the center of society appears nonetheless feebler

many Muslims ne longer look ro the government but to Dawood Ibrahim and
the associated myths of the power of the big-time dadas, or the maverick
lower-caste Samajwadi Party, for protection (see Hansen 2cc00).

I suggested above that the attribution of sublime qualities to the state is
linked to its capacity for violence. As older myths of the state and its mo-
nopoly on violence seem to crumble in Mumbai, competing myths of au-
thority and tales of fear cluster around the actual dispensers of violence in
the city: the Shiv Sena, the underworld, and the police. The most profound
paradox of this process of segmentation of authority, however, is that each

pool of resources, as

cgitimate vialence, or as an order to be defi

J and opposed. Even while effective governance crumbles and fragments, the

myth of the unity and coherence of the state must be kept alive.

Nbtes

[ am indebted to Véronique Bénei, Jonathan Spencer, Jonathan Parry, Finn Steppurat, Oskar
Verkaail, Chris Fuller, Vivek Narayanan, Daniel Herwitz, and others who provided usetul

critiques and commeents on earlier drafts of this essay. An earlier and longer version of this
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essay appears in The Everyday State and Soectety in Modern India, ed. Véronique Bénei and C. I
Fuller (Delhi: Social Science Press, 2000}, 31—-67. Unless otherwise noted, all wranshations
are mine,

I happened to be present in the city during the riots and on several occasions observed po-
licemen literally protecring arsonists and turning their back on rampaging mobs. Similar
incidents ali over the city were reported widely by journalists of the English-language press,
especially Times of India.

The official report of the Srikrishna Commission stated that “a grand conspiracy was
hatched at the instance of the notorious smuggler Dawood Ibrahim Kaskar, operating from
Dubai, to recruit and train young Muslims to vent their anger and wreak revenge by expiod-
ing bombs near vital installations and alse in Hindu dominated arcas so as to engineer a
fresh bour of communal riots” (Srikrishna 1998: 6o} Justice Srikrishna fails to mention the
vital role played by corrupt customs and police authorities in the entire opetation. The
complicity of high-ranking officials in an operation has recently been documented by Shiv
Visvanathan in Sethi and Visvanathan (1998; 118 ~28).

- An arresting representation at the level of popuiar culture of the mythical qualities of rthis

“originary” source of power appeared some years ago in a Tv comedy. The protagonist, an
African woman who has recently moved to the Unired States, visits Capirol Hill and stops at
the glass montre containing the original American Constitution opened to its famous Srst
page, “We, the people . . " She reads through the page, returns home, overwhelmed by this
revelation, and decides ro change her life. Just as the domain of the sacred is fraught with
ambivalences, bliss as well as horror, the sublime dimension of the state is dependent on its
dark sides. The fascination of spies and secret services, from James Bond to Nilita to Men in
Black, ro mention some recent films, is premised on the awe and fear of the brutality and
ruthlessness of the state. The stare appears sublime because of its inordinate power to con-
done, redeem, and even purify violence, as René Girard {1977 has pointed out in the conrext
of the pertinence of viclence and sacrifice to religious rituals.

- The literarure on kingship in precolonial and colonial Indiz is vast. Landmarks are Dumont

(1980, Dirks {1987); see alse Cohn (1983} and Price (1996),

- See a good discussion of continuities and breaks in forms of state on the subcontinent in

Kaviraj (19g7a).

- Akhil Guptr's {1g9g5) analysis of corruption as a social practice around which ordinary Indi-

ans deliberaie the nature of the state and its ideal separation from “the social” is exemplary
as a way to grasp the everyday meanings and significance of sarkar.

- The commission was also asked to recommend steps to be taken to improve the performance

of the police force and to recommend administrative measures that couid reduce the likeli-
hood of such incidents repeating themselves. In other words, the task was daunting and
deeply conrreversial, as it was bound to collide with entrenched political and bureaucraric

interests in the government and in the police force.

- This draws on my own presence at hearings in November 1g6 and February—March 1g97,

as well as written affidavits from a range of police officers and civilians ebtained from court
officials.

Summing up on the low morale of the police, Justice Srikrishna writes: “The police, by their
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15.

7.

19.

own conduct, appeared to have lost moral authority over the citizens and appeared to evake
no fear. . . . The criminal elements were emboldened to hurl a crude bomb at the Police
Commissioner and hack constables to death without fear. The police developed a psycho-

logical fear about atracks on them” (19g8: 24},

. 1 was fortunate to be able to artend most of these hearings, and the quotes and observations

in the following are all from my personal notes and not the official transeript.

- Mass prayer on streets and footpaths arcund temples invented and organized by Shiv Sena

and other radical Hindu organizations in this period to mobilize Hindus to action against

Muslims.

- The legal intricacies of this unprecedented move are outlined by R. Padmanabhan in Frontline

(April 18, 1997). An important part of this process was that the High Court in Mumbaj actu-

ally rejected the government’s request for withdrawal and furthermore sentenced Thackeray

to 3 week of “simple imprisonment on the grounds of contempt of court.” Thacketay was

forced to appear in the magistrates coutt in the suburb of Bandra on February 17, where he

was released on bail. Meanwhile, the court was surrounded by thousands of angry Shiv Sai-

niks shouting slogans and demanding the immediare release of the Senapati, the cammander
of the army, as he is known among the rank and file (Mid-Day, February 18, 1997).

The terms of reference of the commission were expanded to include an investigation of “the
circumstances and the immediate cause of the incidents commonly known as the serial
bomb-blasts of the 12th March 1993, which eccurred in the Bombay Police Commissionetate
area” and further whether these were linked by comman causes or “a common design” to
the riots investigared by the commission (Srikrishna 1gg8: 58).

For an overview of the proceedings of the Tapa court, see the article “Justice for Whom™ in
Humanscape (December 19g5).

The secrecy of the Tapa proceedings has produced the interesting paradox that the Sri-
krishna Commission has encountered many difficuities in fulfilling its revised and expanded
mandare because it has been impossible to get access ro the many classificd documents used
in the TADA court.

Independent human rights group organized the Indian Peaple’s Human Rights Commission,
which shortly after the riots set up an inquiry headed by two retired judges of the Bombay
High Court. Their report, The People's Verdict. was published in August 1993 and concluded
that the main responsibility for the riots should be laid on Shiv Sena and a partial and incom-
petent police force.

See Dhareshwar and Srivatsan’s (19g6) excellent piece on police practices CONCETNINg arrests
of voung “rowdies,” their subsequent classification as “rowdy-sheeters,” and more.

in the predominandy Muslim neighborhaods 1 worked in, most families come from north
India, and the structures of the biraderi, the clanlike and durable relations of trust benween
families mostly (but not always) of the same caste, remain of paramount importance when
it comes to mutual help, getting jobs, marriage, recruiting new laber from the villages, lend-
ing money, and so on. However, in the urban econormy, relations and economic networks cut
across these structures, and biraderi scems often to function as a last resort in tmes of crisis
or serious decisions.

A large number of the residents in these arcas are Muslim weavers of north [ndiar descent.
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masilv from the ok community, a Jow-status and loser-casre communiny thut high-srans
Muslims did not recognize as proper Muslims. The julahas i this contury began to claim 1 STATE AND COMMUNITY

recognttion by calling themselves @

o the Arabic word tor hedper, referring to those who

Bedped the rophet See trom Meves 1o Maeding. The eontenipt for julahasfansaris sill pro-

vails, A high-status Muslin inthe neighborhood sad about the police mfermers: “Some of’
these peaple call themselves ansarls, Bor she e they helping? The police! These men are

jtiabias, we kiow how they are™

25, The 1934 riots i Bhiwidis Thaoe, end Bembay are discussed and documented by the Com

mitter tor the Protection of Demecratie Rights (e o) in The Boenbay Bhiwandi Riots (Borabay:
crnn, 1984).

21, For similar initatives in conjunction with the riots in Bombay in 1893, see Krishnaswamy
(1g66: 20~ 45); for the 1929 tiots, sec Chandavarkar (1gg8: 168 -76).

22, $ushoba Bharve, activist and self-professed Gandhian social worker (interview, Worli, Feb-
ruary 19, 1997).

23. S. Bharve confirmed this view when she said, “Respectable people are not very interested in
working with the police. The tout will always come forward, but we did not want that. So we

worked really hard to find good people with constructive views. It was very difficult.”
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BEFORE HISTORY AND PRIOR TO POLITICS

Time, Space, and Territory in the Modern Peruvian Nation-State

David Nugent
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;}:’i&ay argues that local people’s relation to the nation-state and moder-

nity has distinct spatial and temporal dimensions that shift through time ac-
cording to complex changes in the organization and orchestration of power.
It also identifies three “states of imagination” for the Chachapoyas region of
northern Peru. Each “imagined state” is shown to have its own orientation
toward the nation and modernity and to be characterized by its own distinct
“time and space effects. | also compare the three states of imagination to
assess the impact of each on the territorial integrity of the nation-state. At
issue are the conditions under which local populations imagine themselves
to be 2 part of or “outside” the historical imaginary of the modern nation-
state.

We begin with an analysis of the present, a period when nation-state and
modernity are regarded as alien to and contaminaring of a local community
depicted discursively as remote, pristine, and premodern. We then consider
the historical process out of which the present emerged. Particularly note-
worthy is the fact that in decades past nation-state and modernity were re-
garded in very different terms than they are at present: in the 1g20s as distant
but emancipatory forces that would liberate people from their oppressors; from
1930 to 1970 as integral to and constitutive of a local citizenry that repre-
sented itself as fully modern and national. In other words, we trace the his-
torical process by which modernity and the nation-state “sour” in the local
imagination to produce 2 curious historical inversion, one in which rradition
evolves out of moderniry. We begin with the traditional present.*



Modernity under Sicge

In the early afternoon of July 19, 1983, L arrived at the small food store (ho-
dega) in Chachapoyas where | always had my lunch, Upon my arrival six
months carlier I had asked Sra. Yolanda, who operated the boedega, o cook
for me and had been cating atr her store ever since. The arrangement [ had
with Sra. Yolanda proved to be unusually rewarding. Having lived in Chacha-
povas lor moest of her life, she had at her disposal a wealth of information
about the town and its history. She was also an extremely good-natured, open,
and friendly person, because of which we quickly became goed friends. In-
deed, Sra. Yolanda’s quick wit, wry sense of humor, and gregarious nature
meant that I always looked forward to meal times and to the discussions we
had about Chachapoyas.

When I arrived for lunch on this particular day, Sra. Yolanda had just re-
turned from the large store and feod supply warehouse of Sr. Laze, one of
the town’'s wealthy merchants.? Lazo was one of perhaps ten other prominent
merchants, or comerciantes, each of whom made his living by procuring
foodstuffs and other basic necessities in bulk in distant industrial centers,
transporting them to Chachapoyas, and selling them in smaller quantities
wholesale (and retail) in the town. These men provisioned all of the town's
one hundred or so bodega operators {including Sra. Yolanda) and all of the
women who had food stalls in the town market with small amounts of cook-
ing oil, salt, noodles, rice, soda crackers, toilet paper, beer, and other articles.
The population of the town came either to bodega operators or to the town
market to purchase food, making it possible for women lile Sra. Yolanda to
make a modest living by reselling these itemns retail to the general populace.

Sra. Yolanda was very angry when she returned from her visit to Sr. Lazo.
When T asked what was wrong, she expressed deep frustration about her pre-
dicament. With uncharacteristic bitterness and resentment she explained that
the comerciantes were making it impossible for her, or any of the other bo-
dega operators, to get along. Beyond that, they were doing real harm to every-
one in Chachapoyas. The problem, she explained, was the merchants’ greed,
their hunger for profits, and the pleasure they took in taking advantage of
people like her, who were poor and vulnerabie.

Although the merchants rarely left their homes to go anywhere other than
their stores, had no friends aside from other merchants, and did nothing but
work and work, Sra. Yolanda said, there was one “social occasion” that they
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never missed. As everyone knew, they had meetings with each other on a
regular basis, where they discussed whatever matrers they needed 1o disciss
o maintain their contral over the town. One of the most important things
they did at these meetings, Sta. Yolanda said. was f1n prices for rae goods they
sold. Burt they also discussed such matters as how to “influence” the police
and politicians and how w deal with people who were a threat to them. No
one had actually ever witnessed one of these meetings. she admitred. bur it
was common knowledge that they met lare at night in the Camura de Com-
ercio (the Chamber of Commerce), 2 room in the municipality. It was here.
she said, in the dead of night, that they made their plans to take advantage of
people and settied on the excessive amounts they would charge the public for
their goods.

As a result of this behavior, Sra. Yolanda explained, when bedega operators
or market vendors went to a merchant’s warehouse te get supplies of oil,
noodles, and so on—as she had done that very day-—they had to pay far more
than should have been the case. And after paying so much for these goods,
she and the others were forced to sell them for almost nothing. There were a
great many humble people like herself who had small steres or who sold food
in the market, and they were all forced to compete with each other to survive.
Everyone had to keep their prices as low as possible if they wanted to attract
customers. Even so, because of the greed of the merchants, the cost of living
kept going up. No one had any choice about the matter, she said, because
there were anly a few comerciantes like Sr. Lazo, and everyone was forced to
go to oie of them,

Sra. Yolanda said that she simply couldr’t understand what made the co-
merciantes behave as they did. What she found especially baffling, she said,
was that they seemed totally indifferent to the plight of their neighbors. It
was obvious, she said, that people were really suffering. Many women didn’t
have enough to feed their children. All across town people had to cut down
on really necessary things, like powdered milk, eggs, cooking oil, and meat.
Thev were eating more of foods like yuca (which she said was filling but not
nutritious) and less of rice (which she said was far more nutritious) to make
the little money they had go as far as possible. Even people on government
salaries were struggling. The government did nothing to control inflation and
wouldn't increase salaries, so state employees found that their salaries pur-
chased less and less.” Retired government workers, who had fixed pensions,
she explained, were becoming desperate. Their menthly payments were based
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on what they had been earning at retirernent, often decades 2go, and hadn't
gone up in years despite inflation. With the pittance they received from the
government, she said, these old people could cover only a small part of their
living costs. Many didn’t have enough to eat.

According to Sra. Yolanda, however, what made matters worst of all was
the fact that the merchants didn’t really need to be taking advantage of people
in the way they were. After all, she said, they were already millionaires. All
you had to do to see this was to walk by their fancy homes, see their shiny
new cars parked in their garages, or visit them at work. “Go by one of their
stores,” she told me, “look inside at all the merchandise they have, and see if
they look like people who are struggling. Then, tell me why they are doing
this to us.”

Sra. Yolanda expressed real bitterness about the situation she and the oth-
ers were in because of the merchants, a situation she saw herself as powerless
to change. I knew that the municipality set official prices for many of the
items Sra. Yolanda purchased wholesale from the comerciantes, and thus it
was clear thar the price-fixing activities of the merchants were illegal. Sra.
Yolanda said as much herself. So I asked her why the bodega operators didn't
bring this problem to the attention of the local authorities. In response, Sra.
Yolanda said, “How can we trust the munieipality? It is to that very place that
the comerciantes go to make their plans to rab ust”

Sra. Yolanda went on to explain why the government could not be trusted.
She told me the story of a bodega operator, a friend of hers, who had pro-
tested to the authorities about the comerciantes, Several years earlier, this
woman had made a formal complaint to the municipality, but found that the
authorities were unwilling to do anvthing to help her. Much to her dismay,
however, this woman discovered that municipal representatives were quite

willing to do her harm. Shortly after she made her complaint, she went to
the warehouse of one of the merchants to get fresh supplies for her store and
to her surprise was told thar they were out of everything she needed —even
though there were large sacks of these same items in plain sight and other
women were purchasing these goods before her very eyes. Thereafter, she was
told the same thing at all of the supply warehouses in town. From that day
on she found that none of the merchants would sell her any of their goods
at any price,

It was obvious to this woman that the municipality had “informed” the
merchants about her complaint, and that the merchants had chosen to retali-
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ate as a group—7probably settling on this strategy in one of their secret night-
time meetings. Despite the boycott, the woman had tried to hang on. First,
she had complained to the subprefect’s office about the municipality’s refusal
to enforce its own regulations, Later, she had gone to the prefect when the
subprefect proved unresponsive, Ultimately, however, no one in the govern-
ment was willing to help her. As a result, the comerciantes succeeded in driv-
ing the woman out of business. In the end, she had left Chachapoyas.

This story was common knowledge, Sra. Yolanda explained, and no one
was willing to risk suffering the same fate as had this unfortunate woman.* I
then asked why the bodega operators did not organize to present a united
front to the comerciantes. She responded by explaining that every effort to do
so had been met by either indifference or repression on the part of the au-
thorities.® With great bitterness, she explained that the government had never
taken any interest in the region or its people, that it did nothing to protect
them from the comerciantes. To the contrary: the government actually helped
the merchants prey on people. By way of example, she explained that every so
often a newcomer would arrive with a truckload of goods that he would sell
at prices lower than those offered by the comerciantes. Seeing their monopoly
threarened, the merchants would arrange with the police so that the new-
comer was falsely accused of and arrested for some serious crime. The indi-
vidual in question was then given a choice: either he could stay in Chacha-
poyas and face a jail sentence, at ke could leave town and never come back.
Several of these falsely accused individuals, she said, had appealed to higher
political authorities to free them from the threat of imprisonment so that they
could operate a business freely in Chachapoyas. Their appeals, however, had
fallen on deaf ears. As a result, all of these would-be food merchants had
been forced out of Chachapoyas, and the position of the comerciantes re-
mained unchallenged.

1t did ne good to turn to the authorities for help, Sra. Yolanda said, hecau:.se
they already knew what was going on. Indeed, they were directly involved in
helping the comerciantes take advantage of people. This was undoubtedly
because the merchants used the profits they made from local people to bribe
the police, the politicians, and anyone else whose cooperation the camercian-
tes required. In this regard, Sra. Yolanda said, the influence of the merchants
extended far beyond Chachapoyas and included the industrial centers where
the merchants purchascd their wares, renewed their business licenses, and so
on. “The comerciantes could never do what they do,” she said, “without the
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help of the government,” It was local peopie like herself and other Chacha-
povanos who were left o suffer the consequences.

Sra. Yolanda's angry and articulate outburst was far from che only expres-
sion of this kind that 1 heard in Chachapoyas. To the contrary: luments just
like hers dominated public discourse. This discoursc, however, was not {im-
ited to eritical commentary on the disastrous state of affairs then afflicting
Chachapovas. Other themes were equally important, in particular the har-
monious, wholesome, and consensual way of life that was said to have pre-

dated the contemporary era and the corrupting influence of the torces of mo-

dernity and nation-state in bringing about the demise of traditional life.” /ﬁvr/v‘

Implicit in the “discourse of corruption” that dominated the public sphere
during this era is a distinct “state of imagination”—a particular way of view-
ing the institutions and cultural values of the nation-state, and of positioning
the region and its people in relation to the nation-stare in spatial and tempo-
ral terms.” “Alien” is an apt term to characterize how the modern nation-state
was imagined during this era. Indeed, in public discourse Chachapoyas was
represented as a spatially remote, socially pristine, and temporally premodern
community only recently subject to the dangerous and corrosive influences of
the merchants, modernity, and the nation-state—all of which were closely
tinked in public discourse.” Although these forces were said to have made
their presence felt in this remote region for only a shorr time, they were rep-
resented as fundamentally alien to the region and its people and as already
having done much to undermine what had taditionally been a simple, har-
monious, consensual way of life.

in the local imagination, it was the comerciantes who most clearly em-
bodied the corrupting influences of the outside world, so much so that pub-
lic discourse depicted people like Sr. Lazo as both dangerous and foreign.
Indeed, local people’s term for themselves was naturales (natives}, people
naturally and unproblematically of the place of Chachapoyas. Their term for
sr. Lazo and others like him, however, was forasteros (outsiders; strangers),
pecple who were “out of place” in Chachapoyas, who did not “belong.” Natu-
rales emphasized a fundamenzal moral schism that separated them from the
forasteros and the nation-state, which were construed as entirely distinct and
separate from the community of naturales, as belonging at a great “distance”
from local life. Indeed, the state was noted primarily for its misuse of or its
indifferenice to the local population. The forasteros were seen as so funda-
mentally alien to all things truly of Chachapoyas that the naturales felt com-
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pelled te generate a theory to account for the forasteros® inexplicable behav-
ior, a theory with time and space effects of its own. The forasteros were said
to be descended from one of the ten lost tribes of [srael, who at some time in
the remote past crossed the Atdante Ocean, sailed up the Amazon River, and
setrled in the town of Celendin (home of the merchant forasteros: see Nugent
19g6: 258-61)." In other words, the forasteros werce thought to belong to
race different from the naturales. The modernity they embodied and the sys-
rem of state power on which they relied were regarded as being as toreign 1o
the people and place as the forasteros themselves.

Tt is peculiar indeed thar Chachapoyanos represent themselves as narurales,
a racially distinct, premodern folk community whose harmonious and con-
sensual way of life has been put at risk by modernity and the nation-state.
From the 1920s through the 1g7os they depicted themselves as quite the op-
posite—as members of el pueblo (the people), a racially unmarked national
community that enthusiasticaily embraced the institutions and values of the
modern nation-state.

Having briefly discussed the “traditional present,” we now examine the
“grate of jmagination” that gave birth to this racially unmarked national com-
munity, and in the process uncover something of the region’s “modern past.”

—_

Phase L. 1885 to 1930: The Compromised Nation-State
A ——

At the turn of the rwentieth century the emerging Peruvian nation-state was
rent by contradictions. Although founded as an independent state in the
1820s on liberal principles of democracy, citizenship, private property, and
individual rights and protections, the central government was not remotely
able to make good on these arrangements even one hundred years later, Al-
though such principles were uniformly invoked in all political ritual and dis-
course, many parts of the country were organized according to principles
diametrically opposed to these precepts of “popular” sovereignty.
Chachapoyas was one such region. Dominating the social and pelitical
landscape of Chachapoyas was a group of white, aristocratic families of pu-
tatively Spanish descent who saw it as their birthright to rule over the region’s
multitudinous mestizo and Indian peasant population. These elite families
rejected any and all assertions of equality between themselves and the subal-
tern groups over which they ruled. Rather, the elite regarded and referred to
themselves as a separate aristocratic caste, the casta espaficla, thatwas naturally
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entitled to power and privilege due to its racial purity and cultural superiority.
Even social interaction with subaltern groups was kept to a minimum and
was structured in such a way as to require public deference and subservience
from the subaltern.

Peculiarities of the Peruvian state during this period meant that the central
regime in Lima was forced to ally with such aristocratic families if it was to
maintain even a semblance of control in the outlying sections of its territory.
For the central government lacked the ability to control the national territory
directly during this period. Those who controlled the central state apparatus
were thus compelled to seek out clients among rural aristocratic families who
would rule in the name of the central regime,

In other words, although the independent republic of Peru had been born
of armed struggle against absolutist, colonial Spain, and although the central
government of Peru embraced precepts that had emerged out of the Enlight-
enment, the actual operation of the state apparatus depended crucially on
maintaining social structures of the ancien régime,

Although elements of the landed class in Chachapoyas enjoyed the back-
ing of the central government, this class was far from unified. Rather, mem-
bers of the elite saw themselves as having the inherited right to rule that no
one, neither the central government nor other members of the elite, could
legitimately deny them. Furthermore, to exercise these rights the elite did
not hesitate to use violence. There was a sense in which elite men regarded
themselves as having no true peers, and certainly no masters. Rather, each
believed he had the right to use power in defense of prerogatives that were
legitimately his because of the elite station in life that he enjoyed by right of
birth. No one—not even the state— had the right to interfere with these
privileges,

As a result of this state of affairs, in the opening decades of the century the
operation of the state apparatus and the imagined community of the nation
were “compromised” in two senses, First, the region’s landed elite took con-
scious and systematic steps to publicly contradicr what the “state stated”
(Corrigan and Sayer 1985): to use state powers and public institutions to sub-
vert the very forms of egalitarian personhood and homogeneous public imag-
ined in naticnal discourse. The elite were compelled to do so for two reasons.
On the one hand, national discourse emphasized equality before the law, citi-
zenship, and constitutional rights as rhe only legitimate basis for national life,

principles in blatant contradiction to the racial hierarchy and inherited privi-
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lege of the elite and to the violent struggles for power that occurred as differ-
ent factions of the elite, each with its own extensive clientele of mestizo arti-
sans and “Indian” peasants, battled for regional control. On the other hand,
state institutions were designed from the center to support the public sphere
imagined in national discourse, one consisting of 2 mass of formally identi-
cal (albeit male) citizens, each jurally indistinguishable from the next, all of
whom were united behind the national cause of promoting “progress” and
“advancement.” This public sphere, and the institutions meant to support it,
also offered an explicit critique of a social order in which local aristocratic
elites and their clients used unlicensed violence on an endemic scale to defend
their privileges, powers, and prerogatives,

To address the threat posed by the institutional and discursive presence of
the nation-state, the local ruling elite faction repeatedly and publicly demon-
strated its ability to ridicule national injunctions about “proper” behavior—
to viclate the constitutional protecticns of the opposing elite-led faction, to
do great harm to their persons and property, and to do so with complete
impunity. In other words, the ruling faction went to grear lengths to com-
promise state institutions and national discourse, using both to further the
aims of social groupings (their own privileged faction), statuses (superordi-
nate racial categories), and forms of interaction (violence and domination)
that were “unthinkable” (or deemed “medieval”) within the discourse of the
nation-state.

It was not just state institutions and national discourse, however, that were
compromised by these kinds of actions. The nation-state was compromised
in a second way as well. At issue here were the boundaries of the state appa-
ratus. To protect itself from the ruling elite faction, the opposing elite faction

rganized itself into a set of positions that replicated the state apparatus: a
“shadow state” (Nugent 199g).** Furthermore, the opposing faction claimed
that irs rightful position as the local representative of the nation-state had
been usurped by the ruling faction through violence and deception, and thus
that the ruling faction had no legitimate claim to the position it occupied. As
a result, at any given point in time, ruling and opposing factions both sought

be “the legally con-

to occupy the same political s
stituted authorities.” Neither of these factions, however, could hold onto the
state apparatus more than five to ten years before being deposed by the
other. Furthermore, in that the rise of one faction inevitably meant perse-

cution, emiseration, decline, and even demise for the others, each faction
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fought viciously to protect and promote its own interests. In hesc conditions
itwas very ditticult tor the populace to view the statc as a discrete entity above

— . . . N B e T T
and bey “socicne—orthenagion 2s an entity with a general will or interest.

Rather, the regional clite subsumed the stare apparatus and used it to vielate
P

and ridicule the precepts of state and nationhood. -

1n other words, the attempts of warring elite-led factions to legitimare aris-
rocratic sovereignty, when popular sovereignty represented the sole terms in
which poelitical life could be represented, “compromised” the nation-state.
Elite efforts to compromise the nation-state, however, were internally contra-
dictory. The more elites “misused” state institutions to undermine the egali-
tarian forms of personhood and public imagined in national discourse, the
more powerfully they generated the image of a state form that was an inver-
sion of their own compromised creation. Indeed, the very fact that the elite
devorted such unceasing attention to compromising the nation-state sug-
gested the exisrence of something of which the elite were deathly afraid,

something so powerful and so dangerous to elite power that it bad 1o be

compromised and negated at every opportunity. The “thing” in question was

plineh el ]

a narion-state liberated from the abuses of the local elite, a nation-state that

truly did represent justice, equality, and the common good.

There were important spatial and temporal dimensions to these counter-
imaginings. The ongoing public demonstrations in which the elite showed
their ability to hold the threat of the liberated nation-state atr bay—that s, the
success of the elite in compromising the operation of the state apparatus
regionally—created the illusion (and illusion it was) that a liberated nation-
state existed in a different spatial domain, lying beyond the reach of regional
power holders. Indeed, bgcause the liberated nation-state had been distanced
from local affairs it w i

ossible ffor the popular clas
liberated nation-state ot only as 2 “thing” that could arrive from afar, but
alsp as a thing whose arrival Was being t warteq by the elite. And because
the liberated nation-state was associated with modernity and the futare and
the elite self-consciously harkened back to tradition and the past, the spatial
plane became a temporal one as well. Not only was the liberated nation-state
being held at bay geographically by the elite, so too was the advance of mo-

dernity and progress being thwarted by backwardness and tradition.

These mixed messages were implicit in the orchestration of regional polit-
ical life. We now turn to the social developments that made the messages
explicit.
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Phase II. The 1g30s to the 1g70s: The Liberated Nation-State

In 1g3e the aristcratic order came undone. as popular classes coalesced
inro 2 social movement that mobilized around principles of citzenship and
equality, ideals long invoked in political rirual and discourse but that stood in
such glaring contradiction to everyday life. Seizing on this radical disjuncture

g fM herween ritual language and social life, the movement elaborated a telling
ol critique of the existing state of affairs. Ir did so by affirming the legitimacy of

the egalitarian principles invoked by the aristocranc tamilies and by pointing

I
g the elite’s consistent betrayal of these principles.
o A - .

[‘mﬁ The emergence of this movement in Chachapoyas cannot be understood
outside of changes occurring in the national and international arenas, The
late nineteenth-century crisis in North Adantic capitalism resulted in a fiood
of new laboring people, social doctrines, political ideologies, and investment
capital pouring into Peru, which permanently aitered Peru’s class structure,
balance of political power, and state apparatus. Lima, the national capital,
saw the emergence of a working-class movement and a form of populist,
mass pelitics that challenged aristocratic control for the first time in the
country’s history (Burga and Flores Galindo 197¢; Stein 1980; Sulmont 1977).
Outside of Lima the influx of foreign capital undermined production and ex-
change relations within and between regions, resulting in movements of se-
cession, civil war, and escalating levels of violence (Collins 1988; Gitlitz 1979;
Klarén 1973; Mallon 1¢83; G. Smith 1989; Taylor 1986). In the absence of any
state presence in the countryside, rural elites were left to fight among them-

selves for control over the new economic opportunities of the era.
In the opening decades of the cenmnt also sought
y to form a solidary national community along three axes: (1) the compression
A oﬁiggg_q,__by_memm of massive_igvestments in road construcm
more integrated, national economy; (2) a massive expansion in the state bu-
reaucracy {(including the military and the police) and the public sector; and

S (3) the_use of state control me%]’z?di‘stvﬂrs; to promote citizenship, in-
’J/‘)’ dividual rights, and equali - the only legitimate-basis of
\u national life (Burga and Flores Galindo 1979). In other words, just as the

central government was attempting to form a more cohesive national com-
munity based on the rhetoric of popular sovereignty, it was confronted with

chaotic conditions that violated these very principles,
In Chachapoyas, nonelite groups responded by embracing the very prin-
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ciples invoked in national discourse as providing the only legitimate basis of
national life: a clearfsed state apparatus that could help make a reality of the
imagined nation-state. Two overlapping political movements, both intent on
“democratizing” the aristocratic social order, emerged among popular classes
in Chachapoyas: the Partido Laboral Independiente Amazonense (Indepen-
dent Labor Party of Amazonas) and the Popular American Revolutionary Al-
liance (aPRaA). Both seized on state-endorsed notions of equality and the
common good and used them to imagine a democratized social order that did

away with elite privilege. In addition to extensive political organizing among
subaltern groups, one of the movements published a local newspaper, Ama-
zentas, which articulated this new image. Amazonas asserted that the nation and
the people did have a common interest, that they could build an effective
future—by rising up against the aristocratic families. The paper asserted that
Chachapoyas” elites were not 2 noble caste, but rather were brutal and rapa-
cious, that they had divided, victimized, and abused the local population for
centuries. Nor, the paper argued, were the region’s mestizos and Indios tun-

couth and semicivilized, as the elite asserted, Rather, they were the local em- ¢

bodiment of el pueblo Peruano (the Peruvian people), the region’s only hope for
salvation. El pueblo was deeply committed to democracy, equality, and jus-

tice, but the state had neither extended to el pueblo its constitutional rights é/

nor curbed the excesses of the elite, Once rid of the elite el pueblo would be
free to become a true part of the Peruvian nation. In the meantime, however,
Chachapoyas was best understood as a remote backwater where prenational
sentiments and archaic forms of behavior lingered that had long since dis-
appeared from the rest of the civilized world (see, e.g., Amazonas, afio 1,
15 October 1926; afio 2, March-April 1928; afio 4, May 1929).

According to Amazonas, integrating the region into the nation-state would
require a series of major rransformations in local life. First, it wouid mean
establishing uncompromised state institutions that were free of elite controt,
that could safeguard individual rights and protections, and that could guar-
antee equality before the law. Indeed, according to the paper, this was the
most daunting problem facing the region and its populace. Becoming a part
of the nation-state would also mean, however, integrating the region into
the national economy and culture. With regard to this problem the paper
put enormous emphasis on the extension of communication, trangporta-
ton, and educarion. Amazonas was particularly fascinated with roads and any
means of breaking down the physical boundaries that separated the region
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from the broader national context. All such means of compressing time and
Space were viewed with a kind of millenarian awe, as capable of ushering
in an era of unlimited progress and prosperity {sec, e.g., Amazonas, afio 1,
15 October 1926).

Finally, Amazonas argued that profound individual transforruations would
be required of those who wished to become one with the nation-state. Chacha-
poyanos would have to forgo the violent and arbitrary displays of power and
domination that had characterized local life for so long to transform them-
selves into a “natural aristocracy” of individuals worthy of regior and nation
alike.

The characteristics of these worthy individuals were thought 1o differ sig-
nificantly by gender. The remade man imagined publicly in the pages of Ama-
zonas was the very antithesis of the aggressive, dominating, violent male
of the aristocratic order. Rather, he was a peaceful, autonemous, rational,
hard-working individual, whose behavior was characterized by moderation,
restraint, discipline, and respect for himself and others—an individual who
posed no threat to anyone. The actions of such a2 man did not need to be
constantly monitored or contralled by any external body because he policed
himself according to generally accepted principles of fair play, truth, and
ethics. His motive in doing so was not to gain material rewards or riches.
Rather, being this kind of person was depicted as its own reward, knowing
that one lived up to the ethical ideals to which all should aspire to live just
lives, to be responsible members of community and nation (see, e.g., Ama-
zonas, aro 1, 15 October 1926).

The newspaper imagined an entire community of sych antonomous, hard-

working, dignified, ethical, male individuals. These men were to obey the

same set of moral principles regardless of race or ancestry, were to identify
themselves with the same “common good” and “general interest.” They were
to live in peace and simplicity, desire not what belonged to others, nor do
anyone harm. They were to adhere to general principles of integrity and truth,

[ﬂ/o,'honesry and humility. And they were to free themselves of any and all feelings

of fear, admiration, or envy toward the powerful. In other words, they were
to become disciplined, principled individuals who were nejther abusive of nor
obsequious to others, who possessed the “inner strength” to be fully self-
reliant, independent, and autonomous. Furthermore, they were to evaluate
the worth of all, regardless of sacial position, in terms of the same ethical
standards of behavior (see, e.g., Amazonas, afio 1, 1 February 1927}.
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The remade woman depicted in the paper differed profoundly from the
rational. bard-working, principled individual into which men were to mold
themselves. The ideal woman was one whose moral purity, natural simplicity,
and emotive empathy made her worthy of inclusion in the national commu-
nity. The most important obligation of a woman, asscrted Amazenas, was to
devote herself to the domestic sphere, where she was entrusted with the heavy
respensibility of providing the proper environment tor turning boys into the
proper kind of responsible, disciplined men. Indeed, mothers werce depicted
15 local embodiments of the national community in Amazonas, for it is they
who inculcate in their sons the kinds of values and orientations that will make
them “useful elements to community and nation” (see, e.g., Amazonas, ano 1,
1 February 1927; April 1927).

Given this faith in the key role played by women and the home in the pro-
cess of nation building, it is not surprising that every issue of Amazonas
included special sections—a “Woman's Column” and a “Childrer’s Col-
umn”—devoted specifically to these topics. The “Woman's Column” went
into considerable detail about how women were to order and maintain their
domestic space (focusing on cleanliness and hygiene) if they wished it to be
truly “proper,” if it was to be the kind of environment most conducive to
turning their sons into men suitable for membership in the modern nation-
state. The column was particularly helpful in alerting mothers to the exis-
tence of hidden dangers lurking within and around the home that threatened
the integrity and order of the all-important domestic sphere. In this way the
paper proved that maintaining the home was anything but a simple task, and
that Amazonas had an important part to play in educating mothers as to how
it could best be done (see, e.g., Amazonas, afio 1, April 1927; afio 4, May 1929).

