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This work evaluates in terms of social citizenship or equity the neoliberal model 

of development as applied in Chile. The down-sizing of the state required for market 

liberalization occurs not just through retrenchment but also through different forms of 

decentralization: the transference of the provision of public goods and services to local 

and regional governments, the private sector, and civil society organizations. These 

shifting relationships of market, state, and society are necessarily inequitable. Because 

economic development is geographically uneven, local government revenues are unequal, 

thus disadvantaging people living in poorer areas in terms of their public services. The 

privatization of social services stratifies their benefits, such that services of higher quality 

and relative quantity are provided through the private sector to a minority of the 

population and services of lower quality and relative quantity are provided to the majority 

by the state. The more that civil society organizations are incorporated into governmental 

programs, the more they become dependent on the state and incapable of addressing the 

structural disadvantages of poorer communities. Chile is commonly regarded as a prime 

exemplar of the neoliberal model, and I test these hypotheses on the budgets of the 34 
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municipalities of Santiago, Chile, its municipalized public school system, and the 

activities of grassroots and nongovernmental organizations in a poor municipality of 

Santiago. I find substantial inequality of revenues, which significantly and substantially 

account for differences in public educational opportunities between municipalities, as 

measured by educational achievement tests. Grassroots organizations are financially 

dependent on the Muncipality/central government and they are largely incapable of 

addressing the primary problems of the community: the availability and quality of jobs, 

education, and health care. Nongovernmental organizations are also increasingly 

dependent on the state for funding and serve as a source of cheap and flexibilized labor 

for the implementation of government programs. These findings suggest that the 

implementation of neoliberal policies reproduces geographical and structural patterns of 

inequality and, rather than assisting and empowering the systematically excluded and 

disadvantaged, further excludes and disadvantages them. These new forms of 

stratification resulting from neoliberal policies lead to social malaise, insecurity, and 

social disintegration. 
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 1 

CHAPTER ONE 
INTRODUCTION 

 

This work evaluates in terms of social citizenship or equity the neoliberal model 

of development as applied in Chile. Policies promoting or maintaining the liberalization 

of the market are central to the neoliberal model of development. Market liberalization 

requires the retrenchment of the state and its retreat from market intervention and 

regulation. This reduction of the state is achieved not merely by cutting expenditures but 

also through different forms of decentralization: the transference of central government 

functions to the private sector, civil society organizations, and local and regional 

governments. Therefore, the neoliberal model necessarily is comprised of policy 

orientations regarding not only the liberalization of the market, but also the state – down-

sizing and decentralization, and civil society – its “strengthening” and state-civil society 

collaboration in local development and social service delivery. Hence, the application of 

the neoliberal model of development constitutes a well known reconfiguration of the 

relationships of market, state, and society: the role of the market in producing and 

distributing goods and services is brought to the fore; the purview of the state is reduced, 

its primary role in development curtailed to investment in human capital and the 

maintenance of an institutional framework supportive of the unregulated market; and the 

responsibility for the provision of goods and services previously belonging fully to the 

central state is shared with local government and civil society, notably grassroots and 
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nongovernmental organizations (NGOs).1 The application of the neoliberal model implies 

broad changes in labor and social policies, which, as the primary guarantors of social 

citizenship, crosscut market, state, and society. Labor is recommodified: the labor market 

is deregulated and flexibilized, and the ability of unions to affect wage levels is curbed. 

Social spending and benefits are reduced and targeted, and individuals, families, civil 

society organizations, local governments, and the private sector become more involved in 

local development and the provision of social services. The thoroughness of the 

implementation of the neoliberal model in its different elements varies, of course, by 

place and time. 

The neoliberal model is currently the world’s dominant development model, and 

Chile routinely is put forward as a prime example of its virtues. During the military 

government (1973-1990), Chile underwent an early and profound experience of structural 

adjustment.2 Concomitantly, the Pinochet dictatorship subordinated labor to capital, 

slashed expenditures on health and education, opened health and education to 

privatization, privatized social security almost completely, and implemented a thorough 

fiscal and administrative decentralization of the state, including the administration and 

                                                 
1 Consistent terminology is lacking in the study of nongovernmental organizations. What Padron (1987) 
identifies as Nongovernmental Development Organizations, Carroll (1992) refers to as Grassroots Support 
Organizations and Navarro (1994) as Organizaciones de Participación Comunitaria. In Chile, these 
organizations are sometimes referred to as Private Development Organizations or Private Organizations 
Without Monetary Goals but with Public Goals, but they are most often referred to as Nongovernmental 
Organizations. I will use the term nongovernmental organization, by which I mean a domestic private, 
nonprofit organization that is funded through its involvement in development projects and programs that 
directly involve and benefit individuals and organizations of the popular sectors. 
2 The indexes of structural reform for 17 Latin American countries presented by Morley (2001) indicate 
that by 1985 Chile and Uruguay had experienced by far the most structural adjustment. By 1995, most of 
the other countries had converged, such that Chile, “the quintessional early reformer” (44), ranked only 
seventh. The index is an average of measures of privatization, import liberalization, openness of capital 
account, financial reform, and tax reform. Labor market reform and the lifting of price controls are 
excluded from the index. 
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partial financing of public health and education (which the state subsidizes through a 

small voucher to the providers, public or private). With the return to civilian government 

in 1990, all of these policy orientations, despite the new government’s motto of “growth 

with equity,” have been continued.3 The relationship between the military government 

and grassroots and nongovernmental organizations had been hostile; but much of the key 

personnel of the civilian government, including at the highest levels, were drawn from 

NGOs, and the state launched a discourse of citizenship and self-help participation and 

became a major funder of the operations of grassroots and nongovernmental 

organizations. Hence, all of the elements of the neoliberal model are very much present in 

contemporary Chile. From the mid-1980s until the impact of the Asian crisis in 1998,4 

Chile experienced strong macroeconomic indicators – e.g., positive trade and fiscal 

balances, low levels of inflation, consistently high levels of economic growth, growing 

real wages, and relatively low and declining unemployment – as well as improving social 

indicators – e.g., increasing literacy rates, years of schooling, and life expectancy, and 

decreasing infant mortality. Thus, Chile is commonly heralded as an exemplar of 

neoliberal economic and social policies. Therefore, an in-depth evaluation of the 

                                                 
3 The strongest potential objections to this claim are the civilian government’s “reform” of the labor code 
and its “increase” in social spending. Social expenditures by the central government increased in absolute 
terms from 1988 to 1997, but only commensurate with economic growth, not as a percentage of GDP 
(Table 2.1). Regarding labor, we shall see in greater detail that the “reforms” were largely cosmetic, 
effectively leaving in place such provisions as employers’ ability to fire workers without cause and the 
limitation of collective bargaining to the level of the firm. Thus, social equity was not reprioritized over 
economic growth. 
4 The openness of Chile to the international market and its export promotion orientation made it, like other 
developing countries following the neoliberal prescription, more vulnerable, or dependent, on changes in 
the world economy. Thus, the Asian crisis has resulted in a sharp and continuing recession and increased 
unemployment in Chile. 
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neoliberal model in Chile in terms of social citizenship will be highly suggestive of the 

prospects for equity offered by the neoliberal model of development.  

The neoliberal model of development is undergirded theoretically by the new 

political economy and neoclassical economics, for which efficiency is the central 

objective function or criterion by which production and utility are maximized. However, 

citizenship theory offers an equally valid alternative criterion: equity. For T.H. Marshall 

(1992), the progenitor of citizenship theory, the fundamental problem for democratic, 

capitalist societies lies in balancing the unequalizing effects of the market, the equalizing 

tendencies and values of democracy, and civil society’s demands for well-being. Labor 

and social policies are key in achieving what Marshall conceives of as social citizenship, 

the rights and obligations to share in the economic, social, and cultural standards of the 

community. Thus, I suggest that the successful integration of market, state, and civil 

society depends on the ability of social rights to achieve a level playing field, or equality 

of opportunity, vis-à-vis the inequalities of the market and politics. 

The evidence that I will present indicates that the application of the neoliberal 

model of development in Chile has produced new forms of stratification in regard to the 

labor market and social policies that result in self-reproducing inequalities of fact and 

opportunity as well as increased malaise, insecurity, and social disintegration. The 

positive economic and social indicators referred to earlier mask new and continuing 

forms of stratification which result in or contribute to widespread economic and social 

insecurities, perceptions of inequity, and a lack of trust in others and institutions. These 

unequalizing and disintegrating dynamics present in the case of Chile are arguably 
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inherent to the neoliberal model. The liberalization or flexibilization of the labor market 

results in the division of the labor force into two segments: permanent, more highly 

skilled, and better paid employees and temporary, less skilled, and poorly paid workers. 

Increasing contingent employment decreases job security and enrollment in social 

security and health insurance linked to permanent, formal employment. The opening of 

social services to privatization stratifies their benefits, such that services of higher quality 

and relative quantity are provided through the private sector to a minority of the 

population and services of lower quality and relative quantity are provided to the majority 

by the state. Thus, new forms of economic stratification are produced which offset gains 

to income for the lower classes which are envisioned, but not realized in all cases, 

through economic growth. (As we will see in the case of Chile in the 1990s, these new 

forms of stratification produced economic insecurities so strong that surveys typically 

indicated a worsening economic situation for most households, despite equal income 

growth across all deciles.) Furthermore, because economic development is 

geographically uneven, tax bases and thus revenues between local governments are 

unequal. The degree to which redistributive and compensatory intergovernmental transfer 

mechanisms can reduce inequalities of revenues is limited, because the amount 

redis tributed is politically determined. Thus, as the adminstration and funding of social 

services are shifted to local governments, poorer localities will be disadvantaged in terms 

of their revenues and administrative capacities, and hence in terms of the quality of the 

social services and infrastructure they can provide their populations.5  

                                                 
5 This is true even in the presence of “exit” possibilities, e.g., the “freedom” of families to move to or 
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Moreover, the increased involvement of grassroots and nongovernmental 

organizations in local development and social service delivery does not in and of itself 

provide new opportunities for civil society to advance equity by effecting structural 

changes directly or through demand making. Rather, the more civil society organizations 

are incorporated into programs and projects of the central and local governments, the less 

autonomous and more dependent on the state they are likely to become. This is especially 

true for middle- income countries, for which there is less funding from international 

donors. This is also especially true, as we will see in the case of Chile, for governments 

which, in accordance with neoliberal principles, construct institutions privileging 

individual over collective processes, thus fragmenting and atomizing civil society 

organizations and diluting their efforts to reform exclusionary social structures. The 

outcomes of projects involving grassroots organizations tend to be primarily limited to 

their own localities, with few “trickle up” affects on the exclusionary social structures 

they face, e.g., the job market and inequalities in the provision of social services. And the 

state may use NGOs more as a source of cheap and flexible labor for the implementation 

of social and development programs than as collegial participants in their design and 

evaluation. Moreover, social capital is stratified: the benefits that richer people can obtain 

through their social relationships are, on average, greater than those that poorer people 

can acquire. Thus, the value of the benefits of social capital is unevenly distributed by 

                                                                                                                                                 
students to attend schools in other localities which are richer and/or more efficient in their public 
management. The obstacle to choice through exit is family income. Poor families cannot afford to move to 
rich neighborhoods, nor can poor students afford transportation in many cases. Thus, in Gauri’s (1998) 
study, the most significant variable in explaining whether a student attends a superior school in Santiago is 
whether the family owns a car. 
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class, gender, race and ethnicity, etc., and inequalities of wealth and power tend to be 

reproduced between and within civil society organizations. The effect therefore of a 

strong civil society may be more to preserve the economic and political status quo than to 

advance equity through structural change. Thus, even though the work of grassroots and 

nongovernmental organizations materially benefits the poor, the involvement of civil 

society organizations in local development and social services may function more as a 

budgetary supplement and a means of making the poor’s lack of equity more comfortable 

than as an effective check on the excesses of state and market or a means of overcoming 

disadvantaging social structures.  

Thus, the implementation of neoliberal policies may improve economic 

efficiency6 but worsen social equity. Further, the individualism, stratification, and 

inequity that the neoliberal model promotes are likely to foster social disintegration. The 

assumptions and values of individualism – that the individual is the basic social unit, that 

responsibilities are personal not social, that the collective good derives from individual 

competition, etc. – seem to be irrevocably at odds with dynamics of social solidarity. And 

the recommodification of people due to the liberalization and stratification of the labor 

market and social services strips people of social protections and disarticulates them from 

others and social institutions. The weakening of the rights of workers and unions leaves 

individual workers much more alone, vulnerable, and in competition in their relationships 

to other workers, the firm, the market, capital, and the state. And the commodification 

and stratification of social services by the ability of individuals to pay and by the 

                                                 
6 This has yet to be proven in practice.  
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collective physical, human, social, and cultural capital present in the territory of local 

governments heightens the insecurities of the relatively poor majority in regard to 

accessing quality social services. These new forms of stratification, as well as persisting 

ones associated with the neoliberal model such as high levels of income inequality, are 

likely to lead to general perceptions and feelings of economic and social insecurity, 

inequity, and lack of trust in others and institutions.  

We will see that all of these unequalizing and disintegrating dynamics that I have 

argued are inherent in the neoliberal model are clearly present in the case of Chile. Thus, 

rather than enhancing social citizenship, neoliberal policies are more likely to exacerbate 

inequalities of fact as well as of opportunity, from which follows social disintegration. 

Most concerns with equity and neoliberalism focus on income distribution. However, few 

studies on this issue have separated out the effects of structural adjustment from other 

variables;7 thus, it is unknown whether neoliberal economic policies necessarily result in 

increased income inequality, especially over the long run. Given the variety of outcomes 

regarding income inequality at the national level over the past decades, variables other 

than structural adjuntment policies may be more important in explaining the course of 

income distribution. However neoliberal economic policies may affect income 

distribution, the other elements of the neoliberal model will to tend to produce the forms 

of stratification, insecurities, and social malaise outlined above.  

                                                 
7 An exception is Morley 2001. His model for pooled cross-sectional time series data for 16 Latin 
American countries explains between 85 and 97 percent of the total variance in the Gini coefficient over 
time and across countries. The countries’ indexes of structural reform have a significant and regressive but 
small effect on income distribution. 
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The primary data I analyze are: budgets (actual revenues and expenditures) for the 

34 municipalities of Santiago, 1992-1997; intergovernmental transfers to the 

municipalities through the major redistributive and compensatory funding mechanisms; 

standardized educational achievement tests for eighth-grade students by public schools 

within the 34 municipalities (1997); a survey of individuals (N=861) regarding their 

participation in community organizations in a poor municipality or comuna 8 of Santiago 

(Cerro Navia); a survey of officers of community organizations (N=116) in Cerro Navia; 

and in-depth interviews of virtually all NGOs (N=16) active in the municipality. The 

surveys were designed and conducted by myself. I also bring to bear, but without 

substantial data manipulation, various kinds of secondary data related to, e.g., trends in 

poverty rates, levels of income inequality, public and private social spending, 

beneficiaries of public and private social services by income level, and perceptions of 

social service benefits by income level, trends of households’ economic situations, and 

levels of trustworthiness of others and institutions. 

The rest of this chapter looks at the new political economy and the neoliberal 

model of development, on the one hand, and citizenship and equity, on the other. Chapter 

Two examines Chile’s transition from the import substitution industrialization model to 

the neoliberal model. Thus, I will outline the political economy of contemporary Chile: 

the historical context, principal policies, and general outcomes. In Chapter Two, we will 

also examine the effect of this transformation in terms of stratifying social services into 

public and private spheres. Chapter Three presents the historical deve lopment of the city 

                                                 
8 The city of Greater Santiago is composed of 34 comunas, the smallest governmental unit. Since the 
1990s, the number of comunas of the city has been increased. 
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of Santiago in terms of residential segregation. Chapter Four presents a profile of Cerro 

Navia, a poor comuna of Santiago, in order to 1) concretely illustrate by means of a case 

study the kinds of obstacles to equal opportunity that residential stratification poses; and 

2) to provide context for an analysis of the role of community organizations and NGOs in 

local development in the comuna. Chapter Five analyzes the inequality of revenues and 

expenditures of the municipalities of Santiago, using the Gini coefficient, for 1992-1997. 

Chapter Six analyzes the effect of differences in revenue by municipality on public 

school quality, as measured by standardized educational achievement tests, after 

controlling for students’ socioeconomic status. Chapter Seven presents the evolution and 

development of community organizations and NGOs in Chile and their relationship to the 

government through the policies and institutions adopted. Chapter Eight examines the 

surveys of individuals, community organizations, and NGOs in Cerro Navia in order to 

analyze the effect on equity of the mobilization of these civil society organizations in 

accordance with neoliberal principles. Chapter Nine relates outcomes of neoliberal 

policies to the widespread social disintegration – social malaise, insecurity, and inter-

personal distrust – indicated by my survey of individuals in Cerro Navia and other 

surveys at the national level. Throughout this study, I will pay particular attention to 

education over other social services in the interests of space and because of the centrality 

of education to development, social mobility, and income and other forms of inequality. 

 

The New Political Economy and the Neoliberal Model of Development 
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The policies which comprise the neoliberal model of development are 

underpinned by a set of theories commonly referred to as the new political economy 

(NPE), in which methodological individualism, rationality, and choice theory are applied 

not only to economic but also to political processes. Central to the NPE is the concept of 

rent seeking. Rent is “that part of the payment to an owner of resources over and above 

that which those resources could command in any alternative use,” i.e., rent is “receipt in 

excess of opportunity cost” (Buchanan 1980, 3). Thus, Buchanan points out that rent 

seeking, strictly speaking, is synonymous with profit seeking; however, he and the NPE 

literature distinguish rent seeking from profit seeking. Profit seeking refers to competitive 

behavior in the market and, following Adam Smith’s “invisible hand,” is argued to result 

in the creation of social surplus which benefits all members of the community. Rent 

seeking occurs when resources are expended in the political arena in competition over 

policies which distort the market in favor of particular distributional coalitions or special 

interests. While profit-seeking competition is an efficient use of resources, rent seeking is 

nonproductive and wasteful. Although government intervention in the market benefits 

certain interests, society as a whole experiences a loss of aggregate economic welfare 

through the market distortions which decrease the quantities supplied and increase the 

prices of the affected commodities. In addition, since the expenditure of resources over 

such selectively protective policies as tariffs and monopolies does not generate added 

value, these resources are wasted, thus incurring further losses to social welfare (Tullock 

1967). Krueger (1974) examines losses to production through rent seeking over import 

licenses, and the concept of rent seeking has been extended to also include tariff seeking, 
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monopoly seeking, revenue seeking (competition over the distribution of state revenue), 

and political corruption, all of which Bhagwati (1982) subsumes under the concept of 

directly unproductive profit-seeking (DUP) activities.  

The view of the state thus presented by the NPE is a substantial break from that of 

traditional liberalism. Prior to the NPE, political pluralism saw the state as a neutral 

arbiter in the competition between collective interests. In contrast, following Buchanan 

and Tullock (1962) and Downs (1957), the NPE assumes that elected officials are 

primarily motivated to maximize their self- interests, rather than to achieve goals related 

to ideology or social welfare. Thus, the NPE emphasizes the predatory nature of the state, 

“characterized as a creature of self-seeking interest groups and/or self-serving leaders ...  

expected to do harm to societal welfare unless ... carefully restricted in its activities” 

(Grindle 1991, 43).  

Furthermore, prior to the NPE, neoclassical economics assumed that “the sum of 

individual welfare and utility maximization adds up to social welfare” (Dasgupta 1998, 

21). The new political economy argues that this summative efficiency obtains only in 

regard to profit seeking but not in regard to rent seeking or DUP activities. Olson (1965, 

1982) provides a theory of distributional coalitions which explains why rational actions at 

the individual and group levels vis-à-vis the provision of public goods can result in 

irrational aggregate outcomes, a “suboptimal” provision of public goods that constitutes a 

reduction of economic efficiency and overall income. Since no individual or group can be 

excluded from the benefits of a common good, rational, self- interested individuals will 

have incentives to “free ride,” to shirk their share of the cost of the provision of the public 
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good. Incentives to free ride are stronger among larger groups because the benefit to each 

person from the provision of a public good is proportionately smaller to its costs for each 

person. Therefore, smaller (and more homogenous, consensually cohesive) groups will be 

more effective in organizing for the provision of public goods or policies which favor 

their interests. Due to rent seeking and this asymmetry of organizational capacity by size 

of different groups, the NPE postulates (Schwartz 1994) that state agencies are subject to 

capture by special interests with incentives to demand socially irrational levels of 

spending or employment; that, therefore, state agencies are often pressured into an 

inefficient or non-cost-effective extension of services; and that services nevertheless are 

often of low quality and/or high cost because state functionaries maximize their own 

rather than public interests. The prescription for these maladies includes a retrenchment 

of government services and their subjection to competition from the public or private 

sectors through decentralization. 

Thus, whereas classical liberalism with the emergence of capitalism sought 

individual freedom by limiting absolutism and mercantilism and advancing capitalism 

and electoral democracy, and whereas modern liberalism with the maturation of 

capitalism sought individual freedom through governmental intervention to address the 

concentration and self-reproduction of economic power, neoliberalism seeks individual 

freedom once again through the limitation of government and the privileging of the 

market. Similarly, modern liberalism is associated not with neo/classical economics but 

with development economics, which holds that developing countries face structural 

constraints that developed countries had not and did not and therefore that the state 
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should and must play a central role in the development process. Chief among the  

constraints unique to developing countries are the concentration of capital, technology, 

and manufacturing capacity in developed countries and lower elasticities of import 

demand for primary products than for manufactured goods.9 In the absence of capital and 

a fully developed capitalist class and in order to avoid unequal exchange due to 

deteriorating terms of trade, the state in developing countries would have to actively 

promote industrialization through protectionist policies and the development of state 

enterprises. Thus, programs of urban-industrial bias (the transference of surplus from 

agriculture to industry) and import substitution industrialization (ISI) became widespread 

among developing countries after World War II. 

In the 1970s and 1980s, influential studies of developing countries by neoclassical 

economists (Balassa 1971; Krueger 1983; Little, Scitovsky, and Scott 1970) criticized as 

economically inefficient the protectionist and market-distorting policies of urban-

industrial bias and import substitution industrialization. Bates (1981) applies the theories 

of rent seeking and Olson’s collective action to sub-Saharan Africa, presenting evidence 

consistent with rent seeking in agricultural markets on the part of the state and privileged 

special interests. Bates argues that the resultant market distortions transfer economic 

                                                 
9 Elasticity of import demand is the percent change in demand for imports resulting from a one percent 
improvement in a country’s terms of trade (Ethier 1983, 60). The development economics camp argued 
that, as the world economy grows, the demand for primary goods, which developing countries specialize in 
producing, grows slower than the demand for manufactures, in which developed countries specialize. 
“Demand for finished goods rises with income: As people get richer they buy more televisions, stereos, and 
children’s toys. Demand for primary goods varies less with income: No matter how rich they get, people 
will only buy so much coffee” (Rapley 1996, 14). Protectionism by developed countries and the 
development of synthetic substitutes further erodes relative demand for primary products. The net result, 
according to development economics, is secularly declining terms of trade for developing countries (Baer 
1950; Rapley 1996, 14-15). 
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surplus from the majority of the population, the more dispersed and unorganized small 

farmers, to a minority comprised of the more easily organized urban industrial workers 

and capitalists, large farmers, and the bureaucrats that regulate agricultural markets. Thus 

Bates concludes that these policies are economically inefficient, politically destabilizing, 

and largely to blame for Africa’s developmental failures.  

The World Bank, along with the International Monetary Fund and other 

Washington-based international lending institutions, adopted the orientations of the NPE, 

largely uncritically. For example, the World Bank’s 1986 World Development Report, 

which focuses on agricultural policy, adopts Bates’ arguments10 and calls for the more 

efficient allocation of agricultural resources by removing “the policy- induced biases that 

generally discriminate against [agricultural] production and trade” (1). The 1991 World 

Development Report: The Challenge of Development holds that policies interfering with 

prices and hindering competition in general and taxing agriculture and protecting industry 

in particular have been counterproductive and have retarded growth; thus, the role of 

government in economic development should be limited to investment in human capital 

through social policy and the creation of institutions supportive of the market.11 

Governments should pursue market-based growth paths, and collective bargaining should 

be allowed to take place only at the level of the firm (World Bank 1995, 2, 83).  

                                                 
10 Leys (1996, 61 n. 4) directs our attention particularly to page 92 of the Report, where Bates’ analysis is 
summarized. 
11 Hence, the World Bank not only incorporates the NPE orientation in their analyses and policy 
recommendations, but also that of the rational choice-based “new institutionalists” (Leys 1996), who argue 
that efficient markets do not arise spontaneously, but from appropriate state policies. 
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With the fiscal crisis of the welfare state, the collapse of socialism, the successful 

assault of Thatcherism and Reaganomics on Keynesianism, and the expansion and 

intensification of the globalization of the market which further undermined the 

Keynesianist-Fordist development model in the developed world and the import 

substitution industrialization model in the developing world, the neoliberal model of 

development has become dominant, perhaps even hegemonic (Evans 2000, 230; Portes 

1997, 238), throughout the world.12 Developing country policy makers who could not be 

persuaded to adopt neoliberal policies could be coerced. Due to the debt crisis of the 

1980s, developing countries were desperate for additional loans, and most developing 

countries13 accepted World Bank or IMF loans which required that they undergo at least 

some degree of structural adjustment: the abandonment of industrial policy; the unilateral 

liberalization of international markets for products and capital; the deregulation of 

domestic labor markets; the promotion and diversification of exports; the privatization of 

state enterprises; fiscal adjustment primarily through expenditure reduction; and reduced 

social expenditures and more efficient and targeted social policies  (Díaz 1996; CEPAL 

1995).  

Thus, the neoliberal model of development centers on policies based on 

neoclassical economics and the new political economy, both of which advocate the 

“freedom” of the market which is to be achieved through a reduction of the state. The 

                                                 
12 If neoliberalism is hegemonic, the neostructural “growth with equity” orientation of CEPAL (the 
Economic Commission for Latin America and the Caribbean) and the human development emphasis of the 
United Nations Development Program may be regarded as counter-hegemonic (cf. van der Borgh 1996). 
13 Bello (1994, 130-31) lists 89 developing countries (Eastern European countries excluded) which 
underwent stabilization and structural adjustment from 1980 to 1991 under different loan conditionalities of 
the World Bank and/or the IMF. 
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retreat of the state from market intervention and the retrenchment of state expenditures is 

effected through different forms of decentralization: the privatization of the provision of 

public goods and services to businesses or nonprofit organizations; and 

intergovernmental decentralization, in which responsibilities, functions, and/or authority 

are transferred from the federal or central government to state or local governments 

(Bennett 1990; Bird and Vaillancourt 1998). The underlying logic for decentralization is 

that “power over the production of goods and services should be rendered to the lowest 

unit capable of capturing the associated costs and benefits” (World Bank 1997, 120). 

Decentralization is argued not only to serve to close the gap between the resources of the 

state and the demands of society for services, but also to bring government closer to the 

people, to match public services to local preferences, to lower transaction costs, to 

improve accountability, and to minimize rent seeking and enhance efficiency by 

subjecting services to competition between localities and between government and the 

private sector (World Bank 1997, 1-15, 110-30). 

 

Efficiency or Equity? 

The primary criterion of the new political economy is efficiency; about equity it 

has little to say. Efficiency entails the maximization of aggregate production and 

distribution, given production functions, input supply functions, individual preferences, 

and, since individuals’ indifference curves shift positively with income, income levels.14 

                                                 
14 An efficient or Pareto-optimal allocation of resources occurs when an improvement in someone’s 
situation could be made only at the expense of someone else, or, in more technical terms, when  
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Efficiency is not necessarily the same thing as equity; indeed, the debate on the 

relationship between growth and  equity – whether equity (or growth) inhibits or 

promotes growth (or equity) – is longstanding and ongoing. My purpose is neither to 

contribute to this particular debate nor to criticize the new political economy on its own 

terms; rather, I intend to evaluate, in terms of equity, the application of the neoliberal 

model of development in Chile.  

To understand the nature of equity in modern democratic, capitalist societies, I 

turn to citizenship theory. Marshall (1992) conceptualizes the elements of modern 

citizenship along three separate but necessarily interdependent dimensions: the civil, 

political, and social. He emphasizes that civil rights – in particular the rights of all 

citizens to acquire property and conclude valid contracts, including the right to contract 

one's own labor – are indispensable to the functioning of capitalism. The timing and 

substance of political rights (to vote, hold office, etc.) and social rights (to share in the 

economic, social, and cultural standards of the community) vary from country to country 

(Barbalet 1988; Mann 1987; Turner 1990; van Gunsteren 1978). Marshall argues that the 

rights and duties of social citizenship, like civil citizenship, are also functional for 

modern societies: for example, democracy requires an educated electorate, and capital 

needs workers who are educated (as well as assimilated and well socialized). The 

historical advance of citizenship – the extension of political rights to the propertyless, 

                                                                                                                                                 
(1) [t]he marginal rate of substitution between any two commodities [is] the same for any two 
consumers; (2) the marginal rate of technical substitution between any two inputs [is ] the same for 
any pair of producers; and (3) the marginal rate of substitution between any two commodities [is] 
the same as the marginal rate of transformation between these two commodities for any producer 
(Mansfield 1982, 462-63). 
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women, and other minorities and the expansion of social services – insitutionalizes and 

ameliorates class (and other forms of social) conflict. Hence, Marshall argues that 

citizenship serves as a necessary and powerful means of social integration, especially vis-

à-vis the social inequalities that allow for and arise from the functioning of the market. 

Moreover, Marshall emphasizes that, although the growth of citizenship is intimately 

related to the development of the market economy, there is an inherent conflict between 

citizenship, as a system of equality, and capitalism, as a system of inequality. Thus, 

Marshall (1981) proposes his conception of the “hyphenated society,” in which modern 

societies are composed of three interdependent, complementary, and competing sets of 

principles and institutions in a constant state of tension with each other: the capitalist (or 

mixed) economy, representative government, and social welfare. The major problem then 

for capitalist societies is balancing the conflicting exigencies of the capitalist market, the 

requirements of the political system of representative democracy, and the demands of 

civil society. 

Marshall is primarily concerned with the effects of citizenship on social 

inequality, but inequality also affects the quality of citizenship. Roberts (1996) argues 

that the effective exercise of civil and political rights largely depends on the strength of 

social rights. People are able to participate fully in the market and government only to the 

degree to which they are free from deficient health, education, and welfare. Roberts 

therefore suggests a standard derived from Marshall for the evalua tion of social 

citizenship: the degree to which social policies contribute to mitigating social divisions 

by eliminating permanent and self-reproducing inequalities. To extend this line of 
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reasoning, given the inequalities of capitalism and hence the inequalities of democracy, 

social rights are required in achieving a level playing field, or equality of opportunity, 

vis-à-vis the market and politics, and inequity consists of lack of opportunities that result 

in self-reproducing social inequalities. Thus, we can understand equity or equality of 

opportunity as the key element of social citizenship, and the short outline of citizenship 

theory above argues for the desirability in various ways of policies promoting social 

citizenship.  

In presenting the basis for my understanding of equity or equality of opportunity15 

as the key dimension or criterion of social citizenship, I have not in any way shown 

equity to be superior or preferable to efficiency as a policy objective. Nor can any policy 

objective be proven to be preferable or superior to any other. The choice of a policy 

objective is a value judgement which must be determined through the political process. In 

weighing the virtues of equity versus efficiency as policy objectives, not only must 

people’s values be taken into consideration, but also the available evidence on the 

relationship between efficiency and equity. As the success of Taiwan and South Korea in 

achieving growth with equality in terms of income and land distribution indicates, there 

may be no necessary trade-off between growth and equity. Indeed, the neoclassical 

argument that inequality promotes growth has been challenged by the proposition that 

inequality hinders growth because it lowers productivity through restricting access to 

productive assets such as land and human capital (McKinley 2001). The optimum, 

                                                 
15 This understanding begs the question of whether equality of opportunity can be achieved given the 
inequalites of fact inherent to capitalist societies. In fact, as we will see throughout this study in the case of 
Chile, inequality of fact has much to do with inequality of opportunity. 
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therefore, would be to devise policies, most likely specific to each country’s unique 

domestic and international conditions, which would promote the objectives of both 

efficiency and equity. Even if there is a trade-off between equity and efficiency, 

reasonable policy makers may at times choose equity over efficiency as a policy 

objective. Even those who discount the value of fairness that is intrinsic to equity16 may 

still prefer equity to efficiency to some degree on the basis that equity promotes the 

legitimacy, and thus the governability, of the system. Hence, equity is a valid alternative 

or complement to efficiency as a policy objective.  

                                                 
16 According to Gewirtz, Ball, and Bowe (1995, 9-13), the debate over equity in education centers on the 
position of the right that goods are equitably distributed according to merit and the position of the left that 
equity responds to the differing needs of different groups. Understanding equity as equality of opportunity 
satisfies the requirements of both merit and need. 
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CHAPTER TWO 
THE NEOLIBERAL MODEL OF DEVELOPMENT IN CHILE 

 
 
 

The increasing awareness of the limitations of continued development through 

import substitution, the requirements of the debt crisis and the internationalization of the 

market, and the persuasion and coercion of the most powerful multi- and bi- lateral 

lenders resulted in a consensus among international and national elites favoring a new 

model of neoliberal development in Latin America. The political economy of import 

substitution looked to the internal market as the motor for economic development and the 

state as entrepreneur, planner, regulator, and protector in the economic arena and 

designer, financier, implementor, and grantor in the social sphere. The new consensus on 

development focuses on exports and the external market as the primary locus of 

development, with the role of the state much reduced and with social policies 

emphasizing economic rationality – investment in human capital. The primary 

beneficiaries of social policy under the import substitution model were salaried 

employees in government and manufacturing in order to serve the economic goal of 

creating and protecting a middle class to strengthen the domestic market and the political 

goal of consolidating oligarchic rule with middle-class support (CEPAL 1995; Roberts 

1995). The new paradigm for social development in Latin America emphasizes 1) the 

market, nongovernmental organizations, and families in providing social services; 2) 

decentralized governmental institutional arrangements with providers and beneficiaries; 

3) subsidizing the demand for services rather than their supply; 4) user payments for 
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services; and 5) targeting for charitable relief those without the means to pay (CEPAL 

1995).  

The shift in models of economic development is thus accompanied by changes in 

social policy and the practice of citizenship, i.e., a shift in social welfare regimes. Esping-

Andersen (1990) argues that in advanced capitalist countries historical cross-national 

variations of class coalitions and power differentials have given rise to three basic means 

of institutionalizing the contradictions between social citizenship and the market, 

resulting in three basic types of welfare regime: the liberal, corporatist, and social-

democratic. The types are distinguished by the degree to which their social policies de-

commodify labor, i.e., the degree to which the equalizing properties of social citizenship 

modify the unequalizing operation of the economy through reducing the dependence of 

individuals on the market. Esping-Andersen points out, however, that social policies not 

only intervene in order to decrease the social inequality that results from the operation of 

the market but also are in themselves a means of stratifing the allocation of resources. In 

the liberal type, the provision of social welfare is primarily left to the market, with 

minimal relief targeted to the poor according to means-testing. Esping-Andersen argues 

therefore that the liberal type of welfare regime promotes social dualism, with the 

beneficiaries of the economy stratified according to their position in the market and the 

poor maintained and stigmatized as an underclass dependent on public assistance. The 

corporatist type of welfare regime distributes and stratifies benefits widely throughout 

society through distinct social programs targe ted to different class and status groups, thus 

consolidating social divisions but enhancing the ties of different groups to the state 
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through patronage and clientelism. The social-democratic type provides a high level of 

universal benefits to all citizens, all of whom have equal rights, irrespective of class or 

market positions.  

In contrast to Marshall's description of the historical institutionalization of 

citizenship in Great Britain, Mann constructs five ideal types of institutionalized class 

conflict and mixes of citizen rights pursued by industrial societies, including the type of 

the authoritarian monarchy of Germany, Austria, Russia, and Japan. Roberts (1995) 

argues that the authoritarian monarchy type most closely fits the practice of citizenship in 

populist and corporatist Latin America prior to restructuring. In both the European 

authoritarian monarchies and generally in Latin America, civil and political rights 

remained relatively undeveloped, while limited social rights were handed down from 

above in order to coopt key socioeconomic groups for the purpose of consolidating 

authoritarian rule. With restructuring, Roberts (1996) notes that social rights become 

deemphasized vis-à-vis civil and political rights, and the welfare regimes of Latin 

America come to resemble the liberal welfare type described by Esping-Andersen.  

The transformation from corporatist to (neo)liberal welfare regimes thus 

constitutes a reduction not only of the state but also of social service expenditures and 

benefits and social rights which re-commodifies labor. Integral to the shift from a 

corporatist to a neoliberal welfare regime is a change in hegemonic value systems, 

including a change in emphasis on a different set of citizenship rights and duties that 

helps to legitimate the shift in models of social development. Under the corporatist 

welfare regime, social services were provided as a basic human right, whereas under the 
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neoliberal regime, the rights of preference and choice of provider and service take on 

more importance, as well as the obligation of individuals to provide for themselves and 

the responsibility of the state to assure freedom of choice for the individual.  

In the remainder of this chapter, I will trace the historical transition to 

neoliberalism in Chile. We will examine the constitutional bases of the neoliberal system, 

the continuities of neoliberal and elitist policies between the military and civilian 

governments, the transformation of the labor market, major economic policies and their 

primary outcomes, trends in poverty rates and income distribution, intergovernmental 

decentralization, and the transformations of social security, health, and education 

policies. (Housing policy will be reviewed in Chapter 3.) The most important arguments 

that I will make in this chapter are: 1) the privatization of social security stratifies social 

security benefits, exacerbating rather than mitigating income inequalities among the 

retired; and 2) the opening of health care and education to privatization creates a dual 

system by which higher quality services are provided by the market to the minority with 

the ability to pay, while lower quality services are provided by the state to the majority. 

 

From ISI to Socialism to Neoliberalism in Chile 

Chileans commonly refer to their country as a laboratory in terms of its historical 

experience with different forms of political economy. Chile strongly adhered to the 

import substitution industrialization model of development; it experienced a transition 

toward socialism under the Allende administration (1970-1973); it underwent one of the 

earliest and deepest neoliberal adjustment programs; and its contemporary economic, 
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political, and social policies continue to be staunchly and highly in the neoliberal vein. 

Moreover, just as Chile's history of electoral participation, governmental stability, and 

working class organization and militancy was the strongest and lengthiest in Latin 

America, so its experience of repression under military dictatorship (1973-1989) was one 

of the longest and most severe. 

In Chile and in Latin America in general, the crisis of the Great Depression 

resulted in the inability of continued economic expansion through primary product 

exportation and the necessities of substituting for imported manufactures and developing 

a national industrial base. In the absence of a fully developed national capitalist class, the 

state assumed a primary role in capitalizing industry and intervening in the economy. The 

expansion of the Chilean state into the economic arena with the full-scale adoption of 

import substitution industrialization and progressive formal sector labor policies was 

matched with the gradual expansion and coverage of social programs conducted by the 

central government in education, health, social security, nutrition, and housing. Rural-

urban migration, a strong labor movement based on mining, and the rising middle-income 

groups linked to state and industrial expansion resulted in increasing social mobility and 

demands on the state for benefits. Between 1930 and 1955 social spending tripled, with 

most of the increases going to social security, health, and housing (Schkolnik, Paz, and 

Riquelme 1991). Social policies were partially responsible for decreasing income 

inequality and increasing social welfare. Nevertheless, coverage was stratified by region 

and class: the primary beneficiaries were not the neediest but middle- income urban 

groups employed in the formal economy. Moreover, long-term problems of financing led 
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to chronic fiscal imbalances and inflationary pressures, resulting in the slowing of the rate 

of growth in social spending from 1950 to 1964 (Schkolnik, Paz, and Riquelme 1991). 

Throughout Latin America, dirigiste industrialization linked to populism for the 

formal sector increasingly strengthened organized labor and the other political forces 

associated with it. In Chile, these forces, allied with the rural and urban poor, elected 

Salvador Allende to the presidency in 1970 with a plurality of 36.3 percent of the vote. 

Allende, a founder of the Socialist Party in Chile and an avowed Marxist, ran at the head 

of the Unidad Popular, a coalition primarily composed of the Socialist and Communist 

parties. The Allende administration nationalized the U.S.-owned copper companies – the 

primary source of economic produc tion – as well as other foreign and domestic mining, 

manufacturing, and commercial interests;17 raised wages and froze prices, along with 

other redistributive policies; formed cooperatives from large agricultural estates; and 

printed large amounts of unsupported currency to finance the expropriations. The 

technical difficulties and economic disruptions of the expropriations were compounded 

by poor planning and management, political polarization, and economic reactions at the 

domestic and international levels. A large-scale exodus of capital began with Allende’s 

election. Moreover, the United States led an international financial blockade of 

investment capital to Chile and financed a a campaign of domestic destabilization by 

channeling money through the C.I.A. to right-wing media, politicians, and organizations. 

During Allende’s first year, employment and manufacturing production increased. 

                                                 
17 The foreign-owned copper companies were nationalized with a unanimous vote of Congress. This 
measure was one of the few that Allende got through the opposition-controlled Congress, where the 
Christian Democrats held the largest number of seats (Hudson 1994). 
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Subsequently, lack of capital from shifts in investment patterns, government deficits, and 

declining profits increasingly hamstrung the economy. Output fell, and producers 

increasingly held back inventories as a hedge against price controls. The supply of an 

increasing number of products fell, while the black market expanded. Prolonged and 

sometimes simultaneous strikes by middle-class groups such as doctors, teachers, copper 

workers, shop owners, and truckers further retarded the economy. Large-scale 

mobilizations of pro- and anti-government groups, and violent confrontations between 

them, became increasingly common. By 1972, Chile was suffering from stagnant 

production, decreased exports and private-sector investment, exhausted financial 

reserves, widespread strikes, rising inflation, food shortages, and domestic unrest. The 

tenuous middle-class tolerance of the Unidad Popular deteriorated. Support for a coup by 

the antigovernment forces in the military emerged among the Nixon administration, the 

Chilean oligarchy, the right-wing National Party, and the center Christian Democrats. In 

1973, a military coup led by the heads of the military services – the commanders in chiefs 

of the army, navy, and air force and the head of the police (carabineros) – overthrew 

Allende and set up a four-man junta headed by the Commander in Chief of the Army, 

General Augusto Pinochet (Hudson 1994; Keen 1992; Kornbluh 2004; Martínez 2004; 

Skidmore and Smith 1992). 

The social changes imposed by the military government were not limited merely 

to economic restructuring but also comprised a virtually total transformation of Chilean 

social and political institutions, supported by a campaign of cultural legitimation 
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(Borzutsky 2002; Paley 2001; Schild 1998; Taylor 1998)18 backed up ultimately with 

brute force. Political and military power were consolidated and concentrated in the 

personalistic dictatorship of General Pinochet, political parties were banned, other 

avenues for political participation were closed, social organizations independent of the 

military regime were persecuted, labor was thoroughly repressed, and thousands of 

people were disappeared, tortured, executed, and/or exiled. The neoliberal policies 

implemented by the military regime included the massive privatization of government 

enterprise,19 the adoption of a unified exchange rate and the reduction of import duties, 

the imposition of a regressive value-added tax coupled with the elimination of direct 

taxes on wealth and capital gains, the deregulation of domestic capital markets and 

foreign investment, sharp reductions in government expenditures, especially on social 

programs and government employment, the deregulation of the labor market, the 

subordination of labor to capital, the limitation of collective bargaining to the level of the 

firm, the decentralization (or deconcentration) of government, the municipalization of 

public primary health care and primary and secondary education, the opening of health 

and education to the private sector, and the privatization of social security. The military 

government sought to institutionalize its economic, political, and social transformation of 

Chilean society as well as to lay down ground rules for a transition to civilian 

government through its Constitution of 1980. 

                                                 
18 The campaign of cultural legitimation of neoliberal institutions extended, with transformations, into the 
era of civilian government. 
19 With the notable exception of all mining operations, including the extremely important copper industry, 
over which the government has “absolute, exclusive, inalienable, and unprescribable dominion” (Chile 
1997, Article 19 no. 24), and a significant percentage of which goes to the military. 
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The Constitution of 1980 

In 1980, the dictatorship presented its Constitution for ratification by plebiscite. 

The disposiones transitorias (transitional articles) of the Constitution provided for the 

transition to civilian government, upon which the Constitution’s permanent articles 

would take full effect. The Constitution was approved under conditions of monolithic 

control by the authorities of key mass media, general intimidation of the population 

(especially in poor, urban neighborhoods), physical and psychological intimidation of 

opposition groups, and fraud, enormous abnormalities, and irregularities (Garretón 1989, 

139-40). The “passage” of the Constitution provided the military government with a 

veneer of legitimacy and furthered Pinochet’s consolidation of power. The transitional 

articles named Pinochet as President and conferred on him broad military, political, and 

extra-judicial powers, such as the powers to declare states of siege, to contravene the 

rights of assembly and free speech, and to arrest or exile any citizen (Chile 1997, 

Disposiones Transitorias 14, 15, 24). Because of the pacted nature of Chile’s transition to 

civilian government, the Constitution of 1980, with some reforms, is still in effect.20 

The permanent articles of the Constitution of 1980 embody a clear shift away 

from Chile's traditional limited welfare model of social citizenship and toward a 

neoliberal and elitist political economy.21 The Constitution provides for “an authoritarian 

version of representative government” (Hudson 1994). Civilian control over the military 

                                                 
20 The nature and history of the pacted transition is treated more fully in Chapter 4. 
21 All references to the Constitution are to provisions in effect in 1997, not to the original provisions of 
1980, some of which have been reformed. 
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is curtailed, and the military is accorded not only a political role in government but also a 

role of governmental oversight. The president names the commanders of the military 

services but can only choose from among the five senior officers, and the removal of the 

commanders requires the assent of the National Security Council (COSENA), four of 

whose eight voting members are the heads of the military services (Chile 1997, Article 

93). (The other voting members of COSENA are the president of the republic, the 

president of the Senate, the president of the Supreme Court, and the Comptroller General. 

Thus, only two voting members of COSENA are democratically elected.) The 

Constitution names the armed forces and police as the guarantors “of the institutional 

order of the Republic” (Chile 1997, Article 90), and COSENA has the right to make 

known to the president or the Congress its opinons in regard to threats to national security 

or to “the institutional bases” of the nation (Chile 1997, Article 96). Thus, the military 

has a constitutionally sanctioned right to engage in political affairs. The ultimate power 

of the responsibility of maintaining institutional order falls not to the courts, nor to the 

executive, nor to the legislature, nor to some combination of these, but to the military. 

And the potential for military intervention is ever present, as evinced by the ejercicio de 

enlace of 1990 and the boinazo of 1993.22 

 Also, the Constitution of 1980 strengthened the presidency and weakened the 

legislature relative to earlier Chilean political arrangements (Hudson 1994). Bills can 

originate in the Congress, but many of the most important kinds of legislation must 

                                                 
22 The ejercicio de enlace was a state of alert called to protest corruption scandals involving Pinochet´s 
family. The boinazo, so called after the berets or boinas worn by military personnel, brought commandos in 
full combat gear to the streets of Santiago to protest human rights prosecutions of military personnel. 
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originate with the presidency, e.g., those having to do with budgeting or finance of the 

state, the political or administrative division of the country, collective bargaining, and 

social security (Chile 1997, Article 62). Also, Article 64 limits Congress’s prerogatives in 

regard to budgetary legislation. Congress may not change the executive’s estimations of 

revenues and can only reduce, not increase, the expenditures of the executive’s budget 

proposal. The president can call the legislature into extraordinary session, during which it 

may attend only to the business of the president’s convocatory agenda (Chile 1997, 

Article 52). Although the president needs the approval of Congress to declare a state of 

siege (with Congress only accepting or rejecting the president’s proposition within ten 

days of the declaration), the president needs only the approval of COSENA to declare a 

state of emergency “in grave cases of disturbance of public order” or “harm or danger to 

national security of internal or external origin” (Chile 1997, Article 40). Further, the 

president has the power to appoint and remove the heads of the regional and provincial 

governments, the Intendentes and Gobernadores, respectively (Chile 1997, Article 32 no. 

9).  

The military’s Constitution and leyes de amarre, laws decreed in the closing 

stages of the dictatorship, serve to enhance and preserve the power of the political right 

and the military as well as to protect the military regime’s socioeconomic model. The 

Constitution provides for the designation of eight of the 46 senators: four, who must be 

ex- heads of the military services, by COSENA; three by the also unelected Supreme 

Court; and two by the president (Chile 1997, Article 45).23 The Concertación de Partidos 

                                                 
23 Ex-presidents who served a full six-year term are also senators for life. 
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por la Democracia, the coalition of center- left parties (primarily the Christian Democrats, 

the very reformed Socialists, and the PPD or Partido por la Democracia) which has held 

the presidency and a majority of the House of Deputies throughout the 1990s, would also 

have held a majority in the Senate without this block of designated senators (Barrett 

1999, 21). Although the Concertación has been able to pass various important political 

reforms,24 the designated senators have generally constituted a veto-block over 

democratic reforms that would serve to increase the power of the Concertación. However, 

as we shall see below in more detail, the Concertación is interested in reforming neither 

the neoliberal system of economic, social, and labor policies put in place by the military 

regime nor the political system of democracy by consensus among elites that evolved out 

of the dictatorship and the transition; on the contrary, the Concertación has 

wholeheartedly embraced both.  

The most important of the leyes de amarre protecting the political right is the 

electoral system implemented by the military regime prior to the 1989 elections. The 

military government redrew electoral boundaries in order to favor its conservative 

supporters in smaller and more rural districts, and it instituted the binomial electoral 

system. Under Chile’s binomial system, two senators and two deputies are elected from 

each district (60 for deputies and 19 for senators). Each party or electoral alliance 

presents a list of two candidates for each district, and electors vote for one person. The 

candidate with a plurality wins the first seat, but for a candidate from the same list to also 

                                                 
24 The most important being the democratization of the municipalities. The Constitution originally provided 
for presidential appointment not only of gobernadores and intendentes, but also of alcaldes, or mayors. 
Reform passed in 1992 provided for the elections of alcaldes and the consejales, the municipal board 
members. 
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win the second seat, she or he must receive twice the vote of the second-place candidate; 

if not, the seat goes to the third-place candidate. The binomial system thus favors the 

candidates of the parties of the right, the Unión Democrática Independiente (UDI) and the 

Renovación Nacional (RN), which often place third after the candidates of the 

Concertación. The avowed rationale for the military’s imposition of the binomial system 

was to remedy the political polarization and ideological competition of the past by 

providing congressional representation to less popular political parties. The binomial 

system does provide the less popular right parties with more seats than otherwise 

(Siavelis 1997); thus, it also serves to increase and preserve their, and the military’s, 

political power and socioeconomic privileges. 

Although the Constitition specifically confers major political roles to the military, 

it also advances a general depoliticization of society. The functions and personnel of 

political parties and civil society organizations are strictly separated. Political parties are 

prohibited from, and may be sanctioned for, taking part in “activities other than their 

own” (Chile 1997, Article 19 no. 15); “intermediary groups of the community,” i.e., labor 

unions and other civil society organizations, are prohibited from, and may be sanctioned 

for, “taking part in activities other than their specified ends” (Chile 1997, Article 23); it is 

“incompatible” for anyone to hold leadership positions in both unions and political 

parties (Chile 1997, Article 23); the leaders of political parties are specifically prohibited 

from, and may be sanctioned for, “interfering” in the functioning of labor and social 

organizations (Chile 1997, Article 23); and union leaders are specifically prohibited from, 

and may be sanctioned for, taking part in the activities of political parties (Chile 1997, 
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Article 19 no. 19 and Article 23). Members of Congress shall be removed from office for 

exercising influence in labor-employer negotiations or conflicts (Chile 1997, Article 57). 

Employees have the right to collective bargaining, but at the level of the firm (Chile 

1997, Article 19 no. 16). The Constitution of 1980 thus advances the total disarticulation 

of civil society from politics, the fragmentation of the potential political power of civil 

society organizations, and the institutional buffering of popular pressures for structural 

change. Consistent with neoliberal values, individual, property, and civil rights take 

precedence over collective, worker, and social rights. The locus of power is 

institutionally constrained to economic and political elites, and the expression of power 

for ordinary people takes place primarily through market forces rather than political 

struggle. 

Although the Constitution has been amended various times, “[t]he general tenor 

of the constitution has not changed ..., and it continues to reflect a coherent neo-liberal 

project and a strong neo- liberal interpretation of citizenship” (Taylor 1998, 62). The 

exercise of sovereignty is carried out through plebescites and periodic elections (Chile 

1997, Article 5). Citizen participation in politics, given the depoliticization of social 

organizations, is thus limited to the individual right to vote. Article 19 strongly 

champions the civil rights of individuals, such as the right to life and personal integrity; 

equality before, and equal protection by, the law; the inviolability of one’s home and 

private communications; liberty of conscience and belief; personal liberty and freedom of 

movement; the rights of peaceful assembly, petition, expression of opinion, and 

association; the right to work; and the right to acquire property. The individual’s 
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freedoms to work and of association are qualified with the rights of not associating and 

not being compelled to associate, for example, with unions. At the same time, social 

rights are individualized, and the individual’s freedom of choice within the market is 

privileged over the furthering of equity through state action. Thus, the right to work is not 

a social right, but a civil right, the right to freely contract and freely choose “work with a 

just remuneration.” Article 19 also denies the right to strike to employees of 

municipalities, the state, and businesses which serve the public or whose stoppage may 

cause grave harm to health, the economy, or national security. The responsibility of 

education does not fall to the state, but to parents; it is the state’s responsibility to provide 

special protection to parents in their exercise of this right and duty. The right of the 

private sector to open and operate schools and the right of parents to choose their 

children’s school are constitutionally mandated. Similarly, individuals have the right to 

choose their system of health insurance, whether public or private.  

The Constitution of 1980 thus lays the framework for a society founded on 

neoliberal principles, reinforced by political elitism. Individual, civil, and property rights 

are elevated while collective, social, and workers’ rights are ignored or impeded. 

Concomitantly, the Constitution institutionalizes the depoliticization of society, elitist 

politics, and protections for the neoliberal, elitist political economy put in place by the 

military as well as protections for the power and privileges of the right and the military. 

 

The Continuities of Neoliberalism and Elitism Under Civilian Rule  
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The Concertación has consistently been united around these elements of consensus: 

reform of the political system that advantages its political opponents; the maintenance of 

the neoliberal economic system; increased social spending, but only as allowed by 

economic growth; democracy by consensus among elites; and the moderation of demand 

making from below. The Concertación has sought to democratize the political system 

institutionalized by the military government, but the non-democratic elements of the 

system – especially the binomial electoral system and the designated senators – have 

greatly limited the scope of reforms. Despite the supposed objective of the Concertación 

of reconciling demands for equity and the requirements of the neoliberal economic model 

in accordance with its slogan, “Growth with Equity,” economic considerations have 

consistently taken considerable precedence over equity. The Concertación so 

wholeheartedly incorporated the neoliberal economic approach of the military 

government that economic policy was not an issue with its main opposition in the 1989 

elections, the coalition of the rightist parties. The published program of the Concertación 

for the 1989 campaign stressed sound macroeconomic management, fiscal discipline, 

export promotion, and low tariffs. It sought to increase the minimum wage, but only “in 

line with the possibilities of the economy” (Angell and Pollack 1990, 11). Its program 

also proposed profound changes in the labor laws to increase the bargaining power of the 

unions and restore balance in the relationship between labor and capital. After the 

election, however, the Aylwin government argued that any reduction in the flexibility of 

the labor market would damage Chile’s competitiveness in the international market. 

Thus, the labor proposals it submitted to Congress were considerably weaker than those 
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of its 1989 program. The reforms that were passed, technically limited employers’ 

previously unrestricted rights to fire workers, but only by requiring the employer to 

invoke either the failure of workers to fulfill their duties satisfactorily or the “necessities 

of the firm.” The restriction on collective bargaining beyond the level of the firm 

similarly was lifted, but only when voluntarily agreed upon by all parties. Thus, the 

“reforms” had little or no effect on the ability of employers to fire workers without cause 

and made collective bargaining at the industry, sector, or national level a virtual 

impossibility (Barrett 2001). The overall effect of the reforms “was to preserve the 

fundamental features of the [military regime’s labor code], introducing largely cosmetic 

changes that gave it the appearance of greater legitimacy” (Barrett 1999, 16). Three 

successive administrations headed by presidents from parties of the Concertación have 

not succeeded in substantially reforming the labor code inherited from the military 

government. Rather, the emphasis is “on the creation of a flexible labor market that 

creates a good climate for investment, domestic and foreign,” and the  economic model of 

the military government “has been internalized by many or most of the Concertación 

parties and their members” (Frank 2002, 63). The Concertación left the military’s trade 

and finance policies virtually unchanged, except for further reduc ing tariffs and 

concluding a series of free trade agreements. Social expenditures by the civilian 

government grew by 1997 to almost double in real terms those of the military 

government in 1988, but social spending as a percentage of the total budget and of GDP 

did not really increase (see Table 2.1). According to data presented by Raczynski (1994a, 

22, 65), social spending as a percentage of GDP was higher in the 1970s and 1980s than 
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Table 2.1: Social Spending 1988-1997 
 
 
Billions of 1997 Pesos 1988 1989 1990 1991 1992 1993 1994 1995 1996 1997 
  Total Social Spending 2,641 2,614 2,590 2,832 3,132 3,432 3,642 3,920 4,302 4,539 
  Social Security 1,212 1,247 1,270 1,320 1,400 1,518 1,570 1,664 1,792 1,875 
  Education    532    528    504    565    648    706    769    860    971 1,070 
  Health    412    414    395    465    544    610    672    700    761    807 
  Housing    220    209    209    248    273    296    313    329    367    351 
  Employment      35        7        5        5        5        5        6        6        6        8 
  Other    229    209    207    228    261    297    312    361    405    428 
Percent of Expenditures           
  Total Social Spending 65.58 64.75 67.60 67.17 65.94 66.96 67.05 67.83 67.88 67.05 
  Social Security 30.11 30.90 33.14 31.31 29.47 29.62 28.90 28.79 28.28 27.70 
  Education 13.22 13.07 13.17 13.39 13.65 13.77 14.16 14.87 15.31 15.80 
  Health 10.23 10.25 10.31 11.04 11.45 11.90 12.38 12.12 12.00 11.91 
  Housing   5.46   5.18   5.45   5.89   5.74   5.78   5.76   5.69   5.79   5.19 
  Employment   0.88   0.17   0.14   0.13   0.11   0.11   0.10   0.10   0.10   0.11 
  Other   5.69   5.17   5.39   5.42   5.50   5.79   5.75   6.25   6.39   6.33 
Percent of GDP           
  Total Social Spending   13.9   12.9   12.9   13.1   13.3   13.9   13.8   13.3   14.2   14.1 
  Social Security     6.4     6.2     6.3     6.1     6.0     6.1     6.0     5.6     5.9     5.8 
  Education     2.8     2.6     2.5     2.6     2.8     2.9     2.9     2.9     3.2     3.3 
  Health     2.2     2.1     2.0     2.2     2.3     2.5     2.5     2.4     2.5     2.5 
  Housing     1.2     1.0     1.0     1.1     1.2     1.2     1.2     1.1     1.2     1.1 
  Employment     0.2     0.0     0.0     0.0     0.0     0.0     0.0     0.0     0.0     0.0 
  Other     1.2     1.0     1.0     1.1     1.1     1.2     1.2     1.2     1.3     1.3 
 
Source: Ministerio de Hacienda 1998, 36, 37, 46-47. 
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in the 1990s. Thus, the Concertación has adopted the neoliberal economic system –

including the subordination of labor to capital and the subordination of social rights to 

economic growth – virtually whole cloth.  

Political elitism is not only institutionalized by the Constitution, but also 

embraced by the new style of politics in Chile which emphasizes pragmatism, coalition 

building, negotiated agreements, consensus, and reconciliation. During the transition, the 

Concertación successfully dampened demand making from below in order to ensure 

orderly progress, through negotiation and elite consensus, in the transition to civilian 

government. After the transition, the Concertación has made the continuing moderation 

of bottom-up criticism and advocacy a priority essential for continued political stability 

and economic growth. Economic growth requires political stability and macroeconomic 

discipline, and the governability of the political system requires economic growth. 

Excessive popular pressures which could compromise political stability, macroeconomic 

balance, and, therefore, internal and external capital investment and economic growth 

must be carefully and successfully managed. The institutional arrangements by which 

demand making from below is moderated are examined in Chapter 7. Further, political 

stability is achieved through democracy by consensus among elites. The “tutelary” 

relationship of the civilian government to the military and the avoidance of the 

ideological conflict and political polarization of the past results in policy making through 

negotiation and concensus, not only among elites of the Concertación, but also between 

them and elites of other parties, the military, capital, labor, etc. Cupulismo, democracy by 

consensus among elites, entrains the cuoteo político, the distribution of political posts and 
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public revenues according to political party affiliation, a dynamic that pervades the 

political system – and its intersections with civil society – from top to bottom. Thus, the 

Concertación embraced the neoliberal socioeconomic and elitist political systems it 

inherited from the dictatorship. 