It was the region’s laboring poor, el pueblo Chachapoyano, who were re-
garded as having the most potential for becoming the remade men and
women of which the new social arder was to be composed. Even these re-
made individuals, however, would have to take one additional step if they
were to overcome the divisive political affiliations of the past. They would
have to join forces with all other hard-working, disciplined, and committed
individuals. Only by acting with the strength that came from unity could even
these remade individuals be sure that the elite did not subvert the process
of national integration and regional regeneration (see, ¢.g., Amazonas, afio 1,
1 March 1927).

In identifying who was most likely to transform themselves into the remade
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waomen and men of which region and nation were se much in need, Amazenas
worked with existing social distinctions but gave them a transformed signifi-
cance. Specifically, Amazonas used the disdain of elite groups for manual laber
as the basis for identifving the “superior man,” but inverted the rerms ot
moral legitimacy associated with manual labor, making it inte a virtue rather
than 4 vice. On this basis, the paper attempted to erase distinctions berween
Indio and mestizo and to make common cause among all those whao labored.
For, according to the newspaper, it was the region’s laborers who exemplified
the supcrior man, who could make society over in a new form (see, ¢.g.,
Amazonas, afio 1, T March 1927).

This appeal for a “liberated” nation-state, in which el pucblo could reap all
the benefits of modern state and nationhood, attracted large numbers of the
laboring population. In August 930, at a moment of crisis in the national
political order, these marginalized middle sectors risked their lives in an
armed “revolution” that overthrew the region's aristocratic power holders.
Elderly individuals who participated in the uprising liken their assault on the
prefecture, decisive in bringing them o power, to the storming of the Bastille
in revolutionary France. The Jocal newspaper was renamed Redemption. In it.
the calendar was set at “year one”: “year one of the redemption” was 1930,
year two was 1931, and so on.

Within a few years of the 1930 “revolution” the elite-based political order,
with its congeries of material, behavioral, and symbolic markers of privilege
and distinction, disintegrated. With the breakdown of the aristocratic order,
“the people” became actively involved in the region’s most vital social activi-
ties, assumed control over its key political positions, and reorganized its most
basic forms of religious practice.* Furthermore, under the protection of lib-
erated state institutions, el pueblo elaborated a range of new sociocultural
forms. These “horizontal associations” (Wolf 1966) strengthened “the
people” as 2 group, and also celebrated the principles of equality and justice
around which the middle sectors had mobilized as a political commurity.**

The ascent of el pueblo into these multiple arenas of social, polirical, and
religious }ife enabled people who had recently risked their lives to bring about
a transformed social world to broadcast the legitimacy of the principles for
which they had fought—and to do so in myriad domains of social life that
until then had remained the exclusive preserve of the regional elite. The com-
bined effect of these changes was twofold. On the one hand, they resuited in
the emergence of a new kind of public culture in Chachapoyas, one in which
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the constant assertion and celebration of equality replaced the host of mate-
rial, behavioral, and symbolic markers of hierarchy previously acted out on a
daily basis in the reproduction of aristocratic sovereignty. On the other hand,
these changes created a situation in which the principles of popular sover-
eignty took on a transformed significance in public life. For the first time in
the region’s history these principles came to define the standards to which
individuals who occupied positions of public trust could be held accountable,
This marked a radical change from the status of these principles during the
period of elite rule, when they had acted as nothing more than empty phrases
uttered mechanicaily in political ritual and discourse by elite groups who pub-
licly flaunted their ability ro disregard the most fundamental aspects of these
principles.

There was alse an important material dimension to the ascent of el pueblo.
Beginning in 1930, successive regimes in Lima provided crucial material sup-
port to Chachapoyas’s middle sectors. The government bureaucracy expanded
in size and scope in the form of a growing number of separate ministries,
offices, and financial institutions, and in the process absorbed growing num-
bers of the local populace (Nugent 1988: chaps. 4, 5). As early as 1950 em-
ployment in this bureaucracy had absorbed as much as 40 percent of the
working, male population of the town (up from 13 percent in 1930; see 6g—
70). And because the real wages of those employed by the state rose steadily
throughout the rg40s. 1950s, 1960s, and the first half of the 1970s (6g—70),
the growth of the bureaucratic sector was able to support the expansion of
artisanal production of many kinds (Nugent 199s) as well as a whole array of
ancillary “service industry” activities (Nugent 1988).

Changes in economic, secial, political, and cultural life following the revo-
lution of 1g30 thus led to a significant expansion in the size of the town's
middle sectors, the very social group of which el pueblo was composed. At
the same time government investment in communication, transportation,
education, health care, the judiciary, and the police force—all of which ex-
panded steadily beginning in the 1930s—acted to strengthen the autonomy
and security of the growing middle sectors of regional society and to make
superfluous the group-based protections and coercions that had character-
ized the earlier period of elite rule. In this way the central government re-
placed the elite as the source of patronage and protection for the local com-
munity, and in the process established direct dependencies with an emergent,

national citizenry that it helped to create and whose rights it protected.
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As part of the same process that “liberated” el pueblo and the state, the
central government also established the conditions in which national com-
modity circuits could penetrate the region free from the encumbrances of
elite poliries. For with the dismantling of elite factions, in which the person-

,nel and the property of opposing factions had not been safe from the preda-
tions of the ruling faction, the state underwrote the safety of individuals, the
security of their possessions, and their ability to move through the regional
space unmolested. In 1960 the first major highway was completed that linked
Chachapoyas to the coast, From this point onward the goods and labor of the

#Chachapoyas region were “free” to enter markets of more national scope, and

foodstufts and manufactured goods of all kinds from outside the region could
likewise participate in what had formerly been the rather limited, regional
markets of Chachapoyas (Nugent 1988: chap. 6). As the region became pro-
gressively more integrated into national commedity circuits, local people {and
products) were increasingly drawn into z national, exchange-based economy
that provided them with most of the material necessities of life.

By the 1960s, then, the local populace had succeeded in realizing most
aspects of the vision that had first inspired them to political action in the
19205" Integration with the nation-state had, in the words of Amazonas, liber-
gated the region from the “claustrophobic insularity,” the “boorish provin-
cialism,” and the “remote backwardness” that characterized the period of
aristocratic rule, State institutions had heen liberated from elite influence,
locat life had been democratized and modernized in virtually all ways, and the
rights and responsibilities of citizenship were realities for most townspeople.
Furthermore, el pueblo dominated the region’s major social activiries, con-
trolled its key political positions, and organized its central forms of religious
practice.

Phase I1I. 1980 to the Present: The Alien Nation-State

From the 1930s until the early 1970s the institutions of the nation-state did
much to support the citizenship-based public sphere imagined in national
discourse, the very public sphere that el pueblghad helpe ring into being
as a result of the movements of democratization of the 1g20s and 1930s. By
the 1980s, however, the local populace came to regard the modern nation-
state as 2 “foreign body”: an entity wholly separate from, alien to, and dan-
gerous for a way of life depicted as simple, natural, and harmonious. So for-
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cign were the nation-state and modernity pereeived to be by this time thar

local people sought to distance themselves from everything associated wath

the nation-state —inctuding the very public sphere that they had helped bring
into heing with the assistance ot the naton-state, and the discourse of popu-
lar sovereignty that had formerly acted as the ideological expression of their
political mebilization. In other words, by the 19805 tocal people were no
longer willing ta depict the public sphere as the contingent achievement of
an emergent social group el pueblo) with an explicitly modern orientation
working directly in concert with the nation-state. Rather, by this time the
representation of both the public sphere and the local populace itself had
undergone a discursive inversion. Both were imagined as prepolitical and
ahistorical, as having timeless features that were inherent in the people and
place. So alien did the nation-state and modernity appear to lacal people by
the 1g80s that they reimagined their own history in such a way as to excise
both from their past. indeed, in this regard, the naturalizing dimension of
contemporary public discourse is very effective; one would never know of el
pueblo’s previous “romance” with forces now regarded as dangerous and for-
eign, would never suspect that the nation-state and modernity were once re-
garded as powerful forces of emancipation. The very fact that Chachapoyas’s
“modern” history is a hidden history thus says much about how alien the
nation-state has come to be in the local imagination. We now turn to a con-
sideration of the forces that led to the emergence of this most recent “state
of imagination,” that of the alien nation-state.
In 1968 severe economic problems occurring at the national level, related
to Perw’s dependent position in the global capiralist economy, accompanied
by widespread peasant land invasions and social unrest led to 2 military coup,
which was followed by twelve years of military rule, The discourse of the
milizary regime can be characterized as “radical populist.” The military cri-
tiqued not only an unjust international economic order That exploited Peru
and robbed it of its resources, but also the country’s highly unequal class
structure, in which an entrenched landed elite held power over the masses of
peasants and workers. The military government promised to address these
problems, to involve the masses in the political process, and to bring to an
cnd the marginalization of the country’s majority (Booth and Sorj 1933; Low-
enthall 1975).
mtllc discourse of the miilitary regimie stressed democrm‘pjﬂ‘}jj

participation, and rule by the peopls, the actual structure of power estab

lished by the regime was the antithesls. Military rulers set up 2 highly cen-
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wralized form of governance in which their ewn appointees (prefects) were
given virtual monopoly control over the state political apparatus for the seu-
tions of the narional territory (deparmments) entrusted o them. Prefecrs, and
those they appeinted o lesser administrative posts, were given frec rein to
govern according to their own prerogatives. without sinterference” from
elected politicians (Congress had been dissolved, political partes (parties
had been outlawed), or the host of orher formal and informal mechanisms
that had evolved during previous decades by which people hud made their
influence felr in local affairs.

‘The military government's imposition of autocratic rule in Chachapoyas es-
tablished conditions in which the democratized public sphere that el pueblo
had helped bring into being was increasingly undermined. In alliance with
the Guardia Civil (the national police) and a dependent judiciary, prefects and
their appointees were free to coerce wealth out of the local population and to
persecute and harass those who did not acquiesce to their demands, whether
for wealth, labor, subservience, sexual favors, or other.

The military government thus introduced a form of rule that was autocratic
and centralized, both nationally and locally. It imposed its will arbitrarily on
the populace and subverted democratic process, even as it proclaimed the
importance of popular rule. This contradiction between the discursive repre-
sentation of the nation and the actions of the state apparatus in some respects
resembled the contradictions of pre-1g30 aristocratic rule. There were impor-
tant differences, however, between the two periods. As of the 1g70s it was 1o
longer the case that the national community could be conceived of as being
compromised ar the regional level by a backward-looking local elite, as had
been true in the 1g20s. In the 1970s the national community was being com-
promised at the national level—and by a state apparatus that claimed to be
oriented squarely roward the future.

Faced with these circumstances, local people could no longer look to a
liberated nation-state as zn alternative to a locally compremised state of af-
fairs, as they had in the 1920s. Rather, in terms of spatial imaginings, the
local populace was compelled t “distance” itself from the broader, national
context. Local people were campelled to look inward, to themselves, tor an
alternative to a natonally compromised state of affairs. The danger was no
longer internal, s it had been in the 1920s, but rather external, embodied in
the state itself, and made manifest in the state’s behavior nationally.

Although the military state was compromised in one sense (it violated the

principles of popular soverei hich legtemate rule was based), in an-
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other it was quite whole and intact. Unlike the compromised nation-state of
the 19208, in the 1970s the boundaries of the state apparatus were anything
but compromised or unclear. Local people knew exactly what “the state” wis,
and it was not they! In the 1970s it was not an element of the local population
{an aristocratic elite) thar could be blamed for compromising a state of affairs
(popular sovereignty) deemed legitimate and normal beyond the confines of
the locality (as was the case in the 1620s). Instead, it was a group of “foreign” |
individuals (prefects, judges, police), imposed on the populace from beyond
the locality by the military state, who were compromising the national com-
munity regionally and nationaliy, !

These conditions continued into the 1980s. Although military rule ended '
in 1980, and thus government institutions lost their overtly dictatorial char-
acter, in the context of economic disintegration and the brutal war with Sen- :
dero Luminoso, political parties ruled from the center in an increasingly
autocratic manner. Even so, they proved themselves incapable of managing '
national affairs and eventually delegitimized themselves due to revelations of
massive fraud and graft. All across the country there was mass disaffection
from institutionalized political parties and processes, as people looked for
alrernatives to a system that had obviously gone bad. In the second half of the
1980s, as the Peruvian economy disintegrated in the context of triple- and
even quadruple-digit inflation, and as the government wrestled unsuccess-
fully with a huge foreign debt and the censure of the “international economic
community,” state institutions of virtually all kinds ceased to operate and
even collapsed.”” This was especially true in outlying sections of the national
space like Chachapoyas. As the citizenship-based public sphere once main-
tained by the state apparatus continued to weaken, Chachapoyanos perceived
themselves to be a small island in a vast sea of insecurity. It was as if the
naticnal community itself was disintegrating.**

Compounding local people’s sense of “external threar,” heightening their
sense of betrayal and isolation—bur adding a temporal dimension to their
sense of spatial remoteness —were changes in the exchange economy. The
disintegration of the elite order, and the integration of the Chachapoyas re-
gion into the national economy, had profound and unanticipated effects on
regional sociai relations. From the 1g30s onward el pueblo differentiated into
two distinet subgroups, one mercantile and the other bureaucratic/artisanal.
The bureaucratic/artisanal sector can be characterized as “nonaccumulating”;
people within it were unable to accumulate surplus. To the extent that the
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institutions of the nation-state continued to provide material and poiitical
support, how;_yer, the subgroup maintained itself quite well.
TheseJnum(ed\mLhe mercantile sector, op the otherhand-were—ubleto—

accumnulate surplys, and in considerable quantities. Some of these merchants
were based in Chachapoyas, others just to the west in the town of Celendin.
Merchants from both areas had long been involved in regional and inter-
regional commerce, but always on terms ser by the local elite (see Nugent
1996, 1997). Merchants from both areas had also been centrally involved in
the movements of democratizatior: and thus in the 1g30s were able to harvest
the fruit of their own political efforts. After 1930, however, the Celendino
merchants (who in the 1980s and 1990s came to be referred to as the “Jews™
of Celendin) were able to draw on their deeper involvement in and greater
familiarity with more all-embracing national circuits of exchange to gradually

eliminate their Chachapoyas-based competitors

As the Celendinoe merchants increasingly monopolized interregicnal trade,
they began to import a wide range of manufactured goods (and later mass-
prz)duced food staples) into Chachapoyas on a scale never before possible.
Seeing little possibility for profit by exporting agrarian products or handicraft
production from the region, however, the merchants never became involved
in the ownership of land or the exploitation of local labor. Rather, they re-
mained a true merchant class, one whose interests were restricted exclusively
to the realm of exchange. The national, exchange-based economy on which
most Chachapoyanos became increasingly dependent for their livelihoods af-
ter 1936 was thus brought to them by this small group of merchants who
were focused on commercial affairs to an unusual degree, They and their de-
scendants thus became the mediztors between the Chachapoyas region and
the national economy.

As the town’s middle class differentiated into accumulating (merchant} and
nonaccumulating (bureaucratic/artisanal) sectors, those involved in each werc
thus confronted with 2 distinct set of life possibilities and limitations. As this
occurred, the formerly unitary vision of social justice that had provided the
cutltural basis for the entire middle class’s struggle with the elite order in the

19205 underwent a similar differentiation., Those involved in each middle-
class sector selectively appropriated those dimensions oF the original moral .
vision that best corresponded Wit TeTr Tiew Tite circumstances and pushed

the remaining ones from view.
For those in the nonaccumulating sectors economic livelihoods were se-

THE MODERN PERUVIAN NATION-STATE 277



cure but also modest and more or less fixed, regardless of individual effort. these circumstances it appeared to local people that the merchanrs were will-

Despite their vision of prosperity coming from hard wotk and individual ing to put their hunger for profit before cven the survival of the local com-

merit, their actual lite possibilities in this regard were limited. Those in thix munity— before the ability of their neighbors to feed their children. That they
sector therefore expressed their newfound strength by seizing control of the could do so was a function af their control over the distribution and sale of’
political, social, and cultural arenas from which they had been excluded by food staples. That they would do so was something locul people had no easy
the elite, by “democratizing” these practices and opening them up “the way of understanding.
citizenrv™ as a whole. lnvolvement in these democratized public activitics be- as the local populace sought some way to comprehend the inhuman be-
came an important indicator of this scctor’s new solidarity and social ascen- havior of the merchants all the cultural ditferences und social distances that
dancy, of their triumph over the elite families. had characterized Chachapoyano-merchant interactions over the years came
Because of the possibilides for accumulation available to them, on the together in the local imagination to form a logical, ordered “explanation,”
other hand, the small handful of merchants who monopolized long-distance one that attributed to the merchants an inherently different human nature.
exchange were able to realize precisely those dimensions of el pueblo’s origi- : Nothing short of this, it seemed, could explain their indifference to the suf-
nal vision of social justice that were closed off to the nonaccumulating sec- ‘ fering of others, their willingness to take advantage of the misfortune of oth-
tors: growing prosperity through hard work and individual effort. And they : ers for pr:va{e gain.
emphasized precisely those dimensions of el pueblo’s original vision that the . In these circumstances the superior attitudes and modern pretensions of
nonaccumulating sectors “forgot™: hard work, savings, thrift, sobriety, indi- : those who mediated between the local and national community were cast in
vidual merit, and so oxn. : a new light. Local felt compelled to resis
~ To distance themselves from the social obligations and entanglements tl{s-J—t‘T o U}"n ﬂquerm ’md to distinguish themselves as clearly gs possible from.
posed a threat to commercial accumulation, the merchants began to shun ('“ ; evwgismw’_,__’hﬁ—cw_“m only accumuiation,

My “
the very social and cultural practices so recently democratized by their non- a{ 50’ greed,” and impersonality, but also the corrupt political system that was so

accumulating peers, those that expressed the new collective identity of the kv M}( \p/l directly involved in unleashing these forces on the local population. In so

13
nonaccumulating sectors. The merchants went so far as to ridicule these ex- distancing themselves, local people seized on the very backward customs”

plicitly social practices as “backward customs” and to identify themselves that the merchants had used to ridicule them, but in the process were able to

. o . o deens
with “modern ” national culture, The merchants atrribute their own pros- invert the terms of moral legitimacy normally associated with “things back-

perity to their “modern” work habits and orientations. And they explain their _ ward” and “things modern " For in light of the highly negative attributes that
nonaccumulating neighbors’ inability to prosper by pointing to their “back- ’ came to be associated with the merchant realm and beyond, the sociality,
ward customs” and their “laziness.” interactiveness, and also the innocence and naiveté of simpler folk who em-

o

Because merchants have come uny the key role of commercial media- ‘ bodied a simpler way of life could easily hold the moral high eround, The

tor between region and state, local people’s most direct, lived experience with modern world did indeed threaten this simpler way of life, these more pri-

national integration has come to be embodied by their experiences with the ' mary and enduring identifications (of family, commurity, and friend), as the
' merchants themselves had taught themi. For this very reason the modern

merchant sector. And because of the way that relations of exchange came to

be SHM_& Tearly differentiated from the social and ma- world had to be contained, controlled, and carefully monitored.**
terial life of those in the nonaccumulating sectors—these people’s interac-
twﬂw‘wﬂ — Conclusion
hostility. k‘&\ ‘}P

with the disintegration of the national economy that began in the late ) The the fact that states of imagination have
1g70s, itself heavily conditioned by the crisis in international capitalisim, . distincistinct ways of conceiving of and organiz-
much of the local populace faced seriously deteriorating living conditions. In S ing temporal and spatial realms. In closing, I would like to compare the time
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and space effects of the three states of imaginatien discussed above to assess
the impact of each on the territorial integrity of the nation-state. Two points
are at issue: the conditions under which ocal populations imagine them-
selves to be a part of or “outside” the historical imaginary of the modern
nation-state; and the centrality of “modernity” in understanding contempo-
rary social processes.

The compromised nation-state of the pre-1930 period was in essence pre-
terrirgrial i ti ional. That is, central rulers in the national
capital had little if any direct control over everyday life in regions like Chacha-
poyas, had virtually no ability to impose a truly national order of social clas-
sificaticn. Instead, local elite rulers oversaw a social order that classified
people according to nonnational criteria; insisted on their “right” to contro}
the movements of goods and people within the regions they monitored; and
refused to relinquish these “rights” to the central regime. fymptomatic of the
preterritorigl, prenational character of the cempromised’nation-state was the
following /When leaders in the national capital truly threatened the ability of
local elitds to monitor local affairs (or when national leaders were especially
weak), it was not uncommon for local elites to seek to secede, to establish
their own terrirorially distinct, independent polities (as occurred in Chacha-
poyas in the 188cs and in the 19203, for example).* Neither national nor lo-
cal leaders approached the territory of the nation as a foregone conclusion.
Rarher, the issue of territory was a “problem” to which there were many pos-
sible “solutions.”

As aresult of the “cultural revolution” of the 1g20s, however, and the emer-
gence of the liberated nation-state, these conditions changed. The nation-
state became truly national and territorial for the Grst time, as the local popu-
lace vested in central rulers the moral authority and the political right to
classify social persons (as citizens) and to regulate their activities and move-
ments within state boundaries, Symptomatic of the newly territorial nature of
the nation-state was the following. In political struggle, the territory of the
nation did indeed become a foregone conclusion, as did the integrity of the
state apparatus. Political warfare came to be waged only over who would con-
trol the state apparatus and the given territory of the natiop. Efforts to recon-
figure territorial boundaries or to redefine the national polity (through seces-
sion) ceased.

By 1980 national and global economic crises undermined the state's ability
to maintain and order z viable national economy. As the state lost its territo-
rial integrity in economic terp@srif lost the ability to sustain el pueblo. Chacha-
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poyanos’ response verged on the “postnational.” They attempted to withdraw
from the broader national context, if only in cultural terms-—to erect spatial
and temporal boundaries between themselves and a modern nation-state per-
ceived as “alien.” The fact that the local populace fooked to themselves as a

moral alternative to a natj ised state of affairs, and in the pro-

'TW/LV /l,“, cess sought to inscribe their identity into space, reflects their effort to “cor-

con—¥ rect” the failure of the nation-state. Chachapoyanos attempted to divest the

f’ﬂbﬁ"""'state not only of moral authority (te-elassivsecialpersans) but also of terri-

torial integrity (to regulate the movements and activities of these persons).

\[’ It is important to recognize, however, that Chachapovanos' spatial and

Vs temporal retreat from the modern nation-state, though in one sense explicitly
'“(uc;””antimodem. is in another sense anything but that, Ir is true that Chachapoy-

C) &I‘t\‘ma‘q

?’ 60(J0w4

anos naturalize their connection to a distinet and autonomous place that is
said to be a moral alternative to, as well as to lie beyond the reaches of, the
nation-state. It is also the case that Chachapoyanos essentialize their mem-
bership in a community that is said to be premodern, unchanging, and time-
less, one that represents a moral alternarive to the corrosive and alienating
forces of modernity. It is revealing, however, that the equality, commonality,
and consensuality, said to embody the essence of this remote, premodern
community only emerged {(discursively) with the brealkdown of the elite order,
which divided the population into mutually antagonistic and warring groups
whose members would acknowledge having nothing in common with each

other. Is other words, the very qualities said-te-exemplify the timeless _naru;
ral community of Chachapovanas emerged in the context of the citizenship-

based public sphere brought into being by el pueblo during the modern era

of the liberated nation-state, What the naturales of Chachapayae eall rradition

- - . . . .
is modernity. Thus, even as it appears to recede, modernity continues to d

fine the parameters of contemporary social processes.
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¢ merchants, modernity, and naten-state discussed

e discourse of corruption coneernin
in the pages that tollow, and the analvsis ot the conditions out of which this discourse
emerged, pertaing to the rgdos. There were, of course, positive and negadive attitudes towrd
past and present expressed daring this tme. The overwhelming emphasis, however. wis
15 described in the text. Beginning in 1ggo, the rise of a new governmental and political-
econemic regime in the national capital resulted in a rransformation in the relationship be-
tween region and nation-state. A discussion of this morc recent period is beyond the scope
of the present essay.

Lazo is not the actual name of the person in guestion.

This was a period of rising prices and rapidly falling real wages for most people in
Chachapoyas.

Several women market vendors told me virtally identical stories during this period.

Several vears after my discussion with Sra, Yolanda the police used tear gas to break up a
local protest march led by market women and small bodega operators wha were protesting
wholesale price fixing by the merchants {see Nugent 1996).

Considerations of space preclude anything but the most cursory examination of these as-
pects of public discourse.

Discourses of corruption have long been of interest to social scientists {see Douglas 1460).
In recent decades, efforts have been made to address the explicitly political dimension to
these discourses (see Chatterjee 1986, 1993; Gupta 1995).

Modernity was associared with the merchant realm in the local imagination in large part
because the merchants went to great lengths to affiliate themselves with what they charac-
terized as “modern” work habits and cultural orientations (see below).

A discussion of why it is specifically “Jews” who have come to symbolize what is regarded
as the alien nature of commerce is beyond the scope of this essay.

This alternative struceare of governance included individuals whose positions miryored those
of the departmental prefect, provincial subprefects, and district governors, and thus repli-
cated the posts of the executive branch of government. It included as well individuals and
corporate bodies (mayors and municipal councils), chosen by means of clection, who repli-
cated the structure of municipal government (complete with councitors for each of the areas
distinguished herein). It even included senators and congressional deputies, chosen by
means of election, who traveled to Lima and presented themselves 10 Congress as the legitl-
mate representatives for the Department of Amazonas (see Nugent 1999).

Key in this regard weres (1) el pueblo’s domination of municipal councils, juntas de pro-

desocupadas (which made federal money available to localities for infrastructural improve-
ment), newspaper publication, and school board membership; (2) ¢l preble’s ability to eleet

“their own” to Congress, initiating what people refer to jokingly as the era of ““cholo polit-

cians”: and (3) el pueblo’s democratiz

jon of religious practice, in particular the substitution
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13.

15.

6.

of the two patran saints that had formerly been recognis ¢ in the town (San Juan de Loz
Caballeros and S.n1 Juan due los Indiost by asmgle pairang Pthe Virgin do Asuntal, celebrated
D all Chachapoyanes regardless of background tsee Nugent 1997

These new socioculiaral torms inchaded tothe Frarernad Assembly o Artisans aed Ll

~

of Amzondas, o muinal aid sociers that estabitshed sirong Bonds =mong the t

Artisans; (2] rotating credit associations; 131 sport-culrire clubs for voung e atnd woinen
alike. which established an arena in which the new forms of democratized presonhoed niag-

ined discursively in the newspaper Amemnnss could be enacted publiciy: i) neighborhuod
asseciations: 150 social clubs: (61 a charnber ot commerce: and 1715 eachers Lnlot s

Nugent igg7, chap. 8} Itis mportantio cplisize thas s new o sphere wazs g ighly

contested domain. The moverents of democratization sought to fonm cooperative organs
zations that could establish community control over the public sphere. The central govern-
ment, on the other hand, sought to biock the formation of these organizations and to make
the public sphere a highly individunlized domain. The government did not besitate tw uss
violence to pursue its ends. A more derailed analysis of this struggle to define the nature of
the public sphere is the subject of 2 work in progress (see Nugentn.d.).

As mentioned above (see 1. 12), since the 1930s there has been an ongoing struggle between
local social elements and the central government to define the nature of the public spherc.
Most of the local population has favored group conwols over econemic and political pro-
cesses, while the government has favored a highly individualized public sphere. The imple-
mentation of structural adjustment—type policics beginning in the mid-1g70s has settled this
matter definitively in favor of the government (and the merchant forasteros). The conse-
quences have been devastating for most Chachapoyanos.

This perception that Chachapoyas was endangered by the broader national context was ag-
gravated by the emergence of revolutionary movements like Sendero Luminoso and the
Movimiento Revolucionario Tupac Amaro (MRT4), and by the governiment’s brutal response
to these movements.

Alan Gareia, leader of the anra political party, was elected president of Peru in 1¢85. Im-
mediately after the election some people in Chachapoyas were hopeful that Garcia’s election
would result in positive changes for their region, The policies of the Garcla government,
however, did nothing to alter the commercial monopoly enjoyed by the large-scale merchants
from Celendin, and therefore did nothing to improve the living conditions of the majority ot
the local population. Nor did Garela’s government succeed in preventing the deterioration
of state institutions in the context of the war with Shining Path and the censure of the
international cconomic commtuniry. As a result, the Garcla regime did little if anything to
change Chachapovanos’ view of the nation-stare as alien.

Individuals now in their seventics and eighties inherited a view of the movement of the 1380s
as one whose intent was to form an lindependcnl’ polity, The documentation from the 188035
concerning this event (nuch of which has disappeared) simply records the fact that the
prefect was forced 1o flee Chachapoyas in the face of a regional uprising. After a month or
so, during which he marshaled military forces in the neighbering department of Cajamarea,
the prefect returned to Chachapoyas with a large contingent of soldiers, canon, and so on.

Erom this vantage point he was able o regain control of the region.
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URBANIZING THE COUNTRYSIDE
Armed Conflict, State Formation, and the Politics

of Place in Contemporary Guatemala

Finn Stepputat

An incident experienced by a former colleague of mine from the UN human
rights mission in Guatemala brought home to me the point which is at the
center of my argument in this essay. While sitting outdoors in a village in
the Cuchumatan Mountains, my colleague was chatting with a villager about
the armed conflict, peace negotiations, and human rights. “Rights?” the man
said. “Oh yes, 've heard about rights. Over there they've got rights, I've heard
them once, there,” and he nodded across the deep valley in the direction of
the town, la Concepcidn, the administrative center of the area since colonial
times. “But I am not sure whether we could bring them here [traerlos hasta
acdl.m?

The universality of the rights of the citizen wherever he or she may roam
is one of the hallmarks of the modern nation-state. Against this background,
the above depiction of rights as being place-bound stands out as being some-
what particnlar. It points toward a broader perception of the modern state as
located in cities and towns, while the population in the rest of the national
territory is represented as living under a different set of conditions. The spa-
tially differentiated representation of state and citizenship poses the question
of how the state is territorialized and how different segments of the popula-
tion relate to the state as an idea and a set of institutions (Abrams 1988). To
approach these questions, the present essay explores processes of state for-
mation during thirty-five vears of armed conflict in Guatemala, a conflict that
forimally ended in 1996 when the government and the guerrilia organization
Unidad Revolucionaria Nacional Guatemalteca (URNG) signed the accords
for a “firm and lasting peace.”

State formation has been theorized in a number of different ways. Very
crudely, 1 distinguish among three different approaches that have emerged
from non-political science disciplines. One is the “penetration” approach,
which emphasizes the infrastructural and administrative aspects of state for-
mation. They depict the process as an often violent penetration of the territory
by army, bureaucracy, and capital. The penetration establishes networks and
nodes that (in principle) facilitate the centralized control of flows of goods,
people, capital, information, and images (e.g., Lefebvre 1991; Giddens 1985;
M. Mann 1988). Social and physical landscapes are organized, leveled, and
straightened out so as to permit the state to “see” what is going on within its
territorial boundaries (Scott 1998), thus constructing an “abstract space” (Le-
febvre 1991). Here we could also include Marx’s idea of the “urbanization of
the countryside.” Marx focused on the commodification of space, that is, the
creation of a (national) markert for land, but he also linked this process to
the effects of “enclosures™ of private property, the concept of vagrancy, and
the disciplining of the labor force (see also Giddens 1g85).2

A different approach focuses on the cultural aspects of state formation,
that is, the production of new subject identities through the categorization,
regulation, and routinization of everyday life and encounters between citizens-
subjects and state institutions. The central question addressed through these
theories is haw the state is rendered natural, taken for granted, or even legiti-
mate to the subject-citizens, and how the state monopolizes the power to
categorize people and ro make categeries stick (Corrigan and Sayer 1985).
Thus, while the state is associated with the generation and sanctioning of
certain, more or less naturalized orders, “the secret of state power is the way
it works within us” (200).

There are many different answers to the question of how this “internaliza-
tion” of state power comes about, but the answers tend to adhere to a “dif-
fusion” model of power, in which people are reduced to objects of central-
ized power: the only option left for those who are subjected to state power
is to reproduce or resist the power (Latour 1986}. Foucault’s analysis of the
disciplinary techniques employed in the garrison, the school, the clinic, the
church, and the family is a good case in point. However, his later work on
government gives more scope for the active involvement and even complicity
of subjects in processes of state formation, in particular in relation to lib-
eral and developmental states (Foucault 19g91). Technigques of government—
counting, taxing, mapping, reporting, naming—are not necessarily monopo-
lized by state institutions. They may circulate in different regional, national,
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or transnational networks and be employed for government in sites outside
the statc institutions. This is particularly so under the neoliberal regimes
where citizens and groups of citizens (including “indigenous people™) arc

encouraged to develop autonomy and self-government. But still, state insti-

tutions seek to monopelize the power to authorize and coordinate the usc of

these technriques, as discussed in the introduction te this volume.

Although the idea of government or governance opens 4 theoretical space
for subject-citizens as agents of state tormation, it is hard to ger beyond the
“jron cage” image of modern power, to actually grant them an effectivity as
subjects of power, in particular when they do not directly challenge or resist
state power (van Krieken 1996). In this regard, it is important to analyze how
techniques of government and images of state articuiate with techniques and
ideas of self~refiexivity and emancipation. Embedded in processes of modern-
ization, this latter set of techniques, practices, and ideas is not directly linked
to state formarion, but they may produce “projects of change” that contribute
to the formartion of state-centered orders (Asad 19¢3).

The third approach focuses theoretically on agency and projects of change
in processes of state formation. This approach has developed through studics
of state formation in localized and historical contexts, of what we may call
state formation through the “politics of place.” These processes have been
explored by anthropologists who have discovered the state as part of their
localized fields of research. Peter Sahlins (1989) and David Nugent (1997) are
but two examples of studies that show how people at the margins of existing
jurisdictions have contributed to the extension, territorialization, and central-
ization of the stare by producing or supporting stare orderin specificlocalities.

One underlying assumption is that the territorial nation-state, at least dur-
ing the rwentieth century, has been contingent on the containment and fixa-
tion of the population in visible and governable places, and that these places
have been formed, in part, in relation to a centralized state. I suggest that the
approach of the politics of place will give us an idea of the ways in which
projects of change have emerged in specific struggles over resources, entitle-
ment, and political control in the making of localities. Such struggles over
the definition of “the context of localities” (Appadurai 1990) are 1o some
extent structured by existing cleavages of, for example, class, region, eth-
nicity, and gender, and the relations between centralizing elites and those
deemed “locals” by the centra] elites.

Rather than being different approaches as such, the ways of studying state
formation are distinguished by the kinds of processes and subject matter
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they scrutinize, which leads to certain limitagions in their analytical perspec-
tive. Whereas the first tends to ferishize the state as an actorn it shares with
the second approach a tendency to regard state formation as 4 rop-down,
from-the-center-outward process, 1 suggest that by combining the three ap-
proaches, we may be able to go beyend somc of their limitations. In the 1ol-
lowing | explore how processes of state tormation have articulated with lo-
calized struggles and emergent projects ot change in the north of Guatemala.
At the border with Mexico. Based on several field studies from 1994 12 1990.
the essay focuses on the period of the armed cenflict in Guatemala from the
carly 1g60s to 1996, arguing that the Mayan villages in this region and in this
period have been increasingly urbanized in the sense thar they have been
turned into “sites of governance.” Different actors, including the villagers
themselves, have contribuied to this development, which also has placed the
villages within an extending field of politics in Guatemala.

Srate Eormation and Armed Conflict in Guatemala

The armed conflict in Guatemala may be seen as three to four decades of
rapid change, occasional outbursts of armed resistance, and the steady devel-
opment of a counterinsurgency state, as Carol Smith (1ggo) has named it.
The key moment of this conflict is the quasi-revolution and the subsequent
counterinsurgency campaign in 1981-1983. In 1681, a cealition of guerrilla
movements had achieved momentary suppott from a substantial number of
Mayans in the Guatemalan countryside who backed a counterhegemonic proj-
cet of “the poor”—peasants, workers, and students—against “the rich”—
basically the landed elite, “their” army, and “their” state. The military govern-
ment reacted by establishing a disproportionately fierce counterinsurgency
program, which brought about numerous selected killings of community
leaders and organizers, massacres of entire village populations, and the or-
ganization of the rural population in armed ‘“civil patrols for self-defense,”
the paCs, with close to one million members in the Guaternalan countryside.

Discussing how the conflict may be interpreted in a historical perspective
of Guatemalan state formation, Smith (19ge) presents the view that political
life in Guaternala is constituted by a struggle between “Indians and the State,”
a struggle that has formed both the state and the Indian communities. Thus,
the army’s counterinsurgency campaign was carried out by “a weak but des-
potic state that attempted to eradicate the bases for the autonomous Indian
community once and for all” (21). Smith explains the auronomy of the Indian
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community® by way of this historical opposition in which the Indian com-
munities emerged as corporate units engaged in political struggles with the
state since the conquest. A basic premise for the apparent unity of the Indian
communities is the establishment of territorial administrative control along
previous territorial divisions through the church and the missions, rather
than through an alliance with an indigenous elite engaged in the indirect rule
of the conquered (21),

In spite of its weak “infrastructural power” over territory and popula-
tion, the colonial state managed to establish a hegemony through the church
(Smith 19g90; Van Oss 1986). The postcolonial state did not. The infrastryc-
tural power of the postcolonial state, that is, the capacity of the state to “uc-
tually penetrate civil society and to implement logistically political decisions
throughout the realm” (M. Mann 1988: 5), developed considerably as Guate-
mala was inserted inro the expanding world market from the late eighteenth
to the early twentieth century. The nineteenth-century liberal onslaught on
the Catholic Church provided means for the formation of a national army,
which rook over the Church’s role as representative of the government in the
countryside. Revenues from coffee exports made it possible to extend the
modern infrastructure to larger parts of the territory, not least the telegraph,
which was essential for the military control. In northern Huehuetenango,
schools, town halls, and water supplies reached the towns—the capitals of
the municipalities—berween 1890 and t910 (Recinos 1913).

However, accerding to Smith (1990), the state never achieved legitimacy
within the Indian communities. Only through coercive means could the state
control the communities, and attempts to impose new institutions on them
were not successful. Smith concludes: “The fact that all such attempts to
assimilate or incorporate the Indians into the nation in the postcolonial pe-
riod have been forced rather than urged on them, has led to further loss of
state legitimacy in Indian communities” (17). Below, 1 return to this discus-
sion in relation to the army’s civil patzrols, the pacs.

Smith’s position points to two problems. Epistemologically, she (with many
others) tends to project the modern concepts of state and civil society into the
past as if established by the conquest (Rensbo 1997: 59}, Thereby, she disre-
gards how this duality developed in the political thinking in the region from
the late eighteenth century, when the state emerged as an eatity to secure
wealth through the free acts of individual subjecrs, and society emerged as an
independent process to he disciplined and framed through politics (65). In
the same period, political elites conceived of the project of extending the
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“order of the city” to the totality of the territory in the form of an “infinite
network” (Foucault 1984) akin to Lefebvres’s (1gg1)“abstract space” through
which society could be seen and ordered.

The statefsociety duality was enforced through the use of different tech-
nologies of government, in particular in the late nineteenth century. The lib-
eral land reforms, which privatized and individualized tand, together with the
conceptualization of vagrancy, the laws of foreed labor for those who did not
possess (enough) land to be considered productive, and the regulation and
surveillance of the towns, became instrumental in the territorialization of the
state and the construction of state, society, economy, and politics as separate
spheres.

Together, the labor and land reforms preduced a dualized society: on .01'16
side, property owners with political rights: on the other side, “docile bodlfes"
who were subjected to forced labor on private properties in the developing
plantation economy. In other words, society was divided between citizens
and subjects. The citizens were the “white” landowners and the local “non-
Indian™ (ladino) elites in the towns who mediated relations between the (In-
dian) subjects and the state. The dual society also had effects in terms o.f
identity. As McCreery (1994) has shown, the well-known hierarchical and di-
chotomous identity construction of ladino-Indio {as superior-inferior) was a
particular product of the epoch of the liberal reforms and the positioning .Of"
ladinos as intermediaries between Tndian laborers and white landowners in
the coffee export economy. .

Returning to Smith’s position, there may be a problem of interpretation a-s
well. She insists that the state, given the autonomy of the Indian communi-
ties, could impose institutions only by force, whereby the state became.even
less legitimate. However, she ignores that “state” may be perceived in differ-
ent ways in different contexts and moments, and that people may hold seem-
ingly contradictory ideas of the state as “sublime” and “profane” at the same
time (see Hansen, this volume). To many Mayans, tata Presidente (grand-
father President) has been an ally in the struggle against exploitation and
abuse by landowners and local representatives of the government. Al.so,
Smith’s position tends to ignore that in many cases Mayans have striven with-
out success to become full-fledged members of the national society.

Thus, we may conclude that the exclusion of “Indian subjects” coincides
with the construction of state and society as distinct entities, and that this
exclusion should be seen against the background of the relative inclusion and
protection of Indians in the colonial forms of government (Van Oss 1986).
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I'he rest of the story, from the liberal land reforms to the 1ggos, may be inter-

preted as a story of how the Mayans and others have negotiated the condi-

tions of their exclusion and their possible reinclusion. And it is the story off

how the projects of individualizing land property and ot establishing an “in-
finite network™ that tacilitates the instirutional gaze of the state have been
carried out. Still, in the wake of the armed conflict, development agencics
lament the continuing importance of communal forms of land tenure and the
ambiguitics ot documents and existing land registers that cause permanent
communal and intercommunal conflicts over land.”

The structures for state formation were in place with the liberal reforms of
the late nineteenth century. But it was still a project. The cffects of the land
reforms in terms of individualization of communal land have been gradual
{Wartanabe 19g2; McCreery 1994). The capacity for surveillance (Dandeker
1960} has been limited by the central state’s dependency en alliances with
local elites and/or the subaltern opposition to local elites. As Watanabe (1997)
mentions, the province of Huchuetenango employed three policemen in the
late nineteenth century; otherwise, “public” order depended on ladino mili-
tias, privately emploved armed men at the private estates, and locally ap-
pointed volunteers taking turns during one year of service, a system that still,
in the 19g0s, functions in the highland villages (and in some towns).

The dictatorship of General Ubico from 1930 to 1944 represented a new
move toward the strengthening and centralization of the state apparatus.
Ubico engaged heavily in road construction, and the better part of the roads
connecting the towns in Huehuetenango were built due to the vialidad, the
law of forced labor in road construction. During the Ubico regime, the rep-
resentatives of the central state in the towns, the intendentes, were appointed
among nonresidents and sent to the towns by the president. This opened up
the possibility of new negatiations and alliances between the central state and
the Mayan elite of the rowns against the local ladino elite. Among older May-
ans, the image of Ubico is not as negative as the one constructed by histori-
ans. He is seen as muy stricto (very strict) and a just man who did not differ-
entiare between Indians and ladinos (see Carmack 1ggs: 218); his laws {the
vagrancy laws and the vialidad) applied to both groups (K. B. Warren 1978:
149). This image of order, justice, and state authority was no doubt some-
thing that the army tried to resuscitate during the counterinsurgency
campaign.

Whereas towns increasingly have come under the institutional gaze of the
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central state since the Iiberal reforms, the space beyond the towns has been
controlled only to a limited extent, despite the fact that the codification of a
level of administration below the town took place in the ninercenth century.
In an act regarding municipalities from 137y, the Barrios government gave
the order that deputy mayors In fincas (privatc propertics, haciendas) and
hamlets must be appointed by the municipality on the basis of suggestions
from “owners and possessors.” Thus, reflecting the dual seciery of the liberal
reforms, the act refers to two groups of populaticn: the white or ladino own-
ers of land at the fincas, where their tenants {mozos-colonos) were living and
working beyond the reach of the state, and the Indian “possessars” (notowin-
ers) of communal land in the hamlets {quoted in Ochca Garcia 1993: 34).

Although the number of villages increased slowly over the decades, the
presence and control of the central state apparatus remained episodic and
dependent on the goodwill of the deputy mayor to give information. In most
outlying villages, occasional visits by land surveyors or the treasury police
were the only direct contact with state institutions before the armed conflict
of the 1g8os. Usually, direct encounters with state institutions tcok place in
the towns or the cities, and the compulsory obligations of villagers to partici-
pate in work turnouts in the public works, to work as voluntary policemen,
and to supply firewood to teachers and authorities were directed at service in
the town rather than in the villages.

This, however, has changed since the 19708, and in particular during the
armed conflict. There has been an increasing contradiction between the ex-
clusive definition of nation-state and citizenship and the gradual acquisition
of land on the part of Mayans, in particular from the 19408 on. Also, their
engagement in export crop production, in the commercial sector, and in the
textile industry has contribured to increasing contradictions between their
position as producers of wealth for the nation and the narrow de facto defi-
nition of citizenship. These contradictions fed into the armed conflict as the
attempts in the 1960s and 1g70s to acquire political influence at local levels
through formal, democratic procedures were blocked by the elites.

Agents of Village-ization

In this section I consider some of the contemporary agenis who have sought
to put villages and hamlets onto the political map of modern Guatemala.
Although their goals have been different, they have zll engaged in the noble
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art of forging or resisting change by means of engaging people in an abstract
community with a common cause, whether modern Catholicism, armed revo-
lution, or national security and development. Before these, other projects ar-
ticulated cleavages and identities that contributed to the production of vil-
lages, most notably the liberal land reforms (Davis 199%) and the political and
agrarian reforms of the populist interlude 1944-1954. Regional variations are
huge, both in terms of the timing of the process and in terms of the agents
who have been active in changing the conditions and positions of villages and
hamlets. Since the 1960s, however, the combination of the growth of the rural
population, local conflicts, and the intervention of national actors has turned
villages and hamlets into increasingly visible and discrete loci of development
and “governance."*

The foliowing sections focus on the development in the municipality of
Nentodn, a poor area on the northern side of the Cuchumatan Mountains as
they slope down inte Mexico. The area is dominated by cattle farms and
corn-producing communities from where the inhabitants routirely migrate
to Mexico for agricultural wage labor. The capital, Nenton, was connected to
the national network of roads in 1980, which was extended into the hinter-
land by the army’s construction company, and under armed protection during
the 1980s. Half of the population was displaced at some point in the early
1980s, and the last armed encounter took place in rggs5.

The Catholic Church

One of the first agents to move beyond the towns was the Catholic renovation
movement Accidn Catdiica (Ac) and related foreign missions that founded
centers and built chapels for the indoctrinization and “awakening” of the
population at village level, This process, baptized as “viilage-ization" (aldei-
zacian) by Ricardo Falia (1978: 518), may be seen as a decentering tactic in
the context of the struggle against the syncretic, popular Catholicism that
became “tradition” (costumbre) as the reform movement managed to hege-
monize the practices and beliefs of modern Catholicism, known as “the rel-
glon.” Struggling against the existing hegemony of the elders who were
locked in patron-client relationships with powerful town ladinos, the reform
movement gathered yvoung potential leaders at week-long seminars in the de-
partmental capitals or other central towns and sent them back with new vi-
sions and new capabilities in the areas of health, education, organization, and
pastorzl pracrices. Apart from involving converted villagers in a translocal
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institutional network that provided an abstract authorization of new modes
of being human, the ac activists and communal lay priests employed and‘
spread new “techniques of the self” {Foucault 1984} to develo;.) a new set of
ethical practices around the notion of human dignity and equality.

Although Catholic Action was formed as an anticommunist movemenrl t.har
supported the military governments of the 1g50s, it turned to a f‘nme critical
position as parts of the clergy approached the program of [iberano.n theology.
The movement became very involved in politics of place, articulating generfl-
tional as well as ethnic struggles over a2 communal hegemony embedded in
the liberal construction of state and citizenship, and in the spatial hift'rarchy
of city—town-—village. In Nenton, the North American Maryknoll mission en-
couraged young leaders from the villages to present petitions for l.and and
other resources at the offices of the central administration in the capital, th.us
circumventing existing patron-client relationships. In other regions, the ElCtl\‘f‘-
ists of modern Catholicism engaged in issues of communal sacioeconomic
development, in particular by forming cooperatives or creating village ma-r-
kets that bypassed the control of the ladinos. Only the latter was the case in
Nentén, :

The Guerrillas . .
In the 1g7os, the new guerrilla movements started to work in villages in cer-
tain areas in their attempt to organize the population against the government.
Moving from the periphery toward the center, as prescribed in. their s.trafegy,
the guerrillas sought to gather military strength and establish their “rear
party” —their social and logistical basis-—in areas with weak presence offhe
state, and of the army in particular (Payeras 1991: 18). In the case of Nenton,
recognized as a ladino town (although many old people still speak Maya.n
languages), the guerrilla strategy produced a spatialized image of the resur-
rection as taking place “in the villages” and threatening the town.l ~

The guerrillas entered and to a large extent used the modem}zmg struc-
tures established previously by the Church, for example, by takmg F)ver the
category of the “responsible,” the leader of the village group of activists, and
by establishing corresponding local clandestine committees (ccLs) that or-
ganized the collection and transport of food, metal, money, and young me.n
for the “fighters in the wilderness.” According to narratives recorded in
Nenton, the guerrillas tore down the characteristic barred woc?c[en doots to
the village jails: “We used to have a jail with bars but they tore it down: [The
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guerrilla said] "He who commits a crime will meet this one, and he pointed
o his rifle. Now there is no jail, only arms™™ (ficld notes 19g6). They also
discouraged any attemipt of the Mavans to purchase land. although this had
been a major aspiration and struggle in which many Mayans had been en-
aaged during the late 1970s: " The land belongs to everybedy,' they said.”
Also, they put pressure on the village mayors (auxilliares) to make them stop
collaborating with the town mayor. In sum, they attacked those strucrures and
symbols that connecred the villagers to the state apparatus. At the same time,
the guerrillas sought to construct an alternative state by installing “people’s
tribunals” and themselves as surveyors of order and justice; by wearing uni-
forms, the symbol of armed men’s loyalty to a state (see Dandeker 1990); by
registering births and deaths; by installing a comprehensive intelligence ser-
vice; and by imposing taxes, drafting young men, and engaging adult men
in modern bodily exercise (drills). As noted by Wagner (1994), disciplinary
techniques are not an exclusive property of modernization offensives “from
above”; they are as often appropriated by agents of modernization offensives
“from below.”

Unlike the “real” state, the guerrilla state was a poreable, partly invisible
state with a minimum of physical infrastructure and an unlocatable center
somewhere in the wilderness, from where authorization of representatives,
rituals, actions, and ideas cmanated. This state was legitimized as a redis-
ributive state in favor of the poor, a state that represented popular sover-
cignty. Bur as the conflict intensified, the practices of the guerrillas became
increasingly authoritarian. In Nentdn, at least, they never engaged in the
fields of education or health. Meetings, tribunals, organization, and the daily
drills were the only techniques with a bearing on the formation of new sub-
jectivities in which the guerrillas engaged. In these other fields they rested on
the involvernent of associated agents of modernization, such as progressive
teachers, missionaries, peasant unions, and the cooperative movement, But
in Nenton most of these left the region when fighting got fierce in 1981,

The Armuy

‘The next village-izing actor to appear in the villages was the army, which,
faced with massive subversion, had to reconceptualize its military strategy
and organization. Following the experience of the French army in the Alger-
ian war," the Guatemalan army mimicked several aspects of the guerrillas’
strategy, including the establishment of a presence at the village level, the
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attempt to win the hearts and minds of the population by recognizing social
and cconamic inequality, and promises ol substantal changes in rural hiving
conditions. Organized civil defense patrols and “local development commit-
rees”  were the means tor cstablishing seeurity and development, respee-
tively, at the subtown level. As decrec from 1¢83 says: It is convenient to
establish a system of coordination at the natipnal, municipal and local level
to make the actions of the state’s institutions —aimed at realizing a program
of reconstruction and development-—reach the smallest communities in the
rural arcas” (Linares 1988: 235).

This turn became an impertant element of the army’s identity as the only
truly nationalist and effective sector of the state, different from the corrupt
police, the corrupt politicians, and the lazy state employees in offices, and
different as well from the unpatriotic oligarchy. A civil affairs officer in Hue-
huetenango explained to me, “We are Guatemalans, we belong to the people.
The majority of us are indigenous—the general is indigenous, and 1 walked
barefoot as a kid. Look! I have the hair of an indigenous! . . . If there is a
conflict in the countryside, (s cur duty to enter as mediators to make peace.
The National Police are not well structured for this, they don’t reach the vil-
lages. They stay in the cities. The soldier, on the other hand, leaves his garri-
son. He only stays there for three or four days after having been cn patrol. He
provides security” (field notes 1994, 19g5). Thus, the army leaves the bounded
“power containers” (Giddens 1985)-— the cities and the garrisons—and ac-
companies the real (indigenous) people in their villages and hamlets and,
beyond that, in the wilderness (ia montafia),

The army represented itself as an egalitarian, nationalist force of change
and development. In Nentbn, people tell stories about the strict colonel who
brought order to the town, organized the population, and saw to it thatevery-
body had equal shares of the relief provisions. No favoritism was accepted.
The teachers from the town were sent with the army to the villages, where the
population was ordered 10 (reybuild schools. Although the presence of the
army has been disastrous to many villages, it should not be neglected that
the very fact that urban authorities, landowners, developers, and others make
themselves present in the villages may legitimize existing power differentials
in the eyes of many rural dwellers. It takes some suffering to overcome the
hatdships of travel in the countryside.

Apart from organizing state penetration, the army employed a repertoire
of different techniques (known as “psy-ops”J, which aimed at transforming

URBANIZING THE COUNTRYSIDE 205



the Indian subjects. As a civil affairs officer in Coban explained: “Our obli-
gation {is] to make them see the situation. Indians are very susceptible, they
are easy to ply, just like clay” (R. Wilson I991: 47). Some of the techniques
did not differ from those employed by the Church and the guerrillas, such
as confession, ritualized conversion, education, physical training, and drills.
From the villagers’ point of view, some of these interventions are seen as
civilizing, as expressed, for example, by a village leader in Trinidad: “Nowa-
days we are somewhat refined/tanned {curtido) by all the advice we have had
from the Church and from the army" (field notes 1995). The notions of “ad-
vice” and “ideas” are uniformly used to conceptualize a specific (pastoral)
relationship between the modernizing agents and the Mayans. In this respect,
the receivers do not distinguish among different agents,

In terms of surveillance, the civil patrols extended considerably the army’s
capacity. As I have argued elsewhere (Stepputat 1gggb), the effect of the mas-
sacres was to produce displacement and a spatial dichotomization of the rural
population between the network of villages, which became organized and
armed, and the “wilderness.” a space bevond control in which the people
encountered were defined as subversives. Anybody who was not from your
village was “unknown” and should be detained. Thus, the villages were con-
structed as discrete spaces, isolated from one another. Even known persons
were unknown: a lay priest from a village in Nentén told me that he had once
been detained in another village on his way to Nentén, “with pass and 1D card
and everything.” He knew the head of the patrol in Chaquial because they had
attended the same courses for lay priests in Huehuetenango and asked: “But
why, Juan? You know me. ‘Yes ’ he said, ‘but we don't know what vou think.””

Inside the villages, surveillance worked as well. Because of the danger of
being accused of being subversive by fellow villagers, everybody tended to act
in unison: “What one did, everybody did. Nothing was done in secret [a escon-
didos],” as a patroller explained (field notes 19¢6). This village was in prin-
ciple turned into a disciplinary space, a human panopticon where the villagers

themselves undertook the disciplining. One could argue that small face-to-
face communities always have an element of strong {normalizing) mutual
surveillance, but the new element of the armed villages was the installation
of an exterior authority among the patrollers themselves. When people re-
turned to their village from exile or displacement, they were taught the lesson:
“Here you have w follow the custom [el costumnbre],” that is, Here you have to
patrol like everybody else. The patrol could also work as a “buffer institution”
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the counterinsurgency program (e.g., “heans and rifles™) was accompanicd
by some, although limited, development initiatives.,

yefore the 1ggos. Guatenialy was nor a significant reeeiver of aid as com-
pared to ather Cenmal American countries. However, s the peace process has
sained momentun, the armed conflict has dwindled, and refugees and dis-
placed people have resetrled in the former arcas of conflict, governmental and
nongovernmental agencics have focused their actions in these arcas. [n Neii-
ton, 4 well-known focus of armed conflict, a former patrol commander and
lay priest (and supporter of the present neoliberal government) made the fol-
lowing observation: “Before, the governments were only a saying [de diche].
We learned who won the elections but nothing else. The governments never
gave their part to the people. Tt was not like the Mexican government that
gave people their roads, their water, and their electricity.” Now it’s different,
the [public] workers come here to serve. Before, they were only scolding us;
they came to kill people, it was the slavery. Now a person has value, there is
respect, Now they take us inte account” (field notes 19g6).

in this account, the exclusive predatory state has been substituted by a
more benign, apparently inclusive one, for which the provision of security
and welfare to the citizens is its reason to be. The employees of the state have
always acted with contempt toward the Maya; they have acted as superiors to
them. In the vernacular, the exclusive governmentality is conceptualized as
lack of “respect” or lack of “recagnition” (no nas reconoce OF no 1os toma i
cuenta). Phenomenologically, this governmentality is embodied in the occa-
sional face-to-face encounters in which the Mayans have had to carry the state
employees on their backs across the mountain ranges; have had to bring them
food and firewood; have had to take off their hat, bow their head, and look
to the ground when ralking to ladinas in general and state employees in par-
ticular; have had to put up with arbitrary taxation and humiliating violence,
although they have had some space for negotiation with superior (central)
authorities (see McCreery 1994).

Now, however, the villagers note a change in the attitudes of state employ-
ees and modern state substitutes, such as NGO workers and employees of
internationa} developmient agencies. In the villages of Nenton, I met few May-
ans who made the distinction between governmental and nongovernmental.
To the villagers, the agencies and their people were all “employees,” licencia-
dos, and “institutions,” which is the indigenous term to designate exiernal
entities with resources to be solicited. Institutions are explicitly contrasted to
organizations, which are “something among ourselves” and potentially dan-
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gerous o get mixed up with. Now, the employees “come here te serve.” The
previously excluded subjects in the villages have become emtitled to public
services, which in general ferms are defined as “development.”™ If the villagers
emsbark on the national development project. they are included on a collective
basis as “community,” while their codified representatives become “eivil so-
ciety.” If we take a look at the practices of development agencies, It appears
that the “community” is given priority in refaton to villagers as individuals.

First of all, according to the umwritten criteria of several nGOs in the area,
most agencies “do not work with private fincas, but only with comunidades,” a
notion that in this context refers to villages or hamlets.” Second, agencies
organize the communities for collective appropriation of the development
projects through publicly registered committees and representatives. This is
not only a technique for the formalization of the interface between the rural
population and the development agencies; it is also a technique for the unifi-
cation of & (temporarily] divided communal subject: “The most important
thing is to strengthen the unity of the community, to create a communal
spirit,” which is based on “rradition, the culture of cooperation, and com-
munal work.” In the postconflict context, the development discourse presents
the divisions of community caused by war, displacement, and mixed resettle-
ments as the most important problem to solve. The villages of Nenton are
considered to be “the worst in terms of communal cohesion,” and the model
village of Chacaj, designed and reconstructed by the army, is “an artificial
community.” **

Developnent projects target entire communities or formalized groups
within them. An interesting counterexample is the case of the scheme of in-
dividual credits for “the productive reintegration of repatriates” (FORELAD).
Each househoid was offered a credit of U.8.$1,500 (1,000 daily wages in ag-
riculture). After two years, the rates of reimbursement in three villages in
Nentén were so poor that new repatriates returning to these villages were
denied credits until their fellow villagers had paid their due reimbursements.
As an angry and disappointed repatriate said, “They only offered us other
projects such as latrines, vegetables, and reforestation. Itis notjust. Everyone
[should have] his own account, everyone [should have] his own life.” In this
case, the recurrence to the “community spirit” was seen as an imposition.

According to the representative of the E.U.’s integrated rural development
project in Huehuetenango, the (rejconstruction of the community spirit con-
stituted the first step in the creation of a “muricipal spirit” and, eventually,
a spirit of nation. In the mid-19gos, the new line of thinking among trans-

URBANIZING THE COUNTRYSIDE 299



national NGOs and intergovernmental agencies involved in the area was to
increase sustainability by developing townshipwide associations of commu-
nal committees and representatives that managed communal credit schemes,
health promoters, dispensaries, barefoot vets, and so on. The institutions en-
visioned self-sustaining region- and nationwide networks of communal or-
ganizations. As coined by Michael Woost (1994) in the case of Sri Lanka,
the agencies wanted to develop a “nation of villages.” But unlike Woost's
description, in which governmental agencies produce (ideal) villages as the
basis of the nation-state, postconflict rural Guatemala is characterized by a
multiplicity of governmentally and nongovernmentally induced networks of
villages.

Forming “Sites of Governance”

Very briefly, here [ attempt to characterize the composite effects of the ac-
tions of different agents of village-ization, including the villagers them-
selves, as the stabilization of the village-community as a “site of governance.”
Heuristically, we may describe the stabilization effects as spatial, social and
symbolic.

The spatial stabilization consists in the unambiguous delimitation, mea-
surement, and registration of landed property or possession in relation to
authorized communities with a well-defined group of members (vecinos). The
proliferation of land conflicts indicates that the boundaries between indi-
vidual as well as communal properties are poorly defined and registered, and
in many cases double residence strategies, migration, and shifting alliances
make it difficult for the agencies involved to establish an unambiguous body
of knowledge about membership of communities involved in conflicts. In a
situation where entitlement to land is negotiated rather than defined through
property relations, the agencies involved take “historical and social factors”
into account. Thus, belonging, identity, and conflict trajectories of displace-
ment and suffering become resources for the negotiation of entitlement.
Furthermore, the issue of unambiguous definition of land has importance
beyond the land itself. In practice, only settled communities that are not en-
gaged in conflicts are eligible for the development projects, in particular for
the development infrastructure (schools, clinics, roads, water, etc.). As a rep-
resentative of a group of presumably displaced people declared after the ritual
measurement and circumscription of their new “urban zone™: “Today we are
happy, because now we can work with the institutions.”

The social stabilization consists in the tendency toward a definition of mem-
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bership not only by birth but also by participating in communal labor obli-
gations in the public works and by accepting appointments for communal
offices (cargos; literally, burdens) in the struggle for, and organization of, com-
munal development projects. This is indicated by a conflict between the vil-
lage of Aguacate and the settlement of returned refugees in Chacula, in Nen-
ton. In this case, returned descendants from Aguacate who held inherited
deeds to ideal parts of the communal land were denied access to land on the
grounds that they, unlike the resident adolescent men, had failed to contrib-
ute to the communal development projects. As suggested by Cancian (1965},
one reason behind the downfall of the political-religious hierarchies (of the
costumbre) is that they could not accommodate and give status to the in-
creasing number of young men in the communities. The comimittees, repre-
sentations, and promoterships required by development projects serve this
function, as I have shown in the case of the Guatemalan refugee settlements
in Mexico (Stepputat 1g92). Thus, it seems that the fows induced by devel-
opment projects and public works push toward a sharper and less inclusive
definition of membership, and make it meaningful to reinvent the hierar-
chies of rotating offices of the castumbre. The internal struggle to become rep-
resentative of a group ot a community s also intensified, and apparently a
“community career” is an asset for further ascendance in the greater society,
as, for example, an employee in a development agency, a politician, or an
entrepreneut.

The symbaolic stabilization takes the form of a remolding of the settlements
in the image of the town (and the city). As the infrastructure of the public
services is installed, the ideas of center, public space; ** and public order ma-
terialize, if at all possible, around a central park or plaza, el pargue. Some-
times, the central park is even provided with a fountainlike construction when
the water supply is installed. This urbanization is not necessarily imposed, as
in the case of some model villages (e.g., Chacaj in Nentdn). The design ex-
presses the striving of the village elite to become full-blown members of na-
tional society. When talking with representatives, the image of a checklist of
symbolically loaded public works emerges: “The development commirtee has
struggled for five years now. We've achieved the new school, the clinic, and
the new ‘deputy mayor building’ [auxiliatura) with an office and a hall for
meetings. The enly thing missing now is the [covered] market.”

Often, the checklist also includes a concrete basketball field in the central
patl, not to mention electricity/public lighting and the pavement of emerging
streets. These latter features mark the present in the town of Nentén, but they
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belong to the (vision of the) furure in the villages. A significant absence from
the checklist is the Church, the key symbol of early colonial governmentality
i the Indian towns. Religion has become a comtested issue with the prolif-
cration of non-Catholic missions and churches. in particular during the
armed conflict, and it is no longer to be raken for granted that the Church is
centering sertlements.

Borrowing from Karen Log Olwig's (1997) netion of “cultural sites.” we
suggest approaching this process of stabilization as a production of “sites of
governance.” " Olwig defines cultural sites as “cultural institutions which
have developed in the interrelationship between global and local ties” (17),
such as the localized but ever changing family land and house that are re-
imagined and recreated by otherwise migrating people in the Caribbean. A
“site of governance,” then, is a spatial, social, and cultural matrix that or-
ders the interface between citizens-subjects and translocal institutions. This
is where subject-citizens must position themselves to claim rights or entitle-
ment. It is also one of the sites where images of state and citizens are pro-
duced and consumed. In comparison with Gupta’s (1995) notien of the “nec-
essarily localized instantiations™ of the translocal state, sites of governance
do not necessarily comprise representativesfoffices of state institutions. A
certain order and governability is sufficient.

Furthermore, we may notice that the communities as sites of governance
are mutually exclusive in the sense that citizen-subjects in principle must be-
long to one commaunity only, the community through which they can claim
their entitlement/rights. Many of the problems encountered and generated by
the intervention of the development agencies in postconflict dynamics are
related to the murky business of defining unambigucus belonging. In the
cases of conflict that [ have followed in Nenton, the agencies were not able to
generate precise and reliable knowledge of who people “really” were and to
which community they belonged. Communities emerged and disappeared as
alliances and conditions changed over time; people moved in and out of cate-
gories (displaced, local, repatriates) and communities.

State Formation and Politics

In 1988, a former lay priest and cooperative leader from northern Huehueten-
ango who had sought refuge in Mexico told me about the experience he had
gained through conflict and exile. He depicred “politics” as one important
element of this experience: “Little by little we have learned what politics are
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about. . . . ls your country a socialist country?™ Obviously, he was talking
about national and international politics-—and in general, the refugees’ cu-
riosity and willingness to learn about politics and namoed political systems
around the world were impressive— but his depiction of politics as a4 specific
field of knowledge and practice that “they” had catered and were exploring
mare or less collectively seems to offer a fruitful approach to the analysis of
political forms and dynamics in relation ro localized processes of state for-
mation and conflict.

As we have secn, the process of state formation in Guaremala has been
contested, far from linear, and not always centered in the institutions of the
governing elite in the capital. The process has articulated various visions and
versions of how individuals and communities should relace to the state, which
form the state should take, which elemenrts of modernization state institu-
tions should further and which they should curb. Hence, political struggles
have developed. Tn the Foucauldian sense, the techniques and rationalities
that produce the state as an effect do so by simultaneously producing econ-
omy and society as fields to be governed and framed through politics. As an
increasing number of subjects, places, and everyday practices are brought
within the purview of state institutions, the points for potential disagreement
and contestation multiply. The central questions are, however: Who are in-
cluded and formed as political subjects? Which kind of processes and prob-
lems are defined as political? What means of power do those excluded from
the political process command, and what is their relation to politics?

During most of the history of the Guatemalan state, politics as well as state
institutions have been the turf of the [adinos. As mentioned above, the liberal
land reforms and other techniques involved in the formation of the coffee
export state excluded the Indians from the emerging palitical domain, and
those regarded and defined as Indians have been able to enter the political
field only by crossing certain boundaries, that is, by leaving their communi-
ties and “redressing”—literally and symbolically—as ladinos. These ethnic
boundaries and the ambivalence they have engendered have left their mark
on the form of political struggles in general and on the struggle of the “In-
dians” for reinclusion and recognition as more than cheap sources of labor
in particular.

On one side of the divide, the national elite has been ambivalent in its
dealings with the Mayans. In spite of a liberal project of extending the order
of the city to the totality of the territory, of individualizing and privatizing
landholding in the name znd spirit of the modern nation-state, the national
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elite has continuously contributed to the reproduction of a system in which
the Mayans existed only as corporate subjects with communal landholding, if
any. When Mayans finally began to engage in politics, they were excluded hy
all means if they were not strongly controlled through clientelist networks of
the elite. In the late 1g70s, when the army systematically began to persecute
community leaders, organizers, and other organic intellectuals, “politics”
was a central element of the complex of labels used for identifying those who
transgressed the boundaries. Thus, their abilities to read and write, to speak
Spanish, and hence, to engage in politics were the criteria stated for perse-
cuting them. One refugee remembered how an army officer had interrogated
him and other cooperative leaders, asking them, ‘Do you read and write?’
(‘Nol’) “Of course you do. We don’t want you to be experienced. You have a
lot of experience, you speak $Spanish, you know how to write, you have poli-
tics in your heads.” The colonel was very angry: ‘It's your fault that we have to
come here.””

As the power struggles left behind the subtleties of decades of a “war of
position” and moved into the terrains of the “war of maneuver,” it became
outright dangerous to be associated with “politics” if you were poor andfor
Maya. When the refugees returned from exile, the army warned the villagers
in the areas of conflict: “Be careful. They bring their organization, they bring
politics.” As an army officer told me in 1994, the refugees had been “ideolo-
gized” after having spent many years abroad. In general, the army identified
politics with foreigners or foreign influence that had polluted the Guatemalan
countryside, and in particular with “organization,” the hallmark of the popu-
lar movements of the 1g7os that defined organizacién as the universal means
of torging political change.

The dangers of being associated with “organization” and “politics” have
left their marks on political life in the former areas of conflict. When the
national labor union, Unsitragua, in 1996 began to operate in the villages of
northern Huehuetenango, after international and nongovernmental organi-
zations had paved the way for more traditional political organizations, a com-
munity leader consulted me zbout the identity of this entity: “Do you know if
this union is an institution or an organization? We are preparing a group of
the union. Let’s see if it brings something good. Tt seems to have some foun-
dation. [The village of] Yuxquén solicited grains, and soon after, eight sacks
of maize and beans arrived. They have offices they are not working secretly.
It is not some politics but [about] necessities [no es ninguna politica sino necesi-
dades].” Under the polarized and dangerous conditions of political conflict it
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has been vital for the population to be able to distinguish between institations
and organizations, between necessities and politics.

At the other side of the national divide, Mayans have had an equally am-
bivalent relationship to their inclusion in the nation-state through politics
and to the city, the paradigmatic place of politics and the nation-state. Mavans
have identified these with the ideas and ways of the ladinos, who were posi-
tioned as intermediaries between the state and the Indians in the countryside
of the posteolonial state. Since then, politics and the state have been the turf
of ladinos. To engage in politics has been delegitimizing for most Mayans,
who saw politics as opposed to sincerity, honesty, and humility, the atrributes
of the real Christian, that is, the ideal Indian as invoked by the colonial mis-
sions. In the countryside, the pelitiqueros (a derogative term for those who.
engage in politics and negotiate with the representatives of the central state)
are powerful but godless ladinos, the heirs of the Jews (the Spaniards) who
killed (the Indian) Christ (see Bricker 1981). To give but one example, a rep-
resentative of a village where the inkabitants negotiated the conditions of
return from Mexico with a group of refugees characterized his opponents in
the following way: “They are very politicianlike, they are not sincere. We like
honesty, sincerity, this is the most important thing; but they are not straight
[reales]. They want to take advanrage of us.”

Owing to this combination of the powerfculture constructions of the
nineteenth-century nation-state and the conditions and stigmas introduced
by counterinsurgency, politics was still, in the 19gcs, considered a dubious
affair in the villages. With the policy of decentralization and the distribution
of 10 percent of the state budget to the municipalities, however, the inten-
sity and interests in municipal elections have increased to a degree that by
far outdoes national politics. The national political parties are involved in
municipal elections for practical, not ideological, matters. They are means
of playing out the competition for leadership within communities and the
scramble for access to public resources and symbols among villages. Thus,
the stabilization of village-communities through public works is very much a
part of this political feld.