 

The Flexibilization of the Labor Market 

Restructuring, the deregulation of the labor market, and the subordination of labor  

resulted in the flexibilization of Chile’s labor market, which substantially segmented the 

formal sector into workers with permanent jobs and contracts on the one hand and 

workers with temporary jobs and no contracts – precarious labor – on the other. At the 

same time, the flexibilization of the formal sector only slightly reduced the historical 

segmentation of the labor market into the formal and informal sectors. The introduction 

of precarious labor in the formal sector has thus created new forms of inequality and 

insecurity in the job market, not only because of increased job insecurity but also because 

participation in social secur ity and health care is highly associated with formal 

employment. 

Díaz (1993) demonstrates that during the military dictatorship, Chile’s labor 

market was substantially flexibilized, resulting in an increase in precarious labor, the 

subcontracting or hiring of labor by companies in the formal sector according to informal 

– temporary as well as largely unregulated – labor relations. As throughout the world, 

precarious labor in Chile is characterized by conditions of low wages, job insecurity, the 

predominance of piecework, poor working conditions, rigid routinization and 
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specialization, inflexible managerial control, and few opportunities for advancement and 

social mobility. Díaz finds that in Chile, waged employment declined precipitously 

during readjustment, from 66 percent of the economically active population in 1972 to 48 

percent in 1983. But with recovery, waged employment increased to 86 percent in 1992. 

Despite this increase in waged employment, the share of wages in national income 

remained at the same level (38 percent). Moreover, poverty levels worsened while 

income inequality remained the same in this period. Díaz argues that this is due to the 

increased incidence of precarious, waged employment. Government estimates for 1992 

indicate that only one-third of the total poor were unemployed or marginalized, whereas 

in the period 1975 to 1983 the vast majority of the poor were either unemployed or 

participating in public emergency work programs. Moreover, the biennial National 

Socioeconomic Survey (CASEN) of 1990 found that forty-one percent of the two lowest 

income quintiles were associated with formal urban employment while only twenty-five 

percent were categorized in informal urban employment. Estimates indicate a significant 

minority of the labor force was employed without contracts in 1990: the CASEN survey 

of that year found that 17 percent of the labor force was without contracts, while a survey 

by the Labor Economics Program (PET) indicated that 30 percent was without contracts. 

Díaz points out that, even for those with contracts, the current labor law allows a great 

deal of flexibility to employers, including the ability to fire at will and to restrict 

collective bargaining to the level of the firm. Restructuring and the flexibilization of labor 

in Chile were also accompanied by a rise in female waged employment from 16 percent 

in 1966 to 28 percent in 1992. (By 2001 women comprised 34 percent of the labor force 
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(World Bank 2003).) Díaz concludes that restructuring in Chile has led to a new form of 

informality in which waged, contingent labor is directly linked to the formal sector 

through informal arrangements – the lack of labor contracts and other labor regulations.  

The studies of Chile’s labor market by Wormald, Cereceda, and Ugalde (2002) 

and Wormald, Sabatini, Dammert, Salinas, and Contreras (2003) are consistent with 

Díaz’s findings and extend them into the 1990s. The analysis of Wormald et al. (2003) of 

CASEN surveys finds that employment in the informal sector declined as a percentage of 

the total from 39.2 percent in 1990 to 35.6 percent in 2000. At the same time, the 

percentage of workers without contracts in the formal sector increased by over 50 

percent. Wormald et al. 2002 (191) found that in the Metropolitan Region the percentages 

of waged workers in the poorest two quintiles of household income without contracts and 

with low wages (a monthly income based on full- time employment at the minimum wage 

or less) more than doubled from 1990 to 1998, while the percentage of self-employed 

workers in the poorest quintile with low wages and not paying into social security also 

more than doubled. According to the Ministry of Planning and Coordination, the 

percentage of waged workers increased between 1990 and 1998 from 72.4 percent to 74.2 

percent (MIDEPLAN 1999c, 31-32), but the percentage of waged workers without 

contracts increased from 17.8 percent in 1990 to 24.7 percent in 1999 (MIDEPLAN 

1999a, 37-38). Thus, the flexibilization and segmentation of the formal labor market, 

resulting in an increasing incidence of precarious labor, continues in Chile through the 

1990s. At the same time, the percentage of workers in the informal sector are only 

moderately reduced. Thus, well over half of Chile’s labor force is employed under 
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conditions of contingency and/or informality. This is consistent with the rise of 

precarious employment in Latin America in this period, “both because jobs were 

concentrated in the informal sector, generally without social security, and because 

modern firms outsourced the labor process, transferring the cost of adjustment and 

instability to small firms and the self-employed” (Stallings and Peres 2000, 30). 

 

Principal Economic Outcomes 

The primary outcomes of the neoliberal economic policies of the dictatorship 

were reduced fiscal and current account deficits and inflation rates and, by the late 1980s, 

strong increases in nontraditional exports (Raczynski 1991; Stewart 1991); a sharp 

increase in the concentration of wealth through the liberalization of the economy and the 

privatization of almost all of the nearly 500 public enterprises on favorable terms to a 

small number of conglomerates (Raczynski 1991; Remmer 1989); the loss from 1973 to 

1983 of approximately 11 percent of the nation's industrial capacity and 33 percent of 

employment in manufacturing (Gwynne 1986); and a prolonged contraction of economic 

growth accompanied by increased unemployment, which particularly affected poorer 

households, resulting in increased levels of income inequality and poverty. The 

contractionary phase of economic growth was followed by an expansionary phase, fueled 

primarily by an increase in nontraditional exports. From 1990 to 1997, the growth of 

GDP averaged almost ten percent per year (MIDEPLAN 1999c, 6). From Table 2.2, we 

see that constant per capita GDP has consistently increased, more than doubling from 

1980 to 2001. Inflation has consistently declined, and unemployment declined from  
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Table 2.2: Selected Social and Economic Indicators  
Chile 1970-2001 

 
 Per Capita 

GDP1  
Inflation  

 
Unemployment Illiteracy2 Life 

Expectancy 
Malnutriton3 

1970 2,360   32.5 -- 12.4 62.4 -- 
1971 2,526   20.0 -- 12.0 -- -- 
1972 2,462   74.8 -- 11.6 63.6 -- 
1973 2,301 361.5 -- 11.2 -- -- 
1974 2,320 504.7 -- 10.8 -- -- 
1975 2,024 374.7 -- 10.4 65.7 -- 
1976 2,061 211.8 -- 10.1 -- 3.8 
1977 2,207   91.9 --   9.7 67.2 3.0 
1978 2,336   40.1 --   9.3 -- 2.1 
1979 2,501   33.4 --   9.0 -- 1.8 
1980 2,665   35.1 10.4   8.6 69.3 1.5 
1981 2,749   19.7 11.3   8.3 -- 1.2 
1982 2,428     9.9 19.6   8.0 70.7 1.1 
1983 2,300   27.3 14.6   7.7 -- 1.1 
1984 2,445   19.9 13.9   7.4 -- 2.1 
1985 2,577   29.5 12.1   7.2 71.9 2.3 
1986 2,678   20.6   8.8   6.9 -- 2.5 
1987 2,808   19.9   7.9   6.7 72.7 -- 
1988 2,963   14.7   6.3   6.5 -- -- 
1989 3,221   17.0   5.3   6.2 -- -- 
1990 3,283   26.0   5.7   6.0 73.7 -- 
1991 3,485   21.8   5.3   5.8 -- -- 
1992 3,848   15.4   4.4   5.6 74.4 -- 
1993 4,050   12.7   4.5   5.4 -- 1.6 
1994 4,212   11.4   5.9   5.3 -- 1.0 
1995 4,589     8.2   4.7   5.1 74.9 0.9 
1996 4,858     7.4   5.4   4.9 -- 0.8 
1997 5,145     6.1   5.3   4.7 75.2 -- 
1998 5,275     5.1   7.2   4.6 -- 0.8 
1999 5,146     3.3   9.9   4.4 -- 0.8 
2000 5,304     3.8 10.0   4.2 75.6 -- 
2001 5,385     3.6   9.7   4.1 75.8 -- 

 
1 In constant 1995 US$. 
2 Of those age 15 and above. 
3 Weight for age, percent under age 5. 
 
Source: World Bank 2003. 

 

almost 20 percent in 1982 to around five percent in the early- through mid-1990s and 

then rose to about ten percent after the Asian Crisis in 1997. Per capita GDP growth also 
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slowed at this time and even reversed for 1999, but continued to rise afterward. The 

social indicators presented consistently improved. 

 

Trends in Poverty and Income Inequality 

Economic growth consistently reduced poverty rates, which were halved from a 

high of 45 percent in 1987 to 21 percent in 2000 (Table 2.3). Concomitantly, absolute 

poverty rates were reduced by a proportionately even higher degree, from 17.4 to 5.7 

percent. However, economic growth did not reduce the high level of inequality of income 

distribution. As presented by Table 2.5, inequality of income fell from a Gini coefficient 

of 0.562 in 1987 to 0.539 in 1994 and then climbed to 0.560 in 1998, a level of inequality 

on par not only with that of 1987, but also with that of Chile in 1969 (Haskia 1973), as 

well as with those of the most unequal among the newly industrialized countries of Latin 

America (CEPAL 2001; Inter-American Development Bank 1998), the region of the 

world with the greatest inequality of income.  

 

Intergovernmental Decentralization in Chile 

From the era of independence until the military government, the Chilean state was 

highly centralized. In the twentieth century, in response to its development strategy of 

import substitution industrialization coupled with a (limited) welfare state, it evolved into 

one of the most extensive and bureaucratized states in Latin America. In contrast, the 

military and succeeding civilian governments have emphasized the fiscal and  
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Table 2.3: Populationa and Percentage of Chileans b 

In Indigency and Povertyc  
1987-2000 

 
 

 Indigency  Poverty 
Year Population Percentage  Population Percentage 
1987 2,125.0 17.4  5,501.2 45.1 
1990 1,659.3 12.9  4,965.6 38.6 
1992 1,169.3   8.8  4,331.7 32.6 
1994 1,036.2   7.6  3,780.0 27.5 
1996    813.8   5.8  3,288.3 23.2 
1998    820.0   5.6  3,160.1 21.7 
2000    849.2   5.7  3,081.1 20.6 
 
a In thousands. 
b Live-in domestic service and their families are excluded. 
c Poverty is defined as income insufficient to satisfy an individual’s basic needs; indigency is defined as 
income insufficient to satisfy an individual’s nutritional needs. See Table 2.4 for dollar equivalencies. 
Individual income is based on household income divided by the number of members of the household.  
Sources: MIDEPLAN 2001e for 1987-1998 and MIDEPLA N 2001d for 2000. 
 

Table 2.4: Indigency and Poverty Linesa 

1990-2000 
(In nominal US$)b 

 
 1990 1992 1994 1996 1998 2000 
Indigency Line       
  Rural 23.50 27.36 27.60 32.03 31.71 28.97 
  Urban 30.49 35.51 35.82 41.56 41.16 37.59 
Poverty Line       
  Rural 41.12 47.88 48.30 56.05 55.50 50.69 
  Urban 60.98 79.29 71.64 83.13 82.32 75.19 

 
a The indigency line is income equal to the cost of a food basket insufficient for nutrional necessities for 
one month, adjusted for urban/rural areas (the cost of food is less in rural areas). The poverty line is 2 times 
the line of indigency in urban areas and 1.75 times the line of indigency in rural areas (where the cost of 
services are less). 
b Exchange rates from Central Bank of Chile 2001, 1996, and 1992. 
Source: MIDEPLAN 2001d. 
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Table 2.5: Percent Distribution of Per Capita Household Income by Deciles 
And Gini Coefficients 

1987-1998 
 

Decile 1987 1990 1992 1994 1996 1998 
1 1.2 1.2 1.4 1.3 1.3 1.2 
2 2.2 2.3 2.4 2.4 2.3 2.2 
3 2.9 3.1 3.2 3.2 3.0 3.0 
4 3.8 3.9 3.9 4.0 3.9 3.8 
5 4.8 4.9 4.8 5.1 4.8 4.8 
6 5.8 6.1 6.1 6.3 6.1 6.0 
7 7.6 7.7 7.7 8.0 7.8 7.7 
8 10.3 10.2 10.2 10.7 10.4 10.4 
9 16.0 15.5 15.1 15.8 15.8 15.8 
10 45.4 45.1 45.3 44.7 44.7 45.2 

Gini 0.562 0.554 0.551 0.539 0.553 0.560 
 

Source: MIDEPLAN 2001e. 
 

administrative streamlining of the state through intergovernmental decentralization. 

Article 3 of the Constitution of 1980 establishes the territorial and functional 

decentralization of the state. In 1974, the military government divided the country into 13 

administrative regions (in turn divided into 55 provinces and over 300 comunas, the  

smallest territory of local government) and, in the 1980s, greatly expanded the 

responsibilities of the municipalities for local development and social service delivery. 

Like the central government, the regional and municipal governments were heirarchically 

structured and functioned vertically, and the intendentes and alcaldes, the heads of the 

regional and municipal governments, respectively, were appointed by the dictatorship. 

Thus, although regionalization and municipalization constituted a deconcentration of 

administrative functions, it served not only to modernize the state by enhancing the 
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efficiency of services but also to territorially extend the political control of the 

dictatorship.  

 The major institutions fundamental to decentralization in Chile were created by 

the military government and retained by the civilian government. These include: the 

system of regions,  provinces, and comunas; the National Fund for Regional 

Development (FNDR, Fondo Nacional de Desarrollo Regional), the primary transfer 

mechanism of funds from the central to the regional governments; the Common 

Municipal Fund (FCM, Fondo Común Municipal), the major municipal-to-municipal 

transfer mechanism; the Undersecretariat of Regional and Administrative Development 

(SUBDERE, Subsecretaría de Desarrollo Regional y Administrativo), which administers 

the FNDR and FCM; the Regional Ministerial Secretariates, (SEREMI, Secretaría 

Regional Ministerial), the regional presences of the ministries; and the Regional 

Secretariates of Planning and Coordination (SERPLAC, Secretaría Regional de 

Planificación y Coordinación). Despite the emphasis on decentralization, incremental 

growth of the percentage of public investment governed at the regional level was only 26 

percent by 1996, only 6 percent greater than in 1989 (Raczynski 2000, 71). 

 With the return to civilian government, the process of the modernization and 

decentralization of the state maintained the goal of efficiency but also acquired others: 

greater citizen participation, transparency and accountability, and equity,  

which, in the matter of public services, translates into the challenge that all the 
inhabitants of the country, independently of the region, comuna, or city where 
they live or work, might have the same opportunites of access to the benefits or 
services that the state provides (SUBDERE 2000). 
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The civilian government democratized the municipalities: mayors and council members 

are now elected; however, the intendentes of the regions and the governors of the 

provinces are still appointed by the executive. The responsibilities of the municipalities 

have progressively expanded beyond their traditionally limited scope to encompass such 

functions as urban planning and administration, promoting community development, 

designing a communal development plan, and coordinating with national and regional 

development plans. In addition, the municipalities now share important functions with the 

central government in such areas as the provision of public health and education, social 

assistance to individuals and families, road construction and maintenance, public 

transportation, the provision of urban services, environmental protection, public safety 

and emergency responses, adult education, job training, and employment development 

(Serrano 1995, 204-05; Yañez and Letelier 1995, 140-41). The progressive transfer of 

administrative functions to the municipalities resulted in their exenditures almost tripling 

in real terms and increasing from 4.7 to 11.3 percent of public spending from 1970 to 

1992 (Yañez and Letelier 1995, 141).  

 As the functions and responsibilities of the municipalities expanded, their 

institutional and financial resources, especially those of the poorer municipalities, did not 

keep pace. And poorer municipalities are disadvantaged in terms of securing 

supplemental sectoral transfers (most of which are not targeted) due to the 

competitiveness of grants and projects: 

The issue of the funding of the municipalities has the nature of a vicious circle, 
since in order to obtain resources, certain internal resources must be present. 
Success in channeling sectoral funds to particular regions and comunas has a 
direct relationship to the managerial capacity of the respective municipality. 
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[What] is required [is that the municipalities] be informed, carry out projects, 
obtain support, convince, etc. The problem lies in that the poorer municipalities 
know less about the process and modalities, have less technical capacity to design 
and implement projects, and have major social problems to resolve (Serrano 1995, 
200). 
 

The ability of municipalities to supplement their revenues depends on their respective 

insitutional capacities – especially in regard to well paid, competent staff – which in turn 

depends in the main on their revenues and tax bases. So the municipalities most in need 

of revenues for public health and education projects are least equipped to obtain them. 

Furthermore, “the municipal admistration of education and health have demonstrated 

large deficiencies, especially in the poorer municipalities,” these deficiencies lying in 

“the absolute insufficiency of the resources of the central government to sustain these 

new functions and activities of the municipalities” (Dockendorff 1997, 269).25 Thus, 

rather than meeting the challenge of providing equal opportunity to all, independently of 

where they live or work, rather than empowering the disadvantaged or leveling the 

playing field, decentralized pub lic services reproduce and exacerbate existing inequalities 

of resources and opportunities between muncipalities.  

 

Social Policy in Chile 

The military dictatorship privatized much of the implementation and provision of 

services and sharply cut real per capita expenditures for social services, especially in the 

sectors of health, education, and housing. Public administration of social services was 

                                                 
25 Although arguing in favor of the “post-welfare agenda,” Bennett (1990, 6) states that a similar process of 
“local fiscal crises” of resources-needs gaps and a “grant economy” or “grantsmanship” in regard to 
intergovernmental transfers has occurred in developed countries. 
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largely decentralized to the municipal level, and public provision of services was 

subjected to criteria of profitability within a context of economic competition for 

consumers. The new approach to social policy thus reversed the long-term trend in Chile 

of consistently expanding state provision of social services. The restructured state 

withdrew from its previous orientation of the large-scale provision of social services to 

working- and middle-class clients, facilitated the transfer of the provision of services to 

the market according to the ability to pay, and redirected public social expenditures 

toward the poor, thus moving away from the corporatist welfare type and toward a 

neoliberal welfare regime. Longstanding social programs and policies were partially 

dismantled and reoriented toward relief to the marginalized. These changes in social 

service delivery were justified by economic arguments of rationality and efficiency: the 

shift to privatization of social services emphasized individuals' responsibilities to provide 

for themselves and their rights of preference and choice of provider and service, while the 

shift to focalización, or targeting, of social services emphasized, at least rhetorically, 

investment in human capital. The civilian governments have largely continued with this 

neoliberal orientation to social policy. Social expenditures have increased commensurate 

with economic growth. The major difference between the approaches to social policy of 

the civilian and military governments is that the military repressed civil society 

participation, while the civilian governments have encouraged it, largely redefining social 

citizenship in accordance with neoliberal principles as a responsibility for self-help or 

reciprocity.  
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Consistent with the arguments of Esping-Andersen (1990), the neoliberal welfare 

regime that Chile has adopted stratifies the provision of social services into dual systems 

in health, education, social security, and housing. The shift to increased privatization of 

social service delivery to those advantaged by the market combined with state provision 

of social services for the disadvantaged results in the segmentation of society into two 

distinct groups that therefore experience unequal levels of social service provision. (The 

advantaged group is further stratified since individuals' levels of social service provision 

vary with their market positions.) Furthermore, as Vergara (1993, 1994a, 1994b) argues, 

privatization “frees” potential revenues from the state and, in effect, shifts these resources 

from the state to the private sector. Thus, the state loses its potential for resource 

redistribution through the progressive allocation of social services. At the same time, this 

transfer of funds from the state to the private sector reduces the revenue available in both 

absolute and relative terms for state social service provision. Hence, the state system of 

social service provision becomes definanced, and the quantity and quality of services that 

it is able to provide becomes inferior to those provided by the private sector. 

Furthermore, the new system and the privatization of government revenues integral to it 

not only stratify benefits, but create new opportunities for increased concentration of 

wealth and profits, thereby deepening existing social inequalities. The privatization of 

health services and social security has occurred through the creation of private entities 

largely owned by the major conglomerates that bought most of the privatized government 

enterprises. 
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Social Security 

The military government introduced various reforms of the social security system 

between 1973 and 1980 and instituted a sweeping reform in 1981. The reforms were 

undertaken in order to lower labor costs, eliminate some of the system’s more glaring 

inequities, respond to the long-term financial crisis of the system, provide capital to 

Chile’s capital market, and construct a social security system consistent with neoliberal 

principles. Under the corporatist system, there were over 100 different retirement pension 

plans in 32 social security funds, or cajas. Workers' participation in a specific caja was 

inflexibly determined by occupation, and there was no direct relationship between the 

levels of premiums contributed and pensions received. Retirees' pensions were funded by 

the premiums of active workers, together with contributions by employers and the state. 

Social security premiums increased from five percent of wages in 1925 to over 50 percent 

in 1975 (including the employers' contribution). Yet, the revenues generated by a 

majority of the cajas were increasingly less than their expenditures, so state funds 

increasingly made up the difference. The aging trend of the population afforded no 

resolution of this deficit, and the ratio of active to retired workers dropped from 12.2 in 

1955 to 2.5 in 1979 (Larraín 1993). The reform eliminated employers' contributions to 

social security and allowed workers the option of staying with the old system of state-

administered cajas or transferring to a private pension fund administrator (AFP, 

Administradora de Fondos de Pensiones), through which mandatory premiums – a 
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minimum percentage of wages26 –are individually capitalized. Thus, unlike the old 

corporatist system, workers' pensions are directly determined by their individual 

contributions plus the return on the investment minus commissions. Workers entering the 

labor force after 1981 are obligated to afiliate with the private system. The private system 

offered lower premiums and higher pensions, and, for those who transfer, the state pays 

into the private system a bono de reconocmiento, or bond of recognition, for previous 

contributions into the state system. These incentives led the vast majority of formal 

workers – especially those with higher incomes – to switch from the public to the private 

system. The state establishes a safety net with a minimum guaranteed pension. If a 

retiree's pension, after 20 years of contribution, is less than the minimum, the state will 

make up the difference. In 1999, the minimum guaranteed pension was about US$143 

(Ruíz-Tagle 1999, 36), about 70 percent more than the urban poverty line. 

Just as the military government excluded from privatization the copper industry, a 

large proportion of the proceeds from which go to the military, the military also excluded 

itself from the privatized social security system. It appears that “the military would rather 

have the safety and security provided by the state instead of the uncertainty of a system 

based on one’s personal effort” (Borzutsky 2002, 214). By the end of the 1980s, the 

privatization process had transferred the equivalent of 25 percent of the country's GDP 

from the government to the AFPs, most of which were owned by the small number of 

conglomerates which had bought up the privatized state enterprises (Remmer 1989; 

                                                 
26 The insured must contribute ten percent of their earnings toward their pensions. They may also make 
optional contributions of up to ten percent to supplement their pensions. Another 2.5 to 3.7 percent finances 
disability and survivors pensions, and seven percent is required for health insurance (Borzutsky 2002, 212). 



 56 

Vergara 1994b). Indeed, this privatization of social security funds facilitated the 

privatization of government enterprises: government funds “freed” to AFPs were used to 

purchase stock in state enterprises (Larraín 1993). By the year 2000, the capital 

accumulated by AFPs was equivalent to 52 percent of GDP (Borzutsky 2002, 224). The 

private system started out with 12 AFPs in 1981, which multiplied to 20 by 1994, but 

from 1994 to 1999, the number of AFPs dropped to eight, due to mergers. The 

reconcentration of the AFPs is matched by the concentration of contributors among 

AFPs: 72 percent of contributors are affiliated with three AFPs (MIDEPLAN 2001a, 44). 

The AFPs compete for contributors, who are free to choose and switch AFPs. Ironically, 

according to the Ministry of Planning and Coordination, the competition for contributors 

results in “high costs” for the AFPs’ operations due to “publicity campaigns and the 

contracting of door-to-door salespeople in order to acquire new affiliates” (MIDEPLAN 

2001a, 28). In 1997, the salaries of administrative personnel of the AFPs constituted 20 

percent of their expenditures, while the salaries of sales personnel made up 36 percent 

(Ruí-Tagle 1999, 31). Free-market competition has not served to decrease the 

administrative costs of AFPs; rather, the AFPs constitute an oligopoly, and between 1988 

and 1998 administrative costs as a percentage of total funds managed remained constant 

(Borzutsky 2002, 223). In addition, the flat rate of commissions on workers’ 

contributions is regressive. At the same time that state revenues for social security have 

declined massively through the privatization of premiums, state obligations for social 

security expenditures have increased in the form of the bonos de reconocimientos and 

minimum pensions (and the state also continues to pay the pensions of those who 
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remained in the state sys tem), which result in the predominance of social security in 

public social expenditures (Table 2.1) and a budget deficit in regard to social security. 

Government estimates indicate that the budget deficit increased from 3.8 percent of GDP 

in 1981 to 6.1 percent in 2000. Thereafter, a slow decline is anticipated to 3.4 percent in 

2040 (Borzutrsky 2002, 227). 

Social security coverage of the labor force fell consistently from 76 percent in 

1970 to 45 percent in 1992 due to the weakening of labor and the flexibilization of the 

work force (Raczynski 1991, 29; Vergara 1994a, 212). According to the Ministry of 

Planning and Coordination, because of the high numbers of self-employed workers27 and 

workers without contracts or with temporary contracts, only 63.4 percent of the 

workforce was enrolled in social security in 1998 (MIDEPLAN 1999a, 37-38). Of these, 

various studies have concluded that 30 to 35 percent will not achieve the legal minumum 

pensions due to periods of unemployment and thus non-contribution to the social security 

system. Indeed, as many as 65 to 70 percent of those contributing to social security in 

Chile may be only intermittent or occasional contributors (Ruíz-Tagle 1999, 34).  

The policy of the privatization of old age pensions definitively rejects the 

interventionist and redistributive notions of inter- and intra-generational solidarity, the 

guaranteed minimum pension notwithstanding. With privatization, social security is no 

longer social, nor is it secure: the downturn in the Chilean economy has led to decreasing 

yields on investments and therefore decreasing pensions. Once the privatization of social 

security is fully effected, it will undoubtedly increase the overall inequality of income 

                                                 
27 Of those employed in 1998, 20 percent were self-employed as “independent workers,” while 4.1 percent 
were self-employed as employers (MIDEPLAN 2001a, 37). 
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distribution among retired people. Thus, this aspect of social policy, will exacerbate, 

rather than mitigate, inequalities of the market. Women will be especially affected, since 

they tend to participate less in the labor force and to earn less. In addition, since women 

live longer, actuarial factors reduce their pensions relative to men. Currently, women’s 

pensions are estimated at 52 to 76 percent of men’s (Borzutsky 2002, 222).  

 

Health 

Prior to 1973, the provision of health care in Chile was regarded as a basic human 

right, and, thus, the state assured access to some form of health care for all sectors of 

society. Nevertheless, under Chile's corporatist type of social service delivery, the 

provision of health care was segmented by social status. The working class and the poor, 

about 65 percent of the population, received free state services directly through the SNS, 

the Servicio Nacional de Salud, to which 70 percent of public health expenditures were 

dedicated. Health care for white-collar workers, about 20 percent of the population, were 

provided through SERMENA, Servicios Médicos Nacionales, a government administered 

health insurance plan. The private sector provided health care services to about 10 

percent of the population and in 1968 accounted for 57 percent of total health 

expenditures (Viveros-Long 1986). Beneficiaries of the SNS were required to use the 

health care institution closest to their residence and similarly had no choice in the 

attending health care professionals. SERMENA beneficiaries, however, could select their 

doctors, but only from those registered with the service (Cifuentes 1993). The 

restructured health care system, which designated the private sector as paramount and the 
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state as subsidiary in health care delivery, emphasizes the right of citizens to select the 

health care provider of their choice and the responsibility of the state to assure freedom of 

choice.  

The restructuring of the corporatist system of health care delivery began in 1979. 

The separate financial functions of SERMENA and the SNS were consolidated in the 

National Health Fund (FONASA, Fondo Nacional de Salud), and the formerly highly 

centralized SNS were reorganized into the National System of Health Services (SNSS, 

Sistema Nacional de Servicios de Salud), composed of 27 decentralized regional centers. 

The administration of public primary health care was turned over to the municipalities, 

with technical oversight carried out by the regional centers and supervision, control, and 

evaluation under the jurisdiction of the Ministry of Health. Both white- and blue-collar 

workers can contribute premiums as a percentage of their salary to FONASA in return for 

subsidized health care provided by the SNSS center of the worker's choice. The amount 

of the subsidy varies by income, with the poor receiving a 100 percent subsidy. An 

income-determined co-pay between 0 to 50 percent is required for hospital services. 

Budgeting to the centers is based on subsidizing demand rather than supply. Thus, centers 

no longer share funding equally as under the old SNS, but funding is tied directly to the 

volume and costs of the services provided. Centers thus compete with each other and 

with the private sector (Cifuentes 1993; Larrañaga 1999; Viveros-Long 1986).  

In 1981, ISAPRES (Instituciones de Salud Previsional), private institutions 

similar to U.S.-style Health Maintenance Organizations, were legally established to 

attract private capital into the health sector and to alleviate the high demand for medical 
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services in public institutions. Thus, workers now have the choice of contributing 

premiums as a percentage of their salary either to FONASA for health care provided by 

SNSS or to an ISAPRE for private health care. Seven percent of the earnings of salaried 

workers is withheld as a mandatory premium going to either the public or the private 

health insurance system, according to the choice of the employee. However, the 

minumum premium in the private sector excludes a large proportion of employees. In the 

private system, the coverage varies by the amount of the premium, and employees can 

make additional voluntary contributions beyond the seven percent to upgrade their 

policies. Thus, in the private system, there are thousands of different plans which vary 

according to the income and voluntary contributions of the insured. 

By 1992, ISAPRES provided medical coverage to about 10 percent of the 

population, but captured almost 80 percent of the value of premiums paid for medical 

care (Vergara 1994a). This massive shift of funds from the public to the private sector 

was accompanied by continuing retrenchment of public health care expenditures, which 

resulted in decreased capital investments, operating expenditures, and personnel and the 

deterioration of infrastructure, technology, medicines, personnel, space, working 

materials, and, ultimately, the quality of health care provided by the state. (Raczynski 

1991; Viveros-Long 1986). However, the military government targeted public spending 

to the needier by shifting funding toward primary care and programs for women and 

children. The increase of public spending on health commensurate with economic growth 

has not been able to dispel a widespread sense of crisis in the public health system. Per 

capita expenditures in the public health care system are substantially less than in the 
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private system (Consejo Nacional de Salud 1998), there are large deficits of personnel in 

the public system (Colegio Médico de Chile n.d.), and health care personnel leave the 

public system as soon as possible (Villaroel 1998).  