The Politics of Place

Although municipal elections, associations, and translocal identities are gain-
ing importance, the village-community has been at the center of political ac-
tion during the 19ges. With the governmentalization of the Guatemalan state
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in the former areas of conflict, village-commuunitics are increasingly engaging
in relations with state or other resourcetul institutions withour defining these
relations as pelitical. *1 den't want to make polities, | just want to improve
this place” is a very common expression of individuals who engage as com-
munity organizers and intermediaries berween the community and the mayor,
development tunds, NGOs, credit schomes, ministries, internatienal agen-
cies, and other institutions. They become registered and authorized as repre-
sentatives, promorters, and committees; they receive credentials and 1D cards
from the institutions; and they often use their connections with one institu-
tion to further the interests of their community (and themselves) in relation
to other institutions or communities.

Apart from this kind of “new clientelism” (Palmer 1998), communities en-
gage in a nummber of other ways in communication with state institutions.
One of these is (threats of ) violence. Within a postconflict conjuncture, when
the eradication of political violence becomes a marker of transition, violence
is an efficient means of gerting the attention of governmental and inter-
governmental institutions.** Occupation of land or government offices, kid-
nappings, roadblocks, and threats of communal violence may be interpreted
as ways of achieving access to resources or to negotiations over rights and
entitlement. In the case of Guatemala, many such actions are coached in a
language of rights, equality, and order. One incident of threatening behavior
in Nenton, for example, was legitimized as an atiempr to halt what the per-
petzators considered a disorderly resettlement of former refugees: “They are
about to build their houses on this land, without due demarcation, without
landmarks, without documents. . . . We need to see a map, we have to have
licenrindos and engineers measure the land.” The action and its framing is, of
course, situational, but these arc nevertheless calls for the kind of order states
provide.

In other cases, this kind of order is rejected, either in a polirical language—
cxemplified by the former refugees who have returned from Mexico with an
explicitly antistatist ideology (Stepputat 1999b)—or by way of roadblocks,
threats to government officials, rumors, or conspiracies of silence that are
used to seal off communities from the gaze and control of state or other
institutions. Ideas of local sovereignty, backed, for example, by narratives of
the heroic struggle of the civil parrol against the guerrillas while the army was
absent, may be invoked to legitimize resistance to institutional intervention
in what is considered to be communal affairs. [n one case in Nentdn, an NGO
worker was denied access to a village and accused of being Anti-Christ as he
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was trving to make a list of children for a vaccination campaign. Likewise,
during the 1g9gos, rumors identified certain institutions (such as the ux mis-
sion MINUGUA) with “the sign of the beast—666," " or warned villagers
against human vampires, choleros, in the shape of unknown toreigners.

To the degree thar politics has become 4 meaningtui field of action for
villagers, the reversal of ethnic and spatial hierarchies tends to legitimize po-
litical cngagement in and tor the villages. In particalar, two features have
marked a break with prior clientelistic relations: the efvic conumittees and the
villages-against-the-town alliances. The civic committees are presented as ex-
ponents of a legitimare “polirics from here” that contrasts the usual “poli-
tics from there,” that is, the politics of the national political parties thar are
dominated by ladinos and based in the capital. In northern Huehuetenango,
for example, civic committees have been promoted from the town of Jacalte-
nango in an attempt to create a regional, pluriethnic identity based on a village-
centered, sustainable, and culturally sensitive development in las Huistas,
comprising five municipalities at the Mexican frontier.

Within municipalities, the town/village divide was often decisive for the
outcome of municipal elcctions during the 1ggos. Given the limited funds of
the mayor, he has to make a choice between, for example, paving more strects
in the town or supporting the construction of schools and clinics in some of
the villages. In the (numerous) cases in which ladinos have been in control of
the town and the public services while the Maya-speaking population in the
hinterlang have worked in the construction of public works in the town, the
town-village contradiction has been framed in the idiom of ethnicity. In 1992,
in Nentén, the first Chuj mayvor was elected by an antitown coalition of vil-
lages that protested against the previous “all-for-the-town” policy of public
works. In the municipality, Chuj-speaking viliagers held: “Now the mayor is
natural like us, he supports the indigenous people. He fulfills [his promises]
while the Spanish let us down.” At the time of this interview (1995), the ex-
plicit Mayan identity had not yet reached this region to any significant de-
gree,'” but the ethnically informed political engagement was evident.

Srate Formation and the Urbanization of the Countryside

Postconflict Guatemala, much like posrapartheid South Africa, has been
turned into a laboratory for social and political science. Competing theoretical
and methodological approaches are brought together in the same arena inan
attempt to unravel the meaning of the conflict. What happened? How and
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why did it happen? And what are the effects of the conflict for the fiture of
Guatemala in general and the rural areas in particular? As Arturo Arias re-
marked, a review of books on the conflict reveals that the discussion therein
of the transformation of Mayan subjectivities during the conflict tells us more
about the positioning and theories of the writers than about how the Mayans
position themselves {Arias in Hale 1997: 825). The present essay, informed by
theoretical debates over the intersections of power, space, and culture, runs
the same risk. However, the theoretical debates do not take place in a vac-
uum. In the late rggos the population of Guatemala passed through a mo-
ment of “intense need to remember” {Hale 1997), and among scholars who
have taken part in this moment of remembrance and interpretation of the
armed conflict, there is an explicit sense that “the state” in Guatemala is a
seriously underexplored phenomenon. There is an acute need to understand
the state.

The present contribution argues that processes of state formation may
fruitfully be explored from the vantage point of the politics of place, of the
ways in which, in specific locations, populations become recognizable and
governable and states imaginable and effective. This approach helps us get
beyond the state-centric analysis by addressing the question of how a range
of actors contributes to the formation of state as they articulate national,
transnational, and regional flows in processes of place making,

The empirical exploration of state formation in a former area of conflict in
Guatemala suggests that three important changes have taken place during the
1980s and 1ggos:

1. The reach of state institutions has been expanded territorially from the
towns to the level of villages and hamlets, not least through the presence of
the army.

2. State practices have become increasingly governmentalized since the
moment the army succeeded in imposing control over the armed insurgence:
“Now the employees come to serve us,” as villagers noted in the mid-1ggos,
thus observing the change in governmental rationality.

3. Social spaces, which are defined or authorized by state institutions, con-
stitute sites of negotiation and struggle for segments of the population who
were marginaiized or excluded from effective citizenship before the armed
conflict. In contrast to the strategies of the guerrillas and their followers, who
basically sought to destroy or turn away the existing state, and to the civil
patrollers in the 1980s who tried to defend themselves by allying themselves
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with the army, villagers in the 19905 engaged in the definition of the condi-
tions and forms of services that the state should provide and the negotiation
of limits to state control and surveillance.

We may suggest two elements behind the 2pparent change in the villagers’
position vis-a-vis state and nonstate institutions in the area. On the one hand,
the increased engagement of state institutions in the villages has multiplied
the points of contact and possible contestation and negotiation, On the other
hand, if we regard the resistance toward the state as an exception from a more
consistent, longue durée effort on behalf of the Mayans to become recog-
nized and included as full-fledged members of the nation, the current em-
brace of the state appears as a continuation of a process that was initiated by
the exclusions of the liberal reforms in the nineteenth century and inter-
rupted by the armed conflict. In this perspective, the armed conflict and the
struggle against the state may be explained by the frustrated attempts o be-
come full members of the nation in previous decades. As people in Santa
Eulalia told Shelton Davis around 1970: “Yes, we are naturales, but we are also
Guatemalatecos.”

The exploration also shows that nonstate actors have been instrumental in
bringing about preconditions for the villagers’ creative engagement with state
institutions. The modernizing movements of the Catholic Church and the
guerrillas, who gave explicit attention to the village level, provided organiza-
tional capacities, languages, and forms of reflection that in the present junc-
ture of state formation have enabled the villagers to align, to some degree at
least, with “the institutions.” We are talking about the modern forms of gov-
ernance embedded in committees, meetings, negotiations, representations,
planning, projects, and other practices that have not been developed through
the curriculum of the national education system. Through their engagement
in the modernizing movements, villagers have also developed a modern lan-
guage for the critical assessment of the kind of order installed by state
institutions.

Although in principle this language permits them to enter formalized po-
litical fields, “politics” is almost exclusively focused on issues related to the
“urbanization” of the villages: provision of public services (education, health,
transport), symbols of urban life and order (fountains, parks, plaques, monu-
ments, sports facilities, markets), access to financial institutions, and an em-
bryonic industrialization.* The scramble for attention from the “institutions”
articulates identifications and cleavages between Maya and ladino, town and

URBANIZING THE COUNTRYSIDE 300



village, between villages, between competing leaders, and between individu-
als and village-communities. The prime objective of the villagers is not nee-
essarily to order life in the localities according to the order of the state, yet
the ensuing politics of place tends to have the effect of stabilizing the villages
as sites of governance, The process, however, is marked by the continuing
weaknesses of state institutions in rural Guatemala, the ambivalence of the
village population vis-a-vis the order of the statc, and. not least, the ambivi-
lence of the white elite and the urban ladinos toward the Mayans. As Rachel
Sieder notes in her contribution to this volume, the urban population in
Guatemala rejecred proposals for the devolution of certain judicial powers to
village-level authorities.™

If we are to judge from the experience in the former areas of conflict in the
most isolated parts of Guatemala, the village-level population have increas-
ingly become members of the nation-state. However, for many practical pur-
poses, such as access to credit, social infrastructure, and development proj-
ects, they are being incorporated as a kind of corporate citizen, as members
of a territorial community that has been authorized as a site of governance.
Thus, their recognition as citizens depends on their neighbors. As stated by
a villager who was giving one of his days of work to the construction of the
village school: “Some people dor't understand that their children need the
school, or they think they’ll have it for free. They don't understand that we
have to give our labor to become recognized as persons.”

Striving to become recognized as persons, to bring the rights across the
valley from the town to the village, seems to be a recurring theme that may
give us an idea of the current state of imagination. We get the image of vil-
lagers striving to make the state present, to become included. This image
is difficult to accommodate within a penetration approach to the state; it
presupposes decades of nonrecognition and exclusion produced by violeat
forms of state penetration of the territory. But the discourse of recognition
and rights also presupposes the appropriation of ideas of human dignity and
equality as predicated by the Catholic reform movement, as well as the idea
of the state as the ultimate authorizing entity. Thus, the patterns, processes,
and subject matters of state formation change over time and space. Processes
of state formation are always working in and through pelitics of place. But
whereas state formation at some junctures is driven from singular centers,
other junctures, such as the current one, are characterized by decentered and
diffuse dynamics. These changes are also reflected in our theories of state
formation.
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[ appreciate the consteuctive comments from Thomas Blom Hansen, Sudipra Kaviraj, Henrik
Reasho, Ruchel sieder, Carol AL Smith, Niona Nvberg Sorensen, aad Floma Wilson, Uniess

otherwise noted, all translatons are mine.

. Anthropologist John Tinelly, MINUGUA personal communication, 1996.

O wlhile Giddens and Foucauit foeus on the institwtisnal aspects of staw tormation (L. the
development of the administrative apparatus aid the capadiny for surveillznee), Lol Jaces
tigebl, drawing on wary, cruphiasizes hisy the abstractiens Guenbved 1 the conumadiica-

tiou of space and tme (land and labor) precondition the calergence of a4 new subjectiviiy:

nationalism,

_ Uulike the South Asian studies tradition, *community” in the Latin American studies tradi-

tion is usually understood as organized at the level of the colonial “Indian towns” or, after

independence, the municipality.

. For example, the E.U. development project in Huehuetenango, ALajgL, could invest only

10 percent of the funds designated for irrigation because of irregular land tenure during the

mid-1990s.

. Only in the 1gsos did the population of the highlands surpass the estimared number of

preconquest inhabitants of these areas. The population growth and local confijets have

sparked z process of duplication of authorized sertlements.

. See Trinquier (1g64) for an analysis of the experience by a French officer who participated in

the counterinsurgency in Algeria. The archirect of the Guatemalan COUnLCHNSUrgency pro-
gram, Benedicto Lucas Garcia, was trained in the French army and participated in the Alger-

ian war.

. According to Gustave Porras, the army even mimicked the name of the village-level guerrilla

organization, €CL, Comité de Coordinacién Local, later the Gomite de Desarollo Local (per-

sonal communication, November 1904).

. See alse Alonse (19g5) and Stepputat {2000) for a similar interpretation of fronticr dynamics.
. During the 1g8os the Mexican government gave priority to social investment at the frontier

to stabilize the boundary between the revoluticnary, poor Central America and Mexico.

. Interview with employecs in the Centre Canadien D'etude et de Cooperation Internationale

(cEC), September 1994. The distinction was blurred, though, because some private estates
thad been abandoned by the owner/administrater during the conflict, leaving it to the tenants
to work the land on their own. The E.U., UNICR, and others did carry out communal proj-
ects here, such as schools and water projects, but only after negotiating with the owner, who
afterwards told the tenants, *This school is mine, this water tank is mine,” ete.

Interview with the representative of the LU, ALAJGT project, April 1995.

Pubtlic space is understood as a historically specific construction of common space, as dis-
cussed, for example, by Sudipta Kaviraj (19¢8), It is a space that s connected to the absmract
authority of the state with increasingly codified notions of appropriate behavior/public order.
In the villages of Nentén, for example, the idea that drunkenness is unsuitable in public
space is emerging as an index of civic conductand respectability: *If ] drink, Tdrink at home,
tranquilemente, without making trouble {bulla].” The missions. the Protestant in partienlar,

have been promoting these cedes of public behavior,
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- Interview with the committee secretary in Aguacate, November 17, 1996,
4.
15.

The concept is being codeveloped by the author and Henrik Ronsbo.
The efficiency of violence as a means of access to reseurces is conditioned by the public

attention to the given area and the presence of resourcefyl institutions with a peace agenda.
Referring te biblical notions of the devil,

. Villagers referred to themselves as naturales, a colonial category, indigenous, a postcolenial

category related to the 1944~1954 reform period, or as Mateanos or Sebastianos, the highland
towns to where the Chuj-speaking inhabitants belonged in the colonial period. The linguistic
term Chuj was used in the same way as Mateano.

- Struggles over access to land is another feld of primary imporrance,

The proposal formed part of a major package of proposals for changes in the constitution—-
many of them coming out of the peace accord—which was rejected in the referendum in
1999, mainly due to the negative votes in the capital.

STATES OF IMAGINATION

IN THE NAME OF THE STATE? Schools and Teachers

in an Andean Province

Fiona Wilson

I want to explore a case study from Andean Peru to reflect on the ways in
which images and practices of the state are forwarded and communicated,
countered and opposed between central government and provincial periph-
ery. By envisaging state policy and practice as involving specific kinds of spa-
tial flows, I wish to discuss the changing forms taken by state intervention in
the provinces, and pay particular attention to confrontations with regard to
education and the extent to which schoolteachers, the largest group in pro-
vincial society employed by the state, have been bearers of the designs of the
state in different historical periods.

For the bureaucracy of the modern state, the schoo! has become an em-
blem that demarcates the territory effectively governed by the state, an insti-
tution that relays ideas about state, nation, and citizen. Nearing the frontiers
of the modern state, the school has taken over functions of the military out-
post. It is the place where symbols of nation are kept and regularly displaved.
Here, children are taught to become citizens by saluting the flag, standing at
attention at hearing the national anthem, marching on civic occasions, and
learning about national history, geography, and ceremonial events. This as-
pect of the school has long been appreciated in Peru: in the 1960s Vasquez
noted that it was *la unica agencia estatal de la cultura nacional” (the only
state agency of national culture; 1965: 133). The school has become a focal
point through which the state enters local public culture in a more benign
guise than, say, the police. The mission of the school is ta produce citizens
not only by educating the young but also by drawing parents into multiple



social activities, including observance of national commemerations. Notsur-
prisingly, then, schools and institutes of higher edecation have also had sym-
bolic and practical significance for antistate and revolutionary groups.

In the provinces, schoolteachers work at the ourer fringes of the statc; they
can be envisaged as the fingers of the state’s long arms reaching down to the
people, embodying and negotiating the blurred meeting point between state
and society. However, reachers are more than state employees. They are also
local intellecruals, recoguized as having the authority and responsibility to
defend and promote their community, town, and province. This means teach-
ers may take up political causes that bring them into sharp conflict with the
state and its agents. Teachers localize and translate different kinds of cultural
flow that open up new worlds and ways of imagining for the local community.
They are placed in mediating positions, often intensely ambiguous ones, on
two counts: they act between state and local society and they also link town
and countryside. Rural communities have at times perceived teachers as du-
bious emissaries, a double-edged blessing that could be beneficial but also
petentially harmful and costly.

In Peru up to the 1970s, most teachers were drawn from the dominant
urban-mestizo class. When put in charge of the new alien, intrusive school in
the rural community, they tended to act as mistis, as mestizos with a strong
belief in their own racial and cultural superiority, censtantly mindful of the
unbridgeable gulf between themselves and their Indian charges. According
to one reading of Peruvian history, schooling and reaching were channels
through which a deeply racist social order was reproduced, However, expan-
sion of higher education and the greater access of social groups subordinated
in the Andean race-class hierarchy to the teaching profession could destabi-
lize and totally transform this relationship. Educational institutions became
sites of new struggles against prejudice and injustice waged in the name of
nationalism and a new moral order, and against the broken promises and
betrayal of white governments in the distant capiral, Lima.

This essay explores the conflictive relations between the Peruvian state and
an Andean province at different periods during the twentieth century as seen
through the lens of education. The discussion is framed by recent debates on
the nature of state power and how states extend their power over space. The
Peruvian state’s changing spatial practices and the reactions these provoked
in Tarma, a province in the departmenc of Junin in the central highlands, is
then examined. In the final section, 1 explore contemporary state spatial prac-
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tice and local reaction by focusing on interpretations and actions in response
to a key event in the school and national calendar, the celebration of Fiestas

Patrias, Peru’s national Independence Dav.

Transmission or Translation?

Extending State Power over Space

Much theoretical work on the state, as Allen (19g) has pointed out, resrs on
the idea of the state as an impersonal organism with inherentauthority whose
attributes can be transmitted over space. It is a straightforward maiter. From
this it follows that the cutcomes of state control in national territory are rela-
tively easy to discern. Strong states are considered to possess the power to
impose state rule at a distance. This necessitates direct force (or the threat
of it) to extend sovereignty over space as well as a more insidious fostering
of structures of feeling to spread ideas of national communiry and national
imagination. Subject-citizens enrolled in a nationalist project become in-
volved in multiple forms of allegiance to the state. The space of state territory
in the modern state is seen as constituting a planning frame in which the
state bureaucracy can count, meastre, and map and can institute policies to
educate, improve, and develop the national population. Weak states, in con-
trast, are defined as unable to extend sovereignty over space, drum up nation-
alist sentiments, or bring progress or develepment to the population.

There are many reasons why models of state pewer that stress the demi-
nating, coercive properties of states have been emphasized in official histo-
ries; for one, they record the state’s triumphalist view of its past. But models
that define state power as located in and contained by the apparatus of the
central state overlook the interplay between central state and provineial politi-
cal/cultural narratives and histories and dismiss the notion a priori that state
formation is a process that also takes place “from below.” Here the state’s
rhetoric as to the orderliness of its administrative structure, clear-cut hier-
archic division of territory, and top-down lines of command paper over the
complex, mutating arrangements and relationships that weld province and
state together, The model is encapsulated in a particular ideal-type typol-
ogy that, as in the case of Peru, produces particular atzitudes among ruling
groups that totally misread and misrepresent subterranean counterdiscourses
at work in the provinces,

How and through what discourses and techniques, channels and networks,
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intermediaries and brokers are images and understandings of state, nation,
and citizen relayed? Until recently, few attempts have been made theoretically
to inquire into the dynamic processes through which states achieve a pres-
ence in space. To move away from reified, instrumentalist notions of the
state, one needs to think through the connections between state power and
territoriality and expiore a different set of metaphors. How—and through
whom—does the state flow aver space so that it can reach its outer provinces,
filling national territory with practices and symbolic sites? How does the state
take on-—and how is it given— the autharity to coerce, persuade, and seduce
spatially dispersed pepulations so that they act as subject-citizens and accept
as legitimate forms of governance and relations of ruling imposed from the
outside? As Gupta (1995) usefully suggests, there are two processes at work.
One is the production of the state as a transiocal presence, a shared imagi-
nation of the state spreading like a color wash across the map and distin-
guishing one national homogenizing space from others beyond its borders.
The other process involves the implanting of institutions and agents that con-
stitute networks through which messages and directives can flow between
central state and province. Color washes and flows need to be conceived as
potentially involving two-way exchange, though these may be blocked or in-
effective under reigning constellations of power,

Taking a historical view, I suggest that in Peru one can discern three periods
distinguished by the form and intensity of state intervention in the Andean
provinces. In each of these, the state has been represented, imagined, and
contested in different ways. Starting in the late nineteenth Century, some sev-
enty years after the end of colonial rule, the Republican state began to extend
authority and sovereignty over the territory claimed. It did so partly by dispos-
sessing provinces of their governing capacities. This marked a first phase in
the spatial extension of state power. But in practice the state did little in the
way of implementing postcolonial ideals or spearheading policies to bring
modernity and progress to the Andean provinces. Postcolonial Peru gave birth
to an “aristocratic stare” whose seat of government was on the coast, not
to a “developmentalist state” concerned with the well-being of its citizens.
Up to the late rg6os, Peru was considered “one of South America’s weakest
states” (see Lowenthal 1g75: 7). When social unrest was deepening in the
Andean highlands and a broad consensus had emerged among professionals
and intellectuals that the country needed a strong state, one capable of plan-
ning and executing structural reform, the military ook power in 1968 and
established the Revolutionary Government of the Armed Forces. Years of ne-
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glect gave way to enforced, structural reform, heralding a new, greatly inten-
sified phase of state intervention in the provinces.

But the turbulence provoked by structural reform and influx of state agen-
cies tended to sharpen opposition to the state. This found expression in the
growing appeal of Marxism-Maoism in the 1970s and eventually to the emer-
gence of a hard-line, ultra-left Maoist party, Sendero Luminoso (full title, the
Communist Party of Peru, the Shining Path), which promoted a strategy of
violence and terror to bring down the state. Subversion in the Andes was
not taken seriously by the government in Lima until it had a revolution on
its hands. In the words of Sendero ideologues, the party applied a Maoist
strategy to separate the nation fiom the state, relentlessly attacking the state’s
spinal column to remove its presence by liquidating its agents. It was hoped
that the convulsions produced in provincial society would eventually weaken
the head, that is, the government, which would need only a little push for it
to drop off of its own accord. Sendero’s onslaught provoked a third phase in
state intervention: a greatly expanded military presence in the Andean prov-
Inces to stamp out terrorism and the survival of a centralist, autocratic gov-
ernment that has made very little concession to the demand for a greater
decentralization of political power.

By focusing on the analytic space between state and province, one discards
the assumption that states can recken on ready-made agents or representa-
tives. They have to be produced. One important site is the school, another the
military. In the business of ruling at a distance, states need to adopt, co-opt,
work through, and rely on hierarchies of intermediaries, emissaries, officials,
employees, and underlings. Some are socialized and disciplined to act more
or less on behalf of the state in military and bureaucratic orders that are
stretched out over national space (often with particular concentrations on the
frontiers). But a great many others are not enrolled by the state so directly or
formally, such as schoolteachers, minor officials, and téenicos. These actors
are capable of changing face, of moving across and blurring the notional
divide between state and society, of being tricksters who challenge in myriad
ways the extent and nature of state power. What happens to these relations
on the borders is integral to processes of state formation.

One needs to envisage those carrying out the work of the state as possess-
ing some degree of latitude and choice, a capacity to translate— as opposed
to transmit—ideas about the state and the state’s directives, practices, and
messages, or “tokens” to use Latour’s (1986) terminology. The translation
model as proposed by Latour differs in several important respects from the

AN ANDEAN PROVINCE 317



commonly held diffusion model of state power. tn the latter, messages issued
by powerful states are assumed to be rransmitted largely intact through net-
works of agents, Though losing torce due to the friction of space, the content
of the messages has not been altered significantly. What counts most in the
ditfusicn model is “the initial force of those who have power™ (267). Follow-

ing a Foucauldian line of argument. Latour rejects this static concept on the

cessful rransmission over space docs not reflect the power of the initial im-
pulse: “The spread in time and space of anything—claims, orders, artifacts,
goods—is in the hands of people; each of these people may act in many
different ways, letting the token drop, or modifying it, or deflecting it, or
betraying it, or adding to it, or appropriating it. The faithful transmission of,
for instance, an order by a large number of people is a rarity in such a model
and if it occurs, it requires explanation” (267). Latour goes further. Because
the roken is in everyone’s hands in turn, everyene shapes it according to his
or her different projects: “Instead of the transmission of the same token-—
simply deflected or slowed down by friction—you get . . . the continuous
transformation of the token” (268).

This is a Jogical and appealing reformulation of the concept of power, but
to what extent is a poststructuralist interpretation relevant to a discussion of
relations existing between state and province in Peru? The concept of trans-
lation builds on the notion of flow in which messages are both propelled and
altered as they pass through networks of actors, themselves mobile and chang-
ing. [n Peru, reachers are generally physically mobile, and as local intellectuals
and cultural brokers they capture, channei, and localize new ideas and prac-
tices. But given that they are employed and controlled (at least in theory) by
officials in local branches of the Ministry of Education, teachers have not had
unlimited scope to transform “tokens” that the state directs through the edu-
cation system. So where and in what do powers of translation lie?

For state bureaucracies, not only has the school been considered a fixed
site of state presence, but canstant attempts have been made to also “fix” the
teacher. As trainees in teacher training colleges, teachers are exposed to a
particular rationality, vision of modernity, and concept of pedagogy that are
markedly different from ideas and cosmovisions held in the rural community.
It would not count as education otherwisc. But the state is not the only, nor
necessarily the mast effective, institution that has engaged in producing new
rationalities among the literate population. In Peru, proselytizing, catechizing
Protestant churches have done so; so too have forceful, lefi-wing political
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movements and partics. Teachers may have been through a number of so-
cializing experiences in rheir lives that have instilled different mental frame-
works. ideologies. ideas of personhood that interact in 4 multiplicity of ways,
The extension of the state over space as borne by schoolteachers therefore
involves the state in nerworks and interactions that it cannot hope to control,
and that modify, and may cven reverse, the state’s messages and denands.

IF we look at the translation model of power in relation to Peru’s Maoist
opposition, especially the cold, claustrophobic ideclogy of sendero in its
attempt to produce a mirror, mimic state, we can see that messages pro-
nounced by leaders, the Ayacucho cupola, have not been open to much muta-
tion or transformation. Indeed, enormous efforts were expended by Sendero
ideologues to implant a dogmatic, unchanging, untranslatable doctrine, as
firm as a religious faith. This can be seen as one reason for the party’s failure
to keep its early support. But in everyday contacts, there had to be some flexi-
bility and openness if militants were to hope ta win recruits and pursue the
strategy of separating the nation from the state. Whether Sendero leaders
liked it or not, militants were taking part in processes of translation, the our-
comes and effects of which they were unable to predict-—though they might
try to contrel them through expulsion or assassinaton.

The perspective adopted here, therefore, is that neither the Peruvian state
nor its quasi-religious Maoist opponent could impase cr carry out policies
and designs in an unmediated way. They could not transmit commands or
messages over space; instead, they have had to accept and allow for some
level of translation. The scope of this translation, what it entailed and its
consequences for provincial society, is the subject under discussion here. 1
begin the story by looking at the context of postcoloniality and events taking
place in the early tweniieth century, when state encroachment started in ear-
nest. This period is not only of historical interest for certain ideas as to the
purpose of education; its control and the proper relations between teacher
and community were worked out then and have conunued to frame percep-
tions to the present day.

State Territorializing and Provincial Reactions

Producing a National Education

In the decades after Independence from Spanish rule in the 1820s, liberalism
as a political philosophy shaped the mutual recognition and intelligibility of
messages exchanged between state and province. Liberalism had been intro-
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duced at the very end of the colonial period and had prompted the Spanish
Crown to grant Indians the same civil rights as Creoles (Spanish settlers who,
due to the raint of being born in the colonies, were batred from holding office
in the colonial administration and church}. Bur liberalism proved unsettling,
for it fired Creole patriots to wage revolution to liberate America from Span-
ish ruie. Following Independence, liberal ideas guided the new nation build-
ers and underpinned Republican constitutions and legislation. However, as
Hale comments, this European political philosophy was applied “in countries
which were highly stratified socially and racially, and economically underde-
veloped, and in which the tradition of centralized state authority ran deep”
(1996: 368).

In Peru, at the start of the Republic, the liberators declared that all Indians
or naturals would be known as Peruvians. Like all other citizens, they would
be recognized as passessing indjvidual rights to land, thar is, to the land
granted to Indian communities by the Spanish Crown. They were also liber-
ated from the obligation of providing tribute in cash, labor, and goods on the
grounds of their race. But in practice, it proved far from easy to carry out the
emancipatory legislation; tribute was in effect retained and Indian commu-
nities were under great threat as a result of the change from corporate to
individual ownership. By the end of the nineteenth century, liberalism had
been transformed from an ideology of opposition to the old colonial order to
an ideology that coupled progress with social control and new “scientific”
ideas of racism and positivism. In the process, the initial emancipatory vision
of citizenship rights was dropped. Seen from the perspective of the national
elite, the mass of the indigenous population of the highlands was immersed
in a backward subsistence economy, not reacked by flows of medernity, lack-
ing all vestiges of civic culture, and too humble, ignorant, and uncivilized to
be capable of exercising rights of citizenship. The Constitution adopted at
the rurn of the century included literacy as an essential artribure of citizen-
ship, and this move effectively barred the majority of the indigenous popu-
lation. National and provincial elites alike then came to see education as a
national crusade, as the route through which ignorant Indians would, even-
tually, be civilized and integrated into the new nation.

In his discussion of imagined communities, Anderson has put forward the
argument that the nationalism espoused by the Creole pioneers of Spanish
America was characterized by a “well-known doubleness . . . its alternating
grand stretch and particularistic localism” {(1991: 62). One can go a step fur-
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ther to suggest that neither the local nor the continental expression of nation-
alism corresponded to the spatial scale required for the formation of Latin
American states after the 1820s. The spatiality of the independent state, a
former administrative unit of the Spanish empire, was not particularly mean-
ingful to Creole elites, who identified more with the spatially circumscribed
provinces that resembled city-states run by white or multiethnic ruling groups
with powers of government over the surrounding indigenous population. Nor
was the spatiality of the new states meaningful to indigenous populations.
The old ethnic polities had been broken up under colonial rule and Trdians
had suffered both spatial enclosure and deterritorialization, pushed around
by colonial administrators to pravide tribute and workers and goods for the
mining economy.

The effective scale of government inherited from colonial times was the
province. Provincial elites, euphoric at the end of colonial rule, were expand-
ing and diversifying through the incorporation of waves of immigrants of
largely Buropean origin who looked for adventure and fortune in the New
World. Tarma, a prospercus Andean province relatively close to Lima, had
long provisioned the mining centers in the central highlands with workers,
pack animals, and foodstuffs and was actively promoting the recolonization
of the tropical lowlands on its eastern margins and benefiting from the vastly
expanded production of cane alcohol, aguardiente (F, Wilson 1982). During the
rineteenth century, the provinee attracted ripples of foreign immigrants who
came directly from Europe or via Argentina or Chile as well as from China.
These men (and a small nurmber of women) preferred to settle in the flourish-
ing Andean town, located not too far from the still unruly Lima. Some hoped
to make their fortunes in mining or from properties in the recolonized low-
lands; others offered professional services or were master craftsmenl much in
demand by property-owning families resident in the town. Others were mer-
chants and traders, muleteers and transporters, the largest concerns setting
up import-export houses from the Tarma base. Newcomers, one could argue,
would tend to have less-ingrained prejudices as to the place of an Indian peas-
antry in postcolonial Peru. Indeed, for a short period in the mid—nineteenth
century, family histories retold in hushed voices reveal that a number of Eu-
ropean men married women from indigenous families and gained access to
respurces.

In Tarma, as in other Andean provinces, property owners and professionals
(though rarely the Italian or Chinese merchants) were forming a provincial
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elite cager to govern and even more eager to engage in focal politicking. There

was an unusuwal enthusiasm in Tarma tor transforming the cabilde (council) of

colonial times into a2 modern governing institution, This was signaled by the
remarkable decision in the mid-1860s o keep copies of the mayor's corre-
spondence and the minutes (actas) ot provincizl council debates, bind them
into leather volumes, and deposit then in the municipal archive. With a de-
arec of autonomy that included the right o collver taxes levied on movement
and the consumption of luxury goods as well 2s commandeer [ndian labor,
provincial elites could actively govern and take steps to improve infrastructure
and establish schools.

The tradition of centralism, though, bit hard. As the correspondence of the
Tarma mayors shows, the provincial elite insisted on imagining the state as
a superior juridical body and constantly asked for advice and guidance. Al-
though at the start, the embryonic central government headquartered in Lima
possessed neither the capacity nor the imagination to intervene directly in
what was going on in the provinces, the activity of the provincial councils was
partly responsible for forcing presidents to finance the expansion of the cen-
tral state administration. In terms of political ideas, there had been much
common ground between modernizing provincial and national elites. Sharing
class and race identifications, a horizontal affinity existed among the clusters
of white/mestizo elites dispersed over space, but there was not yet much gen-
etal acceptance that a vertical, hierarchic refationship bound province to state.

By the 1870s, after a messy period of rule by caudillos (military strongmen),
the central state was stabilizing and growing stronger (Gootenberg 1939,
1g93; Klarén 1986, 2000). State revenues expanded greatly due to levies raised
on the windfall profits earned during the guano bonanza (when nitrate-rich
bird shit was exported as fertilizer to Europe). These revenues financed an
expanded state bureaucracy, public works, and wild schemes to throw railway
lines across the Andes with the aim of linking Pacific and Adantic Oceans.
But Peru suffered ignominious defeat in the War of the Pacific (187¢-1854)
when Chilean troops rampaged through the country. The coastal nitrate fields
were lost to Chile, and the state was bankrupted and forced to take costly
loans from Britain. The shock of the defeat was salutary. A general view
emerged among intellectnals debating the causes of the catastrophc and pos-
sibilities for future reconstruction that the country was plagued by racial, cul-
tural, and geographic fragmentation. The gap between coast and highlands,
between modern Peru and backward regions still steeped in the colonial past
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needed to be bridged. This heightened the importance given to education and
generated a view that only 2 naticnal education projeet under state control
could integrate the Andean provinces. Let us look at the emerging conflict
between provinee and state tros the perspective of Tarnu

In 1870, the state had declared that free primary education was to be made
available in the capital of every district in the country and in 1873 handed over
responsibility tor education to the provincial councils. The Lima ministry in
charge of education (along with justice, culture, and welfare) relayed limited
state subsidies to the provincial councils to pav for schocls and teachers, burt
after Peru’s bankruptey following the War of the Pacific, the provinces had to
find their own revenues to make up for the loss of state subsidies. In Tarma,
the provincial council recommended that teachers of the seventeen primary
schools in the province try to collect small sums from parents, but the mea-
sure was unpopular, especially in the rural areas.” Circulars sent by the Min-
istry urged the opening of more schools and that the physical condition of
the boys should be improved: “Nothing contributes sa much to physical edu-
cation as military exercises.”* This indicares the connection being made be-
tween schooling and military recruitment.

Tarma’s municipal archive reveals that during the 139os, 40 percent to
so percent of total municipal income (raised largely from consumption taxes
on aguardiente) was devoted to education. The Tarma mayors wrote fre-
quently to the Lima Ministry to try to secure funding from the state, but the
Ministry replied that the province was wealthy enough to manage without
a state subsidy, given that Tarma’s municipal income was known to have
doubled since the war, The mayor continued to complain that other, pressing
expenditures had to be postponed due to the burden of education and threat-
ened to close schools to redirect funds to public works.® But members of the
provincial council were deeply divided in their views as to the proportion
of funds that ought to be devoted to education compared to public works.
Despite the wrangling, the mayor made the claim that forty schools were
functioning in the province in 189z; the vast majority were to be found in
rural hamlets where teachers from Tarma town attempted to teach Quechua-
speaking children to read and write in Spanish.” This claim, however, sounds
like an exaggeration.