Studies for the Ministry of Health in 1996 found that the major perceived 

problems in the public primary care system were: according to municipal mayors, 

insufficient revenues, resulting in insufficient inputs and medicines; according to 

administrators in the Regional Ministries of Health (SEREMI), rapid turnover of 

professionals (tenure is generally less than a year), insufficient funding, insufficient 

stocks of medicines and essential inputs, and a less expensive (in the short-term anyway) 

bio-medical rather than integrated, preventative orientation; according to public health 

care personnel, the lack or deterioration of infrastructure and equipment; and for the 

public health care users, the lack of doctors and excessive delays and waiting periods. 

The major reasons given by non-users for not using the public health system were the 

delays in receiving medical attention, referring not only to the necessity of arriving early 

and waiting excessively to be seen, but also to having to make an appointment with a 

specialist for a later day, often after the health problem had passed (Ministerio de Salud 

1997). 

Like education, public primary health care is funded primarily by state 

disbursements on the basis of demand, supplemented by varying amounts of 

expenditures by the individual municipalities. Beginning in 1994, the central government 

disburses a set amount each month (referred to as the per capita allocation or just the per 

capita) to municipal clinics for each patient enrolled at the clinic of his or her choice. 
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FONASA beneficiaries technically are entitled to free consultation and pharmaceuticals 

in the public primary health care clinics; in practice, however, all FONASA services, 

whether primary care, specialized care, or hospitalization, are rationed on a first-come, 

first-served basis, often with long waiting periods, because of the gap between resources 

and demand (Larrañaga 1999). The per capita is adjusted for poor/non-poor and 

rural/urban municipalities and, in 1997, ranged from US$1.48 (for urban, non-poor 

municipalities) to US$1.95 (for poor, rural municipalities) (Duarte and Zuleta 1999, 

15).28 According to Dagoberto Duarte, head of the Department of Primary Care of the 

Ministry of Health, and co-author M. Soledad Zuleta (1999), this amount supposedly is 

calculated to cover the cost of a package of services for one person for one month, i.e., 

the administration and operation of the primary health care facility, including medical 

and non-medical personnel, house calls, pharmaceuticals, and primary care programs. 

As with social security, access to health insurance is linked to employment: those 

with stable incomes are required to contribute at least seven percent of their income to 

health insurance, public or private. Unlike social security, indigents, at least technically, 

have access to health care, but not all indigents manage to complete the complicated, 

time-consuming, and stigmatizing process of certification that allows free, but rationed 

and untimely, public medical attention. Moreover, health coverage and benefits, like 

education and social security, are highly segmented and stratified. The majority of 

Chileans, disproportionately from the lower economic strata, are enrolled in the state 

                                                 
28 In 1997, the per capita allocations were as follows: US$1.48 per month for urban, non-poor 
municipalities; US$1.55 for urban, poor municipalities; US$1.76 for rural, non-poor municipalities; 
US$1.95 for rural, poor municipalities. There is also a total fixed cost minumum for poor, rural comunas 
with very small populations.  (Exchange rates form Banco Central de Chile 2002.) 
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insurance system (FONASA), while a minority, disproportionately from the higher 

economic strata, are covered by private insurance organizations (Table 2.6). Although 

the difference in per capita resources between the FONASA and ISAPRE systems 

declined over the 1990s due to increases in central government expenditures on public 

health, in 1999 FONASA per capita expenditures were equa l to only 59 percent of those 

of the ISAPRE system (see Tables 2.6, 2.7, and 2.8). Thus, the minority in the private 

sector pays higher premiums for lower co-payments and higher quality and more timely 

health care than the majority in the public sector.  

 

Education 

As with health care, education was opened to privatization, and the administration 

of public primary and secondary education was passed to the municipalities in the early 

1980s. The Ministry of Education retains the functions of policy making, supervision, 

technical support, and basic curriculum design and certification. The state pays a voucher 

or subsidy to public and private schools, based on student attendance.29 At a certain 

amount of tuition, private schools become voucher- ineligible. Thus, there are three main 

types of schools: public; private, subsidized; and fully private. School choice in the 

public system is not legally restricted by location, that is, students are not required to 

attend schools in their comunas, although poorer students are more restricted in their 

options by transportation costs. While private schools legally are allowed to select  

                                                 
29 The amount of the voucher is adjusted for such factors as region, rural or urban area, educational level 
(kindergarten, primary, secondary), and curriculum (e.g., special education, technical-professional, or 
college prep). 
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Table 2.6: Distribution of Beneficiaries by Type of Health Care System 
and Income a Quintile, 1990-2000b 

(Percent) 
 

  Type of Health Care System  
Quintile Year Public ISAPRE Armed 

Forces 
Private Others & 

Unknown 
Totalc 

1 1990 85.0   2.8 0.7   8.9 2.6 100.0 
 1992 83.1   5.2 0.8   9.1 1.7   99.9 
 1994 85.1   6.3 0.5   6.4 1.6   99.9 
 1996 84.3   5.6 0.3   8.2 1.4   99.8 
 1998 86.2   4.0 0.5   8.5 0.9 100.1 
 2000 87.5   3.1 0.5   8.5 0.5 100.1 
2 1990 78.6   6.5 2.1 10.0 2.8 100.0 
 1992 73.5 11.8 2.6   9.9 3.2 101.0 
 1994 76.2 13.4 1.6   6.7 2.2 100.1 
 1996 71.3 14.3 3.2   9.9 1.3 100.0 
 1998 73.9 13.2 1.7 10.1 1.2 100.1 
 2000 80.1   7.8 1.6   9.7 0.9 100.1 
3 1990 69.6 11.3 2.6 13.3 3.2 100.0 
 1992 63.6 17.3 3.2 13.4 2.4   99.9 
 1994 65.3 21.7 2.9   7.6 2.6 100.1 
 1996 60.4 22.7 3.6 11.5 1.8 100.0 
 1998 62.4 21.3 3.5 11.3 1.6 100.1 
 2000 67.0 17.6 4.4 10.0 1.0 100.0 
4 1990 57.6 21.6 3.9 14.1 2.9 100.1 
 1992 50.4 28.7 4.3 13.7 3.1 100.2 
 1994 49.6 33.5 4.8   9.7 2.3   99.9 
 1996 44.8 34.9 5.3 13.1 1.9 100.0 
 1998 47.1 33.0 5.4 13.1 1.4 100.0 
 2000 53.4 29.5 5.6 10.3 1.2 100.0 
5 1990 36.8 41.2 3.9 14.9 3.0   99.8 

 1992 30.3 46.3 3.4 17.3 2.7 100.0 
 1994 29.5 52.9 4.7 10.7 2.3 100.1 
 1996 25.3 55.9 3.9 13.5 1.3   99.9 
 1998 26.0 55.4 4.9 12.6 1.2 100.1 
 2000 29.6 54.2 4.8 10.4 1.0 100.0 
Total 1990 67.6 15.1 2.5 12.0 2.9 100.1 
 1992 62.6 20.0 2.7 12.3 2.4 100.0 
 1994 63.4 23.7 2.7   8.0 2.2 100.0 
 1996 59.6 24.7 3.1 11.0 1.5   99.9 
 1998 61.8 23.1 3.0 10.9 1.2 100.0 
 2000 66.4 19.9 3.1   9.7 1.0 100.1 
a Per capita household income. Excludes government transfers.  
b Live-in domestic service and their families are excluded. 
c Error due to rounding is present. 

Source: MIDEPLAN 2001i, p. 10. 
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Table 2.7: Health Expendituresa by Public and Private Sectors  
Total and Per Capita 

 1990-1999 
 

PUBLIC SECTOR (FONASAb) 

Year Expenditures Beneficiaries Per Capita 
Expenditures 

1990     789,217,343 9,729,020   81 
1991     931,750,462 9,414,162   99 
1992 1,132,049,216 8,788,817 129 
1993 1,272,917,568 8,537,786 149 
1994 1,422,310,232 8,664,479 164 
1995 1,536,021,463 8,637,022 178 
1996 1,693,506,034 8,672,619 195 
1997 1,804,522,583 8,753,407 206 
1998 1,974,672,747 8,866,230 223 
1999 2,120,154,094 8,977,180 236 
Change 90-99 
  (in percent) 

                 169             -8 191 

PRIVATE SECTOR (ISAPREc) 
Year Expenditures Beneficiaries Per Cap 

Expenditures 
1990    552,619,993 2,108,308 262 
1991    642,415,189 2,566,144 250 
1992    762,801,211 3,000,063 254 
1993    892,185,227 3,431,543 260 
1994    999,874,209 3,669,874 272 
1995 1,101,702,111 3,763,649 293 
1996 1,194,911,357 3,813,384 313 
1997 1,295,915,720 3,882,572 334 
1998 1,345,310,350 3,679,835 366 
1999 1,326,040,725 3,323,373 399 
Change 90-99 
  (in percent) 

                 140             58   52 

 
a In 1999 U.S. dollars. Pesos from source converted to dollars according to exchange rate from Central 
Bank of Chile 2001. 
b Fondo Nacional de Salud, National Health Fund 
c Instituciones de Salud Previsional, Health Insurance Institutions 
 
Source: Rodríguez and Tokman 2000, 27. 
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Table 2.8: Per Capita Health Expendituresa  
Public and Private Sectors  

 1990-1999 
 

Year Public (FONASA) Private (ISAPRE) Public/Private 
1990   81 262 0.31 
1991   99 250 0.40 
1992 129 254 0.51 
1993 149 260 0.57 
1994 164 272 0.60 
1995 178 293 0.61 
1996 195 313 0.62 
1997 206 334 0.62 
1998 223 366 0.61 
1999 236 399 0.59 

 
a In 1999 US dollars. 
 
Source: Table 2.7. 
 

students on the basis of socioeconomic status and standardized exams, municipal schools 

are not. Nevertheless, there is evidence that public schools adopt selection policies, but to 

a lesser extent than private schools (Parry 1996).  

The majority of students, disporportionately of the lower economic strata, attend 

municipal schools; about a third of students, disporportionately of the middle economic 

strata, attend private, subsidized schools; and a little less than 10 percent of students, 

disporportionately of the upper economic strata, attend fully private schools (see Table 

2.9 and Figure 2.1). The quality of education, as measured by standardized test scores, is 

stratified by school types: average scores for students attending municipal schools are 

less than those for students attending private, subsidized schools, which are less than 

those for students attending fully private schools. Between 1990 and 1997, the test scores 
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Table 2.9: Enrollment by School Type  
1990-2000 

 
   Municipal  Private, Subsidized  Fully Private  Corporationa 

Year Total  Absolute Percent  Absolute Percent  Absolute Percent  Absolute Percent 
1990 2,963,139  1,717,222 58  960,460 32  228,205 8  57,252 2 
1991 2,938,720  1,698,842 58  949,038 32  234,442 8  56,398 2 
1992 2,983,383  1,721,375 58  963,061 32  245,585 8  53,362 2 
1993 3,007,628  1,725,620 57  973,515 32  256,700 9  51,793 2 
1994 3,047,572  1,746,235 57  985,854 32  264,615 9  50,868 2 
1995 3,111,727  1,777,750 57  1,005,131 32  282,659 9  46,187 1 
1996 3,270,614  1,828,022 56  1,080,412 33  309,468 9  52,712 2 
1997 3,306,154  1,839,124 56  1,104,650 33  311,483 9  50,897 2 
1998 3,337,976  1,840,184 55  1,138,080 34  309,378 9  50,334 2 
1999 3,429,927  1,866,991 54  1,202,327 35  306,591 9  54,018 2 
2000 3,508,509  1,884,320 54  1,256,116 36  312,808 9  55,265 2 

 
a Private non-profit organizations that administer state-owned technical-professional high schools. 

Based on Table 2.1.23 in MINEDUC 2001, 108.
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Figure 2.1: Attendance by SES and School Type 1996 
 

 
 
 

Source: Data from Mizala and Romaguera 2000, Table 3. 
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of municipal schools lost ground on those of private, subsidized schools, but the gaps 

decreased between test scores for municipal and private, subsidized schools on the one 

hand and fully private schools on the other. However, the scores of neither municipal no r 

private, subsized schools in 1996-1997 achieved the levels of fully private schools in 

1990-1991 (Table 2.10).  

Although the basic amount of the voucher, the primary state expenditure on 

education, is the same for public and private, subsidized schools, private contributions to 

schools, in the forms of tuition and shared financing, are highly stratified by school types. 

Mizala and Romaguera’s sample of fully private schools in Greater Santiago found an 

average of tution rates five times higher than the amount of the voucher (unadjusted  for 

region, rural/urban area, educational level, or type of curriculum) (Mizala and Romaguera 

2000, n. 9). Secondary municipal schools and primary and secondary private, subsidized 

schools can participate in shared financing (i.e., shared financing in municipal primary 

schools is prohibited). Shared financing consists of contributions to the schools by the 

parents, which reduces the amount of the voucher by a relatively small percentage.30 

Because of the economic stratification of students’ families by school type, the 

opportunities for and incidence of shared financing is much higher in private, subsidized 

schools than in municipal schools. Moreover, the incidence of shared financing as well as 

the amount of shared financing in private, subsidized schools increases generally as  

                                                 
30 Shared financing contributions up to 50 percent of the standard voucher do not affect the the amount of 
the voucher;  contributions between 50 to 100 percent of the standard voucher reduce the amount of the 
voucher by 10 percent; contributions between 100 to 200 reduce the voucher by 20 percent; contributions 
between 200 and 400 percent reduce the voucher by 35 percent. At payments from parents of 400 percent, 
the school is no longer voucher eligible, i.e., it becomes fully private (MIDEPLAN 2001g, p. 20, n. 6.). 
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Table 2.10: Average Standardized Test Scores (SIMCE)a 

For Fourth and Eighth Grades 
By School Type, 1990-1997 

 
 Fourth Grade 
 1990 1992 1994 1996 1996-1990 

Municipal 56.70 63.85 64.43 68.06 11.36 
Private, Subsidized 58.80 70.15 70.66 73.71 14.91 
Fully Private 80.05 86.05 85.07 85.86   5.81 
Mean 65.18 73.35 73.38 75.88  

 Eighth Grade 
 1991 1993 1995 1997 1997-1991 

Municipal 50.14 54.00 55.07 60.82 10.68 
Private, Subsidized 54.73 59.37 60.38 66.88 12.15 
Fully Private 72.36 75.77 76.07 80.63   8.27 
Mean 59.08 63.05 63.84 69.44  

 
a Average of scores for Spanish and Math. 

Source: MINEDUC 1996. Data for 1997 from Infante and Rodas 1998. 

 

Table 2.11: Amount of “Shared Financing” 
In Primary Schools by Income Quintile,a 2000b 

(Percent of Total by Quintile) 
 

 Quintiles  
Pesosc 1 2 3 4 5 Total 
< 5,390 45.2   36.3   18.8   13.4   11.8 24.5 
5,390-10,778 36.8   37.5   36.8   35.9   19.7 34.6 
10,779-21,556 14.1   21.9   37.1   31.8   26.4 27.7 
21,557-43,113   3.6     3.6     6.6   15.0   31.4 10.5 
> 43,113   0.2     0.8     0.7     3.9   10.7   2.6 
Totald 99.9 100.1 100.0 100.0 100.0 99.9 

 
a Per capita household income. Excludes government transfers.  
b Live-in domestic service and their families are excluded. 
c US$1 = 539.49 pesos (Central Bank of Chile 2001). 
d Error due to rounding is present. 
 
Source: MIDEPLAN 2001g. 
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Figure 2.2: Percentage of Private, Subsidized Primary School Students 
Contributing to “Shared Financing”  

By Income Deciles,a 2000b 
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a Per capita household income. Excludes government transfers.  
b Live-in domestic service and their families are excluded. 
Source: MIDEPLAN 2001g. 
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Figure 2.3: Percentage of Secondary School Students 
Contributing to “Shared Financing”  
By School Type and Income Deciles,a  

2000b 
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a Per capita household income. Excludes government transfers.  
b Live-in domestic service and their families are excluded. 
Source: MIDEPLAN 2001g.
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Table 2.12: Amount of “Shared Financing” 
In Secondary Schools by Income Quintilea 

And by School Type, 2000b 
(Percent of Total by Quintile) 

 
Municipal Quintiles  
Pesosc 1 2 3 4 5 Total 
< 5,390   79.5   77.1   69.1 60.6   45.7   71.0 
5,390-10,778     8.5   13.8   18.3 27.5   23.0   16.4 
10,779-21,556     9.4     7.1     5.9   4.7   20.2     7.8 
21,557-43,113     2.5     0.9     6.3   1.2     5.3     3.1 
> 43,113     0.1     1.1     0.4   5.9     5.8     1.7 
Totald 100.0 100.0 100.0 99.9 100.0 100.0 
Private, 
Subsidized 

 
Quintiles 

 

Pesos 1 2 3 4 5 Total 
< 5,390   34.4   20.2     9.6   8.3     7.6   14.8 
5,390-10,778   37.5   35.9   30.7 22.9   16.4   29.1 
10,779-21,556   22.6   32.1   33.6 41.3   30.3   33.4 
21,557-43,113     4.1   10.4   21.4 23.1   33.1   18.4 
> 43,113     1.4     1.4     4.7   4.3   12.6     4.3 
Total 100.0 100.0 100.0 99.9 100.0 100.0 

 
a Per capita household income. Excludes government transfers.  
b Live-in domestic service and their families are excluded. 
c US$1 = 539.49 pesos (Central Bank of Chile 2001). 
d Error due to rounding is present. 
 
Source: MIDEPLAN 2001g. 

 

family income increases (see Figures 2.2 and 2.3 and Tables 2.11 and 2.12). Thus, 

inequalities in private and public resources for education and the quality of education are 

strongly correlated with family resources. 

Various studies have examined the issue of whether there are significant 

differences in school quality between the school types. The conclusions of earlier studies 

are mixed, (Mizala and Romaguera 1998, 15), but Mizala and Romaguera (1998) and 
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Carnoy and McEwan (2001) find little or no significant difference between public and 

private, subsidized school quality as measured by standardized test scores after 

controlling for the socioeconomic characteristics of the students. However, both studies 

find differences between the scores of fully private and public schools after controlling 

for SES (and school location in the case of the study of Carnoy and McEwan). 

Nevertheless, parents’ perceptions of the quality of their children’s education is highly 

stratified by school type (see Table 9.2). In addition, Gauri’s (1998) analysis of his 

survey of households in Greater Santiago finds that 

students in higher achieving [public and private, subsidized] schools pay more for 
their education, are more likely to have taken a test to enroll in their present 
school, come from households with more income and greater assets, and have 
parents who are more likely to choose schools for academic reasons.... [S]tudents 
in higher achieving schools travel farther to get to school, spend more time and 
money in transportation and pay more in fees than students in bottom and 
middling [achieving] schools (60-61). 

 
Gauri concludes that previous studies, by focusing primarily on differences between the 

public and the private, subsidized schools and glossing over differences among school 

types, underestimates the degree of stratification in the Chilean school system. In Chapter 

8, I will present evidence that indicates that school quality among public schools in 

Greater Santiago is unequally distributed by comuna and that this unequal distribution of 

opportunity is explained not only by the socioeconomic status of the students but also by 

the unequal distribution of municipal revenues. 
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CHAPTER THREE 
THE SOCIO-SPATIAL SEGREGATION 

OF GREATER SANTIAGO 
 
 
 
Decentralization and Socio-Spatial Segregation 

Socioeconomic segregation is present in all cities, but Latin American cities tend 

toward especially high levels of segregation, in the sense that different social strata tend 

to be sorted and separated spatially by residence into socioeconomically homogenous 

areas, between which exist high levels of inequality in terms of resources and problems.31 

Residentially, elites in Latin American cities tend to concentrate in cone-shaped areas 

with the apex contiguous to city centers, while the poor tend to concentrate in the more 

extensive, less developed, and more isolated periphery (Sabatini et al. 2001). Consistent 

with the dominant neoliberal development paradigm, real estate markets in Latin America 

have been opened through the strengthening of private property rights and the weakening 

of regulation and urban planning. According to Sabatini (1998, 5), the most “liberalized” 

land market in Latin America is most likely that of Santiago, Chile, which began the 

process ten years before the rest of the area. The development process characteristically is 

geographically uneven. Economic and social development at the global level favors 

certain countries over others. At the national level, Chile's development in the 1990s 

benefited specific regions more than others (MIDEPLAN 2001a). And we shall see that 

                                                 
31 Including, among others, such resources as infrastructure, public and private services, commercial, 
productive, financial, and professional capabilities, and opportunities for education, health care, and 
employment; and such problems as environmental hazards, social pathologies (crime, drug and alcohol 
abuse, juvenile inactivity, teen pregnancy), and undesireable land uses (dumps, waste treatment plants, 
cemeteries). 
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the economic and social development of the city of Greater Santiago has advantaged 

some comunas over others and resulted in high levels of spatial segregation by 

socioeconomic group, or socio-spatial segregation. Since development is geographically 

uneven, and since globalization and neoliberalism have tended to increase social and 

economic inequalities, we would not expect levels of socio-spatial segregation to be 

ameliorated substantially by the application of the neoliberal development model.  

Socio-spatial segregation has profound implications for social integration and 

social citizenship, particularly in reference to policies of intergovernmental 

decentralization. In practice, decentralization may bring government closer to the people, 

thus providing for greater participation, reciprocity, responsiveness, efficiency, and 

flexibility. But problems of equity due to unequal funding are inherent in policies of 

decentralization. Decreased central government expenditures are integral to the element 

of decentralization in the neoliberal paradigm of development. Thus, local governments 

increasingly shoulder the burden of funding of local development and social services. But 

local governments have different revenue potentials, in large degree because of socio-

spatial segregation: natural resources as well as human resources – economic capital, 

social capital, and human capital – are geographically unevenly distributed. And although 

mechanisms of revenue redistribution may be implemented, they can at best only mitigate 

unequal funding. The limits to equalizing funding – and thus the limits to social 

citizenship in terms of equal opportunities to health, education, and welfare – are set in 

political processes, which tend to be dominated by the economically and politically 

powerful. Equality of opportunity thus has much to do with inequality of fact.  
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In this chapter, I synthesize the historical context of the modern development of 

the city of Santiago in terms of its socio-spatial segregation. In following chapters, I will 

analyze: the inequality of revenues between the municipalities of Greater Santiago that 

arise from socio-spatial segregation; the effects of redistributive and compensatory 

funding mechanisms on the inequality of municipal revenues and other resources; and the 

effect of the inequality of municipal revenues on the quality of public education between 

the comunas of Santiago. 

 

Urban Development and the Socio-Spatial Segregation of Santiago 

Industrialization was the primary force in the urbanization of Santiago.32 

Economic surplus from mining, agriculture, and trade was invested in the expanding and 

more profitable sector of manufacturing, providing impetus to the shift in development 

models from primary product exportation to import substitution industrialization. 

Santiago was the primary recipient of this capital, due to its centrality in the railway 

system, large market size, potential for economies of scale and intersectorial linkages, 

superior urban infrastructure and educational system, trained work force, and, as the 

national capital, accessibility to the political process, which provided  industry with tariff 

protection, subsidies, infrastructure, etc. Employment rates in mining and agriculture 

stagnated but increased in manufacturing. Large-scale rural-urban migration to Santiago 
                                                 
32 Chile followed the pattern of urban primacy, common to developing countries – which may be changing 
due to forces of globalization in general (Roberts 1989) and in Chile in particular (Sabatini 1991) – in 
which larger cities predominate over intermediate ones. The percentage of Chile's population living in in 
Santiago grew from 16 percent in 1920 to 33 percent in 1982 (calculated from data in Valdés 1987, 266). 
As of 1998, almost 40 percent of Chile's total population of nearly 15 million was estimated to live in the 
Metropolitan Region of  Santiago (Instituto Nacional de Estadísticas 1998). So it is common for studies of 
urban issues in Chile to treat Santiago as central. 
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resulted from the push of the industrialization of agriculture, the pull of the 

industrialization of manufacturing, and urban bias in the form of price controls on 

agricultural products (Espinoza 1998, 245; Trivelli1987). 

 Santiago experienced its fastest rate of population growth in the 1940s (Valdés 

1987, 266). Rural to urban migration outstripped the available housing supply of the city, 

resulting in a sharp accentuation of the formation of poblaciones callampas, spontaneous 

settlements of shanty towns. In Chile, población refers to a poor urban neighborhood, and 

callampa translates as mushroom. Families occupied and settled, without title, land on 

riversides, canal banks, hills, garbage dumps, and other vacant areas. Due to the 

saturation of low cost tenement housing in the central areas, most of these settlements 

were located in the periphery of the city, in areas with land of low market value and 

lacking urban services. These communities grew relatively rapidly but incrementally, 

over a period of days or even years, with individual families arriving spontaneously and 

often clandestinely at night, with minimal or no prior organization among them and in a 

complete absence of urban planning. Thus, the callampas grew like mushrooms. 

Advanced levels of organization emerged subsequently in the callampas for the auto-

provision of community services such as security and sanitation and to negotiate with the 

state over housing solutions, the regularization of tenancy, and the provision of urban 

services. Most of the callampas were established on public property. Although the 

authorities sometimes resisted these spontaneous land invasions, the government's 

response to the callampas was generally passive, since it had no adequate solution to the 

housing deficit (Espinoza 1988, 245-248). 
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Beginning in the late 1950s, a new mode of población formation appeared in 

Chile, primarily in Santiago: the toma, the planned occupation and settlement, without 

title, of vacant land. The población established by a toma was referred to as a 

campamento, literally, a camp. Like the callampa, the campamento lacked basic services 

and was founded by urban poor, primarily in the periphery of the city. Unlike the 

callampa, which was occupied and settled spontaneously and incrementally by individual 

families, the toma was planned, organized beforehand, and carried out collectively, en 

masse, and as rapidly as possible in order to minimize detection and resistance from the 

authorities. The other major difference between callampas and campamentos is that, 

unlike in other countries in Latin America, political parties often participated in the 

organization of the tomas as well as functioning as intermediaries between the 

campamentos and the state. The urban poor began to be incorporated into the political 

process in Chile in the 1960s, and political parties began to seek their support and to 

foster and align themselves with their civil society organizations. Until the Allende 

administration, tomas occurred almost exclusively on the periphery of the city in 

unimproved areas with low land values in order to minimize opposition. From 1970 to 

1973, tomas occurred with much greater frequency and throughout the city, including the 

richer areas in the northeast. The location of the tomas thus conformed to a logic of the 

market, informed by state coercion. 

 The tomas and campamentos came to be extraordinarily well organized. For 

example, one of the largest tomas, that of Herminda de la Victoria, occurred in 1967 in 
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what is now Cerro Navia. An organization of pobladores33 led by community leaders 

active in the Communist Party organized over a thousand families from at least four 

distinct poblaciones in two different comunas to occupy a site in one night. Both the 

police and Communist Party congresspeople – including Gladys Marín, now leader of the 

PC – arrived before dawn. Still early in the morning, while the police continued their 

attempts to break up the toma, more politicians of the left, from both the Communist and 

Socialist Parties, including Salvador Allende, then President of the Senate, arrived to lend 

support and negotiate on behalf of the pobladores. Later that day, 400 police using tear 

gas dislodged the pobladores, who occupied a nearby site. After over two months of 

negotiations with the Socialist and Communist Parties acting as intermediaries, the 

pobladores and the Ministry of Housing and Urbanization agreed to the purchase by the 

pobladores of lots at another site, subsidized by the government and a charitable 

organization of the Catholic Church. The intermediation of political parties between the 

government and the pobladores greatly enhanced the success of the toma, and this aspect 

of the toma of Herminda de la Victoria served as a model for subsequent tomas (Espinoza 

1988; Moulian and de Wolf 1990). During the administration of Allende, the 

campamentos achieved a level of internal organization never before achieved at the 

grassroots level in Chile. The pobladores created organizations for negotiating with and 

making demands on the government in regard to housing, infrastructure, and basic 

services, as well as for the collective solution of problems of health, education, child care, 

                                                 
33 A poblador is a resident of a población. 
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transportation, recreation, food, and security (Fadda and Ducci 1993, 90; Valdés 1987, 

271).  

In the 1950s, due to the political pressure from the increasing formation of 

callampas and campamentos, especially after the first tomas, the state instituted massive 

housing programs that began for the first time to benefit the urban poor significantly in 

addition to the middle and upper classes. Nevertheless, public and private construction 

supplied only a fraction of the demand for housing, and the housing deficit multiplied 

(Haramoto 1983; Kusnetzoff 1987; Valdés 1987, 275). Therefore, the tomas also 

multiplied, both in terms of frequency and number of participants, peaking during the 

Allende adminstration (1970-1973), in which more than 400,000 people settled in 

campamentos (Fadda and Ducci 1993, 90). According to Espinoza (1988, 275), one-tenth 

of Santiago's population acquired a place to live via tomas.  

The state's housing programs offered subsidies to builders and purchasers. 

Between 1953 and 1973, the public sector constructed more houses than the private 

sector and almost half of all residential square footage (Haramoto 1983, 148-149; Trivelli 

1987, 220-221). The state also financed a large proportion of private housing 

construction: e.g., between 1960 and 1972, half of all private housing was partially or 

completely financed by the government (Raczynski 1994, 37). By the late 1960s, the 

urban poor, primarily in Santiago, were major beneficiaries of public housing programs. 

The state also relied heavily on Operación Sitio, a program which offered site and 

services provision – semi-urbanized or urbanized lots for autoconstruction – to resolve 
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the shelter problem of the urban poor. The accepted solutions to low- income housing 

suffered a progressive deterioration: 

standards of low income public housing decrease from a standard of 50 
[square meters] ... to smaller houses, then to site and service, subsequently 
to semi-urbanized lots, and finally to an implicit acceptance of land 
seizures (Trivelli 1987, 226; see also Haramoto 1983, 97). 
 
During the 1940s, at the same time that the pobladores began to form callampas in 

the periphery of the city, the upper classes began to leave the central city for suburbs in 

the northeastern part of the city (Espinoza 1988, 245). By the 1960s, Santiago exhibited a 

highly segregated spatial structure (Trivelli 1987, 29-31), in which the upper classes 

tended to concentrate in the northeastern part of the city (especially in the comunas of 

Providencia and Las Condes), the middle classes tended to predominate in the central 

area and to the south and near east of the central area (especially in the comunas of 

Santiago and Ñuñoa), and the lower classes tended to occupy the periphery of the city, 

with the exception of the northeast. (Figure 3.1 illustrates the pre-1981 comunal divisions 

of Greater Santiago.) These general divisions of Greater Santiago reflect general 

tendencies of residential patterns of the different social groups. Thus, the divisions do not 

constitute totally exclusive ghettos; rather, there are smooth transitions in the distribution 

of social strata between the different areas, and the social groups intermix in their 

residential location to some extent. Residential intermixing is highest in regard to the 

penetration of the northeast by the middle strata, which seeks to locate as near as possible 

to the public and private amenities that the upper- income groups capture or attract to their 

area.  
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Figure 3.1: Pre-1981 Comunas of Greater Santiago 

 
Source: Adapted from Trivelli 1987. 
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Figure 3.2: Post-1981 Comunas of Greater Santiago 

 
Source: Adapted from Trivelli 1987. 
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It is widely held that a major outcome of Chile's housing policies has been the 

accentuation of the socio-spatial segregation of Santiago (Dockendorff et al. 1990; Ducci 

2000; Fadda and Ducci 1993; Haramoto 1997; Morales and Rojas 1986; Richards 1995; 

Trivelli 1987). Different income groups have tended to be served by different housing 

programs, which have varied by maximum amounts of loans, down payments, interest 

rates, and size, quality, and location of sites and dwellings. Since the inception of low- 

income housing programs, the major objective has been the maximization of the number 

of houses constructed by reducing costs, including the cost of land. So low- income 

housing projects have concentrated in the areas with the lowest land prices, scarcest 

private and public services, highest concentrations of urban poor, and greatest distances 

from services and job opportunities. In contrast, middle- and upper- income groups have 

tended to access more expensive public housing located in areas with higher land values, 

more people from the middle and upper strata, greater proximity to jobs and services, and 

higher levels of development, infrastructure, and tax bases. Thus, Chile's housing 

programs have been subjected to criteria of the real estate market, the outcomes of the 

various programs have been stratified by the ability to pay of the different groups of 

beneficiaries,34 and the allocation of the variations in quality of public housing have 

corresponded generally to the spatial distribution of the different income groups.  

                                                 
34 For example, even the Plan de Ahorro Popular (PAP), the program oriented to lowerincome groups in the 
pre-dictatorship period, was stratified within itself by ability to pay. The PAP offered five different levels 
of payments and benefits: 1) a semi-urbanized site; 2) a fully urbanized site; 3) an urbanized site with a 20 
square meter dwelling; 4) an urbanized site with a 40 square meter dwelling; and 5) an apartment of 36 
square meters (Haramoto 1983, 97-98). 
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Operación Sitio concentrated heavily in the poorer comunas on the periphery of 

the city, where land prices were lowest, private and public services were scarcest, and the 

concentration of urban poor was highest. As Table 3.1 illustrates, from 1960 to 1970, 

site-and-services projects outnumbered public housing projects in various peripheral 

comunas. In Pudahuel and La Granja, two of the comunas with the highest concentrations 

of urban poor in Santiago, site-and-services projects outnumbered  public housing 

projects by 2.5 and 9.5 to 1, respectively. In contrast, housing projects heavily 

outnumbered site-and-services projects in comunas with high concentrations of upper- 

and upper-middle- income groups (Providencia and Las Condes) and in comunas with 

high concentrations of middle-income groups (Santiago, La Reina, and Ñuñoa). Although 

the proportion of public housing constructed in the more affluent parts of the city was not 

large, the size of the houses was. Table 3.1 shows that the average size of publicly 

constructed housing in Santiago was greatest in the more affluent comunas of 

Providencia, Santiago, Las Condes, and Ñuñoa.  

Furthermore, despite the increasing incorporation from the 1960s of the 

pobladores into the political system, despite the increasing organizational capabilities of 

the pobladores, despite the increasing linkages of these organizations to political parties 

and the government, and despite the resulting increasing political power of the 

pobladores, public investment by municipalities and the central government in services 

and infrastructure from the 1950s through the 1980s (including the Unidad Popular 

administration) continued to systematically favor comunas with higher concentrations of 

middle- and upper- income residents over comunas with higher levels of low- income  
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Table 3.1: Public Housing and Site-and-Services Projects by Comuna 
Greater Santiago, 1960-1970 

 
 

Comuna Site and Services 
(#) 

Houses (#) Average Square 
Meters 

Providencia          0     563 85 
Santiago        51   6,730 77 
Las Condes          0   1,714 64 
Ñuñoa    8,101  24,452 61 
San Miguel    3,797   2,768 59 
Maipú    4,061   9,286 56 
Conchalí    8,913  12,635 49 
La Granja  13,255   1,399 46 
Puente Alto    1,353   2,771 45 
Quinta Normal         85      960 45 
San Bernardo    1,439   3,480 44 
La Cisterna    6,396   6,623 43 
Renca    2,671   1,511 42 
La Reina           0   1,334 37 
Pudahuel     9,528   3,796 33 
La Florida     4,727   3,467 24 
Quilicura     1,124          0   0 
Total   57,349  83,489 51 

 
Based on Trivelli 1987, Tables 10.2 and 10.3, pp. 223 and 228. 
 

residents (Trivelli 1987). The correlation between municipal investment and average 

family income by comuna in Greater Santiago for the early 1980s (Table 3.2) is very high 

(0.76). Per capita investment in the richest three comunas was more than five to almost 

thirty times more than in the poorest seven comunas.  

After the coup of 1973, the military government cut funds for housing programs 

and vigorously repressed the tomas. Thus, the primary action the urban poor could take to  
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Table 3.2: Total Per Capita Municipal Investment 1980-1984 
And Average Family Income 1985 

By Comuna, Greater Santiago 
 

Comuna Per Capita Investmenta Average Family Incomeb 

Providencia 28.7 94.4 
Santiago 12.0 37.2 
Las Condes 10.7 89.8 
La Reina   4.7 81.4 
Renca   3.6 21.7 
Ñuñoa   3.5 45.0 
Maipú   3.2 27.6 
Quilicura   2.5 14.7 
Puente Alto   2.4 22.1 
Quinta Normal   2.2 23.1 
La Florida   2.0 24.4 
San Bernardo   1.9 20.7 
San Miguel   1.7 27.8 
Conchalí   1.6 18.2 
La Granja   1.5 18.3 
Pudahuel   1.1 16.6 
La Cisterna   1.0 18.7 
 
000s of 1984 pesos. 
000s of 1985 pesos. 
 
Based on Trivelli 1987, Tables 6.1 and 6,3, pp. 141 and 149. 

 

resolve their lack of shelter was merely by allegamiento,35 sharing a dwelling. A 1985 

survey of 28 poblaciones in Santiago found that 53 percent of dwellings were shared 

(Fadda and Ducci 1993, 96). The dictatorship's solution to housing for the pobladores 

was its policy of erradicación (eradication, or displacement) and radicación (settlement) 

implemented in the late 1970s and early 1980s. Poblaciones in areas with higher market 

value, i.e., areas primarily in the central and northeastern parts of the city with a higher 

                                                 
35 From allegar, to put into close proximity; in most cases the allegados are friends or relatives. 
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concentration of middle-, upper-middle-, and upper-class residents, were forcibly 

displaced and relocated to areas with lower market value, i.e., areas in the periphery of 

the city with higher concentrations of lower-class residents. Once erradicación ensured 

that the location of the poblaciones conformed to market land values, radicación 

conferred title and a semi-urbanized plot with a caseta sanitaria, a kitchen and bath, 

around which the rest of the house could be self-constructed. By 1990, the end of the 

dictatorship, only 1.6 percent of urban sites in Chile lacked regularization of tenancy 

(Sabatini 1998, 4). 

At the same time, the military government liberalized the real estate market and 

“decentralized” the comunas of Santiago. The number of comunas of Greater Santiago 

increased in 1981 from 17 to 34 in order to improve the efficiency of social services by 

creating smaller comunas with higher levels of socioeconomic homogeneity. Figures 3.1 

and 3.2 show the comunas of Greater Santiago before and after the comunal division of 

1981. The redrawing of the comunal divisions of Santiago, the liberalization of the land 

market, and the policy of erradicación and radicación combined to highly exacerbate the 

level of socio-spatial segregation of the city, which, like Latin American cities in general, 

was already pronounced. In many cases, the comunas which were the major receptors of 

the erradicaciones and radicaciones were the poorest of the newly created comunas, like 

Peñalolén, La Pintana, Cerro Navia, and Pudahuel (Morales and Rojas 1986). The 

poblaciones located in the predominantly upper- and upper-middle income comunas of 

Santiago, Providencia, Las Condes, La Reina, and Ñuñoa were completely or almost 
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completely eradicated and resettled in poorer comunas such as Peñalolén, La Pintana, 

Puente Alto, San Bernardo, Maipú, Pudahuel, Cerro Navia, and Renca. Figure 3.3  

presents a schematic of the location and magnitudes of the erradicaciones and 

radicaciones. As many as 225,000 persons may have been displaced, since the allegados, 

those sharing the dwelling, had no choice but to accompany the displaced families 

(Morales and Rojas 1986, 36; Trivelli 1987, 129). From 1979 to 1985, the percentage of 

families living in campamentos decreased by 73 percent in the comuna of Las Condes, 86 

percent in La Reina, 95 percent in Santiago, and 100 percent in Providencia.36 The 

populations of the receiving comunas burgeoned in a matter of two or three years: Renca 

grew by 22 percent, Peñalolén by 32 percent, Pudahuel and Cerro Navia by 53 percent, 

Puente Alto by 63 percent, and La Pintana by 88 percent (Morales and Rojas 1986, 36-

38). This enormous population growth of poor comunas placed great strain on the 

service-providing capacities of their municipalities. 

The erradicaciones signified a state intervention that forced conformance of the 

socio-spatial distribution of the urban poor with market values of land. The liberalization 

of the urban land market in the late 1970s further heightened the socio-spatial segregation 

of Santiago (Kusnetzoff 1987; Sabatini 1998; Trivelli 1987). The military government 

almost completely deregulated the urban land market, effectively abolishing the city 

limits of Santiago and tripling the supply of urban land. The stated purpose of this policy 

was to overcome the scarcity of urban land imposed by artificial regulatory distortions of  

                                                 
36 Ñuñoa was divided into the more socioeconomically homogenous comunas of Ñuñoa, Macul, and 
Peñalolén (Trivelli 1987, 159-60). Pobladores living in newly created Ñuñoa, the richest of the three, were 
displaced to Peñalolén, the poorest of the three, as well as to other comunas. Peñalolén served as a location 
of poblador resettlement from Ñuñoa and other comunas. 
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Figure 3.3: Erradicaciones and Radicacionesa 

aSize of circles represents magnitude of flows. Solid circles are receptors, open are senders.  
Source: Adapted from Dockendorf et al. 1990. 
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the market. In spite of the increase in the supply of land, the price of land rose sharply.37 

The rate of subdivision in Santiago multiplied, especially in areas near the former city 

limits, providing large windfall gains to landowners and speculators. Various other 

measures also facilitated the development of the private sector in the urban land market. 

Taxes on unimproved lots were eliminated, state land was liquidated, capital gains taxes 

were almost completely abrogated (appreciation of land was thus made virtually tax-

exempt), and the erradicaciones and radicaciones brought land into the commercial 

market. Large scale, private, vertically integrated real estate developers emerged, 

combining the functions of finance, subdivision, construction, sales, advertising, and 

marketing. Higher land prices and an expanding city pushed low cost, low- income 

housing projects – and thus the urban poor –farther to the periphery, increasing their 

isolation, lack of infrastructure, and distance from jobs and services. The increases in 

land prices also acted to further restrict the middle class from locating in or near upper-

class areas in the northeast, pushing them into new middle-class suburbs in such comunas 

as Maipú and La Florida, with expanding but fewer services and amenities relative to the 

central and northeastern areas.  

Trivelli (1987) argues that there are strong correlations by comuna in Greater 

Santiago between social inequa lity, spatial segregation, political influence, government 

expenditures and investments, and land values. He proposes that the major determinant in 

patterns of land prices in Greater Santiago is the locational patterns of the economic elite. 

In order to maximize the utilization of scarce and spatially specific public and private 

                                                 
37 Indeed, land prices in Santiago have risen persistently since the liberalization of the urban land market 
(Sabatini et al. 2001, 37). 
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investment in infrastructure, services, and other amenities, the upper classes tend to 

concentrate residentially in one particular area. The spatial concentration of their 

aggregate effective demand in turn attracts private investment, and their greater political 

influence enables them to capture public investment disproportionately for their area. The 

price of any particular parcel of land reflects the amenities of its location, so land prices 

are highest where amenities are most concentrated, i.e., the area in which the upper strata 

concentrate. The structure of the urban land market limits, through price restrictions, the 

integration of this area by the other social groups. Market prices allocate land, by 

locational amenities, between the different social strata, with the middle strata buffering 

the residential intermixing of the upper and lower strata. These limitations placed on 

social integration by market forces are reinforced by politics and culture in the form of 

zoning laws, building codes, and informal norms, which tend to exclude the lower 

socioeconomic groups.38 The location of low- income public housing responds to the 

market; thus, the urban poor who are almost completely dependent on public housing 

tend to be located on low- cost land. Therefore, in Santiago, a process of circular 

causation – in which social, economic, political, and cultural factors interact – reproduces 

and accentuates the spatial distribution of social inequality and the spatial inequality of 

opportunities. Trivelli thus finds in the case of Santiago little support for the neoclassical 

economic model of the urban land market, which assumes that location decisions are 

atomized and independent and that the variation of land prices between different areas are 

due to their geographic differences and distances from the city's center. 

                                                 
38 Neighborhoods may also oppose public housing projects which would erode property values (Sabatini 
1998). 
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Table 3.3 reveals the general pattern of socio-spatial distribution of Santiago 

according to data from the census of 1982. The high SES group concentrates heavily in 

the northeast, composing a majority in the comuna of Vitacura and pluralities in 

Providencia, Las Condes, and La Reina. A substantial presence of the upper SES is also 

found in Ñuñoa. The middle SES group is more dispersed, with its major  concentrations 

in the northeast and the central area (the comuna of Santiago and nearby comunas), 

especially Ñuñoa, the only comuna in which it is a plurality. Although the middle group 

constitutes a larger percentage of Santiago's population than the high group (16.1 to 10.4 

percent, respectively), it predominates in fewer comunas than the high group. The high 

group is thus more concentrated in a single area than the middle group and therefore, as 

Trivelli (1987) argues, is more able to monopolize the scarce resources that flow to their 

area. The low SES group is widely and fairly evenly dispersed throughout the city, but 

with lower concentrations in the northeast (with the exception of live- in domestic 

service). The very low SES group is also widely dispersed throughout the city, but with 

lowest concentrations in the northeast and the highest concentrations in the other 

peripheral comunas, in most of which they constitute a majority. The five comunas in 

which the upper and middle groups together composed a majority in 1982 – Vitacura, 

Providencia, Las Condes, La Reina, and Ñuñoa – are exactly those that Brahm (1996)  

finds to have the highest index of human development39 based on data from the 1992 

census.  

 
 

                                                 
39Comprised of various measures of health, education, and access to material resources.  
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Table 3.3: Distribution of Population by SES  
Within the Comunas of Greater Santiago, 1982a 

(in percent) 
 

Comuna High Middle Low Very Low Totalb Servicec 

Vitacura  51.6 25.4 11.0 12.0 100 38.8 
Providencia  44.3 29.7 16.9   9.1 100 24.9 
Las Condes  43.0 28.0 15.6 13.4 100 26.4 
La Reina  30.1 24.2 22.3 23.3 100 12.8 
Ñuñoa  26.5 31.7 26.3 15.5 100   9.3 
Puente Alto  13.5 11.2 36.7 48.6 100   0.6 
San Miguel  13.0 23.3 36.0 27.7 100  3.9 
Santiago  12.5 22.7 39.9 24.9 100  3.4 
Macul  11.6 22.1 33.1 33.2 100   2.6 
Independencia    8.6 24.6 39.4 27.4 100   1.8 
Lo Barnechea    8.5   7.8 29.9 53.8 100   5.4 
La Cisterna    8.4 21.1 39.6 30.8 100   3.9 
La Florida    7.9  16.5 36.4 38.1 100   1.9 
Maipú    6.6 20.4 36.3 36.7 100   1.4 
Cerrillos    5.4 18.2 34.9 41.4 100   1.0 
San Bernardo    5.3 12.1 33.6 48.9 100   1.2 
Estación Central    4.9 18.1 38.3 38.7 100   0.8 
Recoleta    4.5 12.7 40.3 42.5 100   1.2 
San Joaquín    4.5 15.2 40.7 39.6 100    0.7 
P. Aguirre    3.3 13.9 39.1 43.7 100   0.5 
El Bosque    3.2 11.3 39.5 45.9 100   0.6 
Lo Prado    3.0 12.0 38.7 46.2 100   0.4 
Peñalolén    2.7   6.3 36.6 54.3 100   0.6 
Conchalí    2.6 12.5 40.0 44.3 100   0.4 
Quinta Normal    2.3 11.1 38.4 48.2 100   0.3 
Renca    2.1   8.6 37.3 52.0 100   0.2 
Quilicura    2.1   8.4 49.2 56.3 100   0.2 
San Ramón    1.4   6.5  37.0 55.1 100   0.3 
La Granja    1.3   8.1 40.0 50.9 100   0.2 
La Pintana    1.2   4.0 34.0 60.7 100   0.4 
Lo Espejo    1.1   7.2 37.5 54.1 100   1.7 
Pudahuel    1.0   5.6 38.2 55.3 100   0.2 
Cerro Navia    0.7   4.9 37.4 56.9 100   0.1 
Huechuraba    0.7   4.0 37.4 57.9 100   0.2 
Total 10.4 16.1 34.7 38.7 100   4.4 

 
aBased on the Census of 1982. 
bThis table is reproduced exactly as it appears in the source, which rounds the totals. However, in some 
cases, the percentages given do not add up to 100. These are Puente Alto (110), La Florida (99), Conchalí 
(99), and Quilicura (116). 
aLive-in domestic service. This catergory is not calculated into the percentages for the other SES categories. 
Percent service is calculated relative to the total for the other SES categories. 
Source: Trivelli 1987, Table 5.1, pp. 101-102. 
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Sabatini (1998a) and Sabatini et al. (2001) find that the liberalization of the urban 

land market and the resultant emergence of large scale private real estate developments 

brought new dimensions to socio-spatial segregation in Chile's major cities (Santiago, 

Valparaíso, and Concepción). Increased concentration of capital in the real estate 

industry, improvements in the urban road system, and the increase in the available supply 

of urban land through deregulation of the market allowed for the construction of large-

scale commercial, industrial, and residential developments and their spatial dispersion. 

Large residential developments (gated communities, apartments, and condominiums), 

which previously concentrated in the northeast, have been constructed for the upper strata 

in areas in which the lower strata previously predominated, bringing jobs, services, and 

infrastructure to these areas. Thus, the market has functioned to reduce somewhat the 

scale of residential segregation. However, the percentage of lower strata that have 

benefitted from these new developments is a minority. Moreover, the liberalization of the 

urban land market entrained land speculation and secular increases in land prices, 

pushing the urban poor and low- income public housing farther in the periphery. Thus, 

“... the cities still retain in large measure the stamp of the traditional pattern of 

segregation” (Sabatini et al. 2001, 36). Moreover, Sabatini et al. (2001) find that the 

“malignancy” of urban residential segregation in Chile is increasing: correlations between 

social pathologies and levels of segregation increase over time, especially for the lowest 

strata. Thus, they argue that, while being a poblador at one time meant hope and action – 

the pobladores actively struggled to create organizations, housing, infrastructure, political 
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influence, etc. – today it means doom and failure to an increasingly apathetic and 

politically marginalized underclass living in pobreza dura, hard-core poverty. 

Data from the Chilean Chamber of Construction (Rodríguez and Winchester 2000) 

support the argument that new construction has dispersed but that a minority of the poor 

have benefitted from this reduction in the scale of residential segregation. Table 3.4 

shows relatively high levels of construction, measured by area approved, in the 1990s in 

various peripheral comunas traditionally lacking a high presence of the upper strata 

(Puente Alto, Maipú, Pudahuel, La Florida, Quilicura, San Bernardo, Peñalolén, Lo 

Barnechea). Nevertheless, new construction was very concentrated in Greater Santiago, 

with over half occurring in just five comunas: Las Condes, Santiago, Puente Alto, Maipú, 

and Providencia. In contrast, less than eight percent of all construction occurred in 18 of 

the 34 comunas of Greater Santiago. Less than one percent (noncumulative) of all 

construction occurred in such poor peripheral comunas such as La Pintana, Conchalí, 

Renca, La Granja, and Cerro Navia. Office construction and housing construction by size 

are more stratified and indicate an expansion of the cone-shaped area in which the upper 

and middle strata have traditionally concentrated. Ninety-six percent of the area of all 

office construction from 1990 to 1998 occurred in the comunas of Santiago, Providencia, 

Las Condes, Vitacura, and Huechuraba, i.e., the central area and that of the traditional 

upper strata plus the adjacent and traditionally poor and peripheral comuna of 

Huechuraba (Rodríguez and Winchester 2001, p. 134). Figure 3.4 shows that the average  
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Table 3.4: Area of New Construction Approved 
In the Comunas of Greater Santiago, 1990-1998 

 
 
Comunas Percent Cumulative Percent 
Las Condes 17.49   17.49 
Santiago 10.39   27.88 
Puente Alto 10.04   37.92 
Maipú   9.85   47.77 
Providencia   7.50   55.27 
Pudahuel   5.70   60.97 
La Florida   5.15   66.12 
Quilicura   4.62   70.74 
Vitacura   3.90   74.64 
San Bernardo   3.52   78.16 
Peñalolén   2.99   81.15 
Lo Barnechea   2.80   83.95 
Ñuñoa   2.57   86.52 
Huechuraba   1.95   88.47 
La Reina   1.44    89.91 
San Miguel   1.17   91.08 
La Pintana   0.98   92.06 
Conchalí   0.97   93.03 
Cerrillos   0.93   93.96 
Renca   0.81   94.77 
La Granja   0.66   95.43 
Estación Central   0.66   96.09 
Macul   0.63   96.72 
Recoleta   0.61   97.33 
La Cisterna   0.42   97.75 
Independencia   0.40   98.15 
Lo Prado   0.33   98.48 
San Joaquín   0.32   98.80 
Quinta Normal   0.31   99.11 
El Bosque   0.26   99.37 
San Ramón   0.23   99.60 
Cerro Navia   0.18   99.78 
Lo Espejo   0.12   99.90 
P. Aguirre Cerda   0.10 100.00 
 
Source: Rodriguez and Winchester 2000, 131. 
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Figure 3.4: Average New House Size  
By Comuna, Greater Santiago, 1990-1998 

 
Source: Adapted from Rodríguez and Winchester 2001, p. 133. 
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new house size was larger (from about 800 to over 2000 square feet) in the northeast and 

central areas and smaller (less than 800 square feet) in the more extensive and peripheral 

remainder of the city. Figure 3.4 also illustrates that the area in the northeast and center in 

which the upper and middle strata have traditionally concentrated appears to be 

expanding into adjacent comunas such as Lo Barnechea, Huechuraba, and Peñalolen, 

comunas traditionally with high levels of low and very low strata.  

Chile is atypical in Latin America in that tomas did not resume with the transition 

to civilian government. Rather, much as Paley (2001) argues in regard to grassroots 

health organizations, Ducci (2000) notes that the new government's discourse on 

democracy and its many promises encouraged the urban poor to patiently seek housing 

solutions through institutionalized means rather than through seizing land and making 

demands. Government expenditures on housing increased in real terms throughout the 

1990s (Ministerio de Hacienda 1998, 46); the number of housing units increased each 

year (the overwhelming majority with direct or indirect support from the state); the 

housing deficit declined from 800,000 in 1991 to 600,000 by 1996; and almost all houses 

now have potable water and sewage (Ducci 2000). Nevertheless, the civilian government 

has not significantly altered the urban real estate market liberalized by the military 

dictatorship, and public housing policy continues to operate within the parameters of the 

market so that low- income housing continues to be located on the lowest cost land. 

Figure 3.5 shows the location of housing projects in Greater Santiago for the major low 
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Figure 3.5: Location and Number of Vivienda Básica Units 
Greater Santiago, 1990-1997 

 
aThe numbers below the comuna names refer to the number of Vivienda Básica housing units constructed 

in the comuna. 
Source: Data supplied by Edwin Haramoto, Instituto de la Vivienda, Facultad de Arquitectura y 

Urbanismo, Universidad de Chile, based on Memorias Minvu. 
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income housing program, Vivienda Básica (Basic Housing),40 from 1990 to 1997. These 

projects are heavily concentrated in the poorest peripheral comunas with the lowest levels 

of development, resources, tax bases, and infrastructure and the greatest distance from 

services and employment and educational opportunities. Thus, while Chile's housing 

programs are very successful in terms of the provision of basic shelter, they also 

reproduce and possibly even accentuate socioeconomic inequality and socio-spatial 

segregation through the creation of “poverty dumping areas,” poverty enclaves, or 

ghettoes.  

The new low income housing projects can be regarded as ghettos because 
of their isolation, rapid deterioration, lack or inadequacy of facilities 
(education, health, security), insufficiency or abandonment of green areas, 
lack of personal safety in their streets, and vacant lots (Ducci 2000, 160). 
 

The size of public housing is also totally inadequate, leading to its abandonment, rather 

than improvement, as soon as families are able. The ghettoization of low- income public 

housing is not unique to Chile and is well known in Europe (Ducci 2000) and the United 

States, especially within a market-centered orientation of housing programs (Clark 2002; 

Gotham 1998). The government of Chile has no policies to counteract the high levels of 

socio-spatial segregation of Santiago, the city in which over one-third of its population 

resides. On the contrary, the Metropolitan Region suffers from a “lack of a clear, 

coherent, and integrated urban development and transportation policy at any relevant 

level of government” (O'Meara Sheehan 2002).  

                                                 
40 The two low income housing programs in Chile are Vivienda Básica and Vivienda Progresiva 
(Progressive Housing). Vivienda Básica provides a completed shelter of 30 to 40 square meters; Vivienda 
Progresiva provides site and services with a caseta sanitaria, a bathroom. From 1990 to 1996, almost 
150,000 families accessed housing through thes e two programs, the overwhelming majority (86 percent) 
through Vivienda Básica (Ducci 2000, 157). 
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Conclusions  

Santiago exhibits high levels and patterns of residential segregation typical of 

Latin American cities. The different socioeconomic strata are sorted and separated by 

residence into different geographical areas, within which obtains relative socioeconomic 

homogeneity, but between which exist high levels of inequality in terms of social and 

economic advantages and disadvantages. The upper strata, the most residentially 

concentrated of the social pyramid, tends to live in a cone-shaped area with the tip 

contiguous to the central area and widening toward the northeast. The higher residential 

concentration of the upper strata allows them to maximize their usage of public services 

(which their relative political strength allows them to disproportionately capture for their 

geographical area) and private services (which are disproportionately drawn to their 

geographical area by their economic purchasing power). The middle strata, so as to 

maximize their access to public and private services, tends to settle as closely as possible 

to the upper strata, intermixing with them to some degree in the northeast, but also, by 

concentrating in the central part of the city, serving as a buffer between the upper and 

lower social segments. The poor are the least concentrated and most excluded and 

disadvantaged, dispersed primarily throughout the more extensive, less developed, and 

more isolated periphery of the city. This pattern of residential segregation is highly 

informed by the geographical unevenness of economic development as well as by 

government housing policies, which are highly conditioned by dynamics of the market.  
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As I will develop more concretely in the next three chapters, socio-spatial  

segregation – inequalities in social and economic resources by geographical area – has 

important ramifications for social citizenship or equity. Residential segregation results in 

inequalities between the tax bases of municipalities and, therefore, inequalities between 

their revenues. Redistributive intergovernmental transfers can ameliorate inequality of 

revenue between muncipalities, but most likely only partially, with the limits to 

equalization set in the political process, which tends to be dominated by the economically 

and politically powerful. Inequality of government revenues disadvantages poorer 

municipalities in their abilities to provide infrastructure and social services to their 

populations. Thus, geographical inequalities of resources due to the unfolding of the 

development process result in inequality of opportunity. And the decentralization of 

public health and education exacerbates inequality of opportunity by requiring the 

administration and funding of these social services by financially disadvantaged 

municipalities.  
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CHAPTER FOUR 
THE DEVELOPMENT AND EVOLUTION OF COMMUNITY  
AND NONGOVERNMENTAL ORGANIZATIONS IN CHILE 

 
 

A necessary corrolary to the neoliberal economic policies at the core of the 

currently dominant development model, in addition to the shift to privatization and 

intergovernmental decentralization, is a new-found emphasis on civil society in local 

development and social service delivery. The resources necessary to offset cutbacks to 

central government expenditures must be found not only in local and regional 

governments, but also in civil society – especially grassroots and nongovernmental 

organizations. Thus, the neoliberal model requires the development and implementation 

of policies that strengthen civil society and involve grassroots and nongovernmental 

organizations into development and social policy. The incorporation of civil society 

organizations into development processes is argued not only to enhance efficiency 

through the stimulation and mobilization of additional resources, but also to promote 

effectiveness and the democratization of development through increased citizen 

participation. In this chapter, we will examine the historical context of the development 

of grassroots and nongovernmental organizations in Chile, focusing particularly on the 

relationship of these organizations with government and political parties.  

  

Community Organizations Until the 1980s 

As Santiago urbanized, the growing need for infrastructure, coupled with the 

administrative and financial deficiencies of the municipalities to address these needs, 
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resulted in the formation in civil society of various groups, associations, committees, and 

neighborhood councils (juntas de vecinos), which, in conjunction with the municipalities, 

began to install and maintain such public goods as streets, lighting, paving, bridges, 

parks, and potable water. These organizations arose in all of the comunas of Santiago, but 

especially in new neighborhoods on the outskirts of the city, and their proliferation 

accelerated especially through the 1940s until the coup in 1973 (Pozo 1990; Soto n.d.). 

One of the most salient features of the literature on organizaciones comunitarias 

(community organizations) in Chile is the preoccupation with their politicization, or the 

influence of government and political parties on grassroots civil society organizations, 

especially the juntas de vecinos.41 Although it was common in the early part of the 

century for these organizations to use political contacts to secure resources to accomplish 

their objectives, according to Soto (n.d.), neither the government nor political parties 

exercised major influence on them, so their formation and functioning were 

fundamentally spontaneous and uncoerced until the 1960s, when the Christian Democrats 

successfully supplanted the Radical Party as the main representative of the Chilean 

Center.  

The Christian Democrats sought to counter the alignment of the Socialist and 

Communist Parties with organized labor by courting the peasantry – primarily through 

land reform – and the urban poor, two groups not only excluded from the formal labor 

market but also, until then, from the political system (Garretón 1989). The urban poor, or 

pobladores, settled in shantytowns or poblaciones mainly on the outskirts of the cities. 