A radical group of intellectuals and educationalists in Tarma, under the
intellectual leadership of Adolfo Vienrich, were inspired by the challenge of
bringing citizenship within reach of the indigenous population.” They devel-
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oped attractive teaching materials that drew on local natural history and
myths and legends for use in rural schools, produced the first newspaper in
Peru in Quechua as well as Spanish, and opened a night school for the edu-
cation of artisans and their children. Not orly was the Quechua langnage
valued, but Indian cultural traditions in the present were respected as well as
Inca achievements in the past. The radical group (supported by artisans and
traders) had won the municipal elections or two occasions (it 1897 and 1go3)
and installed Vienrich as mayor. Thus, ateempts had been made at an early
date in Tarma to define and implement an alternative form of education and
pedagogy and to translate the content of education so as to inspire a less
racist, less unjust vision of postcolonial society. There had been deep criti-
cism in the provinces of the state’s view of education: in Vienrich’s words,
“There does not exist in the Republic, even in embryo, a form of national
teaching that is truly Peruvian in spirit and direction,”

Attempts by the central state to intervene in provincial matters and extend
its authority were not considered by Tarma’s citizens as efficient or beneficial.
How, then, in practice, did the central state manage to subdue the proudly
independent provinces? Here Tarma’s municipal archive provides a vivid, day-
by-day account of the erosion of provincial autonomy.

During the 18gos, the Education Ministry wrote in an increasingly peremp-
tory tone demanding that provincial councils furnish statistical information
on the exact numbers of schools, teachers, and pupils. At the start of the
decade, demands for information were sporadic, but in 1896 Tarma received
a visit from an official inspector sent by the Ministry of the Interior to report
on local government in the central Andean departments, In his assignment
ke would also review what support was being given to education and condij-
tions in the schools. The inspector was not well received in Tarma. He failed
to gain an audience with the mayor, and when trying to collect a list of the
children enrolled in provincial schoois was fobbed off with the excuse that
the municipal anthority had no representatives who could collect this infor-
mation in the rural areas.® Tarma paid the price for its high-handed treatment
of the inspector, for he published “most unfavorable” comments in the Lima
press that, according to the mayor, were full of “grave inaccuracies.” *

In line with the crusading spirit now found in Lima, a massive effort was
made to collect national educational statistics for the year 19o1—-19oz2, not-
withstanding the noncooperative provincial authorities. The Directorate of
Primary Education in Lima sent out 2 stream of official lerters, and finally
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resorted to the threat of fining the provincial councils who did not comply
with the request for information. Adolfo Vienrich, who had just been elected
mayor, wrote at tength explaining the difficulties of collecting accurate statis-
tics from far-flung districts whose authorities were themselves barely literate
and who kept no records.” In Tarma, as elsewhere, difficulties of data collec-
tion probably meant there was substantial underreporting. The result of the
1902 census shocked the Lima Ministry, for it revealed that despite the na-
tionaf crusade, only 2g percent of children between the ages of six and four-
teen years were receiving instruction (Contreras 19g6: r1). The Lima Ministry
decided to intervene.

In 1904, the Directorate of Primary Education sent out a circular to inform
the provincial councils that the state would now take over the responsibility
of guaranteeing the provision of primary education throughout the Republic.
To do this, better and more regular statistical information was imperative as
to the numbers of schools in operation, their condition, and their location.
Provincial authorities were told they could reduce the salaries of teachers who
failed to send data to the district and provincial authorities.”* Mayor Leon
wrote unceasingly to Lima excusing the delays and reiterating his predica-
ment. In 1go5 the government passed a resolution imposing fines on the may-
ors of the provinces and districts who did not send data on time. Members of
Tarma’s provincial counci] were both incensed and bemused. This treatment
at the hands of minions of the state was thoroughly disconcerting to the men
who ran provincial affairs. The Tarma mayors no longer responded to Lima’s
demands with long letters, written in a familiar, man-to-man style. They
now wrote more cautiously. After receiving a particularly sharp telegram that
threatened to remove Mayor Leon from office unless the statistics were dis-
patched immediately, Leon wrote: “There must be some mistake.”** The or-
ders and threats from the state bureaucracy ridiculed local democracy, under-
mined the dignity and respect of the provincial authorities, and gave them |
very little room for negotiation, let alone translation, of state demands. Pe-
remptoty demands created an image of the state as being all-powerful. The
provinees’ age-old tactic of noncompliance no lorger sufficed, for there were
serious shocks in store.

The state’s efforts to make government rational and efficient were increas-
ingly depicted in the Lima press as blocked and aborted due to slow, cumber-
some, anachronistic, noncompliant provincial government. The image im-
planted was of a backward, lethargic, rural elite that cught not to remain
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in charge. The way was being cleared for the state to crush logally elected

government and remove its capacities and responsibilities. Finally, in 1906,

the control, planning, and tinancing of primary education was taken out ot

the hands of the provincial councils and shitted ro a state ministry. Thus, the
launching of a national education project was accompanicd by the bypassing,
discrediting, and disempowering of provincial government. and a new sub-
servient relationship between province and state was born.

Peru’s natienal education project in the carly twentieth century depicted the
Indian as ignorant, defective, uncivilized. To integrate the [ndian, Contreras
notes: “Armies of teachers and personnel were sent off to the countryside, ac-
companied by packs of books, pencils and maps, while poor but diligent peas-
ant communities built classrooms and school vards to receive them. The task
involved nort only teaching reading, writing and simple arithmetic, but above
all, to transmit the ‘national language,” which was Spanish, . . . and national
history and geography, and to inculcate nutritional habits, as well as notions of
hygiene and of ‘urban living’ thar would improve the physical condition of the
indigenous race” (1996: g). The missionary view of education was fostered by
the local as well as the national press. In 1g10 and 1911, almost every issue of
Tarma’s newspaper, El Imparcial, carried an article on the imperative need to
civilize the Indian through education: “For the future prosperity of the nation,
education is essential for the indigenous race still living in semi-savagery”
(10 January 1910). The signs were hopeful: “We have scen that those from their
race whe know how to read and write have formed families according to civi-
lized custom” (7 November 1910). Numbers of schools in the province rose
slowly, but opposition was voiced by the property owners. Local hacendadas
(families resident on the hacienda) kad no interest in extending education to
their gente and chased the schoolteachers away from their properties.

Schooling was closely bound up with an authoritarian form of pedagogy,
military ethos, and militarized regulation of the body through drilling,
marching, and sitting still. There also developed a preoccupation with hy-
giene and cleanliness, with checking the bodies of Indian children. One can
question the extent to which these ideas reflected the power of the state to
transmit and impose a common regulatory framework, for these ideas also
emanated from the dominant class in Andean society. But one also needs to
question the extent to which the practices revealed purely the microphysics of
disciplinary power, for in a postcolonial situation (one never addressed by
Foucaulty, they could also be seen as carrying liberatory potentials. It should
be remembered that an important objective was to transform the body and
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body language of the bent, despised, humble, servile Indian into the upright
hody of the citizen, a citizen who in the Latin American context was cxpected
ro be male and prove his patriotism by bearing arms.

The state's erosion of provincial powers of government and absorprion of
education had come ar a time when countercurrents were surfacing in the
Andean region that rejected the state’s crude civilizing mission. In Tarma, this
incipient indigenista line of thought had heen pionecred in the pedagogic and
political werk of Vienrich and his group from the Radical Party. Vienrich had
been zn exceptional example of a local inteliectual who in the early 1goos had
adopted a socialist perspective to analyze posteolonial society and to guide
his political actions as mayor. His critique of the state (and its representative,
the prefect) cost him his life and also his reputation as a socialist.” But al-
though much of his poiitical work was expediently “forgotten,” some of his
ideas lived on among later generations of local intellectuals. Opposition to
the integrationist educational project of the state came to the fore briefly in

the 1940s and with greater force in the 1g70s.

Structural Reform and the New Philosophy of Education

Erom the first phase of state expansion in the 1900s up O the 1960s, the form
of state intervention in the Andean provinces changed litde.*” But the Revolu-
tionary Government of the Armed Forces under Juan Velasco Alvarado, aided
by professionals and intellectuals from the “left,” was intent on imposing a
series of structural reforms in the 1g7os to modernize the country. Of particu-
lar relevance for the Andean provinces was a sweeping agrarian reform that
aimed to dispossess the hacendado class and transform their large properties
into cooperatives, along with a series of measures to reorganize education.
But the military government got off to a bad start. Two events in thelate 1gbos
were later singled out as symptomatic of the underlying violent clash between
an authoritarian state and citizens with their awn interests and agendas. One
was the overturning of a locally directed agrarian reform in the department
of Andahuaylas and its enforced return to state control (Sanchez 1g31). The
other was the violent suppression of protests by parents in the department of
Ayacucho who rejected the government’s plan to levy charges on schoolchil-
dren having to resit exams (Degregori 1990). In both cases, the military was
sent to restore order, deaths occurred, and the confrontations generated sup-
port for revolutionary parties, hardening the view that the brutal imposition
of state power should be opposed with viclence if need be. Leaders of both
movements were later to join Sendero.
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With respect to education, the military government inherited a heavy finan-
ctal commitment from the previous government (under Belaunde) that had
promised to introduce free education at the secondary level and to increase
teachers’ salaries. To this, the military government added a political commit-
ment. Education was to be a cornerstone of the revolution. Velasco, in well-
publicized speeches, criticized the state education system and, inspired by the
teachings of Brazilian Paule Freire, stated that his government “aspires to
create an educational system that satisfies the necessities of the whole nation,
that reaches the great mass of peasants, up to now exploited and deliberately
maintained in ignorance, that creates a new consciousness among all Peruvi-
ans of our basic problems and that attempts to forge a new kind of man within
a new morality that emphasizes solidarity, labor, authentic liberty, social jus-
tice, and the responsibilities and rights of every Peruvian man and woman. " **

An Education Reform Commission (on which some 120 specialists labored
for a year) delivered a long report with many recommendations for compre-
hensive reform. Despite the widespread criticism this report provoked, it
formed the basis of the new Law on Education {Decree Law 19326) of 1972.
The new Peruvian education was to build on three ideological pillars —hu-
manism, nationalism, and democracy—tied together by the central idea of
coneientizacion (awareness raising) that would lead to liberation and participa-
tion in the historic process of removing the old structures of dependence and
domination (Drysdale and Myers 1975). But many schoolteachers remained
unimpressed. They were openly critical of the government for reneging on
promises made by the Belaunde government for salary increases.

Through the reforms, secondary and higher education was expanded in
the highlands and a new national policy for bilingua! education inaugurated.
For the first time the teaching profession was put within reach of youngsters
from poor rural, indigenous, and choio backgrounds, for teaching was the
only profession where trainees could work (and earn a salary) while studying
for their qualifications in vacation times. Now young men and women from
the subordinate groups in the Andean race-class hierarchy could hope for
social mebility through education. Mediating and keeping a watchful eye
on the turbulence provoked by the changes was the stare-sponsored, nation-
wide organization for “popular participation” whose well-chosen acronym,
SINAMOS, meant “without masters.” **

The agrarian reform led to the implanting of new state offices in the prov-
inces and brought greatly increased numbers of técnicos and ingenieros, This
represented an era of more intense state presence and intervention. On na-
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tional territory 2 set of technical reforms had been mapped out and was being
strenuously implemented with the aim of creating a homogeneous economy
and society. But the military government did not succeed in selling a new
popular image of the state nor in replacing the old racist social order and
discourse with visions, medels, and possibilities that corresponded to popu-
lar needs or demands. In Tarma, the new state functionaries were often given
disparaging names, such as yanagringos, pseudo- or cholo gringos, who as-
sumed authority and were protected by the state but who were judged incom-
petent umpostors. Jokes about the new state agents abounded, told on jour-
neys by an increasingly mobile population. The state was being experienced
as dominating and authoritarian and was being reimagined through laughter.
But it was black humor.

The contradictory processes of structural reform and the complexity of
the putcomes had not been foreseen by members of state planning agencies,
many of whom were Peruvian and foreign academics of Marxist persuasion
laudably working to end feudalism and dependency and launch Andean soci-
ety on a modernizing track. But the reforms could not be transmitted down
through the state’s administrative hierarchy in a direct or systematic way.
Instead, certain groups, such as the ubiquitous ingenieros, were seen in the
provinces to be the main beneficiaries, for they were in a position to take hold
of and translate particular aspects of state policy in the light of their own
interests. Now, instead of blaming the state for its neglect, there was plentiful
evidence at hand to accuse the state of bringing chaos and misfortune. A new
translocal discourse of state corruption was gaining ground while the local-
ization of state institutions sharpened perceptions of inherent contradictions
between the state planners and the people’s desires, demands, and place-
making practices. Agrarian reform had not given peasants control of their
land, nor could rapid training programs compensate for their lack of prepa-
ration. Instead, the reform had substituted state-employed administrators, few
of whom knew anything about agriculture in the Andes, for the old patrones
and had failed to make sufficient resources available to manage the transfor-
mation, The state's cooperative adventure started to crumble, and poverty and

disillusion came in the wake.

Violent Respanses to State Presence

State-led structural reform inevitably faited to meet popular aspirations and
expectations. When the central state discovered it could not control outcomes
and feared ungovernability, it put a stop to the top-down process of change."
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Yet, in the postretorm phase, the expansion of schooling and higher educa-
rion and the new language of concientizacion and empowerment continued
to politicize perceptions of racism, social exclusion, and patterns of privilege.
The state's expansion of education was linked with the development of a new
language of dissent. This was u strident, belligerent form of political speech,
behavior, and body language that crystallized in centers of higher education.
As Dortoearrero and Oliarte (198g) note, the new political discourse of the
schoolteachers rested on the “critical idea.” This Portocarrero defines as “the
vehement opposition to a hated order . . . a discourse which is presented as 2
jolt to the conscience, as a revelation abeut something the dominant classes
had previously hidden” (19g8: 124). The critical discourse provided a simple
set of schema and methods of analysis that could transpose painful lived re-
alities into standardized conceptual and categorical forms,

The state’s efforts to incorporate schoolteachers into its new national edu-
cation initiative and use them to convey its messages were far from success-
ful. The schoolteachers were no transmission belt, and by the 1970s increas-
ing numbers became classroom Maoists [Angell 1982). The Ministry of
Education fought to take greater control over what was taught in schools
through a reform of the curriculum, bur the educational content could be
communicated and translated in a variety of ways. The government was
caught out in its own rhetoric. People had been pressed to become aware and
to criticize the old order as a prelude to giving their support to structural
reform. But they were not supposed to critique the state or the inroads the
military government had made into local political processes and aspirations.

At an organizational level, the critical idea was brought into play in the
mounting political opposition to military government. The teachers’ union,
sindicato Unice de Trabajadores de la Educacién Peruana (suTer; Union of
Peruvian Education Workers) founded in 1972 had a membership of over one
hundred thousand by the end of the decade and was the largest union in the
country. But declared illegal by the military government, it was not permitted
to act as a channef through which grievances and demands could be brought
before or negotiated with the state. The union denounced the government as
a military dictatorship and organized strikes and popular actions to influ-
ence public opinion into taking an antigovernment stand (Hinojosa 1998).
In response to mounting national strike action in the late 1970s, the govern-
ment turned to repression. Union leaders were murdered, jailed (some four-
teen, in the case of Tarma province), hounded, and denied employment in
state schools. The confrontation generated a greater susceptibility, especially
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ameng younger teachers and sccondary school pupils, to consider a politics
of violence as legitimate.

The reform and rapid expansion of education had drawn on poorly pre-
pared teachers without much access to teaching materiais other than cheap
editions of Marxist manuals tavailable in marketplaces threughour the high-
lands) and crude political pamphlets (some of which came trom the state’s
own organization. sINAMOs). Students who poured into the provincial uni-
versities, teacher rraining colleges, and mstitutes ot higher learning were pre-
sented with an education glued to Marxist principles (Degregori 1g91). Yer, al-
though it was critical of the state in terms of its underlying philosophy, some
of the premises of the state’s civilizing mission were retained under the guise
of producing the “new socialist man.” The “good” teacher tried to interest
pupils in politics and current events, but the preoccupation with hygiene and
cleanliness, and with disciplining and regulating the body, continued.

From out of an alphabet soup of Maoist factions, the political and ideo-
logical lead was captured by force in the 1gyos by 2 group of intellectuals
and teachers from the University of Huamanga, Avacucho. Sendero Luminoso
proclaimed a hard-line, highly simplified, and thus more accessible version
of Maoisni that was presented as “scientific truth” (Degregori 1991: 239). The
dogmatic ideology and visions of destruction and bloody revolution caught
the imagination of some of the young who looked for a way to confront the
racism, injustice, and economic and social hardships they had known from
childhood. The school became Sendero’s most important gathering point and
target. Paradoxically, Sendero declared the start of its armed insurrection in
1980, the year Pern returned to constitutional rule after a decade of military
government. The transition had marked an unprecedented opening up of
channels of legal political action, and most Marxist parties opted to partici-
pate in the national election (Manrique 19g5b). Not se Sendero. The Party
remained clandestine and pledged itself te bring down the bourgeois state by
wiping out its agents in the provinces and sweeping away revisionists by liq-
uidaring ali instances of popular action not under Sendero control. Sendero
strategy involved militarizing society in preparation for a long war. But the
kind of future state envisaged by the Party was only vaguely indicated. Under
the New Power or New Demaocracy, people were teld they would live in great
harmony, free from all contradiction, in which divisions of class, race, gen-
der, and generation would be erased, the project kept on track through obe-
dience to an absolute philosopher-leader.™

In Tarma, most teachers had been exposed to the critical discourse of
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Marxist-Maoist politics in centers of higher education during the rg7os and
1980s. Some had attended Sendero-inspired escuelas populares (clandestine
night schools) offering a political education that ranged from reading Mao-
ist texts to dynamiting police stations. Sendero militants worked secretively
and left characteristically cryptic codes and messages in the landscape (as
in the sudden appearance of crude slogans painted in red on walls, or the
communist flag, or unexpected atracks) to suggest they were everywhere and
nowhere. In the schools they tried to turn state nationalism and militarism
inside out by substiruting the communist flag, hymns to Sendero’s leader
(Abimael Guzman under his nom de guerre, President Gonzalo}, and a new
calendar of heroic events, Most schoolteachers now found themselves caught
in the middle, having to translate hetween the opposing demands of state and
Senderc. This involved a dangerous mix of symbolic practices. They might
hoist the red flag in public while singing the national anthem in secret, or
vice versa. All the while, they had to persuade local officials of the Ministry of
Education that schools were functioning as normal, for no one knew for sure
which side these officials were on. After Sendero had dominated extensive
areas in the Andes and numbers of deaths, physical destruction, and terror
were mounting, the state gave full power to the military to crush the subver-
sion and bring the “regions of emergency” back to the state government,

Sendero had gained effective control of the more sparsely populated re-
gions at a distance from Tarma town and transformed them into support
bases for the armed groups. The party had also won some popular sympathy
by organizing the redistribution of land and livestock, symbolically showing
it was capable of putting into effect what the state’s agrarian reform had failed
to accomplish. The entry of Sendero, especiaily into the northern perimeter
of the province, provoked population displacement, the conflict tending to
enhance patterns of movement already underway. Ironically, Muruhuay, an
important place of religious pilgrimage in the central Andes, became a place
of rest and recreation for Sendere militants. When fighting the subversion,
the military came to employ such brutal tactics that they became more feared
than Sendero, and Indian-looking people were singled out for exceptional
mistreatment. But people caught up in the conflict came to make a distinction
between the hated militacy units sent up from the coast and the units of se-
rranos {men from the highlands) who more easily gained people’s trust. Rural
communities were more likely to throw in their lot with the state when they
could ask paisanos for arms and help in setting up peasant militias (rondas
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campesinas) to fight both the terrucos (terrorists) and the murderous spirits, the
pishtacos, who now roamed at large on the community borders.

The military mode of state power had to change to mark the passage from
war to peace. The transition, taking place during the years 1992—1g95, de-
manded that the military stand up as a moral force, exact retribution by pun-
ishing those accused of terrorism, but also reprieve those who offered infor-
mation (through the Law of Repentance) and safeguard an orderly return ro
a state of government. The military defeat of Sendero was not accompanied
by an attempt to initiate 2 process of reconciliation or national healing. In-
stead, the Ministry of the Presidency that took charge of donor funds sought
to reestablish state presence by instigating a vast program of public works in
which building schools lay at the center. Now the smallest, most remote com-
munities are being provided with schoal buildings of standard design and
color whose inauguration may bring the president on a lightning visit. The
school building has become the reminder in the landscape of 2 return to state
government. But most schools still stand as an empty shell, without books,
furniture, or equipment, and staffed by an increasingly despairing body of
teachers to whom the Fujimori government consistently refused to pay a liv-
ing wage. One suspects that the teaching profession is being punished for its
oppositional poelitics and sympathy for revolutionary action that has lasted
nearly thirty years (E Wilson 2000).

Celebrating Fiestas Patrias

In Peru, the national myth of origin celebrated in Fiestas Patrias on July 28
carries a fractured meaning. On the one hand, the eviction of Spain and
achievement of independence are seen as resulting from a popular struggle
for liberation. On the other, the state is celebrated as extending its power and
sovereignty through two lines of transmission: the military and the school.
In Fiestas Patrias, as Gose (19g4) argues, an ideological image of the nation
is built up through a militarized presentation of the Iocal school system,
where la patria (the Mother-Fatherland) is treated as “a school writ large.”
From this metaphorical representation, education is seen to provide “the fun-
damental medium of social relations within the Fatherland” and in so doing
demarcates the reach of state territoriality. This ideology. though, is contested
and undermined during the celebration (70~71).

Fiestas Patrias has been celebrated since the early nineteenth century with
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parades of schoolchildren accompanied by military bands playing martia
music: they file past local digniraries, sing the narional anthern, and salute
the national flag. In later vears, Independence Day has been marked by a pa-
rade of Deru’s armed forces in Lima, a celebration of military might subse-
quently brought to the notice of increasing numbers of Peruvians through
relevision. 1t was hardly surprising that Sendero prohibired this celebration in
the Andean regions they dominated. Nor was it surprising, given its conno-
tations of liberation, that in postconflict times, towns and communities have
wanted to register the end of civil war by returning to their celebratory cal-
endar, including the parades of schoolchildren at Fiestas Patrias.

In this final section, I want to suggest that the celebration of Fiestas Patrias
in recent years can provide a window through which to observe how the un-
easy relations between state and province are now being played out. The pa-
rades of schoolchildren traditionally held on July 28 mark a contested site of
public spectacle, the time-space slot where both state and locality seek rep-
resentation and where, in postwar fmes, new rules of the game are imposed,
played out, and opposed. I look at events relating to Fiestas Patrias from two
perspectives: first, by commenting on a story told by 2 rural schoolteacher
about his role in reestablishing the parades in a community of returnees;
second, by presenting my observations of the effects produced by the govern-
ment’s decision in 1999 to reorganize the celebration to give greater promi-
nence to the armed forces,

Fiestas Patrias and Popular Nationalism

“The narrative I discuss describes with particular clarity the teller’s careful
formulation of an antistate stance. 1t belongs to a genre of mobile popular
culture, of convivial storytelling in bars and on journeys.* It articulates 2 dis-
course that few teachers dare to express openly in the tense postconflict situ-
ation where agents of the state’s intelligence service are suspected of having
taken over from the military in keeping a watchful eye on the activities of
schoolteachers. The ideas expressed can be seen as belonging to an opposi-
tional, subterranean discourse that flows among teachers. Through stories
such as this one, patriotic events can be vested with oppositional meanings
and subject ro endless improvisation.

In 1996, the local office of the Ministry of Education offered a contract to
the narrator to reopen the primary school in a small hamlet in the northern
highland fringes of the province. The population had fied on account of Sen-
dero and later military occupation and had been branded as accomplices of
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the terrorists. For the narrator, this post gave him the chance to return to the
community bordering his mother's home. Belonging to a family from the
region, lie claimed to be both paisaro (fellow countryman) and educated out-
sider. At one level, his story weaves together ideas about state and antisrate.
citizen ang subversive, teacher and community. At another, the story is used
to justify, both re himself and the listener, how he assesses and maneuvers in
postconflict society, where the danger of mistaken identity abounds. Extracts
from the narrative are followed by my commentary.

There are some experiences that are well worth talking about, and re-
cording, that can serve to promote the identity of the peasant, the iden-
tity of indigenous people about their reality, about their pueblo. I should
like to talk about last year, about the menth of July, when, as you know,
Peru celebrates Fiestas Patrias on July 28 and when we in Tarma celebrate
the feast of our patron saint, Santa Ana, on July 26.

With these opening remarks, the presentation of the national holiday is
downplayed by being linked to an eventin the provincial ceremonial calendar.
This suggests that the national will be viewed and framed by the regional,
rather than considered a manifestation of stare power.

At the time of Sendero’s occupation, many of the customs of the citi-
zen were prohibited. It was prohibited that children take part in parades.
It was prohibited that in indigenous peasant society, they could sing the
national anthem of Peru, or have a military escort raise the Peruvian flag,
As educators and teachers, though we are not in agreement with the
political system of the government in office, nevertheless we believe in a
state, in a nation, in an identity, and that the teacher has to also under-
stand that there are ancestral customs in the pueblos, which cannot be
changed from one day to the next. On the contrary, one must respect
their customs. One of these is that the people are accustomed to orga-
nize parades to celebrate Fiestas Patrias. The mothers and fathers feel
that they are somebody in their community when they see their children,
the pupils, participate in a civic-patriotic ceremony, even though there has
come no legai order from the state that cbliges them to hold a parade [emphasis
added].

The narrator suggests that the peasantry had embraced and made their own
the customs and rituals concerning patriotism and nationalism, practices
brought to the countryside by earlier generations of schoolteachers. These
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rituals have become integral to the claims of the indigenous peasantry to
identity and citizenship. Sendero is blamed tor failing to understand the con-
text and meaning of these “customs” or that this popular form of nationalisin
indeed expressed a separation of the nation from the state. The narrator be-
lieves that teachers guiding the communities represent a superior, transcen-
dental nationalism. It is the teacher rather than the government who is the
true patriot and works toward the realization of a better state, ane that listens
to and acts on the needs of the people,

For the people who want to carry out this kind of event, they see it as
a kind of distraction, for this is a pueblo that suffers from the lack of
many indispensable services. For example, it does not have public light-
ing, or electricity; it does not have a road that is passable by vehicles; it
does not have drinking water it does not have a sewage system; it does
not have a medical post. In reality, the peasantry of this community has
very little of anything.

The transcendental nationalism of the teacher and strength of pepular na-
tionalism is juxtaposed with the failure of government ro fulfill its obligations
of bringing modernity to the countryside. Butin this part of the narrative, the
teller is clearly interweaving an older political discourse that is now out of
step with the change in government policy. The Fujimori government won
Popular support with its emphasis on obras publicas (public works), although
“government by public works” is providing only shoddy, empty symbols of
modernity.

In the community, the only entertainment for the men is sports,
sporting everts, but the mothers do not participate for it is mainly soc-
cer. . .. But the mothers really like parades, they like to see their children
take part, parade, dress up and take part in the customary dances of the
region. It is the mothers who enjoy the parades most. T understand this
reality. Therefore at an assembly we held, we agreed we would celebrate
the July holidays with a parade, to celebrate not only the anniversary of
independent Peru but since the community belongs to the province of
Tarma, also Tarma’s anniversary. In this way the people would have a
little distraction, entertainment, a little happiness, and feel hope thar
one day their sons wouid become professionals and do something to
serve their communities.
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The narrator positions himself as an active sponsor of popular nationalisim
int the community, where he expresses support for the wishes of the mothers
in particular. Not only does the parade involve the active participation of chil-
dren, but the social status of parents is reflected in how clean and well-
turned-out the children appear. The choice of which children are allowed to
march and carry flags, pennants, batons, or swords is a social issue, for not
all in the community have the resources allowing them to present their chil-
dren in a suitable way. The choice of who marches is partly up to the teacher,
and it is his duty to drill and instruct the children selected. In the community
celebrations, soccer tournaments have now taken the place of an older tradi-
tion, corrides de toro (bull runs). The substitution is indicative of modernizing
tendencies and changing social relations. But these activities of the men lie
outside the sphere of the teacher, as they have nothing to do with the school.
Instead, the narrator concentrates his encrgies on planning a parade for the
children. The final comment encapsulates a familiar trick of magnification: a
tiny event, in this case a parade of schoolchildren, is linked with a vast pan-
orama, an overturning of the social order whereby poor peasant children can
hope to enter the professions 2nd serve their community.

In the end, the parade was not realized, for the plans were interrupted by
the appearance of unknown, threatening strangers who dressed as peasauts
but who did not have the faces of peasants. The narrator records that they
had asked: “How is it possible that you are going to hold a parade for Fiestas
Patrias when in Pera there are enormous economic and social problems? How
s it possible that the flag flying will not be the flag of the people?” The Sen-
dero militants threatened to kill the teacher if he did not “take care.”

I was not going to “rake care,” as I believe that man is born one day and
then has to die. If we are going to live, then it must be with dignity, It
seems to me that if we cannot live with dignity, then life is worthless.
And whether one dies today or tomorrow js immaterial. The styles and
forms are of no interest to me, Thus, when one is able to work honestly
on behalf of the people, trying to stimulate the development of the
pueblo, one’s death would be received as a great message for the chil-
dren, who in future would see that one has to live with dignity and thar
nobody should push them around,

The beginning of a new narrative theme is indicated by a shift in tone and
style. Its purpose is to elaborate on the image of the heroic teacher, prepared
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10 sacrifice himself for the sake of the people. In this interlude, we find an-
other example of the trick of magnification: the reacher’s martyrdom in the
service of the people seen as a great message tor the children. The implication
of this passage is that reachers in the posteconflict phase need to redefine their
political identity through a renewed commitiment to the people and that the

Sendero militants still at large have no contaet with the popular base.

Sadly, teachers in the peasant conumunities are caught in the middle,
hetween on the one side a stare that pays miserable wages and issues
laws that teachers must follow, and on the other side, groups thar still
survive and wish to impose new laws in the style and custom of the
reality and ideology they stand for. The teacher is in the center. For the
state, teachers are members of the other side, and for the others, let us
call them Sendero, teachers are state informers. So when the Peruvian
milirary is on its way, the teacher is threatened, and when the other

group comes, he is also threatened.

‘The narrator’s presentation of the heroic teacher is juxtaposed by a descrip-
tion of the fraught position of all teachers caught berween Sendero and the
military. While living in the community, the narrator had been indefatigable.
He had kept in contact with other teachers and sought out those he thought
were behind the threat to his life. On two occasions, he had visited arrepenti-
dos (those accused of terrorism but released through the Law of Repentance
after providing information to the military). He had “hard dialogues” with
them, noting that although they were of grearer physical stature, he pos-
sessed greater “character.” But the day before the parade, more strangers ar-
rived and caused alarm in the community. The narrator resolved to lead his
colleague to safery. Retreat was not a heroic act, but was explained by the
narrator's concern for the young teacher, and the story of the nighttime walk
and their reception by teachers in a district capital constitutes a healthy anti-
dote 1o earlier references to sacrifice.

Although the main message of the narrative lies in the claim being made
of a separation berween the nationalism sponsored by the state and the na-
tionalism espoused by the people, there is much room for improvisation and
border play. Depending on audience and circumstance, the narrative can be
more or less explicit as to the narrator’s owll identification with the commu-
nity as well as with the oppositional politics of Sendero. Teachers like the
chola narrator can develop a quite different level of empathy with the com-
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munity than could earlier gencrations of mestizos, ever conscious of thejr
cocial and cultural superiority. Although ideas and practices associated with
school may appear relatively unchanged, they acquire new meanings and sig-
nificance. 1n this case, we are no longer wimessing enforced, state-directed
integration. Rather, education is recognized as the roure our of desprecio (dis-
dain). In this, the ideas of the narrator come close to those expressed nearly
a century earlier by Adelfo Vienrich, for whom the school was “democracy in
action.” Through the narrator’s eyes, ONc sees dislocation; the parade, flags,
trappings of nationalism have become abstracted from the stare. Fiestas Pa-
trias has been translated into local, oppositional nationalism. This reversal,
however, must also be seen as an integral part of state formation “from be-
Jow,” in that images of state and citizen are being opened up for scrutiny and
reformulation.

Fiestas Patrias and Locality

‘The Deruvian state has not been unaware of the dislocation, nor of the poten-
tia] offered by Fiestas Patrias to rally opposition in the provinces. In 1999, the
format for its celebration was changed by government decree in a move that
aimed to give greater prominence to the armed forces and police. In Tarma
town, as in all provincial and departmental capitals, parades of schoolchil-
dren had to start earlier than July 28, in Tarma’s case, ten days earlier, on
July 18, The reason for shifting the date was to allow the state to orchestrare
a nationwide marching competition in which military judges would adjudi-
cate which schools produced the best-turned-out, best-marching children.
The winning schools at the provincial level would then compete in parades
held in the department capitals, and these winners would have the honor of
going to Lima to take part in the march on the day of Fiestas Patrias itself. In
Tarma, respenses to the changes decreed in Lima were critical. Some inter-
preted the staggering of the parades and increased military presence as @ sign
of nervousness on the part of the government and fear of retaliatory action
by remnants of Sendera. Others were annoyed zt the government’s move 1o
take over whai they considered a locally organized event in the hands of lacal
schoolteachers. But on the day, many people camne along t0 cheer.

On July 18, educational institutions from Tarma province—from primary
and secondary schools to teacher and nursing training colleges and branches
of university departments— participated in a parade that lasted over five
hours. Music was provided (as usual) by bands of the police and the boys’
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secondary scheol. High stands had been erected in the central square where
spectators could sit, and a podium was built, covered by an awning, for mem-
bers of the municipal authority, visiting dignitaries, police chiefs, and mili-
tary guests. In front of the podium were three tables where gold-braided mili-
tary judges sat, and keeping the parade route clear were armed soldiers.
Helding the event together was a commentator, who shouted into the pubbic
address system introducing the schools and reminding the crowd of the civic-
patriotic nature of the event and of Tarma'’s support for President Fujimori.
The parade was broadcast live by the local television station.

The parade over, at supposedly its crowning moment, the commentator
read out the names of the winning schools selected by the military judges.
Immediately the festive mood evaporated. The crowd began to boo and
whistle, people muttered among themselves that the wrong decision had been
reached. This reaction brought consternation on the podium, reevaluation by
the military judges, and a welcome silencing of the commentator. After con-
siderable delay, when many spectators had drifted away, a new decision was
announced. Declared as winners were the leading boys and girls secondary
schools in the town, a decision that accorded with the opinion of the dimin-
ished group of spectators. The event was significant. Local ideas as to the
hierarchic ranking of provincial schools could not be overturned, even by
high-ranking military judges. On this oceasion, the desire of the crowd won
out. The state’s effort to stage-manage the public spectacle of Fiestas Patrias
had met with limited success. The allure of a national competition was far
less important than the local parade. But because this had been held ten days
before national Independence Day, there was not much happening in Tarma
town on the day itself,

Rural districts and communities in the province were much less affected by
the change in dates or practice or by the greater military presence decreed by
the government. District schools had sent few children to march in Tarma on
July 18 and were far more occupied with organizing their festivities for July 28.
Ln the distriet capital one hour away from Tarma town where spent the day,
weeks of preparation had gone into the parade that gathered children and
teachers from all the district’s schools. Children were well-turned-out, wear-
ing clean school uniforms or fancy dress. At the podium were members of
the municipal authority, all schoolteachers: representatives of the district Liv-
ing in Lima, who were presented with a gift of live sheep; and a single uni-
formed policeman. The festivities in the district were enjoyed as reinforcing

340 STATES OF IMAGINATION

the bonds of community by celebrating the work of the local schools and
their teachers. Through a loudspeaker, the commentator repeated the com-
munity’s aspirations for the future and pledged that the youngsters of the
district would make a patriotic contribution to Peru. The hopes of the com-
munity, said the commentator, rested on these children, who would one day
enter the professions and return to serve their community, thus giving voice
to the same trick of magnification employed in the narrative discussed above.
Schoolchildren came up to the podium to recite poems and speeches about
the need to fight poverty and the exclusion suffered by most of Peru’s citizens.
But no mention was made of Fujimori or of the government in Lima.