                                                 
41 Organizaciones comunitarias refers to grassroots organizations with legal standing (conferred by the 
Municipality) in general, while juntas de vecinos are a particular type of community organization. 
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Pobladores consisted primarily of rural- to-urban immigrants until the 1970s or 1980s 

when the majority of pobladores came to be primarily born in Santiago (Campero 1987, 

25-26). The organized struggles of the pobladores principally centered on the acquisition 

of adequate housing, often through land invasions or tomas (Espinoza 1988; Valdés 

1987). In order to carry out the land invasions and cope with the problems of poverty, 

housing, and urbanization (including negotiating with and making demands on the 

authorities), the pobladores created their own organizations, juntas de vecinos, 

committees of the homeless, and various groups for the promotion of housing, 

infrastructure, health, education, law and order, tenancy regularization, etc. By the 1950s, 

housing programs for the popular sectors had become a priority for the Chilean 

governments. The scale and number of the tomas accelerated until the military coup in 

1973, with political parties of the Left and Center increasingly competing between 

themselves as orchestrators of the land invasions and interlocutors between the 

pobladores and the government programs of housing and urbanization.  

After the Christian Democratic candidate, Eduardo Frei, Sr., won the Presidency 

in 1964, the Christian Democrats implemented a program of Popular Promotion 

(Promoción Popular) in order to link their party to the organizations of the urban poor. 

The Frei Admininstration promoted thousands of grassroots organizations – juntas de 

vecinos, centros de madres (mothers’ centers), youths’ associations, and sports clubs – 

and trained large numbers of their members in civic participation, as understood through 

Christian Democrat ideology (Oxhorn 1995). The government pointed to the juntas de 

vecinos as the most natural and effective type of organization for addressing problems of 
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local development but cited their lack of legal status due to excessive governmental 

bureaucracy as a major impediment to their functioning. So, in 1968, the Law of Juntas 

de Vecinos and Other Organizaciones Comunitarias recognized the juntas de vecinos as 

territorially representative organizations and streamlined the requirements by which 

community organizations acquired legal status. Comunas would be geographically 

divided into unidades vecinales (neighborhood units), and in each unidad vecinal one, 

and only one, junta de jecinos could be formed, with membership open to all the adult 

residents of the unidad vecinal and the officials democratically elected. Thus, a junta de 

vecinos was envisioned as representative of the people and territory of its unidad vecinal. 

The juntas de vecinos of a comuna could join together in one unión comunal, the 

representative organization of all the juntas de vecinos of a comuna.42  

The opposition parties of the Left and the Right viewed this legislation as an 

attempt by the Christian Democrats to build political support among the urban poor and 

their organizations, so one of the most contentious issues in the debate of the bill was in 

regard to the politicization of  community organizations and “the frontiers of autonomy 

which should define the community and the state” (Soto n.d., 24). With the passage of the 

law, the juntas de vecinos and uniones comunales became even more protagonistic in 

local development, despite the bill's lack of provision for any form of institutionalized 

external financial support for community organizations.43 According to Soto (n.d.),  

                                                 
42 Community organizations are thus divided into the territorial organizations, Juntas de Vecinos and 
Uniones comunales, and the functional organizations, centros de madres, sports and recreation clubs, 
cultural centers, organizations for health, education, ethnicity, etc. 
43 The lack of funding for Juntas de Vecinos as well as for the municipalities was, and is, a major obstacle 
to development intitiatives. 
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[t]he responsibilities of the Juntas de Vecinos expanded to practically 
every urban task of the neighborhood. The Junta was to urban problems as 
the trade union was to work. These [urban problems involved everything] 
... from obtaining a bus route, construction of a first aid station, to garbage 
removal, electrification, sewerage, etc. (27). 
 
The new legal status of the community organizations facilitated their articulation 

with the municipalities and government ministries in various programs and projects for 

local development, such as housing, other basic urban services, and support for the 

various activities of the organizacions. Large amounts of material assistance were 

channeled into the neighborhoods, linking the community organizations to the 

government and the Christian Democrat Party through patronage and clientelistic 

relationships. The DC's program of Popular Promotion hence  

served as a mechanism for attempting to increase DC support in the 
poblaciones through the establishment of patron-client relationships.... 
The programs associated with Popular Promotion “created a vast network 
of patronage and spoils, tying bureaucrats, party hacks, slum dwellers, and 
campesinos to government pursestrings” (Oxhorn 1995, 52; his quotation 
is from Loveman 1979, 321). 

 
 The politicization of community organizations continued with the shift of 

power to the left in 1970. The Unidad Popular (1970-1973), the governing 

coalition presided over by Salvador Allende and composed mainly of the 

Comunist, Socialist, and Radical parties, mobilized an estimated one million 

pobladores by promoting popular organizations such as neighborhood 

improvement associations, housing cooperatives, collectives for buying and 

distributing food and other goods, health organizations, centers for mothers, 

parents, and youth, and by linking these to the juntas de vecinos (Valdés 1987).  
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In the atmosphere of increasing political polarization between the Left and 

the Right during the Allende administration, not only were community 

organizations mobilized in poorer neighborhoods in support of the Unidad 

Popular, but also in richer neighborhoods in opposition to the Unidad Popular and 

in defense of private property (Pozo 1990). During the five years from the passage 

in 1968 of the Law of Juntas de Vecinos and Other Organizaciones Comunitarias 

by the Christian Democrats and the military coup in 1973 which ended the 

administration of the Unidad Popular, community organizations experienced high 

growth rates in their numbers and members and were reported to possess 

widespread legitimacy and public approval in their communities (Soto n.d.; 

Valdés 1987).  

 The military coup brought an even higher level of political intervention into 

community organizations. The military dictatorship (1973-1989) banned political parties, 

dismantled virtually all institutional channels to government from civil society, with the 

exception of circumscribed and informal linkages between the state and the capitalist 

class (Garretón 1989; Silva 1996), and repressed the popular sectors and their 

organizations, including subjecting the community organizations to the control of the 

government. Leaders of community organizations were threatened, arrested, disappeared, 

and exiled. The leaders of the juntas de vecinos were designated by the mayors of the 

comunas who in turn were appointed by the military dictatorship. The community 

organizations lost their legal status, and participation in the juntas de vecinos and other 

organizations plummeted. With few exceptions, the members of the juntas de vecinos 
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came to consist of nothing more than their designated officers (Pozo 1990; Soto n.d.; 

Valdés 1987). Thus, the juntas de vecinos ceased to exist as such, and practically all of 

the functional organizations – centros de madres, youth groups, etc. – came to be 

controlled by state organizations such as CEMA (Centros de Madres) and the National 

Ministry of Youth (Secretaría Nacional de la Juventud) (Valdés 1987).  

 With the juntas de vecinos not functioning, the centros de madres under CEMA 

became the dominant type of government-sanctioned grassroots organization dur ing the 

dictatorship By 1984, over 200,000 women were organized into more than 10,000 

CEMA-sponsored centros de madres. The wife of Agusto Pinochet, Lucía Hiriart de 

Pinochet, presided over CEMA, which was organized and functioned heirarchically, 

militarily. The individual centros de madres were led by voluntarias (volunteers), 

generally wives of military men or government officials. Although termed voluntarias, it 

was understood that their work, even though unpaid, was required by the military regime 

(personal interviews). The voluntarias determined which women were accepted into 

CEMA and thus were eligible to participate in CEMA programs, conferring benefits of  

health services, housing, and in-kind material, which, for poor women during structural 

adjustment, could mean their household’s survival. In return, CEMA inculcated a 

traditional gender ideology, above all that women should be passive and stay out of 

politics. CEMA taught that the problems that women faced in their daily lives were 

caused by  

their lack of knowledge of child rearing and lack of training in housework. 
Thus was obscured the massive unemployment and impoverishment of 
broad strata of the population as a consequence of the monetarist political 
economy of the military government (Cleary 1987, 135). 
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 While CEMA thus defined itself as “apolitical,” it worked very closely with the 

Secretaría Nacional de la Mujer (also presided over by Lucía Hiriart de Pinochet), which 

was overtly political and whose objective was to teach  the preservation of “national 

security” through family and patriotic values. The ideology of “National Security” 

asserted that democracy had failed to protect Chile and Latin America from Marxist 

aggression and that the military regime was the only solution (Garretón 1989). The 

centros de madres were not formally linked to the Secretaría as they were to CEMA, but 

Monitoras (Instructors) were trained in the Secretaría and paid to teach in the centros de 

madres (Cleary 1987). The penetration of the popular sectors by CEMA and the 

Secretaría was paralleled by that of the UDI (the Unión Democrática Independiente, the 

Independent Democratic Union, the pinochetista political party) which controlled the 

municipalities and their patronage. 

 

Popular Organizations, NGOs, and the Politics of Protest and Transition 
 
 Despite the repression of the pobladores and the subordination of the community 

organizations to the dictatorship, almost immediately after the coup in 1973 popular 

organizations not linked to government institutions or political parties began to be 

formed, with the help of churches, especially the Catholic Church, and nongovernmental 

organizations. The spontaneous generation of popular organizations without third-party 

promotion occurred rarely (Campero 1987, 97; Klenner 1989, 279). Popular 

organizations seeking to defend human rights and provide economic self-help and 

minimal social services arose due to a combination of factors: the presence of facilitating 
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organizations (churches and NGOs); external financing through international donors; 

prior experiences with grassroots participation; the deinstitutionalization of organized 

participation; the necessity in the face of political repression to carve out protected spaces 

from which to struggle for political opening; and declining standards of living due to 

economic deterioration and decreased access to social services.  

 The majority of the popular organizations that emerged under the dictatorship 

were Organizaciones Económicas Populares (OEPs), popular economic organizations 

oriented toward subsistence activities: producing and marketing goods and services, 

addressing housing and health needs, securing employment, and providing for basic 

consumption needs. Other popular organizations functioned to protect human rights, to 

offer support to women and youth, and to coordinate activities among individual 

organizations (Razeto, Klenner, Ramírez, and Urmeneta 1990). These organizations 

operated according to the logic not of capitalism and individualism but of 

communitarianism, and it is typically argued that participatory innovations in the internal 

dynamics of popular organizations were introduced and widely practiced during this 

period. Nevertheless, Campero (1987) points out that his and other studies find, in 

addition to consensual elements in the decision making of the organizations studied, 

authoritarian features of leadership: the principal officers tended to remain in their 

positions for very long periods and their influence was decisive in the daily activities and 

operational orientations of the groups. In contrast, Hardy (1987, 163-5) finds 

considerable rotation of officers, at least in regard to OEPs, the officers of which in 
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general were focused on the organizations’ objectives of economic production and did 

not have political or “representational” aspirations (153). 

 Religious institutions, especially the Catholic Church, were the principal catalysts 

for this organizational activity. The Church, in addition to representing general interests 

and demands of society vis-a-vis the military government, sponsored the creation of 

popular organizations under its auspices, provided organizations with physical space for 

carrying out their functions, trained members in leadership and organizing skills, 

provided economic and legal assistance, and lent to popular organizations legitimacy and 

security from repression that somewhat countered their tenuous legal status and helped 

members overcome their fears of participation. In addition, religious organizations, 

principally the Catholic Church, sheltered and aided the multitude of promotional NGOs 

which arose during the dictatorship. The provision of alternative social and development 

services by these NGOs was also essential for the resurgence of popular organizations. 

Prior to 1973, the predominant role of the corporatist state in mobilizing and 

subordinating popular expressions presented little opportunity for wide-ranging activities 

by NGOs, which were therefore few and limited to an assistance-oriented orientation. But 

the political repression and economic and social policies of the dictatorship, coupled with 

increased international aid to Chilean civil society, resulted in an explosive expansion in 

the number and operations of contestatory and promotional NGOs. Adjustment, 

restructuring, and cutbacks in social spending produced a large and increasing proportion 

of Chilean households experiencing economic crisis. International aid agencies responded 

with aid flows to Chile, channelled not to the government, because of its illegitimacy and 
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repression, 44 but to civil society. The formation and operations of a wave of promotional 

NGOs ensued. 

The military government's policies of privatization encouraged the expansion of 

NGO activity in social services, as long as they did not engage overtly in politics 

(Loveman 1995, 133). NGOs’ activities expanded to the provision of social services and 

the promotion of popular organizations in such areas as education, health and nutrition, 

housing, local development, microproduction, culture, human rights, the rights and issues 

of women, indigenous people, and youth, and the strengthening of unions (Abalos 1989). 

In their work with popular organizations, the promotional NGOs introduced, practiced, 

and promoted participatory methods of collective action previously inexistent in the 

earlier top-down, state-led efforts to promote bottom-up participation.The network of 

NGOs during the dictatorship constituted a comprehensive alternative for local 

development and social services, as well as an independent source of social science 

research. NGOs became an industry and a major source of employment for people 

previously employed in the constricted and repressed educational, research, and 

governmental institutions. Unlike the traditional, assistance-oriented organizations, the 

promotional NGOs were generally oriented by a critical view of society and typically 

were politically oriented to the left. They sought not merely to assist popular 

organizations but also to promote the organization and mobilization of the popular sectors 

as a political force in regenerating democracy and achieving social and economic 

                                                 
44 With the exception of multilateral aid on the part of the World Bank, the IMF, and the Inter-American 
Development Bank, which channeled “an important quantity of resources” to the military government 
(Abalos and Egaña 1989, 28) 
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reforms. The flourishing of NGOs in Chile provided a vehicle by which opposition 

political parties, illegal until 1987, could clandestinely, if informally, renew linkages with 

their bases. The efforts of NGOs were an important, probably essential, factor in bringing 

about the transition to civilian government.  

 Organizational activity in the poblaciones accelerated greatly with the economic 

crisis and protest mobilizations of the early 1980s. A 1986 study that surveyed the 

universe of OEPs in the Metropolitan Region conservatively indicated that almost 15 

percent of all pobladores – mainly pobladoras – were participating in OEPs alone (Hardy 

1987). While the overwhelming majority of popular organizations were created to 

address immediate social and economic problems, they became incorporated into the 

national political protests which began in 1983, “placing the pobladores in the center of 

the most crucial confrontations of social struggle with the military regime” (Campero 

1987, 55). Most of the pobladores who participated in the protests were women and 

youth. Schneider (1995) shows that the poblaciones which most participated in the 

protests were those with strong historical and on-going linkages to the leftist parties. The 

pobladores understood that the effective redress of their immediate social and economic 

necessities ultimately required a political solution, and a number of predominantly left-

leaning organizations which aimed to coordinate popular organizations in order to 

advocate politically for pobladores arose at the level of the población, within and between 

comunas, and at the Metropolitan level. Some 3,000 pobladores participated in these 

coordinating organizations, approximately 1.5 percent of all pobladores (Campero 1987, 

142). While the first national protests were organized by the unions, political parties soon 
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took control of the protest movement, the Metropolitan- level coordinating organizations, 

and the negotiations with the military regarding the transition to democracy. Once the 

political parties with their traditionally heirarchical structures took over, the pobladores 

were left feeling marginalized from the decision-making processes of confrontation and 

transition, used and manipulated, unrepresented, disenchanted, and cynical.  

As the protests had grown more and more violent due to the participation of 

unemployed youth, the middle class became more alienated from the mobilizations, 

hence strengthening Pinochet and facilitating the repression of the protests and the 

popular sectors. The protest movement thus came to be perceived as a failure in terms of 

bringing about the overthrow or collapse of the military government; the popular sectors 

came to accept the necessity of a pacted transition; and the parties came to understand 

that moderating the risky, uncontrollable behavior of the popular sectors and their 

demand making was essential for negotiating a successful transition to civilian 

government. While the coup of 1973 resulted from conflict between the popular sectors 

and the middle class, the Concertación45 resulted from an alliance between the popular 

sectors and the middle class. The opposition’s strategy shifted from confrontation through 

social mobilization to transition through negotiation based on consensus among elites and 

politics according to the ground rules set by the military government in the Constitution 

of 1980 and subsequent laws regarding political party activities. With the memory of the 

disasters of the political polarization of the early 1970s and the potentials for the 

                                                 
45 The Concertación por el No and the Concertación de Partidos por la Democracia, respectively the 
coalition of parties formed to oppose Pinochet in the plebiscite of 1988 approving or disapproving a 
continuation of military rule and the major coalition of parties in the elections of 1989, were composed of 
the same left -center parties, primarily the Christian Democrats, the Socialists, and the PPD. 
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alienation of capital and the middle class and military intervention ever present, the 

Concertación did not challenge the neoliberal system and adopted attitudes of careful 

moderation, reconciliation, pragmatism, and, above all, accomodation through consensus. 

All resources – including popular organizations – were dedicated to the No campaign of 

1988 and the presidential elections of 1989.  

 

Community Organizations and the  Civilian Government 

The transition to civilian government was accompanied by a general 

demobilization of  civil society. Participation in community organizations declined, and 

many human rights groups, coordinating organizations, and other demand-making 

organizations ceased to function. As the economy and unemployment improved, OEPs 

became increasingly superfluous and their numbers declined. The thrust of participation 

in community organizations shifted from subsistence activities and political confrontation 

to self-development and instrumental, self-help partic ipation. Increasingly people 

participate in community organizations for individualistic reasons: self-development, 

recreation, and the security of group acceptance. Nevertheless, the incidence of 

instrumental participation to advance the community also remains strong, and the logics 

of self-development and community development are not mutually exclusive nor 

necessarily conflictual (Serrano and Vicherat 2001; see also Chapter 6). At the same 

time, the increased salience of individualistic participation parallels the increasingly 

ascendant individualism of the neoliberal system, and community leaders and municipal 
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personnel complain that the community solidarity of the past has been supplanted by 

consumerism and individualism (Cruz and Asún 1998; Zarzuri and Gainza 1997).  

 

Crisis of Participation 

The end of the dictatorship and the return to civilian government “have not 

changed the personal situation of the average Chilean” (Garretón 1995, 153) Thus, for 

most people, the return to (pacted) democracy was anticlimactic, and their hopes and 

expectations associated with the transition, perhaps somewhat exaggerated and 

unrealistic, generally were replaced at best by disinterest and apathy and at worst by 

disillusionment and frustration. The victory over the dictatorship had been won, and the 

pobladores, human rights and labor activists, teachers, health care professionals, students 

and unemployed youth, etc., exhausted from economic hardship and political struggle, 

went home and began rebuilding their individual lives. The poblador movement in Chile  

dissipated, partially because it was held together by a common enemy, the dictatorship, 

now past, and partially because it had no program of its own, other than the restoration of 

the welfare model of citizenship.46 Moreover, just as the Concertación succeeded in 

managing popular pressures during the transition, it subsequently succeeded in 

moderating popular demands through institutional means, as we will see. With the 

improving economy and declining unemployment, people went back to work. Women 

entered the labor market more than ever before. Thus, for most, with the improving 

                                                 
46 Salman (1997) questions whether the poblador movement was really a movement and argues that an 
important factor in the decline of demand making of pobladores with the transition is their weak collective 
identity. In contrast, Oxhorn (1995) argues that the strong collective identity of pobladores formed the 
foundation of their movement during the dictatorship. 
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economy, social mobility was most accessible through the individualistic path of the 

market, not through collective action. People had much less time for organizations and 

spent much more time working and watching television. For some dirigentes, “the media 

have great responsibility in the lack of participation of the people, because they 

monopolize their free time and because through them the system disguises the really 

important concerns that should inform them” (Cruz and Asún 1998, 326). 

Despite the demobilization of civil society and the seeming consent that implies, 

despite improving economic measures, and despite – or probably more accurately 

because of – the transition, there are indications that many feel deeply frustrated and 

disillusioned. There is much nostalgia for the solidarity of the past, and many people in 

government, academe, NGOs, and community organizations told me that Chileans are 

very disappointed and frustrated with the lack of democracy and real avenues for 

participation in their political, economic, and social system. This sense of frustration is 

well summarized by Tardito et al. (1995) in their study of Cerro Navia: 

Cerro Navia was a comuna that stood out for the actions of its community in 
pursuit of democracy for the nation. Many expectations were generated around 
the possibilities that would open up with the democratization of the Municipality, 
and now, according to various interviewees,47 the people feel in large measure 
defrauded. To the perceived distance between the interests and priorities of the 
municipality and those of the people, [should] be added a feeling of peoples’ 
distrust for institutions, politicians, and a lack of credibility in the leaders. The 
speeches are no longer believable for the people since they have failed. There is 
consensus among the interviewees that this is a phenomenon of national character 
(74-5). 
 

Similarly, Cruz and Asún (1998) summarize the views of a focus group of dirigentes: 

                                                 
47 Tardito et al. interviewed municipal functionaries, youth, and leaders of community organizations, 
micro -enterprises, and the street vendors’ union. 
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Another element that adheres to this problematic [of lack of participation in 
community organizations] is the disillusionment experienced both by the 
dirigentes and the community regarding the expectations forged in the years of the 
dictatorship in respect to obtaining spaces for different complaints and demands 
of the different segments of the population. This disillusionment would explain in 
part the lack of motivation existent in the community in regard to participating. 
All of these elements are complemented with a generalized frustration ... of the 
nation (179).  
 

Table 4.1 demonstrates the general lack of confidence by Chileans in the major political, 

economic, and civil society institutions of the country in 1999. Over 80 percent of those 

surveyed had little or no confidence in political parties; over 70 percent had little or no 

confidence in Congress; and over 60 percent had little or confidence in business, the 

Constitution, or labor unions. Thus, the general quiescence of the citizenry in the post-

dictatorship era points less to acquiescence or contentment than to apathy or impotence. 

The civilian government adopted policies emphasizing participation, in accordance with 

neoliberal principles, centering on decentralization and self-help participation or 

reciprocity. Despite these policies and a strong discourse on citizenship and participation 

by the Concertación, it is commonplace to read of a crisis of participation in Chilean 

society since the early 1990s which is evidenced by declining interest in politics, 

increasing electoral apathy, distrust of political and economic institutions, high levels of 

interpersonal distrust, and low or declining levels of participation in unions, political 

parties, and community organizations. Studies commissioned by the government’s 

Division of Social Organizations (DOS) found consensus among focus groups of 

community leaders and municipal personnel that Chilean society is experiencing a crisis 

of participation regarding community organizations (Cruz and Asún 1998; Zarzuri and 

Gainza 1997). 
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Table 4.1: Confidence Levels in Selected Major Institutions  
1999 National Survey 

(percent) 
 

  In general, how much confidence do you have in the following institutions of the country? 
  Much Some Little None DK/NRa Little + None 

Political Parties   1.7 11.9 26.6 57.6 2.1 84.2 
Congress   3.6 16.1 32.5 45.9 1.9 78.4 
Foreign Private Business   6.7 20.6 26.7 40.0 6.0 66.7 
The Consitution   6.4 23.5 29.8 35.3 4.9 65.1 
Chilean Private Business   9.4 24.8 29.7 33.0 3.1 62.7 
Labor Unions   7.9 23.9 24.7 38.0 5.6 62.7 
Courts   8.2 27.5 27.9 34.1 2.2 62.0 
Government 10.5 33.3 31.4 23.2 1.6 54.6 
Municipalities 12.6 36.5 31.4 18.6 0.9 50.0 
Armed Forces 23.4 28.4 21.4 24.7 2.1 46.1 
Police 23.0 35.0 27.0 14.5 0.4 41.5 
Media 17.7 41.5 27.2 12.7 0.9 39.9 
Universities 33.0 37.6 11.8 10.8 6.7 22.6 
Church 54.8 26.1   8.5   9.7 0.9 18.2 

 
a Don’t know/No response. 
 
Source: PNUD 2000a, 295.
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The foundations for this consensus lie in their perceptions of low and declining 

levels of participation in community organizations due to: the supplanting of the earlier 

communitarian style of participation with an individualistic, instrumental orientation to 

participation; the politicization and personalization of the community organizations 

through their dirigentes; the typically heirarchical and non-democratic internal structures 

and practices of community organizations; the dirigentes’ weak poder convocatorio, the 

ability to motivate people to become involved, even if just in terms of attending meetings 

and public functions; the lack of legitimacy and representativeness of the dirigentes; the 

lack of financing of community organizations; the lack of revenue of municipalities, 

especially poor municipalities, to develop participative strategies and programs; the lack 

of receptivity of the municipalities to citizen participation; the politicization, bureaucracy, 

and non-democratic structure and culture of the municipalities; the utilization of 

community organizations by the municipalities to further their political purposes; and the 

lack of institutional space for  participation. The consensus among focus groups of 

municipal personnel is that 

... individual participation and participation in organizations is seen only as an 
instrument or vehicle that allows the resolution of isolated problems. An interest 
to participate exists, only within this scope, but that which intersects the discourse 
of participation is boredom and lack of interest, which can be translated as a 
“militant lack of commitment” which is also expressed in other spheres such as 
electoral apathy (Zarzuri and Gainza 1997, 21).  
 

The use of the phrase “militant lack of commitment” contrasts sharply – and I would 

guess self-consciously – with the description of many dirigentes as political militants. 

The consensus of one focus group of dirigentes is that  
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participation today “is not real”, that is, it is a lie – that which seems to be, but is 
not – because through it, that which is really important is not affected. [One of the  
dirigentes is now quoted:] “... today in this country there is no possibility of real 
participation of the people in the solution of their problems ... the fundamental 
problem of the juntas de vecinos [frankly] is that they don’t have the legal tools, 
they’re not much use, they don’t have much whistle to toot.” This quotation 
summarizes the argument to which this group returns over and over: the lack of 
incidence of the [community] organizations in the relevant issues of the comuna... 
(Cruz and Asún 1998, 103). 
 
Serrano and Vicherat (2001) sustain that the community organizations they 

observed in a southern Santiago población 

do not touch upon or address the issue of decision making, nor do they seek 
representation in the public space, manifesting distrust of the mediating 
institutions of the political system.... They do not question the unequal 
distribution of social opportunities, nor present alternative models of sociability, 
nor aspire to influence over the destiny of society. As various authors have 
indicated, a clear loss of collective imaginaries and confidence in collective action 
is observed (i). 
 
Why? Why this perceived crisis of participation in Chile? Are community 

organizations as irrelevant as Serrano and Vicherat indicate? If so, why, and do the facts 

sustain these assertions? These questions are beyond the scope of Serrano and Vicherat’s 

study, the studies commissioned by the DOS (Cruz and Asún 1998; Zarzuri and Gainza 

1997), or any other study of which I’m aware. The remainder of this chapter and the next 

are largely dedicated to addressing these and related questions.  

 

Participatory Discourse and Self-Help Institutions 
 

As previously explored, one of the primary objectives of the Concertación has 

been the moderation of demand-making from below. Nevertheless, an official discourse 

on participation helps to legitimate the political system and dovetails with the 



 125 

requirements of neoliberal development, participation according to reciprocity at the local 

level. Thus, the individual participation of ordinary people is encouraged but limited to 

periodic elections, and the participation of ordinary people in community organizations is 

encouraged but limited to activities and outcomes at the local level. By limiting 

participation in community organizations to the local level, political stability is not 

threatened; indeed, the more (instrumental) participation from below, the more the 

political system is legitimated, thus enhancing its stability. And by encouraging 

instrumental, self-help participation at the local level, state responsibility and 

expenditures for public goods and services are diminished. Notions of participation as 

demand/decision making in order to advance equity through changes in political, 

economic, or social structures are discouraged in favor of the idea of participation as 

voting and project design and implementation. Popular participation, in conformance 

with its neoliberal conception, is thus shrunk and fragmented to the individual and local 

level. And its exercise through community organizations – project design and 

implementation at the local level – is funded and occurs within a technical and 

bureaucratic framework set by the state/municipality.  

The discourse of the Concertación on democracy argues that the unruly, extra-

institutional methods of participation of the past would be disruptive and are 

inappropriate and illegitimate in the current democratic context. They would jeopardize 

Chile’s fragile “tutelary” democracy, “guaranteed” by the military, and damage foreign 

investment essential to the neoliberal economy. Thus, due to the discourse and promises 

of democracy, tomas did not resume with civilian government as elsewhere in Latin 
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America; rather, those in substandard housing conditions largely have been persuaded to 

wait patiently for solutions through institutionalized means instead of seizing land and 

making demands (Ducci 2000). Paley (2001) examines the tensions that arose around 

outbreaks of meningitis and cholera in the early 1990s in La Bandera, a población in the 

comuna of San Ramón in the south of Santiago, tensions stemming from participatory 

democracy conceived of by community health organizations as decision/demand making 

and by government officials as instrumental participation according to reciprocity. The 

principal conflict was over who was responsible – community organizations or the state – 

for public responses to the health crisis in the población.  

Consistent with its neoliberal orientation, the Ministry of Health declined to 

allocate special funds but strongly disapproved of public protests of its lack of response, 

equating demonstrations and protests as disloyal and destabilizing to the elected 

government. Rather, through public service messages, the state emphasized the civic 

responsibility of individuals and families to take preventative actions (e.g., in the case of 

cholera, personal hygiene, fully cooking fruits and vegetables, keeping garbage covered, 

etc.). Although the message was one of individual Chileans uniting in a national project, 

organizations criticized its decontextualization from the social causes of the disease – bad 

sewerage, lack of potable water, the expense of using gas to boil water or milk, open 

garbage dumps – which place poor neighborhoods much more at risk. However, 

government officials marshalled a discourse on democracy that emphasized an end to 

dependence on the state for remedies, an end to dependence which would be effected 

through the participation of individuals in organizations mobilized in collective action to 
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improve living conditions. Thus, for the new democracy to work, it was up to community 

organizations to take such actions as cleaning up the informal garbage dump used by the 

residents of the población and other parts of the city, although it was located on 

abandoned land originally designed to be a park and owned by the municipality. Some 

organizations resisted the government’s definition of participation, demanding instead 

real decision-making power and the provision of public services by the government, 

rather than by the poor through self-help. Although they succeeded in pressuring the 

municipality to clean up the garbage dump, the community organizations were divided, 

worn down, and weakened by the official discourse and the power of the state. 

Ultimately, “[c]ommunity groups that did not fit into the state’s agenda for participation 

were isolated and marginalized...” (180). 

In addition to the persuasive powers of the Concertación through hegemonic 

discourse, popular pressures were constrained by new institutional arrangements which 

facilitated and legitimized self-help participation at the local level but atomized and 

fragmented any thrust toward demand or decision making at higher levels. Oxhorn (1994) 

argues that the Division of Social Organizations (DOS), created by the Concertación in 

the Ministry of Government as an interface between the state and community 

organizations, not only promotes community organizations but also moderates their 

expectations. Among the stated functions of the DOS is to “‘help ensure that the 

expectations created by the democratic process are realistic, and not the precursors of 

new frustrations’” (743). Thus, the DOS encourages community organizations, not as an 

alternative form of development but as an alternative to state expenditures and bottom-up 
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political pressure, i.e., according to reciprocity and within the ambit set by the state. “By 

encouraging the poor to help themselves through participation in popular organizations, 

the DOS hopes to undercut populist appeals which could threaten macro-economic and 

even political stability” (743). 

In one of its last legislative acts, the military government decreed in December of 

1989 that there could be more than one junta de vecinos in each unidad vecinal and more 

than one unión comunal per comuna. This measure disarticulates and deflects the 

potential of community organizations to apply popular pressures for reform of the 

neoliberal social, economic, and political system installed by the military government. 