Fiestas Patrias has become a contested political site. Taking place in 199¢
Was an attempt to reinsert a stronger military presence and substitute 2 na-
tional agenda for the popular celebration of community. Although the state
had maraged to affect the staging of the event in departmental and provincial
capitals with mixed success, it had been unable to reach down to districts or
communities. The greater involvement of the armed forces in Fiestas Patrias
can be seen as an instance of the way the Peruvian government has tried to
reintroduce a military presence, but it is uncertain to what extent this will set
a new pattern for years to come. The celebration of Fiestas Datrias in the year
2000 was overshadowed by reactions to President Alberte Fujimori’s assump-
tion on that day of his much-disputed third term of office.

Conclusion

This essay started by raising questions about the techniques and mechanisms
through which states make their presence felt in the provinces. A conceptual
framework was suggested through which relations at the meeting point be-
tween state and province could be analyzed in terms of the fows and spatiali-
ties of state power and the possibilities for mediators to translate rather than
transmit orders and directives of the state, By way of conclusion, we should
look again at the kind of state that has been described and the kind of politi-
cal reactions it has induced. An initial focus on flow and translation has been
a useful way of conceiving of state-province relations: this must now be set
in context.

In the periods under review, the state has appeared in the Andean provinces
in various guises. We have seen how the increasingly impersonal and authori-
tarian bureaucratic apparatus of the central state rook away the capacity for
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government from the provinces ia the carly twentleth century, and in the pro-
cess squashed the fragile lecal democracy at the provincial level as well as
ideas generated locally about education. Following a long period of state
neglect, a reformist military government in the 19708 strove to apply much-
needed structural reform. Bur although well-intentioned, it did so by tiat and
torce. and this served to fizel resistance that turned ro Marxism and Maoism
for its oppesitional political models and strategies. In response to subversion
in the Andes, the state first unleashed violent military repression and then
tricd zo alter the image of the military to fit better with times of peace. During
the 19gos, an autocratic presidency centralized state power and took direct
charge of processes of recuperation within a framework of neoliberal eco-
nomic order. In sum, one can see that although there have been swings be-
tween direct intervention and neglect by the state, few openings have ap-
peared for alliance building or negotiation with the provinces.

In response to a generally intransigent and peremptory state, reactions in
the Andean provinces have taken an increasingly confrontational and violent
form. The silencing of the early expression of oppositional politics pushed
resentment and hopes for political change underground, the subterranean
political discourse surfacing now and again. With turmoil and instability
brought about by top-down structural reform with 2ll its unintended con-
sequences, a new violent phase of confrontational politics made headway.
The spread of a belligerent Marxist-Mzoist discourse in centers of education
paved the way for the attempt by a small, highly disciplined group of mili-
tants to bring down the state. Once again, after their military defeat, a period
of silencing has ensued. Political opposition, however, remains latent, just
under the surface, finding expression in the contests over meanings, as ex-
emplified in the guestion of whose liberation is being celebrated in Fiestas
Patrias.

The schoolteachers caught in the middle have led a double life, moving
between state and opposition. Dealing with this doubleness has generated
not ap ironic distancing but a propensity to adopt a politics of violence.
Emerging from this history is an overall view that the scope for translation by
teachers as mediating agents between state and province has been quite lim-
ited. Tt is inconceivable to consider social and political action taking place
without some element of translation; nevertheless, in view of the intransi-
gence of both the state and its revolutionary opposition, there has not been
much room for mediation.
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If we lonk again ar this history, and at the nature of the political alternatives
that emerged in the Andean provinees. then the period when most was at
crake and most was lost, § believe, can be dared to the turn of the century, The
andermining ot local govermment cut short an cvperintent in posteolonial
democracy and instituiion bujlding at the provincial level. Absorption of the
provinces by an inetfective state led ro the worst of all possible worlds. This
does 1ot mean that 1 harbor 2 sentimental artachment to Tarma's provinelal
council or the work of the radical indigenistas. The viewpoint refleces my
awareness of the verve and dynamism, the contests and contlicts, the ample
evidence of an understanding of locality, which is to be found in the letters
of the Tarma mayors as matters of the day were reviewed and commented on
at length during the 1860s to 1goos. With the expansion of the scope and
power of the central state, this local debate was stifled, and there was no other
recognized political channel where it could be redirected.

Notes

This essay owes a great deal to colleagues in the research program Livelihood: identity and
Organization in Sitations of Instability. [n particular, I want to rhank Finn Stepputat for
his inspiring comments on a very preliminary draft. Unless otherwise noted, all translations
are miine.
1. See, for example, discussions of the uneasy relationship between teacher and community in
Primov (1980); Ansion (1g89); Montero (199¢); Contreras {19g6}.
2. See Mallon (19gs) for a discussion of the emergence of this discourse of citzenship in the
central highlands, especially in the context of the War of the Pacific and its aftermath.
3. ‘Tarma Municipal Archive (TMA) Actas, 1886, October 29. The number of schools (seventeen)
exceeded the number of districts (ten) at the time.
. Tma Letters, 1886, Mayor Piedra to Inspector of Schools, Tarma.
. TMma Actas, 18g1, December 21,
. Tma Letters, 18g2, April 13, Mayor Carranza te Director General de Gobierne, Lima.

B~ Y I

. Politically, they belonged to the Radical Party. In his student days in Limu, Vienrich had been
a disciple of the iconoclastic liberal, Manuel Gonzalez Prada.

fe =]

. Quoted in the introduction to Vienrich’s compilation, Fabulas Quechuas (19o6; reprinted 161).
g. Tma Letters, 1896, March 14, Mayor Philipps to Subprefect, Tarma.

10, TMA Leters, 1895, September 8, Mayor Cantella o the Official Inspeetor, Lima.

11, TM™a Letters 1903, July 21, Mayor Vienrich to Prefect of Tunin.

12. TMa Letters 1goq, April 30, Mayor Leon to district mayors.

13. T™a Letters 1go3, April 4, Mayor Leon to the Directorate of Primary Educanon, Lima.

14. Vienrich, along with anather member of the Radical Party, were hounded to death in 1908:

posthumously, he won fame as a “folklorist.”
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15. There was a short rurbulent period in the 19408 when the szare changed characrer. An indi-
genista challenge to the state’s education project in the 19405 was associated wich critiques
launched by novelist and educator José Maria Arguedas and by Luis Valearel and José Antonio
Encinas. For a brief period these men were able to influence state policy under the presidency
of Luis Bustamante (1945-1948).

16. From a speech given by Velasco in 1971, quoted in Drysdale and Myers (1975).

17- SINAMOS is Sisterna Nacional de Apoyo a la Movilizacién Social (National System for the
Support of Social Mobilization).

18. This was marked by a change of president, when in 1975 General Velasco stepped down and
General Morzles Bermudez took over.

19. Important discussions of Sendere’s political thinking and agenda include the following
works. Gorriti (1990, 19gg) provides the most comprehensive chronclogical account of Sen-
dero’s strategy and actions, and Poole and Renique (1992} also give a useful overview; Arce
(1989) reproduces versions of texts by leader Abimzel Guzman for foreign audiences; Har-
ding (1987) examines the work of Sendero intellectual Dizz Martinez; Tapia (19¢7) discusses
Sendero strategy from Guzman's notes captured by the military; Taylor (1998) explores their
military strategy; Ansion et al. (1992) look at Sendero and education; and Manrique (1995a)
covers the later story from Guzman's arrest to the division of the Party. Insightful commen-
taries on Sendero's politics, their appeal, and representation are found in Degregori (19g1);
Poole and Renique (1991); Starn (1991}; Palmer (1994); Portacarrero (1998); Stern (1998); and
Beasley-Murray (199g).

20. T first heard the narrative while on a journey in 1997 and agrecd with the teller that we could
later record i, though it lost wit and spontaneity in the retelling under more formal cir-
cumstances.
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THE CAPTIVE STATE Corruption, Intelligence
Agencies, and Ethnicity in Pakistan

Oskar Verkaaik

The term p1a stands for Pakistan International Airlines, but not according to
many Muhajirs, a term widely used in Pakistan for those whose families mi-
grated from India in the years after independence in 1947. Most live in the
two big cities of Karachi and Hyderabad in the southern province of Sindh.
Since the 1980s, they massively support a political party called the Muhajir
Qaumi Movement {MQM; Muhajir Nztional/ Ethnic Movement) that has given
shape to a collective and political Muhajir identity. In 1996 and 1997 [ did
fieldwork in one Muhajir neighborhood in Hyderabad, an area of shaemak-
ers, blacksmiths, shopkeepers, street vendors, bangle makers, rickshaw driv-
ers, and their families. In this area, most people say that the official meaning
of 114 is merely a promising veil of national solidarity that conceals a rather
disgusting face of ethnic exclusivism. The reai but hidden meaning of pia,
they say, is Punjabi International Airlines.

The airline offers its white-collar employees the safety of employment,
good educational facilities, excellent medical care, housing in quiet, clean,
and safe enclaves separated from the dusty and often dangerous city areas
that surround them, possibilities for cheap foreign travel, and high social
status. Apart from the army, p1A may be the most attractive state-owned em-
player in Pakistan. But many of my Muhajir acquaintances say that they would
never stand a chance if they applied for a position in r1a. That, they insist,
has nothing to do with merit. On the contrary, they maintain that Muhajirs
are well-known to be the most educated and patriotic people of Pakistan. Yet
P14 has been captured by Punjabis, and Punjabis will never allow a stranger
to enter their stronghold,



This is typical. they say, for the way Punjabis control all state institutions.
They do this through tamily ties. A typical Punjabi extended family consists
of brothers, cousins, and uncles, who among themselves divide the strategi-
cally impurtant posts. One is sent into the army, another develops 2 neowork
among bureaucrars, a third rakes care of the landed property, a fourth docs
the dirty work in the l‘uniab'i Muslim League, a fifth works himself up into
the rank and file of the rival Pakistan People’s Party, a Sixrlﬂ may become
judge, a seventh starts o family branch in the United States, an eighth joins
pia, and so on. If one branch suffers, the others make up for the losses. Asa
whole, the Punjabi family prospers.

When my informants talk like this, it is not always clear what they mean by
“the Punjabi family.” Do they allude to several families who happen to be
Punjabi? Or do they talk about all Pakistani Punjabis who live as one extended
family? The question appears irrelevant to them. What matters is that Pun-
jabis arrange things according to the wrong sense of loyalty. The Pakistani
state, after all, is a creation for all South Asian Muslims. Its fruits belong to
all Pakistani citizens. Muhajirs wo have the right to a share of the profits
of pia. Any true Muslim would recognize that. Yet Punjabis, like Western-
ers—sorry, my friend, don’t take it personally— care only about money. They
would sell Pakistan, a state created in the name of Islam, to American capi-
talists. Such an unpatriotic attitude is in their blood. Did they not form the
backbone of the British colonial army? A typical Punjabi would sell even his
own mother if it would benefit his interests. Small wonder, then, that Paki-
stan is in such a sorry state today, captured as it is by unpatriotic hypocrites
who only use Islam for their own purposes.

I have to zdmit that I have not quoted anyone in particular in this intreduc-
tion. It is instead a loose compiiation of many casual conversations. Perhaps
nene of my informants would endorse this view entirely—certainly not when
prescnted to them by a foreigner or on paper. Yet the text contains a basic
idez that I have heard often in Hyderabad, namely, that the Pakistani state is
made in the name of islam and belongs to the whole of the Pakisrani nation,
but is captured by one ethnic group. This essay s meant to examine more
fully this interrelatedness among fslam, ethnicity, and images of the state in
popular discourse among Muhajir residents of 1 Iyderabad and Karachi.

To do this, [ relate Dale Eickelman and James Piscatori’s {1996) remarks on
the character of Muslim politics to an approach for studying the state as pro-
poscd by Philip Abrams (1988) and put to practice by Akhil Gupta (1995) in
the case of South Asia. The ain is to show how people in Pakistan can talk
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about the state. | argue that the modern nation-state is collectively imagined
as a space of legitimate power, rclatively unconnected  and untouched by
real power struggles that are going on within society, and thar this is done by
depicting the state as a1 CXpression. or even the guardian, of true Isiamic
principles of lovalty and authority. State tuncrionaries, government leaders,
and others associated with the process of nation building and state tormation
in Pakistan have promoted an image of the state as being opposed to, and
aimed to reform, prevailing “un-Islamic” tendencies within society, such as
cthnic or kinship loyalty and “feudalism.” At present, socicral groups and
emancipatory movements appropriare and use this discourse for their own
purposes. Continuing to reify the ideal of the state as the potential promoter
of a just society, they also accuse the elites associared with state power of
polluting this ideal by using it as a veil to conceal the very particularistic loy-
alties the state is supposed to reform. This has added ro an increasing crisis
of state authority, as, for instance, indicated by extremely low turnouts during
national elections, a growing sense of displacernent among certain societal
groups, and a growing polarization within Pakistani society, manifested in,
for instance, the rise of ethnic and sectarian movements. | end with some
remarks on why the widely held assumption that the rise of social unrest and
social/political violence is caused by a collapse of state authority is too sim-
plistic, as it focuses solely on changes that occur within state institutions and
ignores possibly more important transformations in society at large.

Muslim Politics and the Reification of the State

To a large extent, the contention of Eickelman and Piscatori (1gg6) that Islam
constitutes the moral-symbolic language of Muslim politics is also true for
Pakistan. Eickelman and Piscatori argue that most political debating, bargain-
ing, and cajoling in Muslim societies contain explicit references or more im-
plicit allusions to Islamic notions of loyalty, authority, respect, justice, soli-
darity, and so on. Of course, despite claims to the contrary, Islam leaves much
room for disagreement over such isstes. In modern societies, Islam may serve
many goals and objectives, as no person or institution enjoys a monopoly on
the interpretation of Islamic traditions. However, as is clear, for instance,
in the case of wamen’s movements, it is practically impossible, or at least
unwise, to reject Islam altogether as a common ground for social-polirical
discourse.

Apart from and in addition to Islam, the state constitutes ancther legiti-
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mizing principle in the name of which people claim to say or do things. It is
probably true that for a long time states were built and maintained in the
name of something else, such as the monarch, the emperor, or a religion; all
the same, the idea that the state itself constitutes an autonomous principle of
authority seems to be at least several centuries old, This idea is based on what
Philip Abrams (1088) calls the reification of the state into an almost sacred
entity in the name of which order must be restored or people can be asked to
make sacrifices-—an idea of order that to 2 large extent helps shape people’s
perception of social reality. Because Abrams himself formulates what he
has in mind more accurately than I can, it is best to quote him somewhat
extensively:

The state is not the reality that stands behind the mask of political prac-
tice. It is itself the mask, which prevents our seeing political practice as
it is. . . . There is a state-system . . . a paipable nexus of practice and
institutional structure centered in government and more or less exten-
sive, unified and dominant in any given society. . . . There is, too, a state-
idea, projected, purveyed and variously believed in in different societies
at different times. . . . The state comes into being as a structuration
within political practice; it starts its life as an implicit construct; it is then
reified . . . and acquires an overt symbolic identity progressively divorced
from practice as an illusory account of practice. The ideological function
is extended to a point where conservatives and radicals alike believe that
their practice is not directed at each other but at the state: the world of
illusion prevails. The task of the sociologist is to demystify; and in this
context that means attending to the senses in which the state does not
exist rather than to those in which it does. {82)

It is of some importance to see that the reification of the state can be
reached only by separating the state from society, and that this separation is
a discursive or imaginary practice. Concretely, state functionaries are seldomn,
if ever, not part of society. They may belong to a particular ethnic community
or an income group, they ate men or worrten, and so on; yet they derive their
power from the negation of their social identizies and the claim that they, as
state functionaries, stand outside or above society, act impartially, and are not
directed by any prejudice or self-interest, It is therefore important to study
how this idea of impartiality and authority is being constructed and repro-
duced by people associated with state power. This includes the study of the
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symbolism of state rituals and processions, state monuments, military uni-
forms, and bureaucratic new speech.

Building on these insights, Akhil Gupta (1gg5) has shown that popular
images of the state hinge on the same separation of the state from society. In
an article on popular debates about state corruption in a northern Indian vil-
lage, Gupta argues that the very theme of corruption enables the villagers to
maintain a division between themselves and local state representatives. State
functionaries enter local power struggles, but they also deny this by claiming
to act in the name of an impartial and translocal state. Not surprisingly, the
villagers evaluate this discrepancy as hypacrisy or corruption. The villagers
thus subscribe to the ideal of an impartial and translocal state and then con-
demn the activities of local state functionaries on the basis of these high
expectations. The ideal of an impartial state is maintained; in contrast, the
state as it is experienced locally is talked about as a pool of moral decay that
pervades the state but has little effect on society. The separation between state
and society is thus maintained to confront the power abuse of local state
functionaries with the moral superiority the villagers ascribe to themselves.
The idea of a state that exists relatively independently of society may thus be-
come the basis for rebellion, resistance, or other forms of subversive action.

In the case Gupta (1995) describes, the theme of corruption is the most
important argument through which the villagers construct the image of a
polluted state or a besieged ideal of impartiality and justice. Although corrup-
tion serves a similar goal in Pakistan, I also think that Muhajirs in Hyderabad
have more strategies at their disposal to make a similar argument about a
besieged and conquered state. Ethnicity, or the argument that other ethnic
groups have captured the state, is one of them. Apart from corruption and
ethnicity, T also pay attentien to a discourse revolving around secret intelli-
gence agencies. Seen as the hidden, true power players operating behind the
bureaucratic fagade of the democratic state, intetligence agencies are said to
corrupt the original ideals of the Pakistan Movement. 1 furthermore discuss
the presence of rumors and the production of a quasi-secret atmosphere in
which to distribute such rumors that help construct the image of the captive
state.

In this essay, then, I am most concerned with the myth of the state rather
than with the doings of the state. Rather than focusing on the production of
the state myth by state officials themselves, an issue someone like Timothy
Mitchell (1991) has paid attention to, I limir myself mainly to the popular
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appropriation of this myth as i is linked to the themes of corruprion, eth-
nicity, and the works of intelligence agencies. all of which are “hotissues” in
populur debates in Pakistan today. To put these pepular intages of the state
into perspective, however, | first say a few things abeut state formation in
Pakistan and how the idea of state authority has been linked to 2 modernist
interpretation of Islam.

Islam and Nationalism in Pakistan

State formation in Pakistan, as nation building, is closely related to modernist
trends in the interpretation of Islam as they were being developed through-
out the nineteenth and early twentieth century. Perhaps more than anybody
else, the poet-philosopher Muhaminad Igbal has linked Islamic moderniza-
tien to Pakistani Muslim nationalism. His ideas have been very influential in
Pakistan, so much so that he is generally considered the national thinker of
Pakistan. The most prestigious university of the country is named after him,
and his grave in Lahore, located next to the Badshahi Mosque and other
monuments of the Moghul Empire, has become a place of secular pilgrimage
for many Pakistani citizens. Iqbal argued that the future of an independent
Muslim state in South Asia would rise or fall depending on the extent w
which South Asian Muslims would be able to modernize Islam and free them-
selves from what he saw as erroneous innovations and regional pre-Islamic
traditions that had come to pervert the original revelations of the Prophet.
The new state of Pakistan was thus not simply based on Islam, or the ideal of
Muslim unity, but, more precisely, on a particular interpretarion of Islam that
stressed the importance of modern education leading to an individual Bildung
into modern citizens and the ability of independent reasoning concerning
religious matters (ijtehad ;. In nationalist ideology, particular practices were
rejected as being traditional, backward, syncretic, a remainder of Hindu or
colonial influence, and therefore un- or not-quite-Islamic.

Three sets of practices and mentalitics were considered especially unwor-
thy of a modern Pakistani citizen. The one that has been given most attention
in academic wriring is popular Sufism, especially saint worship, which is dis-
missed by many Pakistani as either a sign of backward mentality or a Hindu
perversion (c.g., Ewing 1983, 1997; Gilmartin 1988; Werbner and Basu 19g8).
Two others have been less noticed thus far. “Feudaiism™ kas been identified
as being in contradiction with the 1slamic ideal of social equality (musawat).
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In Pekistan today, words for different types of landlords, such as jagirdar,
zamindar, and especially wadera, are widely used as insults in public conversa-
tion. In speeches. politicians accuse each other of wishing to rule Pakistan
as “their privare jagir” anded property). In v series. the wadera persona is
almost by definition the evil genius. This rather recent type of landlord who
cannot flaunt an aristocratic background, as he is usually from a family who
used to produce the village headman, who worked as the representative of
the more traditional jagirdar or zamindar, is typically portrayed as driving
around his vast lands in a four-wheel-drive Pajero jeep with tinted windows,
exploiting his bonded laborers (haris), raping their daughters and sons, drink-
ing whiskey, and terrorizing the countryside with the help of a private army
of armed strongmen (dacoits). This talk probably has its roots in the power
struggle that has been going on in Pakistan between the ciry-based bureau-
cracy and military, and regional elites of landlords (Jalal 1995).

Further, several forms of exclusivist solidarity that may divide the Muslim
community have come under attack as being un-Islamic. This is most pro-
foundly the case with the concept of caste (zat), which is widely condemned
as being part of a Brahmin ideclogy. As a result, many Pakistani have dropped
their indigenous family names, most of which refer to 2 caste-specific occu-
pation, such as mochi (cobbler) or gasai (butcher), and have adopted a so-
called ashraf (noble) name with an origin in Islamic territories such as Arabia,
Persia, or Central Asia. To a lesser extent, kinship solidarity, as in so-called
biradaris (endogamous groups), are condemned as being in violation of the
ideal of Muslim unity, as synibolized by the hajj as well as the hijra, the exodus
that marks the leaving behind of tribal ties in favor of a new religious com-
munity. Finally, regional solidarities, commonly labeled “ethnic,” are often
said to endanger the all-Muslim unity.

in the early decades of Dakistan independence, cultural and political elites
depicted the state as a major initiator of social and culmral reform—literally
as a set of parents {(ma-bap) educating their children (Ahmad 1964: 103 —20}.
Modernization was seen as a liberating gift presented by a social avant-garde
to a backward society steeped in tradition. Modernization was a mixture of,
on the one hand, a mimicry of things Western, including ideas of military
discipline and economic development, a bureaucratic style of clothing, a
knowledge of British philosophy and poetry (at & minimum, one was ex-
pected to be able to quote from Russell and Wordsworth), and on the other
hand, a training in a sharif or noble, mostly urban culture, centered around
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the Urdu language as it had been developed in the nineteenth century in
northern India. Condemning saint worship, “feudalism,” and particularistic
loyalties as traditional and un-Islamic, members of urban elites tried to com-
pete with established regional and rural political networks centered around
powerful landlords and spiritual leaders, The effort to make the state of Paki-
stan prosper, as well as the attempt to purify Islam from Hindu and colonial
influences, were their claims to legitimacy.

From the late 1960s onwards, a counterdiscourse emerged that developed
and promoted regional or “ethnic” identities. With some exceptions, region-
alists have not rejected the idea of Muslim nationalism as such, but have tried
to give a new meaning to the concept through a much more positive evalua-
tion of regional syncretic Islamic traditions. Especially Sufism or tasawwuf, as
the mystical, less shari'at-oriented branch of Islam, has been reevaluated as a
form of Islam that is more at home in the various provinces of Pakistan than
the reformist notions of the urban modernist elite. There has been mare at-
tention to ecstatic practices, as well as more physical expressions of faith—
music, dancing, crying—which in the 1960s and 1970s especially attracted
rhe-urban, vaguely left-wing students, intellectuals. artists, and others, who
found in these passionate and swinging practices of devotion more opportu-
nities for social rebellion, fun, and identity construction than in the mod-
ernist emphasis on the importance of reason (agl) and discipline (nazm). In
the provinee of Sindh, which together with former East Pakistan became the
most rebellious province in the late 1960s, the shrines of two local saints, Lat
Shahbaz Qalandar and Shah Abdul Latif, became important centers of re-
gional resistance and the construction of a separate Sindhj religious and po-
litical identity,

The rediscovery of syneretic traditions and Sufism was taken up by the
Pakistan People’s Party (ppp), which in 1970 won the first democratic elec-
tions in the history of Pakistan. During the administration of the PPPp, ethnic
or regional identities were promaoted as intrinsically part of the complex iden-
tity of a Pakistani citizen. Whereas a Pakistani identity had always had a na-
tional and religicus component, an ethnic one was now added. Four ethnic
groups were more or less officially recognized; these coincided with provin-
cial boundaries, so that a Pakistani was required to identify as either Punjabi,
Sindki, Pakhtun, or Baluchi. Moreover, a quota system, which distributed po-
sitions in the civil service as well as places in educational institutions on the
basis of ethnic background, allotted certain rights to members of these vari-
ous ethnic groups,
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Partly in this context, young Muhajirs in Karachi and Hyderabad mobilized
themselves on the basis of a new Muhajir identity from the late 1970s on-
wards. They became the most vocal of those groups that have not been will-
ing to identify with one of the four recognized ethnic groups. In 1978, the
All-Pakistan Muhajir Student Organization (APMso) was formed, followed in
1984 by the Muhajir Qaumi Movement (MQM). The mQm has since then made
headlines in both the Pakistani and international press as it has been a major
player in the dramatic increase of ethric polarization and violence in urban
Sindh. It is a movement with many different faces. From an academic stand-
point, it is movement of remarkable social mobilization based on a rare per-
ception of ethnicity, as the mgm does not claim a separate ethnic identity for
Muhajirs on the basis of 2 shared homeland but rather on the basis of a
shared experience in exodus and migration. For many of its supporters, the
MQM is a revolutionary movement that has given voice to large sections of
the underprivileged population of Karachi and Hyderabad. Its critics associ-
ate the Party mainly with armed terror, ethnic discrimination, nepotism, and
crime. The Party, which has won elections in urban Sindh with large margins
since 1987, has seriously suffered from an internal split in 19z and even mere
from attempts of various governments to break the back of the party’s street
power in a series of so-called Operations Clean-up, which have been criticized
by human rights commissiens for the extrajudicial methods that reportedly
were being employed,

Corruption and Violence

In the neighborhood where 1 did fieldwork, the experiences people have with
state functionaries clearly do not meet their expectations. Expectations are
based on the ideal of an impartial, wansparent, autonomous state, which,
as a benevolent and just parent, rules over society. That is the standard—
the way things should be. In practice, however, that ideal is felt to be con-
stantly corrupted by dishonest and insincere state functionaries with whom
the people of the neighborhood have to deal daily. As Gupta (1995) also ob-
serves in his northern Indian village, there is a profound discrepancy between
expectations of the state and everyday experiences with local state function-
aries, a discrepancy that serves as the basis of a discourse of popular protest
and resistance.

Most residents of my neighborhood—all of them are Muhajirs—subscribe
to the legitimacy of state authority. In this respect, they consider themselves
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different from, for instance, the Pathans in the mountainous north, whao, as
a rribal people, are said to be an unruly, unpredicrable lot who do not recog-
nize the authority of the state. Notwithstanding the fact that Pathans are to
some extent admired for their proverbial sensc of independence, they are also
condemned for their tribal laws. cspecially the custom of blood feud, which
are seen as evidence of an un-Islamic and backward mentality and a violation
of both the shari'at and the Constitution. Very often, the discourse of moder-
nity is being used in this respect: the tribal laws are said to belong to a past
that educated people have left behind. These traditional laws, based on exclu-
sivist loyalties of tribe and family, should now be replaced by the impartiality
of the shari’at and the burcaueratic laws of the medern nation-state. More-
over, as Muhajirs who claim to have left their homelands in India for the ideal
of Pakistan, the residents of the neighborhood feel that they have profoundly
contributed to the establishment of Pakistan, which was expected to make
real the ideals of Muslim unity and social equality and put an end to par-
ticularistic solidarities and traditional law systems. Generally speaking, the
residents identify the state as an agent of modernity and reform and hold that
Muhajirs—as an educated people and a people who went through the chas-

tening, if not purifying, experience of exodus—are especially equipped to
understand and promote the ideals of Islam and medernity. Their everyday
talk is full of condemnations of the identified antipodes of modernity, not
only tribal laws, but also Sufism, feudalism, and caste and kinship loyalties.

Althcugh always softened by an ideology of Muslim unity and national soli-
darity, the idea that Muhajirs are the champions, if not the chosen people, of
Pakistan regulacly pops up and most often comes with a feeling of solitude
and displacement, of having been betrayed and left in the cold by the other
peoples of Pakistan, who have bartered away the ideals of Pakistan for their
regional or ethnic interests. The personal experience of migration and the
stories that are teld zbout this in the family and the neighborhood have al-
ways been linked to the national experience of independence and, subse-
quently, the building up from scratch of Pakistan. The sacrifices that are said
to have been made by Muhajirs have never been propetly appreciated. On the
contrary, the state, once established, has been conguered and barricaded by
others who are less receptive to the liberating ideals of Islamic modernism.

With such arguments, people in the neighborhood evaluate and talk about
their daily dealings with local state officials. Very few of them work in state
institutions, although some work as policemen or other low-grade civil ser-
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vants, and most look at state institutions as impenetrable bastions. It is gen-
erally considered a waste of time and energy to apply for a job in the civil
service unless vou are willing and able to pay a bribe as high as onc vear's
salary. Further, the implementation of governmental deveiopment schemes
(legalization of illegal housing, construction of sewage systems, etc.) depends
on personal contacts or high bribes und takes 4 frustratingly leng tme. The
police in particular are considered untrustworthy, hostile, and humiliating:
when in treuble, stay away from the police it you do not want more probleme.
Nevertheless, it is not always possible to avoid the police, who regularly set
up checkpoints to relieve passers-by of their money and valuables.

Over the past few years, corruption has become a major thente in political
debates—not only on a popular level, but alse in newspapers, on TV, and in
the National Asserbly. Prime ministers are usually dismissed on the charge
of corruption: Muhammad Khan Junejo in 1988, Benazir Bhutto in 1990 and
1996, Nawaz Sharif in 1993 and 199g. In November 1596, after Bhutto had
been dismissed, a major operation was launched by the interim government
to overcomie corruption. With great fanfare, an Accountability (Ehtasab) Com-
mission was installed thar would check the bank accounts of every major poli-
tician and buzeaucrat, During the same period, Pakistan appeared second on
some international list of most-corrupt countries, which became a popular
topic of public debates and jokes. Some said that it was to be Pakistan’s tragic
fate never to be the first in anything; others countered that Pakistan had ini-
tially been on the top of the list, but then some government official had bribed
the makers of the list to persuade them to put some African state first, Mean-
while, the national television network daily reported on the findings of the
Ehtasab Commission, showing the commissioner behind a huge pile of docu-
ments on his desk, or solemnly talking with the president of high court
judges against the background of high-ranking uniformed soldiers. It created
the illusion that corruption and nepotism were ot an intrinsic part of state
power but, on the contrary, a foreign, if contagious and dangerous, disease
that had affected many a state body and that was now being fought with all
the power the state could rauster. Interestingly, the Ehtasab Commission it-
self has since become a subject of controversy and allegations of political
intrigue, but although this has affected the accountability of yet another state
institution, it has hardly damaged the belief in the possibility of a transparent
and impartial state as such. It has, however, seriously added to a general pub-
lic distrust of politicians and bureaucrats, who are commonly believed to “eat
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your brain” (dimag khana) with hollow phrases of Islam and national solidarity
while ruthlessly exploiting the common or poor people (am log, gharib lag).

The popular perception of the state is shaped not only by corruption, but
alsc by violence and humiliation. According to the neighborhood residents,
state violence has become salient and more brutal since the 197os. This in-
cludes everyday instances of harassment by the police, but also more violent
state persecution of potential militants of the MQMm. Backed by massive pro-
paganda that depicts the series of Operations Clean-up as battles against “ter-
rorists” funded by foreign enemies such as India, state forces have killed a
large number of mMqm militants in what the press commonly defines as
“police encounters.” At times, the army has proudly, almost as a trophy, pub-
lished the monthly number of dacoits (bandits) it has shot dead. Several news-
papers and magazines have published critical stories about these practices
together with pictures of maimed bodies. Further, the youth of the neighbor-
hood tell each other stories about peers who have been arrested and put in
jail, where they are reportedly raped, urinated upon, made to squat for pro-
longed periods of time, and otherwise humiliated.

Despite these experiences and rumors, the people in the neighborhood
have not altogether lost their belief in the ideal of a just and impartial state.
Rather, they have found explanations that ascribe the moral ot to particular
groups of people who are said to corrupt the ideal in a concealed manner,
according to secret deals and hidden lovalties. One of these explanations
hinges on the presence of intelligence agencies. A second builds on the no-
tion of ethnic exclusivism.

Popular Explanations of Corruption:
Intelligence Agencies and Ethnicity

A great deal of political rumor in Hyderabad is about agencies. Intelligence
agencies are believed to be the real rulers of Pakistan, the secret manipulators
of politics. They are believed to be omnipresent, and to some extent that
seems true. This was brought home to me one day when a friend told me that
a man who had identified himself as an agent of the Inter-Service Intelligence
(1s1), the army’s intelligence agency, had visited him. The agent had asked
about my doings in Hyderabad. The best way to get rid of him, my friend
suggested, was to casually inform the right persons about the harmiess char-
acter of my research. The way to do this was to make a tour around the city
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to visit anybody likely to be an tst informer, to drink a cup of tea, have a chat,
and leave a good impression. It took us a couple of days inside travel agen-
cies, petrol stations, post offices, tea stalls and restaurants, shrines, offices
of lawyers and NGOs, the Press Club, and several shops and workshops in
the bazaar. Most intriguing of this limited study was to find out that the iden-
tity of intelligence agents was known to, or at least suspected by, a large num-
ber of people. When I returned to the neighborhood of my fieldwork with the
exciting idea that [ had qualified information to tell, it appeared that most
informers I had been drinking tea with were already known there.

I do not want to suggest that Pakistan is at par with the state of Rumania
priot to the 1989 revolution in which, as Kathetine Verdery (1gg6) describes,
an astonishingly large percentage of the population was involved in secret
intelligence work. But I am convinced that intelligence agencies are an estab-
lished aspect of Pakistani politics and that the 151 is not the only such agency
operating in Pakistan. In fact, several law-and-order forces run their own
agency and often appear to be interested in each other as much as in anybody
else, This also means that the state cannot be regarded as Big Brother, spying
on its subjects through secret activities penetrating private places and thereby
effectively keeping society under its thumb. It instead resembles a troubled,
fragmented family of several brothers who are deeply distrustful of each other
and. cannot rely too much on each other in their dealings with the curside
world. Partly for this reason I thirk that the influence of the intelligence agen-
cies should not be exaggerated, even though there is little doubt that the 151
in particular is an important player in Pakistani politics.

Nevertheless, many wild speculations can be heard about their supposedly
far-reaching power. Almost all major political deveiopments are regularly as-
cribed to the secret manipulation of “the agencies,” a category that usually
remains unspecified. Large-scale riots are often believed to be masterminded
by “the agencies.” This also goes for remarkable election results. 1t is com-
monly believed that “the agencies” work for particular economic, political,
and military elites who try to defend their “vested interests” through a policy
of divide and rule. The idea is that the ideals of Pakistan—social equaliy,
Muslim unity, the abolition of feudalism, and so on—would harm their po-
sition, but because they cannot openly declare their unpatriotic conservarism,
they need secret agencies to spread hatred and distrust among the common
people of Pakistan. In this way, the problems that pester Pakistan—poverty,
corruption, ethnic polarization—are seen to be the result of the wheelings
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and dealings of 2 happy few who arc in control of the secret niches of the
Pakistani state, rather than of inequalities in social relations or ethnic or re-
ligious prefudices, which are deeply ingrained in society at large.
Comparatively speaking, this discourse on intelligence agencies is rather
optimistic and less dangerous than the other explanation for state corruption,
which revolves around ethnic competition. Compared to the ethnic discourse,
arguments about the prevailing power of intelligence agencies put the blame

on an almost invisible and unidentifiable enemy. According to this ralk, dif-

ferent social groups within Pakistani sccicty would live peacefully together if

it were not for the dividing scheming of unknown inteiligence agents. In con-
trast, the argument of ethnic differences potentially blames anyone who be-
longs to the rival ethnic group.

In the beginning of this essay I sketched the contents of the argument
about Punjabi biradari solidarity. Punjabis, however, are not the oniy ethnic
group said to have captured and polluted the state by unpatriotic and un-
Islamic means. In a slightly different argument, Muhajirs also accuse Sindhis
of dominating the state through traditional and backward forms of loyaity
that damage national solidarity. If Punjabis are condemned for their exclusiv-
ist kinship mentality, Sindhis are considered an inveterately feudal people.
‘The Sindhi way to domination is through the vertical networks of feudal pa-
tronage headed by either a landlord (wadera) or a spiritual leader (pir}. These
rural big men are primarily blamed for the prevailing feudalism that is said to
continue to dominate Pakistani politics and that is especially believed to char-
acterize the pre, which is led by the Sindhi landlord family of the Bhuttos.
The ordinary Sindhi, however, is not considered free of guilt either. He is said
to be of a lazy, unmanly, submissive, and superstitious disposition, which
does not befit a modern Pakistani citizen. In a gesture of welcome, he puts
his hands before his chest like a Hindu instead of offering a fellow Muslim
his right hand. He bows in front of his master. He begs rather than demands.
Some residents in my neighborhood also said that the Sindhi prefers fish for
dinner rather than meat and that this disputable taste symbolizes his fishy,
unreliable, deeply feudal character.

It would be an interesting study to trace down the genealogy of such ideas.
1 am not in a position to do this, but it is clear that negative images of the
backward Sindhi Muslim (the Sindhi Hindu, in contrast, has the reputation
of an energetic and efficient moneylender and trader) were already circulating
in northern India during colonial tdnies. From cities like Delhi, Lucknow, and
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Agra, the Sindh looked like an uncivilized backwater and an unhealthy wil-
derness of extreme hear, dangerous animals, strange discases, mad mullahs,
and fanatical fakirs. Such notions were also promoted in colonial writings.
There are many examples of this, but the most well-known 1s probably sir
Richard Burton's travel accounts. In an carly work. Burton wrote, “The dark
complexion of the Sindhi peints him our as an instance of arresred devel-
opment. . . . He is idle and apathetic, unclean in his person. and addicred to
toxication; notoriously cowardly in times of danger, und proportionally inso-
lent when he has nothing to fear; he has no idea of truth or probity, and only
wants more talent to be 2 mode! of treachery” (1988: 28384}, To be fair,
Burton did hlake an exception for the Sindhi woman. 1n a later work, which
also contains a chapter entitled “The Sindi Man: His Character, and Especi-
ally What He Drinks” and that was recently reprinted by the Department
of Culture and Tourism of the Government of Sindh, Burton describes the
Sindhi woman’s attitude as “not ungraceful, she carries herself well, she never
stoops and, observe, she has high but not round shoulders” (1993: 328).

Although informed by clder, pre-Independence wraditions of prejudice, itis
clear that popular images of a state captured by a backward ethnic group to a
large extent follow the discourse of modernity and tradition as it has been
promoted by the mostly urban elites, who have considerably shaped the pro-
cess of state formation and nation building in Pakistan. In the popular imagi-
nation, we see a similar notion of a reforming state fighting the evils of tra-
ditions, such as feudalism, superstition, or, in the case of the anti-Punjabi
argument, a too exclusivist kinship solidarity. From a national perspective,
such traditional mentalities have always been depicted as the trait of particu-
lar ethnic groups. In the hands of underprivileged social groups, such as the
Muhajir shoemakers and rickshaw drivers in the neighborhood of my field-
work, such ideas are appropriated to lay bare the hypocrisy of the privileged
strata of society. These notions feed into a sense of betrayal and displacement
so pivotal to present-day Muhajir identity.

A Geography of Secret State Power

The captive state, then, is seen as the true, but hidden, image of power that
is concealed by empty words about bureaucratic transparency, Muslim frater-
nity, and self-effacing patriotism. It is important to realize that the hypocrisy
that is considered self-evident and for everyone to see is at the same time said
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te take place within a domain of secrecy that cannot bear the light of day. It
is in this sense that the image of the captive state contributes to the repro-
duction of a separate Muhajir identity. Tt is not simply the fact that corruption,
nepotism, and abuse of power have rendered talk about the impartiality of
the state meaningless—a development that has been going on for several
years and is now accepted as a fact by probably most Pakistani citizens and,
for that matter, most foreign observers. More important, such practices are
said to take place in an atmosphere of secrecy and conspiracy of which the
common people (am log) are excluded. This sense of exclusion from what
actually and rightfully belongs to the nation—a notion that, in the hands of
Mubhajirs, has an ethnic as well as a class component—is an important theme
in present-day Muhajir identity,

Itis, of course, well-known that secrets, rumors, and gossip can be impor-
tant means of comrnunication through which to establish a sense of com-
munity or loyalty. From the theoretical works of Simmel (rg50) and Goffman
(1959) to, for instance, a recent study of ethnic conflict in south Senegal (De
Jong 2000), we find the notion that secrets must first be identified as secrets
to become secrets at all. Second, secrecy creates a community of people who
are “in the know,” as opposed to the ignorant, who are therefore putsiders.
In this way, a secret, regardless of its contents, may become the glue that
binds a group together. But secrecy can also generate insiders and outsiders
in a different way, by creating the fiction of a secret syndicate that controls
and penetrates society through covert means. Rumors about Freemasonry
and a worldwide Jewish conspiracy are historical examples.

In Hyderabad, secrecy and the communication of rumors worked both ways.
On the one hand, rumors ahout intelligence agencies or invisible biradari
or feudal networks depicted opponents as scheming conspirators connected
through traditional and less than transparent networks that are anathema
to the ideals of a free, democratic, Muslim nation-state. On the other hand,
however, such rumors were seidom communicated openly. Although every-
one was aware of the existence of such rumeors to the point that they can
rightly be called public secrets, most of my informants took care to contribute
to the notion of secrecy by first creating a conspirational atmosphere before
telling me what I had already been told a thousand times. At a minimum, the
persan would lower his voice, take me by the arm, and look at me signifi-
cantly to indicate that the words to come were both valuable and dangerous.
Other peaple were not content with this and would propose to retreat into
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unlikely places, such as air-conditioned restaurants, which had the additional
advantages of coolness and expensive beverages, to put me in the know. Two
places were especially favored for this purpose. One was a poorly lit restaurant
on one of Hyderabad’s main streets, owned by a well-known man who him-
self had a reputation of being close to the secret center of things. He had
been a candidate in local elections in the 1970s and had spent brief periods
in fail for his political activities. In those days, the restaurant had been a mect-
ing place of politically active students. Since his retreat from active politics,
the owner usually sat outside the restaurant, mostly accompanied by one of
his former friends and comrades. Inside, the fans on the ceiling were ram-
shackle enough to make plenty of noise so that private conversations could
not be overheard.

The other place was a coffee house, equally centrally located and also
kmown as a place where radical politicians, students, journalists, and, also,
intelligence agents met. Like the air-conditioned restaurant, it maintained a
reputation as a place of rumors and secret knowledge. Amazingly, then, to
exchange secrets, my informants would often propose going to places that
made one suspect by just being there. These places served as identified hot-
beds of classified information: being seen there to some extent made one feel
involved in the secret center of local politics. It made these places, which also
included certain shrines of Sufi saints, the Press Club compounds, and stu-
dent hostels, awe-inspiring. In addition, they were characterized by an ano-
nymity that went well with the rumors that were being exchanged. These were
typically without an author; they came from nowhere in particular but were
believed by everybody.

These places, then, formed a geography of power complementary to the
prestigious and ofter colonial architecture of official staze buildings, such as
the court buildings, the head office of the police, and the army bungalows in
the lush Cantonment area. Considered the dark workshops of local politics,
they were seen as places not only where conspirators would meet, but also
where the secret bodies of the state gathered information, bribed informants,
and hired people for illegal activities. If conspiracies were masterminded
within the drawing rooms of Punjabi biradaris or the residences of Sindhi
feudal lords, they were believed to be carried out in the workshops of covert
state powert where one could find the people willing to do the dirty work. On
visits to such places, my informants would never il o point out to me the
men who had been invoived in spying activities.
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it s not my intention to arguc that ramors sbout covert networks of power
and illegal state activities stem from collective fantasies that have no basis i
actual fact. On the contrary, intelligence agencics do play an important role
in Pakistani pelitics, just as biradari and parronage networks continue to be
important. However, the aunosphere of secrecy in which such activities are
discussed makes it possible to overestimate their influence. Probably the most
well-known example of this is the contention that the army, through the ille-
gul and hidden activities of the 151, is responsibie for the risc of the mQm.
This is a rumor that has become a widely accepted fact among the critics of
the MQM. The idea is that in the mid-rg8os the military regime needed a
popular politicai party in the provinee of Sindh to curb the power of the prp,
the regime’s main opponent. Although it is possible that the 1s1 had some
dealings with the MQM in its eatly years, it seems rather farfetched to make
the army responsible for the massive popular suppott the Party subsequently
veceived. The argument contributes to the notion of an omnipresent, all-
powerful state that may produce popular movements wherever it wishes. Such
rumors thus reinforce the notion of a state that is both separated from society
as well as capable of manipulating society totally. Without wishing to belittle
the force that state officials ean mobilize through both overt and covert
means, it is also ¢lear that the rise of such popular movements as headed by
the MQM are, among other things, forms of protest against state crime and
corruption rather than the planned outcome of state manipulation. Rumors
that make the 18I responsible for the movement, however, enable one to close
one’s eyes to the complex changes that are going en in society at large and
that offer much more plausible, if alarming, explanations for ethnic conflict.
Instead, they enable one to interpret the crisis as a crisis of the state alone.

By way of conclusion, I will say a few words about this tendency to explain
complex social ransformations solely in terms of a crisis of governability.

Conclusion

A very influential, almost commonsensical, theory of the state explains the
recent rise of political violence and social unrest in Pakistan in terms of a
“crisis of governability” or a “collapse of state power” (¢.g., Nasr 1992). Ac-
cording to widely held public opinion, the trouble is caused by a decay of
political institutions and an erosion of state authority. When the state loses
its grip on society, the subjects, according to an almost Hobbesian logic, will
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take care of their interests in 2 chaotic and apportunistic manner. In Pakistan,
it is often recalled that the most violent episodes in the history of the country
occurred during the collapse of an authoritarian military regime, in the late
1g6os and the lare 198os. Democrutic regimes. it is argued. are weaker and
Jess willing or able to maintain law and order through viclent means.

I have difficulties with these assumptions. Surcly it is difhculr to matntain
that the Pakistani state has become @ weak state in the tggos. A large number
of heavily armed military, paramilitary, and pelice forces have been brought
out into the streets of Karachi and Hyderabad since the late 1980s. T am not
so sure that the transition to democracy since 1988, an arrested process since
the coup of 1999, lowered the readiness of government leaders to use force
against civilians, Al] the same, it is possible to argue that the state is increas-
ingly characterized by fragmentation. Various state institutions are constantly
in competition with each other. The most dramatic expression of this is the
violent confrontations between police forces and the military in a number of
incidents (Verkaaik 1g9g: chap. 7). Much of this is the result ot the fact thar
new administrations often establish new governmental bodies and law-and-
order forces and staff them with known allies. rather than work with, or try
to rearrange, existing institutions staffed by civil servants whose loyalty is
doubtful. In this way, social and political rivalry is firmly established within
the state apparatus, but that in no way implies that these various state insti-
tutions are less willing or able to use effective force.

Rather than look at the state as an autonomous, unified, and monitoring
agency, then, it appears moere fruitful to study the state as a particular part of
society that is characterized by a relatively high degree of political activities,
including competition over resources, exchange of information, ideclogical
debates, and the use of physical coercion. One should not look for causes of
this increasing fragmentation of the state merely in the state apparatus itself,
but rather take it as a reflection of a more far-reaching transition of society
at large. To quote Sandria Freitag, who has made a similar argument in the
case of India, present-day social unrest and political violence are symptoms
of “a much larger and more challenging process under way: the redefinition
of Indian civil social space and who will be allowed to participate publicly
inside that discursive space” (1996: 232). The same applics to present-day
Dakistan. In other words, the argument thar social unrest is caused by a col-
lapse of state authority fails to acknowledge two important facts. First, it ac-
cepts the idea of a separation between state and soclety, though there is no
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evidence that such a strict separation exists outside the domain of the political
imagination. Second, it reduces social unrest to a crisis of the state, whereas
it is an expression of changes that are taking place in a much larger part of
society.

In this essay, then, I have tried o initiate a more integrated approach of
studying present-day relations between state and saciety in Pakistan by look-
ing at the state “from below.” that is, by examining popular perceptions of
the state within an “ethnic” group that has been at the heart of social transi-
tions and political unrest in urban Sindh since the mid-1g3os. Building on
the work of Eickelman and Piscatori (rgg6), I have argued that the popular
imagination of the state is linked to a modernist concept of Islamic nation-
alism so that the state came to be regarded as the leading agent of religious
and social reform. This notion of the state as a benevolent parent was itself
based on the myth of the state as separated from and impartial to society.
In turn, this ideal of the state has become the basis for a popular critique
of state practice. Expecting the impossible, namely, a truly transparent and
democratic state sincerely devoted to the ideals of Muslim fraternity, Muhajirs
have grown deeply disappointed with and distrustful of the state, which they
feel fails to live up to its own high standards. Instead of reforming a backward
tradition, the state has been captured by social groups who, through secret
and invisible means, hold on to their particularistic sense of loyalty and use
state power to enhance their self-interests. The growing attention of the
theme of corruption in Pakistan must therefore be seen primarily as a sign of
emancipation rather than an increase of immoral behavior among state offi-
cials. The practices now increasingly labeled as corruption are not new, What
is new is the growing sense of indignation about these practices in Pakistani
society.

Note

This study was part of a dissertation project, which has resulted in a dissertation entitled “In-
side the Citadel: Tun, Violence, and Religious Nationalism in Hyderabad, Pakistan.” The re-
search was financed by the Netherlands Foundation for the Advancement of Tropical Research
(WOTRO) and was carried out at the Amsterdam School for Social Science Research (assgr).
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PUBLIC SECRETS, CONSCIOUS AMNESIA, AND
THE CELEBRATION OF AUTONOMY FOR LADAKH

Martijn van Beek

Die Welt ist einmalig. Das bloRRe Nachsprechen der Momente, die immer und immer
wieder als dasselbe sich aufdringen, gleicht eher einer vergeblichen und zwangshaf-
ten Litanei als dem erlésenden Wort. Klassifikation ist Bedingung von Erkenntnis,
niche sie selbst, und Erkenntnis 1ast die Klassifikation wiedernm auf —Horkheimer
and Adorno, Dialektik der Aufkldrung

Bureaucrats work on the categories of social existence much the same way as sor-
cerers are supposed to work on the hair or nail clippings of their intended victims.
—Herzfeld, The Social Production of Indifference

Paradoxes of Recognition

On a sunny morning in September 19g5, one of Ladakh’s political leaders and
I were sitting in his garden, sipping tea. A week earlier, he had been armong
the twenty-six elected and four nominated members of the new Ladakh Au-
tonomous Hill Development Council in Leh (LA DC), who were sworn in
during a ceremony presided aver by the governor of the State of Jammu and
Kashmir (Jak), General K. V. Krishna Rao, pvsm (Retd). Congratulating the
people on their use of “peaceful and democratic means,” the governor szid,
“This is a shining example for everyone in our democratic country, that one
can achieve one’s legitimate demands through constitutional means.” * That
morning the young political leader and I shared a sense of closure: for me,
the creation of the Hill Council coincided nicely with the end of several years
of research on the movement that led to its constitution. I could hardly have



wished for a better conclusion to my doctoral project. For him, autonomy
signaled the end of a long struggle whose final, successtul phase he had been
imstrumental in planning and implementing. The Hill Council signified an
opportunity to finally take charge and show the people, the state government,
the warld. that Ladakh could develop roward greater prosperity while protect-
ing its cultural heritage. Bven communal harmony among the dominant reli-
sious communities of the region, which had suffered during the agitation,
could be restaored, he was sure, as Muslims had been given adequate repre-
sentation on the council. Where generations of previous political leaders had
failed, his associates and he had succeeded. I asked him whether he regretted
anything about the agitation. He expressed regret over some of the “arm
twisting” that had been necessary, “but we couldn’t have done it any better
way. Even at the risk of blowing cur own horn: we did it well.”

Although the atmosphere among the spectators and invited guests at the
swearing-in ceremony on the pelo ground was one of celebration, the gover-
nor's escort of “Black Cat” commandos, constantly scanning the crowds, fin-
gers on the trigger of their automatic weapons, provided a reminder of the
fact that elsewhere in j&K there was considerahle resistance to India’s claims
of “Unity in Diversity” and secularism. Yet, while sections of the population
of Kashmir had been fighting for decades to break away from India, Ladakhis
had for an even longer period been struggling to “Free Ladakh from Kash-
mir.” The Ladakh region covers an area of about sixty thousand square kilo-
meters in the rain shadow of the Himalavas to the northeast of the Kashmir
Valley.? The estimated two hundred thousand people whe inhabit the region
constitute almost equal shares of Muslims and Buddhists, yet the region is
commonly characterized as Tibetan in terms of culture, religion, and lan-
guage. Muslims predominate in Kargil District, and Buddhists constitute the
overwhelming majority of the population in Leh District. At least since the
rgzos Ladakhi grievances had been expressed in terms of the “unique condi-
tions™ of the region. As Secretary to the Government, Jammu and Kashmir
Affairs, K. Padmanabhaiah wrote in the “Reasons for Enactment” for the
Ladakh Hill Councils Act: “Ladakh region is geographically isolated with a
sparse population, a vast area and inhospitable terrain, which remains {and-
locked for nearly six months in a year. Consequently, the people of the area
have had a distinct identity and special problems distinct from those of the
other areas of the State of Jammu and Kashmir.”* The granting of a Hill
Council was the ourcome of an agitation launched in 1989 under the lead-
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ership of the Ladakh Buddhist Association.” This movement, not quite so
peaceful and democratic as the governor made out, relied on a communalist
strategy, arguing that Buddhist Ladakh could prosper only if itwere liberated
trom the voke of Muslim Kashmir. Ladakh, then, was Buddhist; Buddhists
are patriots; logically, Muslims are not proper Ladakhis, and-—as the sepa-
ratist violence in the Valley testified—they were not pamriots and could not
be trusted.

The purpose of the present essay is to explore cthnographically the ways in
which official and illegitimate hegemonic grammars of identihcation, bascd
on reifying and often fetishized imaginings of community and identity, do
not necessarily evoke either compliance or resistance, but more complex
practices of representation, performance, and belonging. The celebration of
autonomy for Ladakh is premised on the public recognition of a unique iden-
tity, which must remain unspecified and fuzzy to be recognizable to bureau-
crats, politicians, scientists, and ordinary people. The unambiguous speci-
ficity of Ladakh’s officially recognized eight tribes is singularly unsuited for
the kind of shared notion of Ladakhi identity that is purportedly being cele-
brated, and has no basis in local understandings of identity and belonging.
At the same time, the dark reality of the communalist strategy thar, as Ladakhi
political leaders and many others are convinced, at last led to the recognition
of the legitimacy of Ladakhi demands for autonomy is regarded as illegiti-
mate and unsuited to public recognition and certainly celebration. Both the
public recognition of the tribes in the straight-faced applicaton of a socio-
logically impossible set of criteria, and the denial of communalism as a real
and effective strategic resource in Indian politics as expressed in the celebra-
tion of Ladakhi identity and the granting of autonomy, illustrate the salience
of everyday dissimulations that make the impossible purity of exclusivist
categorizations practicable, Neither communalism nor tribalism captures the
“reality” of social identification in Ladakh, but their reality as sources of em-
powerment—a reality premised on the shared imaginings of bureaucrats,
politicians, activists, and scientists—requires dissimulations thar make them
appear as such expressions of the “truths™ of Ladakhi sccial life and Indian
politics. The following is intended ro show how such dissimulations are nec-
essary to live with the irresolvable incommensurabilities of communalism
and exclusive official systems of classification, and the fluidity, mulsiplicity,
and indeed “disorder” of social practices of identification.

I first discuss the “tribalization” of Ladakh. With conununalism out of the
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question, officially, as a basis for recognition and empowerment, other legal
classifications were explored, in particular Scheduled Tribes legislation. Sec-
ond, I briefly trace the historical production of communalist imaginings and
representations of Ladakh. The links of communalism with colonial and na-

tionalist imaginings of religious “identity™ as central to Indian society and

culture have been the subject of many excellent studies, and the story in
Ladakh follows a similar pattern.® Communalism, of course, is an officially
illegitimate discourse, at odds with the Republic’s secular, democratic prin-
ciples, and could not be used as a formal justification for affirmative action
for Ladakh after Independence. Ladakhi political leaders, however, perceived
communalism to be the nature of the Indian political systern and hence ulti-
mately adopted a communal strategy to demand autonomy. And it worked,
they say.

Both the formulation and implementation of the Scheduled Tribes
scheme-—publicly and officially—and the recognition and empowerment
of religious community—mostly “secretly” —are possible only through the
complicity of bureaucrats, scientists, politicians, and ordinary people. Their
survival and effectiveness as principles of organization of Ladalhi identities
rests on the willingness of these different actors to ignore, in the case of tribal
[dentities, the impossibility of their existence in most aspects of everyday so-
cial life and, in the case of communal identities, their reality and effectivity.
However, also in the case of communalism, the efficacy of the strategv was
premised in large part on the perceived reality of communalism. While com-
munalism was performed effectively in Ladakh, it had to be policed and im-
posed with sanctions on a reluctant population. There was, as I have argued
cisewhere, ne natural and lasting mobilization of the general Buddhist popu-
lation in communalist opposition to Muslims in Ladakh (van Beek 1996).”
In particular, T take up examples of the ways in which not only “ordinary™
citizens, but also the state, political leaders, and bureauctats ignore, violate,

or creatively interpret in their daily practices the various demands of order
placed on them.

Interstices

Might it turn out, then, that not the basic truths, not the Being or the
ideologies of the center, but the fantasies of the margined concerning
the secret of the center are what is most politically important to the state
idea and hence state fetishism. (Taussig 1993a: 2.3)
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In a recent article, Michael Herzfeld notes that today “it becomes increas-
ingly difficult to sustain the idea that facts exist independently of the ?(?cial
world” (1998: 80). Indeed, in the wake of the onslaught by hermeneuticists,
deconstructionists, and “other invading hordes” {Skinner 198s: 6}, the “fac-
ticity of facts” (Herzfeld 1998} is no longer a heretic proposition. As Taussig
points out, this means that we live, all of us, in a space between fact and
fiction, between the real and the really made up (1993b: xvili). The ways
people negotiate this irreducible gap, then, is the substance of culture; it is
these acts of classification, the production of their logics, and the filling of
the spaces of the matrices thus devised, as well as the ways in which.the
objects of classification engage them. Anthropologists and other social scien-
tists have studied the classificatory practices of colonial and metropolitan
states, focusing on the transformations of space and identities through tech-
nologies of governmentality such as statistics, mapping, and census taking.”
The contrast between lived practices of community— multiple, fluid, overiap-
ping—and the formal seriality of communities in state and bureaucratic I.'ep-
resentations—singular, exclusive, fixed—has been the subject of many illu-
minating studies. With respect to India, Chatterjee (1986, 1995} and Kav.iraj
(1992} stress the qualitative change in conceptions of identity and belonging
that occurs in the formation of the modern nation-state.”

Governmentality is often treated primarily or exclusively as a technical is-
sue, and one imposed by the state. The technologies of state agents and in-
stitutions threaten to become treated as hegemonic in a narrow sense, the
metaphor of the panopticon is literalized, and the objects of governmental
technologies are confined to live within ineluctable *iron cages.” This, of
course, is far removed from Foucault’s (1901) understanding of governmer%-
tality. O’Malley et al. have noted that resistance and contestation as consti-
tutive dimensions are rarely given serious attention in the literature: “The
separation of contestation from rule,” they argue, “leaves little space for theo-
rizing the productive engagement between thermn” (1997: 511). They call for more
attention to the “messy implementation™ of programs and recognition that
these are not “written by one hand” bur “multivocal, internally contested and
thus, in a sense, always in change and often internally contradictory” (sr2—
13). This multivocality and lack of internal coherence is particularly clearly
illustrated by the process of constructing official identities for the peoplehof
Ladakh, applying different conceptions of race, caste, tribe, and community.
At the same time, specific forms of governmentality, through the production
of practical political rationalities in Weber’s sense, contribute to the consti-
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tution of specific forms of political practrice: in this case, “tribalism™ and
('OI]U][L{I]'J“SI]].‘“

The Importance of Being Tribal

When the British government sold Kashmir in 1846 to the Dogra Maharaja
Gulab Singh, this marked the emergence of a new kind of state in the re-
gion. Ladakh, the rans-Himalayan region berween Himalaya and Karakoram
broadly comprising the upper valleys of Shyok and Nubra, Zangskar, Suru,
Dras, and Indus, had been conquered by rhe Dogras several years earlier. The
British were keen to determine and demarcate the houndaries of not only
their own new possessions (e.g., Lahaul, Spiti, and Kinnaur), but also thos:e
of the lands now under conirol of the maharajah. The British also developed
T‘m interest in Jong-distance trade through the region with Central Asia, and
in a commercial treaty of 1870 gained joint control over the main trade roure
through Ladakh, while ensuring tax excmption on certain goods to be carried
along these reads. The growth of trade and other colonial effects, such as the
travel of officials, sportsmen, and adventurers, had an impact on the lives of
some Ladakhis, especially those living along the roads who were subject to
obligatory labor requisitions (Grist 1994), but official interest in the region
was largely limited to the imposition and collection of taxes. The explorations
of the Boundary Commission did lead to a number of publications, such as
Cunningham’s encyclopedic Ladak: Physical, Statistical, and Historical (1854).
Another Englishman, Frederic Drew, produced a comprehensive survey of the
realm, published in 1875 as The Jummoo and Kashmir Territories. Drew had joined
the services of the maharajah in 1862 as a geologist, and ended his career a
decade later as wazir (governor) of Ladakh. Drew’s book included some tables
from the first census of Kashmir published in 1873 and an attempt to cate-
gorize the population of Kashmir and Ladakh according to race. Drew ad-
mitted race turned out rather like nationality in his proposed scheme, but he
suggested that his book contains “ample illustration of the principles of Eth-
nological Science” for one “who would work it out in detail” (1976: 6).

The spate of publications describing, mapping, and quantifying the facts
abour the region reflects the emergence of a modern concern with population
and economy, with governmentality. With the growing desire to know the
country and its population, cartographic horror vacui accompanied the fear of
embarrassment of ambiguity of the census takers: the population needed
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ta be classitied precisely. The classification of Ladakh's population retiected
changes in colonial and seientific discourse, as central organizing caregories
such as ruce were substitured with religion, ¢aste, tribe, conununity, and -
pally, once again, tribe (van Beck 1gg7by. The collection o intormation, ot
facts about the country was, of course, “sternly practicel,” as the geographer
Hugh Robert Mill put it (guoted in Livingstone 1gg2: 213). And its adoption by
the Kashmir government, arguably with considerable British complicity, re-
flects a process of change in the reason ol state, mitially cotonial, then na-
tional developmental, roward the kind of modern governmentality described
by Foucault.

As Gupta has argued, “To be a nasional subject in an ‘underdeveloped
country’—for example, to be a citizen of India—is to occupy an overdeter-
mined subject position interpellated by discourses of the nation and by dis-
courses of development to which that nation is subjected” (1998: 34). The
notion of backwardness, isolation, and cultaral ditference expressed in La-
dakhi represcntations, well before Independence, was already the product of
a reimagining of Ladakh according to new, colonial/national perceptions of
normaley and development derived from a selective reading of European his-
tory.” A central element in the legitimizing stategies of the late colonial and
postcolonial Indian state has been the “upliftment” of “backward” sections
of the population. Groups deemed to be characterized by particular disadvan-
tages, such as so-called Scheduled Castes and Scheduled Tribes (sC/sT), were
singled out for different forms of affirmative action and protection. Once this
principle was accepted, the identification of castes and their enuimeration be-
came an important object of governmental technologies. In accordance with
British colonial perceptions of the nature of Indian society, standardized lists
of tribes and castes were drawn up, each assigned specific characteristics, and
for each district the number of people belonging to each determined.*® Cer-
tain castes and tribes were designated as “scheduled” groups, eligible for
certain kinds of protections and benefits, Areas with a significant share of
tribal populations were “excluded,” both as a strategy of control and outof a
paternalistic desire to protect the “primitive and backward” tribal populations
(Metcalf 19g4; Sonntag 1999). After Independence, this colonial practice was
continued and expanded. The Constitution of India contains provisions for,
among other things, reservations in education and government service, and
a host of national and state-level programs exist to funnel additional re-
sources into the development of sc{sT. The links among data collection, bu-
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reaucratic operation, and the national project are clearly illustrated by Home

Minister C. Rajagopalachari’s exhortation to the census takers in the first enu-
meration after Independence:

Yours is not an isolated lacal inquiry. You are one of about six hundred
thousand patriots, all of whom will be engaged on an identical task at
the same time. All of you are Jointly responsible for enumerating all the
people. Collectively you will brepare a record of basic facts relating to
the life and livelihood of all the citizens and families in our Republic. [f
this record is to be correct and complete, the part that you contribute
should, in itself, be correct and complete. You should master the simple
instructions you have received, and apply them uniformly and conscien-
tiously. These instructions are based on a common plan for the country
as a whole. Like a swarm of bees that build a beautiful hive according to
the laws of geometry, each doing its part in obedience to a mystic urge,
you should do your part accerding to conscience and the sense of truth
inherent in us all, (Census of Indiz 1951: vi).

Ladakh and its people, too, were mapped, measured, counted, and classi-
fied to enable the central planners and administrators to devise and imple-
ment the correct measures to bring Ladakh into the mainstream. As Nehru
himself had told the Ladakhis in 1949, “In Ladakh you are backward and
unless you learn and train vourseives you cannot run the affairs of your coun-
try” (Amrita Bazar Patrika, & July 1949), and so the task had been entrusted, as
in colonial days, to others more advanced. Ladakh wonld be guided along
the path to progress and prosperity by other sympathetic members of the
nation. Although the practice of reservations for sclst populations has come
under increasing criticism, it continues to be a central elernent in central and
state government policy, and given the benefits that come with it, it was a
long-standing geal of Ladakh’s poiitical leaders to have the population clas-
sified as sT.**

Since 1931, when Ladalhi representatives first presented demands to an
official Commission of Inquiry, there has been 3 steady flow of petitions,
memoranda, and reports in which local leaders sought to present Ladakh’s
condition in such a way that it might be recognized as entitled to special
treatment. The sitvation of Ladakh was routinely described as “extremely de-
plorable” (Buddhists 1g32: 127} and “most underdeveloped, poor and back-
ward,” ** and its people were dubbed “ignorant, illiterate, addicted to drinks”
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(Wattal 1948) and “dumb driven cattle” (Kashmir Raj Bodhi Maha Sabha
[krRBMS] 1935). As Nehru wrote in 1951 to Karan Singh, son o-f the last ma
haraja of Kashmir: “The real difficulty about Ladakh is its terrtble. e.con?mlc
backwardness” (Singh 1982: 141). The forms of demands and their justifica-
tions have varied, but the content of the demands, the concrete measures
sought, have been basically the same: more resources, faster development,
and greater control over decision making. .
With Ladakh’s difference from other parts of the state generally recognized
and well established in both academic and official texts, its backwardness and
isolation widely accepted as an accurate designation of its condition, it woul‘d
seem reasonable that Ladakhi political leaders expected that special Prom-
sions would be made to promote education and development in the reglon..A
number of measures were taken, including the creation of a special office for
Ladakh Affairs headed by Kushok Bakula Rinpoche, and several development
schemes were introduced. However, none of this was deemed adequate. by
Ladakh’s leadership, and by the early 196os a local opposition was forming
that accused Bakula Rinpoche and his associates of corruption and a general
lack of initiative in promoting the interests of Ladakh. The office for Ladakh
Affairs was, according to one former Ladakhi civil servant, little more than a
“post office” where files passed through but no action was taken. O\Ter ‘.(he
next years, local resentment grew, and in early 1969 a large-scale agll’ﬂtlf)l‘l
was launched for local autonomy along the lines of the Northeast Frontier
Administration that existed on the other extremity of the Himalayan range. Tt
was in the context of this agitation that the demand for recognition as sT was
first voiced. . '
It may seem odd that it tock Ladakh’s leaders twenty years to raise this
demand, which, as mentioned earlier, could provide such a range of benefits,
including possibly greater autonomy. According to several people who were
active at the time, Nehru had actually offered st status for Ladakh tf) Bakula
Rinpoche shortly after Independence. There is no dDCUmthatl{)l:l orindepen-
dent corroboration of this story, but it is said that he declined it because he
thought it would be degrading to be ranked with savages. and untouchables
and in general was unaware of the potential benefits ﬂowmg-from ST jr;tatu.s.
In any case, the demand was rejected in 1969 and only occaSI?naHy ralse.d in
the course of the next decade until in 1980 an All-Ladakh Action Co.mmlttee
for Declaring Ladakh a Scheduled Tribe was formed. The goal of this move-
ment was to achieve greater autonomy through Scheduled Tribe Area status.
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In the wake of a4 bloody clash berween protestors and security forces in 1981,
the demuand was reported to have been accepted by the state government; but
no action was taken untll several vears later, and s1 declaration did nor take
place until 1984.

Identifving Iribes

Although there may have been many political and other reasons for the slow
process of recognition of Ladakhi claims to tribal status, there were a number
of issues to resolve that followed from the ways tribes are conceived in the sT
legislation. To qualify, Ladakh’s popularion would need to meet a set of cri-
teria of tribality, which were derived from colonial and nationalist imaginings
of subcontinental tribals. Here the identification of tribes and their distinc-
tion from castes was fraught with difficulty: “The only safe criterion to distin-
guish the tribes from the castes is the former’s territorial affiliation” (Majum-
dar 1961: 300). Despite the absence of clear-cut criteria, there were a number
of more or less explicit assumptions tied to an evolutionary vision. As a for-
merly independent kingdem with considerable literary and religious tradi-
tion and involvement in long-distance trade and diplomatic relations, Ladakh
hardly matched popular, official, and scientific imaginings of tribality. De-
spite the considerable creativity in identifying tribes, because of the absence
of a fixed set of criteria there were limits to the possible. For one, it was soon
evident that “Ladakhi” was an unsuitably inclusive category, as it included
Shia and Sunni Muslims as well as Buddhists, sedentary farmers, traders, and
businesspeople, as well as nomads and sections of the population who were
treated as lower-status groups. Some kind of subdivision of the population
was necessary.

Finally, in the mid-1g8os the process of recognition gained pace and the
registrar general, responsible for census operations, was charged with the
task of ascertaining how many peaple belonging to which tribes were wor-
thy of sT status. Ladakhi representatives drew up a list of proposed tribes
to be recognized, which was presented to the government {see Table r}.”
Social scientists were dispatched to Ladakh to investigate the conditions of
these tribes and found eight of them worthy of recognition. One category,
Shamma, was rejected on the grounds that these were basically identical with
the Bot/Boto tribe, which was said to constitute the bulk of the population of
Leh district.* The other tribes recognized were Balti, Beda, BrokpafDrokpa/
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Table 1 Scheduled Tribes by Religion

Bot; Brokpi.

Balt Beda  Boto vte. Changpa  Garra Mo Purngps
Buddhist 319 7H.493 2,000 2,511 B2y 873
Muslim 10,272 11,2605 21,380 54.Gi7

Dard/Shin, Changpa, Garra, Mon, Purigpa, The three smallest ribes-—Beda,

Garra, and Mon, each with fewer than a thousand members—are groups of
“gypsies,” blacksmiths, and musicians, which are regarded as more or less
poliuted groups of low status. Changpa are mostly semisedentary sheep,

goat, and yzk herders concentrated in Rupshu and Changthang areas on the
border with Tibet. Balti is used to designate Shia Muslims scttled around Leh
in parts of Kargil and those living in the Batalik area bordering on Baltistan;
by contrast, $hia Muslims of Kargil and the Suru Valley are classified as Pur-
igpa, after one of the names for the region. Brokpa and so on are the labels
for a number of different groups of people, some Muslims, some Buddhists,
generally referred to as Dards in some of the literature. )

Although the identification of these tribes is surprising given the lack of
substance of their tribality in Ladakhi identifications, their fabrication is not
the main concern here. Rather, the creatively selective identification and ap-
plication of criteria to classify the population is what is sirikingly clear—
despite the fact that both the report of the minicensus of 1986 and 1987
and the social scientists’ report on the wibes remain classified information.
Whereas the formal creation on paper of these tribal identities was, after
all, an academic and bureaucratic matter, the implementation of The Con-
stitution (Jammu and Kashmir) Scheduled Tribes Order, 1989 requires even
greater creativity, as many of these identities have little or no grounding in
social practice in Ladakh and were not recorded anywhere as formal identities
prior to the Act.