According to a 1994 DOS analysis, plural or “parallel” juntas de vecinos and uniones 

comunales do “not favor nor stimulate the cohesion of the community around a territorial 

identity” (21), and there is consensus among dirigentes of the Metropolitan Region for 

the abrogation of “paralelismo.” However, legislative attempts by the Concertación to 

rescind these provisions have been blocked by the non-democratic elements in the 

government due to the pacted nature of the transition. Nevertheless, the Concertación 

may have come to view the atomization and fragmentation of community organizations 

as funtional to its own neoliberal project. Thus, in 1996, the Ministry of Justice refused to 

allow the granting of legal status to the Federation of Uniones Comunales of Juntas de 

Vecinos, arguing that the law governing juntas de vecinos and uniones comunales 

authorizes only the association of juntas de vecinos within uniones comunales at the 

comuna level and defines their purposes as the promotion of the development of the 

inhabitants of the unidad vecinal and the comuna, respectively. Therefore, the objectives 
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and responsibilities of juntas de vecinos and uniones comunales are exhausted at the level 

of the comuna, and there is no justification for the existence of associations of these 

organizations beyond the comuna. This ruling does not infringe at all on the 

constitutional rights of association, explains the Ministry of Justice, because, when the 

interests of the people of the comuna exceed its territorial boundaries, the unión comunal 

[or uniones comunales] of the comuna can represent their interests (Asociación Chilena 

de Municipalidades 1996).  

The Concertación has thus effectively restricted the institutional opportunities for 

representative community organizations to form networks, hence reinforcing the 

atomization and fragmentation of potential participation from below. The Metropolitan 

Federation of Uniones Comunales of Juntas de Vecinos (FEMUC) and other regional 

federations of uniones comunales of juntas de vecinos exist informally, but with much 

reduced opportunities for funding or effective participation. Parallel juntas de vecinos and 

uniones comunales are formed primarily around social and geographic differences within 

their territories or around their linkages to different political parties (DOS 1994). In 1998, 

about a third of the comunas of Greater Santiago had plural uniones comunales (data 

from DOS and FEMUC). The fragmentation of the juntas de vecinos and uniones 

comunales through paralelismo thus promotes the politicization of community 

organizations. 

The politicization of community organizations, especially the juntas de vecinos 

and uniones comunales, and the associated clientelism between politicized organizations 

and the municipality, is a recurring theme in the literature on community organizations in 
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Chile. The political parties and the community organizations are linked through the 

officers or would-be officers of the organizations who are also, in some cases, party 

militants. In contrast, the overwhelming majority of ordinary members are best described 

as apolitical, or even anti-political, as evidenced by the general lack of confidence in 

political parties and other political institutions. There are no systematic studies 

specifically focusing on the politicization of community organizations, so we have no 

data on the frequency or strength of this linkage. The consensus among focus groups of 

municipal personnel in a study commisioned for the DOS is that political parties are 

highly interested in intervening in, or politicizing, neighborhood organizations (Zarzuri 

and Gainza 1997, 28). According to the President of FEMUC, the juntas de veciones and 

uniones comunales of the Metropolitan Region frequently are politicized through the 

party militancy of their officers who often see their positions in community organizations 

as springboards to higher party/ government posts. Thus, a recurring problem in the 

relationship between dirigentes and municipal authorities is “the predominance of the 

political over the social, the privileging of groups or persons due to their political 

militance” (DOS 1994, 22).  

The focus groups of dirigentes in another study for the DOS (Cruz and Asún 

1998) voiced various concerns relating to this issue, including the tension between 

community organizations and political parties over the elections of the officers of the 

juntas de vecinos and uniones comunales, since often the candidates are not politically 

independent but are party militants (115); the vulnerability of community organizations 

to party politics (148, 241); the dependency of the community organizations on the 
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municipality and the alcalde for institutional and material support (143-5, 268); and the 

distribution of resources from the municipality to community organizations along the 

lines of political affiliation (132, 182, 268). Without exception, the views voiced in the 

focus groups of dirigentes in this study indicated that the politicization of the community 

organizations is an obstacle to their work as dirigentes as well as to the participation of 

ordinary people in the development of their community. Thus, although many dirigentes 

apparently view the intersection of politics and community organizations negatively, at 

the same time, the intersection exists, primarily through the political militancy of some of 

the organizations’ officers. 

Chile’s social investment fund, the Fondo de Solidaridad e Inversión Social 

(FOSIS), which began operations in 1991, is emblematic of the democratic commitment 

to combat poverty (Serrano 1997, 95). Nevertheless, from 1991 to 1997, revenue 

dedicated to FOSIS never even reached four-tenths of one percent of the central 

government’s annual budget (author’s calculations from Ministerio de Hacienda 1998, 

46-7). FOSIS programs are oriented toward assisting micro-entrepreneurs and 

campesinos with economic training and credit, providing job training for youth, and 

promoting community organizations and assisting them in projects mainly for 

neighborhood infrastructure. FOSIS programs are highly targeted. The regional 

governments select the comunas within the respective region and the municipalities select 

the areas within the comuna which will benefit, presumably on the basis of need. 

However, since there is no clear, objective methodology for this targeting, political 

considerations play a large role in influencing which comunas and which areas and 
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groups within comunas participate in the program (personal interviews, FOSIS 

Metropolitan Office and SECPLAC, Municipality of Cerro Navia).  

Because of its limited resources, FOSIS interventions are short-term and 

geographically spotty, especially relative to the demand or need for assistance; therefore, 

outcomes are neither profound nor widespread. The revenues marsha lled by the 

municipalities for local development, even by poor municipalities (as we will see in more 

detail in Chapter 6), are much greater than those of FOSIS. Thus, the principal 

contribution of FOSIS is “not a massive effect and coverage” (Serrano 1997, 95), but its 

innovative methodology of participation according to reciprocity which typically 

involves a constellation of state and civil society actors, FOSIS, municipalities, NGOs, 

and community organizations or microenterprises, in carrying out instrumental projects, 

i.e., projects of short-term duration to accomplish local, concrete goals. Thus, Serrano 

(1997, 97) asks, “Is this participation the germ of a contestatory, broad, popular, 

mobilized social movement?” Her answer, obviously and clearly, is no. While the FOSIS 

methodology involves community organizations in participatory decision making in 

project design and implementation at the local level, the program does not envision any 

kind of popular mobilization or incidence of decision/demand making at wider, higher 

levels. Thus, although FOSIS projects are useful, worthwhile investments that build 

human and social capital, their interventions as well as ultimate outcomes are largely 

limited to short-term, local projects with a low level of coverage and which are incapable 

of addressing the priorities of the disadvantaged in Chile, access to and quality of jobs, 
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education, and health care, problems which have their roots in the institutions and social 

structure which political and economic elites largely embrace.  

Dynamics similar to those of FOSIS also obtain in regard to another Concertación 

innovation, the Neighborhood Development Fund (FONDEVE, the Fondo de Desarrollo 

vecinal). FONDEVE was initially envisioned as a means of funding mainly the activities 

of juntas de vecinos, but its purview broadened over time to encompass local 

development projects by all kinds of community organizations. FONDEVE funds derive 

from the central government (proportioned among the comunas in the same progressive 

way as the Fondo Común Municipal), the munipalities, and co-financing from the 

beneficiary organizations. FONDEVE is administered by the municipalities, and projects 

are prioritized and funded according to a number of modalities: community organizations 

may submit project proposals to the municipality; the municipality may engage 

community organizations in consultations through surveys, workshops, or cabildos 

comunales (communal meetings); and projects may be according to theme (e.g., 

infrastructure for sports activities) or integrated into the Plan de Desarrollo Comunal 

(Communal Development Plan). FONDEVE projects are generally oriented to the 

provision of minor neighborhood infrastructure such as sidewalks, small parks, 

improvements to the public meeting places of community organizations, etc. (Sepúlveda 

1995; Sepúlveda 1996). Thus, the scope of the overwhelming majority of FONDEVE 

projects, like that of FOSIS, is limited to the level not even of the comuna but of the 

neighborhood.  
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FOSIS and FONDEVE are very important sources of funding for community 

organizations. For example, of the 116 community organizations we surveyed in Cerro 

Navia, FONDEVE and FOSIS funds composed 76 percent of the total funding for all the 

organizations in the previous year, with 38 organizations, one-third of the total, 

responding they had received funding from FONDEVE, and six organizations, five 

percent of the total, responding they had received funding from FOSIS. These data 

clearly indicate the importance of FOSIS and FONDEVE funding for community 

organizations, the dependence of community organizations on the state/municipality for 

funding, and the sparse coverage of FOSIS in terms of the percentage of benefiting 

organizations. The principal means by which ordinary Chileans can participate in their 

society, other than through voting and working, is through community organizations, and 

participation in community organizations is overwhelmingly instrumental and through 

the proposal of local projects within a framework established by the government. The 

achievements of organizations without funding from FONDEVE or FOSIS are 

necessarily even more limited.  

I am not suggesting that instrumental participation in community organizations is 

“bad” (although competition between organizations for limited resources arguably 

promotes some degree of social fragmentation between organizations at the community 

level while promoting cooperation within organizations and between organizations and 

the municipality, NGOs, FOSIS, etc.). I am arguing that participation in community 

organizations in Chile is limited by institutional arrangements to instrumental 

participation that is of short-term duration and oriented to local, concrete goals, and that 
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instrumental participation is not the same as demand- or decision-making participation. I 

am further arguing that instrumental participation through community organizations in 

Chile does not substantially remedy market failures. In the absence of regional and 

national advocatory networks, participation through community organizations will 

necessarily be limited to purely local outcomes and will not be able to address problems 

of exclusion and disadvantage of a structural or institutional nature. Moreover, an official 

rhetoric of participation – even though, in practice, participation is merely instrumental – 

will serve to legitimate the exclusionary and disadvantaging institutions and social 

structures. Thus, not only is instumental, self-help participation largely incapable of 

addressing systemic inequalities, it reinforces them.  

As part of the democratization of the municipalities carried out in the early 1990s, 

the Communal Economic and Social Councils (CESCOs) were created as a “consultative 

organ of the municipality composed of representatives of the organized community, the 

objective of which is to assure the participation of the community organizations of a 

functional and territorial character and the relevant activities in the economic, social, and 

cultural progress of the comuna” (Law 18,695, art. 79, quoted in Sepúlveda and 

Anabalón 1995, 18). Thus, the CESCO is the primary means of articulating the civil 

society of the comuna to local government. However, the evaluations of the effectiveness 

of the CESCOs in assuring civil society’s participation are markedly and consistently 

negative, primarily because their purely consultative – and unfunded – nature does not 

provide real participation in terms of decision-making power. The mayors and municipal 

councils, as well as other elements of the municipality, do not have to take the voice of 
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the CESCOs into consideration, and, in general, they do not (DOS 1994; Sepúlveda and 

Anabalón 1995). The level of articulation of the CESCOs to the municipality depends 

greatly on the disposition of the mayor, who presides over the CESCO meetings. Due to 

the CESCOs’ lack of financing, autonomy, and decision-making powers, its members – 

whose participation is voluntary – lack motivation, and in most comunas the CESCOs do 

not meet at all or meet less than the minimum legal requirement, once every three 

months.48 The minority of CESCOs that meet more often still generally lack continuity, 

since the CESCO usually dissolves after the meeting. Also, most of the CESCOs which 

meet more often do not fulfill their minimal function of merely communicating the needs, 

demands, and interests of the community to the mayors or the municipal councils, due to 

the general disenchantment or apathy of members or potential members stemming from 

the CESCOs lack of real institutionalized participation; the lack of the CESCOs’ linkages 

to and recognition from the municipal councils and other organs of the municipality; and 

the control over the meeting times, agendas, and durations of meetings by the mayors, 

which facilitates communication from the mayor to the community, but not vice versa 

(DOS 1994; Sepúlveda and Anabalón 1995). 

The CESCOs then are considered largely to have failed to accomplish the goal of 

assuring the participation of the community in local government. Nevertheless, this failed 

and discredited attempt at linking civil society and government through consultative 

bodies did not deter the Concertación from following similar strategies in other instances, 

often accompanied with much publicity around a discourse of participation. The 

                                                 
48 A DOS survey with 81 percent of Chile’s comunas responding found that, in 1994, 40 percent of the 
CESCOs did not meet and 40 percent met once, twice, or three times (DOS 1994). 
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Consultative Committee for Social Policy was established to represent NGOs to the 

government in regard to social policy, and the National Council for Overcoming Poverty 

(CNSP) at the national level and the Communal Committees for Overcoming Poverty at 

the comunal levels were instituted to allow civil society to interface with government in 

achieving solutions to poverty. But, as we will see, the incidence on policy of these 

organizations was the same as that of the CESCOs: practically nil, because purely 

consultative bodies lacking policy-making and budgetary power cannot be truly 

participative. However, their establishment and existence make for a nice discourse, 

which, at least in the short-term, diverts attention from the lack of real participation.  

 

The National Program to Overcome Poverty  

At the beginning of his adminsistration in 1994, President Frei created the Inter-

Ministerial Social Committee (CIS),49 which was presided over by the President and 

which united the heads of twelve ministries and other related agencies in the mandate of 

designing and implementing the National  Program to Overcome Poverty (PNSP). To 

link civil society with the CIS in this project, President Frei also invited the formation 

and participation of the National Council for Overcoming Poverty (CNSP), composed of 

prominent citizens from the nongovernmental spheres of business, academe, unions, 

NGOs, churches, and culture. According to Clarisa Hardy (1997, 54), Executive 

Secretary of the CIS, the purpose of the PNSP went beyond the mere statistical 

erradication of poverty to encompass three major objectives and methods: to improve the 

                                                 
49 Reorganized in 1996 as the Social Ministries Committee. 
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conditions and quality of life of the poor by more and better access to opportunities 

through social investment, especially in education, health, and social infrastructure; to 

generate better quality jobs by promoting productivity, improving labor relations and 

working conditions, and increasing job training; and to improve the social integration of 

the poor by overcoming economic exclusion or marginalization and discrimination due to 

culture, race, ethnicity, gender, or age. The orienting principles of the PNSP emphasized 

the participation of citizens and beneficiaries, social investment over assistance, 

decentralization, and the coordination of social programs within and between sectors at 

the levels of the central government, regions, provinces, and comunas.  

In order to coordinate the central, regional, and communal levels, Regional Social 

Committees and Communal Committees for Overcoming Poverty were created as 

counterparts to the CIS and CNSP at the national level. The Regional Social Committees 

constructed a territorial map of poverty for the 13 regions, with 79 comunas prioritized 

for the Special Comunas Program (Hardy 1997, 65). In each of the prioritized comunas, a 

Communal Overcoming Poverty Committee, presided over by the provincial governor 

and composed of representatives of the municipality, the regional public services, and 

civil society, would be established to carry out and formulate, with technical assistance 

from the state, especially FOSIS, a communal needs assessment and an annual plan for 

the Communal  Program to Overcome Poverty. The Communal Committee would have 

“the responsibility of participating actively in the formulation, monitoring, and evaluation 

of the Communal  Program to Overcome Poverty” (MIDEPLAN 1995, 41).  
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In this initial phase of the  PNSP, there was considerable participation of civil 

society. Communal Committees were formed in all of the prioritized comunas, and needs 

assessments and annual plans were completed in the majority of comunas (Hardy 1997, 

69; Maira 1997, 29). The CNSP published an analysis of poverty and social programs in 

Chile, along with their policy recommendations (CNSP 1996). The CNSP also 

participated in a media campaign to sensitize the public to the issue of poverty, which fit 

into the official discourse on participation, citizenship, and the PNSP.  

However, according to Luís Maira (1997), who as Minister of MIDEPLAN from 

1994 to 1996 presided over the Inter-Ministerial Social Committee, the successful 

marketing of the unpleasant issue of poverty proved problematic (38-41). Toward the end 

of 1995, when the National Program was already in progress and the first fruits of the 

Special Comunas Program – the successful participation in completing the needs 

assessments and plans – could be announced, “the technical teams and Inter-Ministerial 

Social Committee themselves concentrated in searching for an appropriate focus by 

which to confront this difficulty” (39). The Under-Secretary General of the General 

Office of Government (the Secretaría General de Gobierno), the ministry charged with 

spin doctoring, 50 played a decisive role. After immersing himself in the preoccupations of 

community leaders in the field and the difficulties and successes of the Program, he came 

up with the Program’s logo, “a future for us all” (39). But, continues Maira, the most 

difficult publicity task fell to the technical staff of MIDEPLAN who focused on “the 

necessity of providing a more ordered and simplified vision of an effort so vast it 

                                                 
50 “[M]onitoring the information and supporting the campaigns of the government” (39). 
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comprehended more than 120 programs by various ministries and an extensive private 

action throughout the whole of the [national] territory.” To distill and represent the 

myriad efforts of the government “to alter the existing situation and offer real 

opportunities of equity to the weakest and least organized sectors of the nation,” they 

decided on the concept of “the ‘five impulses51 for overcoming poverty in Chile,’” which 

became the foundation for the 1996 media campaign communicating the goals, 

committed revenues, and progress of the PNSP to the public (40). 

However, after all of the publicity and voluntary participation, it became clear that 

the National  Program to Overcome Poverty and the Special Comunas Program did not, 

and would not, have significant funding of their own; rather, they existed only to 

coordinate and prioritize already existing programs. In 1997, the CIS, reorganized as the 

Social Ministries Committee, saw need for clarification: 

The objective [of the National  Program to Overcome Poverty] has been, and will 
continue to be, to promote the efficacy of public action devoted to overcoming 
poverty. Confusion and misunderstanding have sometimes been produced because 
an expectation has been created that this Program constitutes an initiative parallel 
to the regular programs, which would distribute additional services and benefits. 
In this new phase, it will be necessary to clarify this misunderstanding with an 
adecuate governmental exposition and communications policy.  
 
The National  Program to Overcome Poverty should be understood as an effort of 
all of the Government to orient its actions toward the solution of the problem of 
poverty.  
 
In its operations, the Program does not act directly on the problem of poverty, but 
on the action which the State itself develops in social policies and programs 
(Comité de Ministros Social 1997, 31). 
 

                                                 
51 The five impulses were: the rapid extension of social services to the poorest; social infrastructure; the 
redesign of social policies; economic production projects in depressed localities; and the integration of 
isolated regions and comunas. 
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The lack of additional funding and the continued functioning of social programs 

and institutions primarily in a vertical way from the central government resulted in a 

marked decline in community participation in subsequent phases of the program. In 1996, 

the National Program to Overcome Poverty “lost legitimacy, faded away, and 

disappeared” (Concha, Pávez, Raczynski, Rojas, Tohá, and Walker 2001, 191). The CIS 

was reorganized as the Social Ministries Committee, now, like the other inter-ministerial 

committees, no longer headed by the President. The President also announced that 

MIDEPLAN, charged with prioritizing and coordinating social policy, would not 

continue to function at the ministerial level after the year 2000. (MIDEPLAN 

nevertheless continues to function as a ministry.) Although MIDEPLAN’s mandate is the 

prioritization and coordination of social policy, it controls no significant social programs, 

and the Treasury dominates in budgetary decisions regarding social policy. The CIS was 

created as an attempt to counter the weakness of MIDPLAN in this regard (Hardy 1997, 

42-43), although the function of prioritizing and coordinating social policy would be 

duplicated in CIS and MIDEPLAN. In any event, Treasury continued to dominate the 

prioritization of social programs, and in 1998 the head of MIDEPLAN resigned his post, 

the catalyst being that the President excluded him from the meetings to plan the coming 

social and economic agenda and appointed the Ministry of the Treasury to head the 

Social Plan (Qué Pasa, March 7, 1998; Santiago Times,, March 9, 1998).  

The policy recommendations of the CNSP, which would have required increased 

social spending, were not accepted by the government, and even less by capital (personal 

interview, Executive Secretary, Fundación Nacional para la Superación de la Pobreza). 
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The CNSP transfomed into a private foundation, the National Foundation for 

Overcoming Poverty (FNSP), with a much reduced public profile and articulation to the 

state, although it receives most of its funding from the national budget. The FNSP 

promotes citizenship and civil society organizations, analyzes social policy, and 

administers various social programs, most prominently Servicio País, a domestic peace 

corps which places young professionals (185 in 1998) in prioritized comunas (FNSP 

1998). Thus, the direct outcomes of the CNSP/FNSP in overcoming poverty have been 

achieved primarily through Servicio País.   

According to Maira (1997), the communal annual plans  

were indicative of the seriousness and dedication of new local entities and 
relected the deepest aspirations of each community. It should be pointed out that 
in many cases the contents of these plans served as baselines in the later work of 
Ministries and other public services and in general aided in a better formulation of 
the national budget. In addition, they had a special significance on the distribution 
of the resources of the National Fund for Regional Development ...(29).  
 
[T]he needs assessments ... served to establish with much detail and precision the 
location of the enclaves and most critical situations of poverty. Thus was 
established a list of poor localities, inside the poorest comunas, which was 
decisive in better assigning public resources and elevating the efficacy of the most 
targeted programs (31). 
 

Maira mentions no further use to which the work of the Communal Committees, 

in which were invested the seriousness, dedication, and deepest aspirations of the 

community, were put. After all the discourse on an inter-sectoral, participatory, 

decentralized, national program which would involve local civil society “in the 

formulation, monitoring, and eva luation of the Communal  Program to Overcome 

Poverty” (MIDEPLAN 1995, 41), the only positive policy results of citizens 

working voluntarily with municipal and regional officials to formulate a needs 
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assessment and annual plan for overcoming poverty in over 300 comunas were 

the construction of baselines for later central government programs and the 

identification of pockets of poverty within the comunas.  

With the disappearance of the PNSP, “government efforts in regard to 

overcoming poverty adopted a less ambitious discourse” and focused on two 

intersectoral programs, Chile Barrio (now Chile Solidario) and Pro-Rural (Concha 

et al. 2001, 192). Both programs are directed toward people living in areas of 

absolute poverty and provide, consistent with a needs assessment constructed with 

the participation of the beneficiaries and local institutions, such services as 

regularization of tenancy, housing, potable water, sewerage, electricity, and 

measures to improve beneficiaries’ incomes and quality of life through enhancing 

their human and social capital. The scope of the efforts and discourse of the 

government thus have decreased considerably, shifting from an emphasis on 

providing equity and opportunity for prioritized comunas to overcoming la 

pobreza dura, absolute poverty, in smaller areas within comunas. The PNSP 

failed to even approach its objectives, but, as the head of Community 

Organizations in the Municipality of Cerro Navia told me, “I t was a great 

speech.” The extremes of the expectations and disillusionment created by the 

history of the PNSP contributed substantially to the widespread feelings among 

the people of distrust for Chilean politicians and political institutions. 

 

NGOs and the Civilian Government 
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The transition also brought profound changes to NGOs and their environment, 

with NGOs facing new challenges but, for most, restricted opportunities, including what 

Marcela Jiménez, MIDEPLAN’s Coordinator for Civil Society, refers to as a “crisis of 

survival” (Jiménez 1998, 11). Entire teams of NGO professionals entered government 

service, including at the highest levels, and the participative self-help approach to local 

development and social programs of the promotional NGOs became government policy. 

With the lifting of repression, NGO personnel also moved into positions in universities 

and research institutions. As economic indicators improved, international aid decreased, 

and, with the shift to legitimate, elected civilian government, international donors 

increasingly channelled their aid to the state rather than to civil society. Competitive 

government grants for local development became the dominant source of funding for 

NGOs,52 which, now operating largely as subcontractors of the state, lost much of their 

financial and programmatic autonomy and increasingly competed among each other (as 

well as with for-profit consultant firms) in the government grant proposal market.53  

                                                 
52 The compilation of government statistics on funding for NGOs is very complex, and I am not aware of 
post-1993 data of this nature. Figures presented by Cancino (1996) for 1990-1993 are compiled from eight 
different ministries (and two agencies) and a larger number of agencies and programs depending from the 
ministries. An adequate accounting, since most NGOs articulate not with the central government but with 
municipalities (González 1999, 213), would also have to include transfers to NGOs from the municipalities, 
a task which would involve not only coordinating the more than 300 municipalities but also differentiating 
between their subcontracts to for-profit firms and NGOs. Jiménez (1998) presents survey data on the 
origins of NGO revenues for 1993, but states that, “in respect to [later] data on amounts transferred, there 
are only fragmentary investigations.” While Jiménez’s data indicate that state funding for NGOs had not 
yet surpassed international sources, by the end of the decade most felt that state funding was dominant, e.g., 
González 1999, 204, which is what my survey of NGOs active in Cerro Navia in the 1990s indicates. 
53 Competit ion for international funding also obtained during the dictatorship, but there were many sources 
of funds; thus, NGOs seldom found themselves in direct competition for funds from the same donor. 
Funding also was less competitive or scarce in that it was for longer periods with greater probabilities of 
renewal. Their financial competition thus moderated, the self-perception of NGOs as sharing a common 
progressive identity and pro-democratic project emphasizing community, solidarity, equity, and 
participation engendered a cooperative ethos among NGOs (González 1999). 
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With decreased funding, the loss of many of their best personnel, and increased 

competition over the remaining funding, the NGO community experienced a major 

shakeout, which continues to the present, with many NGOs downsizing and failing. The 

predominance of funding via government projects produces budgetary stability only in 

the short-term and requires minimal investment in organizational infrastructure and staff 

expenditures. NGOs not only “compete between themselves for funds, projects, and 

contracts; their professionals work more hours for each fraction of pay, because they have 

a special motivation for the work that they do (in each ind ividual is combined the 

character of a worker and a citizen)” (MIDEPLAN 1997, 32). One of the responses of 

NGOs to increased economic pressures has been to flexibilize their labor market: 

according to Cancino (1996), permanent staff have been cut and personnel increasingly 

are subcontracted by the project. According to a publication by ACCION, the Chilean 

Association of Nongovernmental Organizations,54 the crisis of survival, low wages, and 

increased precariousness of employment result in the “over-explotation and consequent 

exhaustion” of NGO employees (de la Luz 2001, 8). 

While there was no articulation between the state and NGOs during the 

dictatorship (except for varying levels of repression), the relationship of NGOs with the 

civilian government is intimate, but tense and problematized mainly by the issue of 

NGOs’ financial dependence on the state55 and their resultant loss of autonomy and 

                                                 
54 The promotional NGOs of Chile tend to be organized into ACCION, while the traditional, assistance-
oriented NGOs tend to be organized into ASONG, the Asociación Nacional de Organizaciones No 
Gubernamentales. 
55 The dependence of NGOs on the state for funding is accentuated in Chile by the relative lack of 
philanthropy by foundations or individuals. The development of philanthropical foundations in Chile is a 
relatively new development, previously precluded by the historical dominance of the state in development 
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programmatic flexibility. Hence, according to same publication by ACCION, 

disenchantment quickly arose among NGOs with the new institutional arrangements 

which  

did not fulfill the expectations, among others, which had been generated regarding 
social participation. Under these conditions, a clear reduction of space was 
produced, both for grassroots organizations and NGOs, with the consequent 
disarticulation, weakening, and disappearance of the organizational fabric that had 
characterized and given force to the previous period (de la Luz 2001, 8). 
 
The vision that many NGOs had of widening their participatory experiences at the 

micro- level during the dictatorship to the macro-level after the transition did not come to 

pass. The methodologies which they had developed during the dictatorship of 

incorporating beneficiaries’ participation into projects and programs became a foundation 

of the civilian government’s self-help approach to social policy; nevertheless, the 

institutional avenues and opportunities for NGOs to participate in the formulation of 

social policy are practically nonexistent. Participation does not flow up, only down. The 

structure of the grant market framed by the state only allows NGOs to respond as 

implementors of projects and programs already designed by the state. Thus, despite the 

government’s rhetoric of participation, NGOs complain that they have no real voice or 

                                                                                                                                                 
and social policy. Moreover, foundations linked to the business community are more inclined to support 
traditional, assistance-oriented NGOs (the Red Cross, Hogar de Cristo) than promotional, participation-
oriented NGOs, which capital tends to  view as left-leaning. Nor does Chile have a tradition of individual 
philanthropy, and the current legal incentives for tax exempt donations are not very effective because they 
offer few benefits after highly complex, bureaucratic procedures. Incentives for tax-exempt donations are 
further burdened by the bureaucratic difficulties and delays in constituting NGOs and by the multiple legal 
statuses  – NGOs in Chile can take the legal statuses of Corporations, Foundations, Societies of Limited 
Responsibility, and others – which intersect with multiple laws governing tax exemptions. Unlike unions 
and community organizations which are each governed by an individual law, the formation and operations 
of NGOs are regulated by various laws (Cancino 1996; Viveros 1997). Despite years of dialogue between 
NGOs and the state regarding the need to update, rationalize and simplify the legal framework of NGOs in 
order to facilitate their formation and create incentives for tax-exempt donations, by the end of the decade 
the government had not been able to succeed in this task (Fondo de las Americas – Chile and Fundación 
Nacional para la Superación de la Pobreza 2000). 
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role in needs assessment, planning, design, monitoring, or evaluation of programs or 

projects, but only in their implementation.  

During the dictatorship, NGOs, due to the greater flexibility of their budgets, 

could focus on the quality of results within the long-term which is required for truly 

overcoming poverty and exclusion; but now they must respond to the more short-term 

deadlines and projects of the state and with quantified results. Thus, the hallmarks of 

NGOs, innovative methods emphasizing the process and quality of development, are 

subjected to the rigid and bureaucratic monitoring  requirements of the state. According 

to José Bengoa (1996), then president of ACCION: 

Between NGOs and the state exists a mutual feeling of distrust. In participating in 
social programs of the state, NGOs feel that they are subjected to a leonine system 
in which time frame, deadlines, receipts, prefinancing, etc., conspire against well 
done social work. They criticize the logic of the social programs of the 
government, considering them inefficient. They say that the rhythm which is 
imposed on the programs, the necessity of massification, the short-term character 
of the results, are an attack on the quality of the actions.  
 
On the part of the functionaries of the state exists an increasing distrust of the 
effiency of NGOs. The state and its monitoring agencies are interested in the 
accomplishment of quantitative goals: the amount of money spent, the quantity of 
production achieved. The NGOs ... are more concerned with the quality, the 
processes of peoples’ development (28). 
 
In 1990 the government set up the Consultative Committee on Social Policy, a 

consultative organ to represent NGOs to the state. Through this and other means, NGOs 

have agitated for a greater role in the planning, design, and evaluation of social policy. 

After much dialogue and many proposals, negotiations, and counter-proposals, in 1997 

the Ministry of Planning and Cooperation recognized the importance of NGOs in the 

nation’s social development. “[T]his recognition should express itself through the search 
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for specific modes of participation of [NGOs] in ... the diagnosis, planning, design, 

implementation, monitoring, [and] evaluation [of public policy]. Hence, “it is desireable 

that NGOs have real participation in all [aspects of the social policy] process, from its 

formulation to evaluation”. This, the Ministry continued, would require fluidity of 

communication between NGOs and government such as that expressed through the 

Consultative Committee on Social Policy. Thus, NGOs “will be able to intervene with 

their opinions, visions and criteria in the formulation of objectives and goals of the 

programs, and the guidelines of evaluation and supervision, so that their opinions may be 

duly deliberated by the state authority called upon to decide on this matter” (MIDEPLAN 

1997, 28). In other words, participation of NGOs in the formulation and evaluation of 

social policy would remain limited to consultation without decision-making power.  