With regard to identification of the population, the first obstacle was to
ensure that the Indian scientists sent to investigate the proposed list of tribes
would find a reality matching those claims. As the experience of census takers
prior to Independence had shown, when caste, class, tribe, and community
were still enumerated, self-identification led o a bewildering proliferation of
identities. The 1911 census, which allowed self-identification, produced lit-
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erally thousands of caste names and more than twenty thousand subcaste
names for the frontier region as a whole (including Leh, Kargil, and present-
day Pakistani-controlied Baltistan).”” Ladakhi activists were also only too
aware of the fact that people were liable to identify themselves inappropriately
when asked what they were. Although I have heard different stories about the
process, it is clear that both people to be surveyed and the interpreters on
whom the scientists were dependent were instructed on appropriate answers
and findings. Villages and households included in the supposedly random
samples were also cautioned not to display too much wealth and “moder-
nity.” Two groups in particular feared to be excluded in view of the manage-
ment of the process of identification and recognition: the small community
of Christians at Leh, and the larger, powerful group known as Argons.

The “chairman” of the Christian community, 8. §. Hischey, wrote to the
deputy commissioner of Leh to express his concerns. His primary complaint
was the organization of the survey “performa” (si¢), which restricted the pos-
sible choices for Buddhists and Muslims, Certain categories, in other words,
were apparently reserved for either one, Mon, Beda, and Garra were wrongly
limited to Buddhists: “Such pessibilities can also be under the Muslims and
Christians.” He concluded his letter with 1 plea for an entirely new category
to be added: “My submission to you is to kindly broaden the scope of admis-
sibility of Ladakhis into the Schedule Tribe and not religion as the latter might
produce the fruits of hitterness in the soil of peace and brotherhood. ™

In the end, Christians were encouraged to identify themselves as Bot/Boto,
the most “generic” category available, and so there is no Christian tribe today.
The fate of the Argons was less easily settled. When the tribes were declared
in 1989, 89.71 percent of the population was said to have been included. Hin-
dus and Sikhs were among the excluded, but also Argons, said by their [eaders
to constitute up to 7 percent of the population of Leh. The official, public
reason for their exclusion was, as Leh member of the Legislative Assembly
(MLA) Tsering Samphe! wrote in a letter to the editar published in the Jammu-
based newspaper The Daily Excelsior, “technical.” The term Argon is used to
designate families of mixed Ladakhi-Kashmiri or Ladakhi-Yarkandi ancestry.
Leh, as an important entrepdt on the trade routes connecting Central Asia

with Kashmir and beyond, attracted many foreign settlers, often members of
the large trading families of Central Asia."™ The trade was ended by the clos-
ing of borders in the 19408 and 1950s. and Argons shifted to other forms of
business, including contracting. As we shall see below in the discussion of
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communalism, their success in cornering a substantial share of the pr.ofitable
medern economy, as well as their identification, rightly or wrongly, w1tl-f con-
version and the Sunni population of the Kashmir Valley, made them a primary
target of Buddhist activist ire. Thus, although the “technical” reasuf)n used to
exclude them was, apparently, that they were not a stable community but .on—e
that anyone who was of mixed descent would automancal_[y belong to, it is
clear that other political considerations played a part in their exclu.smn.
Although Argons were thus formally excluded (their- case_ cor.ltmue_s to t?e
appealed at various central and state levels), the operatlonahz'am.)n of the sT
order proved to require creativity of a different order and tc‘) invite yet mo.r‘e
bending of rules and regulations. Because tribal membersh;p.was not regis-
tered previously, the documentation of belonging was an obylous challengle.
This problem was resolved, on paper, by taking the records Of.the Land Settle-
ment of 1908 as a basis. Hence, if one could show ancestry in the 19‘08 retf—
ords in, say, Karnak, one would automatically be Changpa, wll'xereas if one’s
house was recorded in, say, Batalik and one were a Shia Musiim, on‘e would
be Balti. In principle, then, things were clear. In pract'ice, h'owever, this p.osed
several problems arising from people’s shifting identifications and l.ocatmns.
A striking example is the case of a Muslim who converted to Buddhls@ upo;
marriage in the 1g20s. This persen’s ancestry were {%rgons, as wias ‘he hll'-l'le.;.
in rgo8. Therefore, his offspring, although Buddhist, were te.chrucally 1ni1-
gible for recognition as sT. To resolve this dilemma, the president of the .%1-
dakh Buddhist Association issued a statement to the effect.that X, upon hlcs1
marriage and conversion, had “fully adopted the wa¥ of life, customs an
traditions of the BotiBoto tribe. Thereafter, all the children born out. of th;
marriage and the grandchildren have followed the Bot/Boto .way- of life an
have been following all the Customs and Traditions of the tribe in the exac.t
manner that any other member of the tribe would do. Censequent upon th;l;
complete assimilation into the BotjBoto tribe, all the descendant‘s of?{ an !
have been accepted by the Bot/Boto tribe as members of the said tribe an
have been and are being treated as such members of the tribe.’? 2“-
Hence, for all practical purposes, the Ladakh Buddhist Assomat-lon (LBA)—
a religious, social organization, according to its statutes—cgnﬁed the au-f
thenticity of the tribal identity of these applicants by referring to a ?et —Ol
apparently well-defined “customs and traditions™ of the equally st.lbstantlaf
social entity of the Bot{Boto tribe. Again, although the mode o-f extsteﬂcfe o
the Bot/Boto tribe would be a ropic worth exploring, the point here is to
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iMustrate the creativity with which the reality of the tribe, its customs, and the
notion of menibership are dissimulated, und how the case is then cemented
by reference to other cases of creative interpretation. The impossibility of
ot/ Boto tribality, or at least of unambiguous notions of membership. cus-
tom, and tradition. is overcome by creative action,

Creativity of a different sort is also said to charactenize the lssue of 51
certificates. which are necessary to gain access to the benefits of s7 starus.
such as loans against advantageous conditions and quotas for jobs and edu-
cation. As explained, it is the Tehsildar's (diserict revenue officer) Office that
issues these certificates, and given the benefits of sT status, it is not surpris-
ing that there are numerous stories about corruptioen. People complain that it
is almost impossible for villagers to get the certificate, as they do not know
the system and are confronted with demands for bribes. Some Buddhistactiv-
ists are now convinced that the Argon issue is no longer acute, because most
Argons have obtained sT certificates anyway —presumably as Bot/Boto tribe
membets, who can be either Muslim or Buddhist. With larger percentages of
the population of J&x now in possession of the coveted 1.D., for example, as
Gujjar have now also been recognized as sT, the benefits in gaining access to
quotas are in any case now limited.

Although ST was granted in 98¢ and Ladakh’s two districts have been
eligible for a range of affirmative action programs, their impact has been
limited. To be sure, individual opportunities such as cheap loans have en-
couraged hundreds of people to take out loans to buy taxis or to open tele-
communications businesses, many of which are likely to go bankrupt in the
coming vears. Yet several people who had been in the forefront of the agita-
tion for sT status argue that too little has been done to attract larger amounts
of central resources through, for example, the Tribal Subplans and other spe-
cial funds. Hence, dependence on state programs and development initiatives
remains high, and the state government's performance continues to be re-
garded as insufficient. Among factors contributing to the relative lack of ac-
tion on the parr of the state government may have been Ladakh’s very mar-
ginality in economic, geographic, and electoral terms, but for many Ladakhi
leaders the explanation was simple: communalism. Ladakh's Buddhist and
Shia Muslim populations were discriminated against by the Sunni Muslim—
dominated Kashmir government. This complaint was voiced time and again
in the course of the past seventy years, and Ladzkl’s political leaders consis-
tently strove for some form of autonomy from Kashmir, with either Union
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Territory status—implying direct rule tfrom New Dethi-—or outright state-
hood as ultimate goals, Autonony, in wharever form, proved to be an elusive
goal until the compromise of the Hill Development Council was reached in

the walee of the 198¢ agitation.

The Secret of Communalism

“It would be a rragedy it . . . the people of Ladakh remain unhappy and dis-
contented, and thus an easy prey to all sorts of exploitation, both commu-
nalist and communist” (Karan Singh, letter to Nehru, 1951; cited in Singh
1982; 141).

The All-Ladakh Action Committee in the 1g8os reflects local traditions of
noncommunal activism in the region. This all-Ladakh ethos is exemplified
also by the fact thar Kargil’s majority Shia voters have commonly supported
the Buddhist candidare from Leh in elcctions to natdonal parliament, while
sending 2 Muslim to represent the district in the J&K Legislative Assembly.®
Parallel to this broad identification with Ladakhi interests, there has also been
a tradition of political activism along communal lines, pitching Buddhist La-
dakh as the oppressed victim of Muslim Kashmiri discrimination. Commnu-
nalism is widely believed to be the true character of Indian politics in general.
Always controversial, and certainly after Independence publicly illegitimate,
communalism was commonly regarded as the motivating force of j&x policy
toward Ladakh.

Whereas sT status was rejuctantly and belatedly put on the agenda in La-
dakh, communalist diagnoses of the plight of the region were introduced as
early as the 1g30s around the time of the Glancy Commission of Inquiry into
Grievances and Complaints, This commission was instituted by the govern-
ment in the wake of severe unrest in the Kashmir Valley targeting the Hindu
maharaja. Glancy’s brief was specifically to solicit representations on the ba-
sis of community, and hence the composition of his commission reflected the
officially recognized communal arithmetic of the state. Buddhists, however,
were not invited to sit on the committee, and to ensure that their voice would
be heard, a group of Kashmiri Pandits (Hindus), some of whom had con-
verted to Buddhism, founded the Kashmir-Raj Bedhi Maha Sabha (KrREMS)
and asked to be allowed to make a representation on behalf of all Buddhists
in the state, almost all of whom, of course, were Ladakhis. This was granted
and on 21 November 1931, three Kashmiris and a voung Ladakhi student,
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Sonam Norbu, presented the Buddhist community’s submission to the com-
mission, emphasizing the backwardness of the region and demanding suit-
able measures.

Ameong the initiatives proposed by the KRBMs was a ban on polyandry, the
practice of several brothers marrying the same wife. Polyandry, in the view of
the Pandits, was a major factor in the low growth rate of the Buddhist popu-
lation. Its practice would lead to the demise of this last remaining stronghold
of Buddhism in the state, as Muslims not only were deemed to be reproduc-
ing at a higher rate, but also to be actively converting Buddhists, for example,
through marriage of “surplus” Buddhist women. The focus on polyandry,
although certainly also reflecting a general disapproval of such immoral prac-
tices, powerfully iltustrates the “general scramble for percentages that char-
acterized the politics of the State at that time” (Ganhar and Ganhar 1956:
216). In 1934, as a consequence of the Glaney Commission’s worl, a legisla-
tive assembly, the Praja Sabha, was constituted with nominated members for
Ladakh, as elections were deemed impossible in view of the geographic and
educational situation of the region.” Around this time, a local Buddhist Edu-
cation Society was founded, succeeded a few years later by the Young Men’s
Buddhist Association, which later changed its name to the Ladakh Buddhist
Association. Both were established very much at the encouragement of local
Pandits and KREMS members.** Hence, by the late 19308 Leh’s developrmental
and pelitical landscape was already thoroughly communalized.

While communalist motives were routinely attributed to the state govern-
ment, local and regional relations between Muslims and Buddhists were gen-
erally cordial. During Partition, although Pakistani “raiders” came to within
a few miles of Leh, tensions between Muslims and Buddhists in Central La-
dakh remained relatively low.** In the subsequent period, one of the argu-
ments commenly used by Ladakhi political leaders in justifving their claims
for autonomy or other kinds of special treatment was precisely the popula-
ton’s patriotism and noncommunalist ethos (van Beek 19g8). It is only in
1969 and especially in 198¢ that sustained communalist strategies were used
in agitations for regional autonomy. The 1989 agitation for Union Territory
status, which culminared in the granting of a Hill Council in 1995, was led by
the Ladakh Buddhist Asseciation (LEA) and involved a social boycott of the
Muslim community for three years. The agitation was presented by the LBaA
and the media, both domestic and international, as a natural uprising of the
discriminated Buddhist community. But for this image to stick, creative rep-
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resentation, image management, and arm twisting, as one agitation leader
called it, were necessary. As in the case of the sT identification, a series of
contradictions and inconsistencies needed to be “forgotten,” while the pub-
licly illicit character of communalism posed important restrictions on its use
as a political strategy.

A first obstacle to be overcome was the absence of a cohesive Buddhist
community in Ladakh. To be sure, a distinction is routinely made between
Buddhists (referred to as nang.pa or “insiders”) and non-Buddhists {phyi.pa
or “outsiders”), but there are a host of socially, economically, politically, and
geographically significant differentiations that militate against any easy all-
Buddhist identification beyond this immediate, coarse dichotomization. La-
dakhi society, like most Tibetan societies, is historically characterized by a
strong hierarchical division of the population. There continue to be strong
antagonisms among different sections of the nobility, who are also com-
monly affiliated with monastic establishments of different Tibetan Buddhist
sects. Although doctrinal differences between sects and arguably sectarian-
ism in general are generally not as important in Tibetan socjeties as they are
in Christianity, the intersection of economic and political power with mo-
nastic establishments—for example, through landholdings, taxation, and
religious patronage-—sustains rivalries among households. The political sali-
ence of the clergy is also evident in the central role of religious authorities
such as Kushok Bakula Rinpoche and his longstanding rivals Khanpo Rin-
poche and Togdan Rinpoche.*

Many villages in Leh District have no or very few Muslim inhabitants, but
several thousand Shia Muslims are settled along the Indus River near Leh,
and there is a sizable Sunni community in the town itself. As intermarriage,
especially with Sunnis, had not been uncommor, many people had kinship
ties across “communities,” and social and economic ties between households
similarly crosscut religious divisions. In addition, there were rather banal re-
alities to consider, such as that all butchers and bakers were local Muslims,
and the vegetable market was an exclusively Kashmiri affair. There were, in
other words, social as well as economic relationships that made mobilization
on the basis of religious difference difficult.

There was also much difference in perception between village farmers and
urban professionals of the state government’s policies. Whereas those with
modern education or business interests would lament the lack of government
jobs, infrastructural development, or differential treatment, villagers com-
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monly applauded the government as a provider of services, roads, canals,
fertilizers, cheap rations, and other developmental boons. In the villages,
there was no feeling of diserimination, and in the absence of Muslims in
many villages. the issue of communalism simply did not stir up much emo-
tion. Hence, the s leaders first built up a network of vouth organizations
and cultaral associations in the villages to prepare the ground for the agita-
rion, and in 1988-198g leadership and Youth Wing activists toured the vil-
lages o “educate the people,”™ as one activist put it, about the fact that Bud-
dhists were, in fact, victims of discrimination. Despite these cfforts, there was
a real danger that a communal agitation would not be sustainable over time.
Popular support could not be taken for granted, and a strong unified leader-
ship was crucial, as the 1969 example had shown when the coalition of Bakula
and his opponents fell apart within menths.

Hence, two broad tasks lay before the LBA: first, w ensure and maintain
popular compliance with the communal agitation, or at least to ensure that
such bread support appeared to exist; second, to ensure that outside Ladakh
public and political perceptions of the agitation were that the movement was
noncommunal and demaocratic. Although communalism was seen as neces-
sary in getting the attention and support of the central government, LBA
leaders were well aware that communalism could not be officially rewarded
with recognition of their demands. Or, to push the point a little further: al-
though communalism was not much of a reality in daily life of most people
in Ladzkh, it must be represented as such, and although communalism
needed to be represented as central to Ladakh’s plight, it must be represented
as involuntary, passive, impesed. Ladakh’s Buddhists needed to argue like
communalists and behave like communalists to fit the deminant discourse of
Indian politics as they understood it, while simultaneously deploring com-
munalism and insisting on the “age-old traditions of communal harmony.”

Identifying the Buddhist Community

Soon after the agitation for Union Territory starus was launched in June 1984
in the wake of clashes between Buddhist and Muslim youths, the Lsa came
out as the driving force behind the agitation. Initially, care had been taken to
distinguish berween (Ladakhi) Shia Muslims on the one hand, and “Pakistani
agents” (Kashmiris) and their supporters (Sunni Muslims, Argons) on the
other. A publication documenting the grievances and demands claimed to be
the mznifest of a Ladakh People’s Movement for Union Territory Status, but
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soon this pretense was dropped and a social boveott was imposed on all Mus-
lims in Ladakh. Ofticially, this move was said to have been necessary be-
cause of the reluctance or refusal of Shias to join the Lia-led movement. but
there are indications that the communal strategy targeting all Muslims may
have been planned from the start.™ Within a short time, Buddhist bakers and
butchers set up shops in Leh, and vegetable sellers appeared along the newly
opened read from Manali in Himachal Pradesh. After three Buddhists were
shot during a demoenstration in Lelv's nain bazaar on 27 August 198g, an
ultimatum was given to all Kashmiris to leave the district.*” Efforts were made
to mark Buddhist and Muslim spaces, structures, speech, and bodies unam-
biguously. Dainters went to non-Muslim-owned shops to write the names in
Tibetan script, helping shoppers to know where to go and which establish-
ments to avoid. Radical youths started sporting earrings to signal their
Buddhistness, while many Muslims stopped using the local greeting, “Tulley,”
and instead offered a “Salaam.” And on religious holidays loudspealkers on
the main temple in Leh rang with the tape-recorded recitations of monks.*

At the swearing-in ceremony of the LAHDC in 1995, Governor Krishna Rao
echoed Indian news reports and rmany academics’ assessment of the agita-
tion: “I am happy © note that your struggle has been peaceful and demaocratic
means were used towards this end.” > John Crook noted that “incidents of
violence have been few, and have been denounced by the leadership” (1991:
238). This perception bears witness to the success with which the LBA man-
aged the public image of the agitation, rather than the practice of the agita-
tion. The LBA imposed a strict code of behavior on all Buddhists, with sanc-
tions enforced by young vigilantes ranging from a fine to beatings and social
boyeott.* Signs of public support, such as the groups of volunteers—mostly
women—who demonstrated daily in Leh Bazaar during 198g-1990 or who
went on relay hunger strikes, or the thousands of people who showed up at
mass rallies, were also realized through “arm twisting” such as the demand
that each (Buddhist) household send a representative for such occasions. Non-
compliance would incur a fine of several hundred rupees.

Having thus ensured some stability at home, the LBA sought to ensure that
the correct view of Ladakh’s predicament and aspirations were reporzed in
India. Hence, they carefully groomed certain journalists from national news-
papers, sometimes flying them in to Ladakh at their expense, ensuring they
met with the desired spokespersons, witnesses, and politicians, and keeping
them away from others. Conscquently, the LBA rarely received negative press.
not even during the explicitly communal phase of the agitation between 1989
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and 19g2. To add pressure on the central government and perhaps to exploit
the escalating secessionist violence in the Kashmir Valley, the LBA also sought
support from Hindu nationalist organizations such as the Vishwa Hindu Par-
ishad {(vHr) and Bharatiya Janata Party (BJP). Contacts with these organiza-
tions dated back to at least 1988, when the L.BA had received support from the
VHP In its campaign against the alleged abduction of Buddhist children by
Christian missionaries in Srinagar. Overt political support from the »yp for
the Union Territory demand was extended by Atal Behari Vajpayee at the Bjp
congress at Jammu in September 1990, However, in the walke of the demoli-
tion of the Babri Mosque in Ayodhya in December 1992 and the return to
power of the Congress, the LBa leadership no longer maintained these con-
racts intensively.*!

Neither subsequent opposition-led governments, such as those of V. I,
Singh, nor the Congress regime of Narasimha Rao would want to be seen to
reward communalist campaigns, and so the LEA was told that it should life
the boycott of the Muslim community and thar negotiations over the future
status of Ladakh would need to be conducted also with Muslim representa-
tives. Although the boycott remained in force until late 1992, the political
leaderships of LEA and Muslim organizations gradually began to cooperate
more closely and eventually a Coordination Committee was formed that also
included a representative of the small Christian community in Leh. It was this
joint Ladakhi representation that negotiated the final compromise solution
of'an Autonemous District Council, giving everyone the possibility to ignore
or at least downplay any communalist element in the process or outcome of
the agitation. Thus, the president, the prime minister, the governor, and the
celebrants gathered on Leh’s polo ground could all congratulate themselves
and one another on the democratic and peaceful way in which I[ndia’s plural-
ist, secular democracy had once again prevailed, allowing Ladakh’s Hill Coun-
cilors to “bring out the full potential of this unique part of the &K State and
the Union of India,” *

Conclusion: The lmpossibility of Being a Ladakhi

There is a profound irony in the fact that each discursive strategy used to state
Ladakh’s “legitimate” case must rest on the exclusivist categorizations of bu-
reaucratic and scientific formalism: ethnicization and communalization as
the price for entry into the liberal democratic system, to join the world of
nations on the march to freedem and prosperity. The official recognition of
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the series of specific tribal identities in Ladakh has had the paradoxical effect
that the Ladakhis no longer exist. The recognition of the eight Scheduled
Tribes has meant that almost all people in Ladakh now possess a picture
L.D. stating unambiguously their identity: Bot/Boto, Balt, Changpa, and so
on. At the same time, the success of the agitation for regional autonomy has
been at the cost of a thorough communalization of Ladakhi society, dividing
the population into Buddhists and Muslims. While the Lea leadership con-
sciously chose a communal strategy in 1989 to get the attention of the govern-
ment (because communalism was seen as the secret, because illegitimarte, but
real character of the indian poiitical system), a younger generation has come
of age who are unfamiliar with the historical all-Ladakh antecedents of the
struggle for Ladakh. Communalism for them is a way of life in accordance
with reality. Yet, as [ have sought to illustrate here, it would be a mistake to
think that Jocal identifications —the ways activists, politicians, bureaucrats,
lawyers, and common people live their lives—are reducible to either “tribal”
or “communal” identities. Nor can these two discourses of identity be differ-
entiated by their degree of spuriousness, as both are products of imaginings
with specific historical, scientific, and legal-bureaucratic antecedents.

In a recent article, Arjun Appadurai {19g8) examines some of the con-
sequences of “new frameworks of identity, enttlement, and spatial sover-
eignty.” Echoing Anderson (1992}, he argues that globalization has produced
a new order of uncertainty in life, which is expressed, among other ways, in
ethnic viotence. Joining a host of anthropologists who draw on Mary Doug-
las’s discussions of “matter out of place” to analyze ethnic violence, he uses
Malkki’s work on the genocide in Rwanda, in particular the problem of am-
biguity of ethnic bodies, that cannot in the real world be consistent with the
cosmologies they are meant to encode: “It is this reversal of Douglas’ cos-
mologic that might best explain macabre patterns of violence directed against
the body of the ethnic other; to eliminate the flux introduced by somatic varia-
tion, by mixture and intermarriage; and to evict the possibility of further so-
matic change or slippage” (Appadurai 1998: 232): ethnic violence, in short,
as g means of eliminating uncertainty.

There are, in my opinion, two issues here, First, as Appadurai allows in a
footnote, “Of course, rot all forms of abstraction in social life conduce to
violence, nor have such potentially violent forms of abstraction as the map,
the census, and models of economic development always led to coercion or
conflict” (1998: 240). Mindful of the facticity of all facts, classification and
cosmologic are pervasive aspects of human existence, although the modes of
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their justification may differ (c.g.. divine order, rationality, nature). Second,
as Herzfeld reminds us, “Cultural identity is the material of national rhetoric,
social variation that of everyday experience” (1gg2: 108}, We all live in this
~silly it not desperate place between the realand the really made-up” {Taussig
1gg1b: wviii). There is, in other words, little reason to weat complexity, disor-
der, and insccuriry as experiences or conditions that are particularly new, or
to assume that human beings are ill-equipped to handle them. As is well-
known, corruption, turning a blind eye, and other forms of creative interpre-
tation of rules are integral parts of the functioning of any bureaucratic order.™

Chatterjee’s conclusion thar the modern state “cannot recognize within its
jurisdiction any form of community except the single, determinate, demo-
graphically enumerable form of the nation” {Chatterjee 1993: 238) is rather
too pessimistic, I believe, for two reasons. First, although nationalism fre-
quently tends rtoward ethnicfculturalist exclusivism, this is, as Anderson
(19g2) reminds us, not an inevitable movement.” Inclusivist conceptions of
nations, even fuzzy ones are possible (Kaviraj 19g2). Second, as I have sought
to demonstrate through experiences from Ladakh, it is important to bear in
mind that bureaucrats and politicians also must dissimulate. The purity de-
manded by legal and other formal systems of classification of populations
cannot exist on the ground. To be sure, as Appadurai and others have argued,
that impossibility may lead to ethnic cleansing and genocide, but it may also,
as is rather more commonly the case, lead to a constant violation, creative
interpretation, and experiential moderation of the hard, sharp rules of imag-
ined orders. It may no longer be possible to be a Ladakhi, but there is no
reason o think that therefore Ladakhis can ne longer exist. Indeed, the ab-
sence of a formal-legal Ladakhi identity and the varied practices of identifi-
cation that temper the officially sanctioned as well as unofficially practiced
exclusions and inclusions may provide the space for the kind of social en-
gagement that only too often is now located in romantic longings for primor-
dial, original, authentic, cultural identity.

Notes

This essay draws on rescarch conducted in Ladakh since 1985, I particularly want to thank
current and previous leaders and activists of Buddhist and Muslim organizations, as well as
many other individuals in Ladakh for their courage and openness in sharing documents and

personal refections. In view of the sensitivity of some of the matters discussed here, [ have
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L Address by General KoV, Krishua Rao, rvsas {Retds, His Excelleney the Governor al fans

gencrally refrained from identitving the source of spectfie marerials and information. Re-
seareh in 19g4—Tyg5 was mude possible by Jenniogs Fandolph Peace scholar Award frow
Ure United States Instiwre of Peave, and sepplemental support was provided by the Ve
studies Urogrant. inteenational Dolideal Lecaomy rogmm. S ST ARLE CTUEIL AT

nell University. Responsibiliny tor what 1s presented liere bs solels onsme

nd Kashmir State ro Ladakh Autonomous Fill Development Council, Leb. 3 seprembe

1)g5; VPescrIpt.

 Oficiuli, the sire of the region s g7, 782 s ki, i thix figure inclides rernitorics elrectivel

under Pakistani and Chinese administration. Recen population nguies. and henee procise
relative shares of the different religious communities, are unavailable, as no regular censis

has been held in J&X since 198T1.

3. The Gazztie of India, extrapart I, section 1, ¢ Mayv 1995, p. 15,

. Kargil District declined the offer of a Hill Council for the time being. although the Act

provides for it, as people here feel that their greater proximity to and dependence on the
valley makes it less politic to risk antagonizing the Kashmiris. Regular shelling of Kargil
town and the border area in recent years and the incursion that ook place from across the
line af control in 1999 are understood by people in Kargil to be retribution for their lack of

support for the militant secessionists in Kashmir proper.

. In South Asia, the term “communalism” refers to the cvils of religious community par-

tisanship.

. See, e.g., Chandra (1984); Hansen (1999} Jaffrelot {rggh); Kaviraj (19g97a); Pandey (199a):

‘Tambiah (1g96); van der Veer (1994); Vanaik (1997).

I realize that this is a tricky propoesition. 1 de not mean to suggest that only pelitcians think

communalism is the name of the game, but I question the universality of the communalist
logic implied by its recognition as a potent foree in Indian political practice. My experience
in Ladakh and elsewhere suggests that “identity fetishism” is especially a vice of scientists

and politicians, of the national(ist) elites in gencral, perhaps.

 The literature is vast, but important examples are Abraham (1996); Anderson (1991, 1998);

Appadurai {(1993); Cohn (1991) Hacking (1ggo); Jones (1981); Herzfeld (rgg2); Mitcheli
(1988); Pedersen (1986); Visvanathan (1988). For a review of the anthropelogical literature

with reference to colonial states, see Pels (1997).

. In Ladakh, it is possible to trace the same “ethnicizing” or “communalizing.” Thanks to the

encyclopedic urges of its administrators, students, and missionaries, this process can be

traced in grear detail. See, e.g., van Beek (1990, 1997a).

. 1 take this point from Hindess (1997}
. For genealogices of development, see, e.g.. Escobar (1995); Esteva (19g9z2); McMichael (1996:.
 An excellent historical discussion is offered by Metcalf (1994). Anthropology and sociology

werc not only instrumental in the designing and filling of the matrices, but also in the for-
mulation and implementation of policies targeting thesc pepulations. Discussing academic
anthropology in india, D. N. Majumdar noted in 1944 that “the training of personnel for
manning the welfare services and feeding the research institutes has been ghven priority, for

obvious reasons” (1g61: xiv). Ta be sure, the racial interpretation of caste and tribe exempti-
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18.

20,

21.

23.

24.

fied by Risley’s influential work (e.g., 196g) lost influence after independence, but its traces,
particularly its essentializing of such “identities,” continue to have considerable infuence
on Indian ethnographies, also those of Ladakh {e.g., Mann, 1986; and Bhasin, 1g9g2).

+ In particular, the Mandal Commission report in the late 1980s triggered massive violence,

including self-immolations by upper-middle-class youth on the streets of New Delhi. The
cantroversy over reservations was one of the elements that led to the downfall of the J2nata
Dal-led coaliticn government of V. . Singh. See, ¢.8., Hansen (1904: 140—45).

The quore is from a speech by Kushok Bakula Rinpoche, the representative of Ladakh’s Bud-
dhists in the Kashmir Legislative Assembly during the budger session on 12 May 1952. The
late Sonam Stobdan Lachumir provided me with a manuscript version of the text, and faved
Mir Qasim helped to translare this frem Urdu.

These data from the classified report on the Special Census conducted in 1986 and 1987 were
published by Ladakhi Member of the Legislative Assembly of jux Tsering Samphel in a letcer
to the editor of The Datly Excelsior newspaper, 16 March 1991.

- Sham (gsham) is the name of the region of the lower Indus Valley roughly between the rowns

of Basgo and Khalatse.

The mess was “resolved” by drafting a limited list of sixty-odd categories, which was further
reduced to about a dozen in the next few decades. By the time of Independence, the enumer-
ation was abandoned altogether, except for s¢ and sT—which did not exist in Ladakh—and
religion. For religion, census rakers were instructed not to ask “What is vour religion?” but
“Are you a Hindu, Muslim, Sikh, Jain, Buddhist, or Christian?” These, toa, are good ex-
amples of the creativity with which impossible purities are put into practice and made real.
Fora detatled discussion of the census classificatien process in Ladakh before Independence,
sec van Beck (19g7a).

Both quotes from a letter from S. S. Hischey to the D.C., Lely, dated 20 August 1986; empha-

sis in the otiginal.

- For a discussion of aspects of these trading networks, see the autobiographical account of

Abdul Wahid Radhu (1981), only recently published in English with an excellent introduction
by José Cabezdn (Henry 1997). On trade in Ladakh in general, see, e.g., Rizvi (1994, 1997,
1999); Warikoo (1985, 1990, 1995); Grist (1985).

The statement was issued in June 1993. Attached to it is an affidavit prepared by a lawyert,
who offers the genealogical pedigree of the family, as well as citations of legal precedents
from other parts of India. 1 have, of course, left cut the names of the people concerned.
This is no lenger the case. Since 1989, Congress has only once, in 1996, managed to win the
Lok Sabha seat, but lost control again by a landslide in 1993. Most recently, in 19gg, the
National Confercnce Party candidate from Kargfl defeated former LBA supreme Thupstan
Chhewang. See van Beek (1099) for a discussion of this and other political develapments in
Ladakh since the granting of regional autonomy.

. The commission of inquiry was followed by a Constitutional Reform Conference, also

chaired by Glancy, and a Franchise Commitree, which recommended the constitution of this
parliament. For the recommendations, see Jammu and Kashmir (1932a; 1932b; 1934).

Sce, e.g., Bertelsen (1ggy) for a discussion of the role of Kashmiri Pandits in Buddhist or-
ganization in Ladakh in this period.

Local accounts vary, but apparently there was agreement to remain with India. A local militia
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25.

26,

27.

28.

zg,
0.

31,

32.

33-

was raised to help defend the region and Muslims jeined, albeit after initial hesitation or
exclusion, depending on whose account one follows. There is as yet no thorough historical
account of the Partition period in Ladakh, Kaul and Kaul (1992) offer an overview, albeit
from a partisan perspective,

These three continue to play a prominent role on the political stage in Ladakh. In recent
years Bakula Rinpoche has been serving as Indian Ambassador to Mengolia; presently,
Thikse Rinpoche is a member of the Rajya Sabha and Togdan Rinpoche is a Minister of State
for Ladakh Affairs in the Jxk government of Faroog Abdullah. The impossibility of entirely
reducing rivalries to sectarian differences is exemplified by the face that Thikse Rinpoche has
beer: an ardent opponent of Bakula Rinpoche since the early rafos, although borh belong tw
the same Tibetan Buddhist scheol, the Gelugpa (dge.lugs. pa),

There is no “hard” evidence of this in the form of documents, but personal accounts of
Buddhist activists show that ostracization of all Muslims was intended from the start, pat-
ticularly by the urban Buddhist youth. During secret meetings in the winrer of 1988 -198g,
for example, several youths swore oaths never to have social contact with Muslims again.
Today, these oaths are the subject of some amusement among activists who did not go so
far and see some of their friends vainly struggling to keep them.

As a convoy, including buses carrying tourists, leaving the region was attacked near Khaltsc,
the news of the Buddhist uprising even made the international press.

In 1995 this practice escalated inte a competition between the muezzin of the Leh Sunni
mosque and the taped monks of the Chokhang, just across the street from one 2nother.
Whenever the Muslims were called to prayer, the sound of the monks rang out as well. A
Buddhist activist jeked that Buddhists also were now called to prayer five times a day. This
still continued in the summer of 1999, despirc much pepular resentment.

Address by General K. V. Krishna Rao to LAHDC, 3 September 1995, p. 7.

Each offense carried a specific penalty, increasing with repear offenders. Of course, such
measures were kept secrer, and even a document for internal use listing these sanctions
merely stipulates “if transacts with x” as an offense, carefully avoiding naming rthe com-
munity. There is no such shyness about penalties; “transaction with x™ is punishable with a
fine up to Rs 500, and a “beating” is added in casc of repetition. Other forms of punishment
include chhags {prostrations), beating, and “sound beating.” The unrepenting offender
would ultimately face social boycott.

Historically, Ladakh has had close links with the Congress Party, but many Buddhists, espe-
cially youths, resigned their membership in 198g. Prior to the elections for the Hill Council,
most rejoined Congress and only two sears were contested by non-Congress candidates. All
seats on the first Hill Council were initially held by Congress members. Links with the BJr
and other Hindu nationalist organizations have been revived in recent years, particularly
since the rise to power of the B]p at the center (van Beck 1999).

Although in times of crisis statements are made on behalf of a Ladakh Muslim Organization,
the Lma is no cquivalent of the Lea, lacking as it does any formal status, membership, or
statutes. There are two main Muslim organizations in Leh: the Anjuman-e Mu“in-e Islam
is the main Sunni social organization; the Anjuman-e Imamia is its Shia counterpart. See
Pinault (1g99) for more detail.

Krishna Rao, address to the Hill Council.
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Ihis is not to deny the salience of the links hetween semantic purity and social action. but
tw yuestion the rather easy causal nking of such orders with ethnic violenee, Indeed, “new
forms ot idenuny, entitlement, and territorial soverelgnn™ are crucial in the mediation of

this connection. s 1have argued clsewhore gy ran

Cosee also the eacellent colleetion edited by Cheah and Rebbins iggi).
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