Ricardo Lagos, Concertación member through both the Socialist Party and the 

Party for Democracy and who assumed the presidency in 2000, has offered a new deal 

(un nuevo trato) for NGOs, pledging greater committment of the government to the 

participation of civil society in public policies and programs, including the design and 

evaluation of social policy (Fondo de las Américas – Chile and Fundación Nacional para 

la Superación de la Pobreza 2000; Martínez 2000). Thus, another consultative body has 

been formed (the Citizen Council for the Strengthening of the Third Sector). The NGOs 

are encouraged by these promises and are waiting for substantive changes, but in the 

current crisis, most NGOs are focused on survival and are in a state of desperation and 

exhaustion, which strongly and negatively affects the potential of the NGO community  

to assume a more active role of real participation (de la Luz 2001). 
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CHAPTER FIVE 
PROFILE OF THE COMUNA OF CERRO NAVIA 

 

In this chapter, I profile the comuna of Cerro Navia, with two objectives: one, to 

flesh out by means of a case study the argument that inequality of local government 

resources due to socio-spatial stratification presents a major obstacle to the exercise of 

social citizenship within the neoliberal development model; and, two, to provide context 

for an analysis of  the role of grassroots and nongovernmental organizations in local 

development in the the comuna, which is presented in Chapter 6. 

 
 
Spatial and Socioeconomic Segregation 

 The overriding characteristic of the comuna of Cerro Navia, located in the 

northwest periphery of Santiago (see Figures 3 and 3.2), is its spatial segregation and 

socioeconomic marginalization within the city of Santiago. The comuna was created in 

1981 by decree of the military dictatorship through which the number of comunas of 

Greater Santiago doubled from 17 to 34. The stated purpose of this policy was to improve 

the effectiveness of social services through decentralization, the creation of smaller units 

of local government, and the maximization of the socioeconomic homogeneity of the 

comunas (Morales and Rojas 1986). Thus, the comuna of Pudahuel became the comunas 

of Pudahuel, Lo Prado, and Cerro Navia (see Figures 3.1 and 3.2), and the industries and 

airport of Pudahuel and the socioeconomically higher population of Lo Prado were 

separated from the economically dependent comuna of Cerro Navia and its poorer 
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population. As we have already seen, this policy of decentralization to segregate 

populations spatially by socioeconomic status concurred with the dictatorship's policy of 

“erradicación y radicación,” the forcible removal of poor populations from richer areas 

and their resettlement in poorer locations, and the city of Santiago continues to be 

characterized by extremely high levels of socio-spatial. 

The popular nature of Cerro Navia was established with its settlement primarily 

through land occupations, government housing projects (many or most through auto-

construction) including radicaciones, and spontaneous settlements. Data from the mid-

1970s and early 1980s indicate that 75 percent of the population of Cerro Navia was 

comprised of pobladores, a proportion among the highest of the comunas of Santiago 

(Campero 1987, 23-25). The poverty and exclusion of Cerro Navia is reinforced by 

substantial inadequacies of the urban transportation system. Although individual transport 

from Cerro Navia to the rest of the city is adequately served by various buslines, the 

extensive east-west line of the subway stops short of the comuna. Moreover, the lack of 

continuity of major streets within the comuna as well as between Cerro Navia and other 

comunas (see Figure 3) is a major hindrance to commercial and productive development.  

 

Economic and Human Development 

Economic activity in the comuna is very limited. Commerce is restricted mainly 

to retail for local consumption, and, in 1996, 92.5 percent of the business permits in the 

comuna were registered to micro-enterprises, with an even larger estimated number of 

micro-enterprises operating informally, or without permits. Less than three percent of the 



 151 

business permits granted in Cerro Navia went to manufacturing and less than one percent 

to professionals, with the rest going to commercial establishments, including over thirty 

percent to street vendors (Municipalidad de Cerro Navia n.d). Although the majority of 

the workers employed by manufacturing industries operating in Cerro Navia are residents 

of the comuna, these factories employ less than two percent of Cerro Navia's labor force, 

and the factories' backward and forward linkages to the comuna are confined to this very 

limited demand for labor: otherwise, inputs come from, and outputs go to, other comunas. 

A survey of 168 families in Cerro Navia by Tardito, Martini, and Wilson (1995) found 

that 87 percent of salaried workers must commute to other comunas for work due to the 

lack of economic infrastructure and activity in the comuna. Cerro navinos are well aware 

of the low multiplier effect in their community. An interviewee in the ethnographic study 

of Cerro Navia by Goic, Margarit, and Rubilar (1995) states:  

There are so many things that we need here ..., we don't have a bank, we don't 
have a payment center for water, electricity, we all have to, to go downtown or 
there in San Pablo [a major street that passes through the comunas of Pudahuel, 
Lo Prado, and Quinta Normal, but not Cerro Navia]. I don't know, I would prefer 
... that there were also these things, a supermarket close by, that we didn't have to 
leave our money there in another comuna, that is, I say, this is a poor comuna, 
but, well, we buy things too (46). 
 
In 1996, 72 percent of the economically active population of the comuna was 

salaried. About 70 percent of the men participate in the labor force (primarily in 

manufacturing, commerce, auto and appliance repair, and construction), but only 30 

percent of the women (primarily in manufacturing, domestic service, and commerce) 

(Municipalidad de Cerro Navia n.d.).  Although the majority is salaried, the labor force of 

Cerro Navia tends to occupy precarious, low-wage, low-skilled jobs and experiences 
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higher rates of labor force participation and unemployment relative to the Metropolitan 

Region and the nation. The comuna also suffers higher rates of poverty, indigence, and 

lower average years of schooling relative to the Metropolitan Region and the nation (see 

Table 5.1).  

Cerro Navia lacks adequate infrastructure, especially in terms of parks, lighting, 

and sewerage, as well as a commercial center and sufficient commercial services such as 

supermarkets, pharmacies, utility payment centers, and banks (the first branch bank 

opened there only in recent years). Nevertheless, the 1990s saw substantial improvements 

in infrastructure, especially street paving, in Cerro Navia. 

Various measures consistently place Cerro Navia among the poorest of the 34 

comunas of Greater Santiago in terms of quality of housing and infrastructure. Data from 

the Census of 1992 revealed Cerro Navia, with a population of 155,735, as one of the 

most densely populated comunas in Santiago (14.088 inhabitants per square kilometer), 

and the number of persons per house in Cerro Navia (4.6) was equalled only by one and 

exceeded only by three comunas in Santiago. The number of families living in Cerro 

Navia exceeded the available housing supply by about 10 percent, and the levels of 

overcrowding56 and allegamiento (sharing a dwelling) were exceeded by only one 

comuna. The percentage of houses without  indoor plumbing for potable water was 

higher in only two comunas than in Cerro Navia (19 percent); the percentage of houses 

without indoor plumbing for sewerage was higher in only three comunas than in Cerro 

Navia (20 percent); and the percentage of non-permanent houses was higher in only two  

                                                 
56 Three or more people per room, not counting the kitchen and bath . 
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Table 5.1: Selected Statistics  
For Cerro Navia, the Metropolitan Region, and Chile, 1996 

 
 
 Cerro Navia Metropolitan Region Chile 
Female-Headed Households  
(in percent) 
 

29.2 23.2 21.9 

Average Years of Schooling 
 

 8.7 10.3  9.4 

Illiteracy Rate 
 

 4.5  2.7  4.9 

Labor Force Participation  
(15 years old and more, in percent) 
 

61.0 58.7 54.7 

Unemployment Rate  
(15 years old and more, in percent) 
 

 8.1  5.0  5.7 

Percent in Povertya 

   Indigent b 

   Poorc 

  
 6.8 
26.6 

 
 2.7 
14.8 

 
 5.7 
23.2 

aLive-in domestic service excluded. 
bIncome below the value of the subsistence food basket. 
cIncome below twice the value of the subsistence food basket. 
 
Data provided by MIDEPLAN, Departamento Información Social, from Encuesta CASEN 1996. 

 

comunas than in Cerro Navia (16.5 percent) (Municipalidad de Cerro Navia 1995). 

Drawing on a variety of studies, the Regional Office of Planning and Coordination 

(SERPLAC, Secretaría Regional de Planificación y Coordinación) of the Metropolitan 

Region prioritized Cerro Navia as one of the four most needy urban comunas of the 

Region, along with La Pintana, Conchalí, and Peñalolén (Ministerio de Planificación y 

Cooperación 1995). In 1998, the United Nations Development Program found Cerro 
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Navia to have the second lowest human development index57 of the comunas of Greater 

Santiago (PNUD 2000b). 

 Although Cerro Navia experiences higher levels of poverty relative to other 

comunas, including higher levels of absolute poverty, the majority of individuals and 

families in Cerro Navia are neither poor nor indigent, nor are most houses substandard.58 

Therefore, most cerro navinos are worried not so much about the deprivations of absolute 

poverty as about the exclusions of relative poverty, the poverty of inequality and unequal 

opportunities, and the social pathologies associated with lack of opportunity. The people 

of Cerro Navia that I talked with invariably identified access to and quality of jobs, 

education, and health as the major problems facing the comuna. Many people also 

pointed to housing, crime, and alcohol and drug abuse as central problems of the comuna.  

The systematic ethnography of Cerro Navia by Goic et al., concurs: 

[t]he people [of Cerro Navia] visualize their poverty, not as an abstract concept, 
but through the various manifestations that this condition takes in their daily lives. 
Thus, they refer to the poverty [of] the environment they inhabit and the lack of 
infrastructure: “there is a degree of poverty in the deterioration of the housing”.... 
[They refer to poverty] [i]n the sphere of health, especially in its access. There is a 
poverty of education, reflected in the scant possibilities of getting a preschool, 
technical, or university education.... Also, they refer to the poor quality of 
education that their children receive. Similarly, they see that “poverty is related to 
drug addiction and crime” ... observing that “it results in ... problems of alcohol, 
drug addiction, robbery....” Similarly, they perceive a poverty associated with low 
incomes and lack of work, although they emphatically clarify that “poverty is not 
measured just in terms of money....” Thus, the interviewees do not refer to one 

                                                 
57 An index comprised of measures of income, health, and education. It is important to keep in mind that 
standards of living vary considerably between rural and urban areas. Thus, the comuna of Cerro Navia, 
although one of the poorest in Greater Santiago, is well off relative to many comunas, ranking 135th out of 
341 comunas in Chile in terms of the human development index. 
58 In Cerro Navia, there are 16 campamentos, squatter sites without urban services, in which about 300 
families live at absolute poverty levels of income (Hidalgo 2000). By the early 1990s, campamentos 
constituted less than one percent of the subdivisions of Greater Santiago (Programa de Economía del 
Trabajo 1997-1998, Statistical Annex, Table 25). 
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type of poverty to be overcome, but to a diversity of elements that constitute 
poverty [and] which coexist in the area in which they live (124-25). 

 

The perceptions by cerro navinos of their major problems parallel those of the nation by 

Chileans in general. From 1990 to 1996, public opinion surveys identified poverty, crime, 

health, education, and employment as the primary problems of Chile (Manzi and Catalán 

533-536). 

 

Stereotype, Stigma, and Response 

Cerro Navia is perceived, internally and externally to the comuna, to experience 

serious problems with drugs, alcohol, and crime, especially among the young, and the 

comuna's public image is notorious as one of the poorest and roughest comunas in Chile, 

a violent and dangerous place, full of criminals and deviants. Cerro navinos tend to reject 

this stereotype of Cerro Navia and regard it as unjust, instead holding strong positive 

feelings and attachments for their comuna and blaming its negative image on 

exaggerated, sensationalistic, and stereotypical representations by the media. The 

following comments typify the tone of a number of interviews of cerro navinos on this 

subject conducted by Goic et al. (1995) and Martinic and Sunkel (1997):  

Whenever the comuna is mentioned in the news, it's for something bad, but they 
never come to see how far we've progressed (Martinic and Sunkel 1997, 35).  
 
Why does this comuna have to be on TV, in the papers, every time there's a 
robbery, an assault ... suicides or crashes, or fires, or tragedies. Why can't this 
comuna appear in the media as a comuna that's poor but battling? (Goic et al. 
1995, 36).  
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Although the public image of the comuna is indeed exaggerated and unjust – I 

found Cerro Navia to be one of the more pleasant, friendly, and safe places in Santiago, 

notwithstanding a few areas one shouldn't enter at night – the stereotype results in 

residential stigma: cerro navinos often report discrimination in the labor and credit 

markets merely due to their residency in Cerro Navia (Goic et al. 1995; Martinic and 

Sunkel 1997; Tardito, Martini, and Wilson 1995). In the words of one cerro navino: 

“What's going on is that there aren't any business enterprises here, there's nowhere to 

work, and if you go to Quinta Normal [a neighboring comuna], the industries there don't 

hire people from here because the comuna is notorious, it has a bad image...” (Martinic 

and Sunkel 1997,36). A woman who applied for credit to buy a washing machine related: 

“All of the area of Salvador Gutierrez [one of the main east-west streets of Cerro Navia], 

from here to Carrascal [a major artery to the north and east of Cerro Navia] redlined! ... 

They showed us a map” (Goic et al. 1995, 35). 

 According to the interviewees of Goic et al. (1995) and Martinic and Sunkel 

(1997), the stereotype of Cerro Navia as full of deviants instead of the reality of honest, 

hardworking men and women who all their lives commute long distances early in the 

morning and late in the evening looking for and working semi-permanent manual jobs is 

based on the increase of drug use and crime among the young. The interviewees relate 

this behaviour to another fundamental aspect of reality in Cerro Navia: blocked 

opportunities. The response of young people to the lack of opportunity in Cerro Navia is 
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to escape, either by physically leaving the comuna59 or through drug use. According to 

Goic et al. (1995),  

[a]mong the young, the principal form of reacting to this negative perception [of 
Cerro Navia] is to leave the comuna.... Because [says a young interviewee] “ ... 
people can look for development outside [of the comuna], they can aspire to 
leave, I don't know, but in Cerro Navia I don't see much development.” ... 
Because if a young person [states another interviewee] “was born, lived, and lives 
in Cerro Navia ... you know, he or she lives in an environment where there are no 
possibilities” (36-37). 
 

 Young people in Cerro Navia (Martinic and Sunkel 1997; Rubio 1997) – and in 

Chile generally (Cruz and Asún 1998; La Tercera March 17, 1999; MIDEPLAN 2001c; 

Serrano and Vicerat 2001) – tend to participate in politics and institutionalized 

organizations at much lower levels, with the notable exception in Cerro Navia of sports 

organizations: “... the only activity which we have for ourselves is soccer, nothing else.” 

As Martinic and Sunkel (1997, 12) note, the best characterization of the relationship of 

young people in Cerro Navia to community organizations is one of “distance and 

disinterest.” We will see that an extremely low percentage of adolescents attend school 

within the comuna. While it cannot and should not be said that the typical young person 

in Cerro Navia is a drug-abusing, disaffected dropout, nevertheless, the qualitative and 

quantitative evidence indicates increasing delinquency and drug use among young 

people, high dropout rates, and low interest in the practice of citizenship, very likely due 

to blocked upward social and residential mobility, all of which suggests the possible 

beginnings of the formation of an oppositional subculture (Massey 1996) in conflict with 

the foundations of social order, legitimacy, and governability. 

                                                 
59 From the 1992 to the 2002 census, the population of Cerro Navia declined from 156,000 to 144,000 
(Instituto Nacional de Estadísticas 2002). 
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The Indigenous Population of Cerro Navia 

Chile’s indigenous population “continues to be the social group most 

discriminated against, [economically disadvantaged], and marginalized” (Bengoa 1999, 

13). The Encuesta CASEN of 1996 found higher levels of indigence and poverty among 

indigenous peoples: in rural areas, indigenous poverty rates reached 42.0 percent 

compared to 28.8 percent for the overall population; in urban areas, the respective 

poverty rates were 28.8 and 21.6 percent (Valdés 2001). The Encuesta CASEN of 2000 

found that indigenous peoples experienced higher levels of poverty (32 percent at the the 

national level, 12 percent more than the non- indigenous population), less income 

generally, greater unemployment and precarious employment, lower levels of education, 

and higher levels of participation in community organizations (MIDEPLAN 2002a). 

Indigenous people in the Metropolitan Region tend to live in poorer comunas, and Cerro 

Navia has a high percentage of indigenous people relative to other comunas in the Region 

(Valdés 1996; MIDEPLAN 2002a). The Census of 1992 found that 13.2 percent of the 

population of Cerro Navia over age 14 auto-identified as belonging to an indigenous 

culture, 97 percent of them to the Mapuche culture (Municipalidad de Cerro Navia 1997; 

Municipalidad de Cerro Navia 1995).  

The state has committed to the development of a program of Intercultural 

Bilingual Education, but according to a 1998 study for UNICEF (Infante and Rodas 

1998), didactic materials and resources for this program are inadequate, and its coverage 

is minimal. Bilingual education is not mentioned among the goals of the Municipal 
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Annual Educational Development Plan (PADEM) for Cerro Navia (Municipalidad de 

Cerro Navia 1998). Therefore, Huaiquilaf (1998) calls for the design of pilot projects and 

the inclusion of Intercultural Bilingual Education in the comuna’s PADEM. The 

qualitative study by Valdés (1998) found that Mapuche youth in Cerro Navia perceived 

prejudice and discrimination as major obstacles to their success in work and education. 

 

Education and Equity in Cerro Navia 

In 1998, there were 40 schools in Cerro Navia, 24 municipal (60 percent of all 

schools) and 16 private, subsidized (40 percent). There were no private, unsubsidized 

schools in the comuna. Cerro navinos evince no preference for municipal or private-

subsidized schools, with 60 percent of the students attending municpal schools and 40 

percent attending private-subsidized schools. There are five high schools, including a 

small municipal institution devoted to adult education. All the other four have vocational-

technical tracks (técnico-profesional), but only two offer a general education track, 

preparatory for higher education (científico-humana) (Corporación Municipal de 

Desarrollo Social de Cerro Navia 1998; Municipalidad de Cerro Navia 1996). Students 

attending schools in Cerro Navia scored between six and twenty percent below the 

average of students in other comunas of the Metropolitan Region from 1998 to 2000 (see 

Table 5.2). From 1994 to 1998, the gap between Metropolitan Region students as a whole 

and students in Cerro Navia was roughly maintained (see Table 5.3). Because of the 

negative image of the quality of education in Cerro Navia, many students prefer to attend 

secondary school outside of the comuna. Only 43 percent of the population aged 6 to 17  
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Table 5.2: SIMCEa Scores for Cerro Navia and the Metropolitan Region 
1998-2000 

 
 Metropolitan Region Cerro Navia 

Year Math 
(Percent) 

Spanish 
(Percent) 

Math 
(Percent) 

Spanish 
(Percent) 

2000  
 

252 
(100) 

252 
(100) 

232 
(92) 

232 
(92) 

1999  
 

253 
(100)  

253 
(100) 

238 
(94) 

232 
(92) 

1998  
 

255 
(100) 

256 
(100) 

213 
(84) 

206 
(80) 

 
aThe 2000 scores pertain to all 8th graders, the 1999 scores to all 4th graders, and the 1998 to all 10th 
graders. 
 
Source: Calculated from Ministerio de Educación 2002a. 

 

Table 5.3: SIMCE Scores for the Metropolitan Region and Cerro Navia 
1998 and Differences 1994 to 1998 

 
 Math 1998 Spanish 1998 Math  

1998–1994 
Spanish  

1998–1994 
Metropolitan Region 255 256   9 3 
Cerro Navia 213 206 10 1 

 
Source: Ministerio de Educación 2002a. 

 

and 7.3 percent of the population aged 14 to 17 attend school within the comuna, with an 

unknown number entering the labor force, studying in other comunas (this is an option 

only for those who at least can afford bus fare), or dropping out of the educational system 

and the labor force.60 In 1996, 18.8 percent of cerro navino preschoolers attended 

                                                 
60 At the national level, 85.9 percent of 14 to 17 year-olds attended school in 1996 (Ministerio de 
Educación 2002b). 
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preschool (Corporación Municipal de Desarrollo Social de Cerro Navia 1998; 

Municipalidad de Cerro Navia n.d), substantially below the national level of 29.8 percent 

(Ministerio de Educación 2002b).  

From 1991 to 1997, vouchers from the Ministry of Education accounted fo r about 

70 to 80 percent of municipal expenditures per year on education in Cerro Navia, with 

municipal  revenues making up almost all of the remainder (Corporación Municipal de 

Desarrollo Social de Cerro Navia 1998; Municipalidad de Cerro Navia 1996).61 Personnel 

and operations comprised from 94.9 to 99.7 percent of Cerro Navia's expenditures on 

education per year (1991-1997), leaving a very small amount available to invest as capital 

expenditures. Sources of revenue for capital expenditures in Cerro Navia's municipal 

schools are almost exclusively limited to competitive grants from the FNDR and the 

Ministry of Education (Corporación Municipal de Desarrollo Social de Cerro Navia 

1998; Municipalidad de Cerro Navia 1996).  

Various of the municipal schools are involved in projects through the Ministry of 

Education's program of Improvement in the Quality and Equity of Education (MECE), 

which provide such benefits as books, teaching materials, equipment, infrastructure, and 

technical and pedagogical support and projects. In 1998, 22 of the 24 municipal schools 

had acquired competitive grants for Projects of Educational Improvement (PME, 

Proyectos de Mejoramiento Educativo), with the amount of funding varying between 

                                                 
61 The municipalities and the association of alcaldes, the Asociación Chilena de Municipalidades, 
commonly refer to the difference between municipal expenditures on health and education and central 
government subsidies as "deficits." However, since municipalities are prohibited by law from issuing 
instruments of debt, this shortfall can be accurately referred to as a "deficit" only in the sense of a 
deficiency, not in the sense of deficit spending. 
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US$2,600 and US$5,600 per school. Three schools participated in the P-900 program, 

which targets the 10 percent of the primary schools (municipal as well as private, 

subsidized) with the lowest SIMCE scores.62 These programs have allowed some of the 

schools in Cerro Navia to acquire technological teaching aids such as televisions, videos, 

projectors, and slides. A survey of teachers indicates that these acquisitions have had a 

significant positive impact on the quality of teaching and learning, but the majority of the 

teachers in the sample responded that their school either does not have these kinds of 

teaching aids or that they are in bad condition or unused (Municipalidad de Cerro Navia 

1996). Fourteen of the municipal schools were participating in projects with external 

competitive funding for computing technology, mainly through the Ministry of 

Education's Proyecto Enlaces (Project Connections), which provides between three and 

nine computers per school (depending on the number of students), software, and technical 

support that allow the school to network with other schools, connect to the internet, and 

access reference data, teaching materials and communication tools. Four schools had 

received computer labs through grants from the private sector (Corporación Municipal de 

Desarrollo Social de Cerro Navia 1998; Municipalidad de Cerro Navia 1996; personal 

interviews, Corporación Municipal de Desarrollo Social de Cerro Navia). 

In spite of the advances in teaching technology in Cerro Navia's municipal 

schools, and while acknowledging that 14 municipal schools are incorporated in 

                                                 
62 The only targeted Ministry of Education programs (MECE) are the P-900 and MECE-rural program, and 
their respective target populations compete among themselves for funding. Most of the schools that 
participate in P-900 are municipal schools (Parry 1997). Other MECE programs are open to competitive 
proposals from private, subsidized schools, municipal schools, and municipalities, rich and poor. FNDR 
funds are available only to municipal schools and are distributed to the regions primarily on the basis of 
need. The different municipalities within the regions compete among each other for FNDR grants. 
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computerization projects, the municipal corporation that administers public health and 

education in Cerro Navia 63 states that “the children and youth of Cerro Navia are at a 

disadvantage in terms of competing with students from other comunas that have at their 

disposal the technological advances of education” (Corporación Municipal de Desarrollo 

Social de Cerro Navia 1998, Section 6.4). According to officials at the Municipal 

Corporation, the substantial number of computerization projects in public education in 

Cerro Navia by 1998 had not affected the lack of adequate equipment in the secretarial 

skills program: the students of the municipal school with a secretarial skills program still 

worked with typewriters instead of computers. Similarly, the students of the municipal 

school with an auto repair program had only a 1960 Citroen on which to work.  

In 1998, the Municipal Corporation surveyed a sample of recent graduates of the 

municipal high school which is attended by the majority of all high school students in 

Cerro Navia, public and private, and which offers both vocational-technical and college 

preparatory tracks. Among the vocational-technical students, a majority considered the 

educational equipment available for their specialization inadequate: 62.5 percent of the 

computing students, 62.5 percent of the secretarial students, 75 percent of the accounting 

students, and 20 percent of the nursery school students. The most frequent among the 

reasons given by the students for studying at this particular school was its proximity 

                                                 
63 Public education in Chile is administered at the comuna level either by a Municipal Corporation or an 
Administrative Department of Municipal Education (DAEM). The Administrative Departments are part of 
the organizational structure of the municipality, while the Municipal Corporations are separate, non-profit 
organizations. In 1988, the Controlaría General de la República (Comptroller General), which is 
constitutionally empowered to rule on the legality and constitutionality of decrees and laws, prohibited the 
formation by municipalities of Municipal Corporations to administer social services as an abrogation of the 
state's constitutionally mandated responsibility to provide education, but existing Municipal Corporations 
were allowed to continue functioning. 
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(cited by 96 percent of the vocational-technical students and 80 percent of the general 

education students), while one of the least frequent reasons was its quality (35 percent of 

the general education students and 16 percent of the vocational-technical students said 

they attended this school because it was said to be a good school). Only 44 percent of the 

vocational-technical students and 50 percent of the general education students thought 

that the school had good teachers. None of the students who graduated from the college-

preparatory track went on to college. Inadequate infrastructure at municipal schools is not 

unique to Cerro Navia: a 1997 survey of the Teachers' Union indicated that half of Chile's 

public schools lack sufficient furniture, classroom space, and restrooms (Santiago Times, 

October 3, 1997).  

The Municipality offers job training through programs of the National Service of 

Training and Employment (SENCE, Servicio Nacional de Capacitación y Empleo), 

which are coordinated by the Municipal Office of Job Placement (OMC, Oficina 

Municipal de Colocaciones).64 According to the OMC, there is no demand for employees 

from Cerro Navia in high productivity jobs, because young people from Cerro Navia 

can't compete against those of other comunas where education is better. Most of the job 

placements by the OMC in Cerro Navia are in unskilled positions, such as janitorial 

services, day labor, or food preparation. The OMC once offered a training course in 

computing, but employers did not hire the graduates, the resources of the program and the 

OMC and the time of the students were wasted, and the students' expectations were 

                                                 
64 The training is carried out by an OTEC, an Organismo Técnico de Capacitación, which can be either a 
non-profit or for-profit organization. Many NGOs are becoming certified as OTECs in order to capture 
more revenues and are thus competing with, and functioning in the same way as, for-profit organizations. 
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quashed. As a result of their experience, the OMC does not offer training in computing or 

administration but in such areas as welding and confectionary. The response to training 

programs in such lowproductivity, low status jobs is typified by an interviewee of Goic et 

al.: “training programs for construction skills come [to Cerro Navia], [but] construction 

skills are not very attractive to young people, rather programs that have to do with 

electricity [or] secretarial skills are important (to them).... (These) are the programs that 

don't come to the comuna, they stay in [the comuna of] Santiago, at maximum they reach 

[the comuna of] Quinta Normal” (146). 

The focus groups conducted in Cerro Navia by Martinic and Sunkel (1997) 

indicated the lack of opportunities for young cerro navinos as their major preoccupation 

and identified the improvement of the quality of education in the comuna as a major 

necessity. According to reports by the Municipality, the Municipal Corporation of Social 

Development of Cerro Navia, the Center for Research and Development of Education 

(CIDE), and Programa Impulsa (Corporación Municipal de Desarrollo Social de Cerro 

Navia 1998; de la Maza and Vicherat 1998; Municipalidad de Cerro Navia 1996), the 

major deficiencies of the municipal schools include: lack of revenue, lack of 

infrastructure,65 lack of student motivation, lack of teacher motivation and pedagogical 

innovation, lack of parents' interest in and understanding of the importance their 

participation in their childrens' education, an insufficient number of high schools in the 

comuna, lack of technical proficiency and assistance in the design and implementation of 

                                                 
65 Including unserviceable bathrooms and electrical systems in some schools and furnishings (mobiliario) 
in the majority that are inadequate, insufficient, or in bad condition. Two "important" grants from the 
FNDR were secured to repair the bathrooms and renovate the furnishings (Corporación Municipal de 
Desarrollo Social de Cerro Navia 1998: Section 6.3).  
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projects, the lack of policies and information systems conducive to effective and efficient 

administration of finances and personnel, and excessive administrative rigidity, 

centralization, and bureaucratization. The lack of student motivation is seen as an 

outcome of their socioeconomic and cultural environment which entrains low educational 

expectations, numerous family problems, and the influence of drugs and delinquency. 

Focus groups of teachers in Cerro Navia reveal that they expect poor results from their 

students, whom they see as carrying a “mark of defeat inherited from their parents which 

is almost impossible to erase” (Municipalidad de Cerro Navia 1996, 63-4). 

The study by Goic et al. (1995) documents at the same time the high value cerro 

navinos place on education in overcoming poverty and the low expectations for young 

people in regard to education. These quotes from some of their interviewees typify and 

illustrate the mindset of cerro navinos as well as the contradictions they face pertaining to 

education:  

“In order to improve ... the economic situation of poverty, I think that the major, 
the greatest resource is education, if there isn't education, we're going to continue 
to be stuck in poverty” (61); “... the major weapon by which a country can 
progress ... is by educating the people” (61); nevertheless, “...those who study are 
very few, that is, the kids assume that they have to work” (20); ... “at twenty years 
[old] here [in Cerro Navia], you have to be working and making money, and there 
[in richer comunas], well, no, there the main thing is that you have your career” 
(19-20); “... a child in first grade from the other side [of town] is at the same level 
as a child from here in the third grade” (42); “... in the high schools [on the other 
side of town], they have computers, and here, well, no, ... here the kids are still 
using carbon paper” (42); “in almost all the education ... in high school [here] ..., 
they are trained as technicians, workers, cheap labor” (20); ... “there are very few 
[in Cerro Navia] who can gain access to superior education without a grant or 
something” (20, 61).  
 

Thus, the  perception of limited educational opportunities is shaped by and and responds 

to perceptions of the structure and interactions of the institutions of the economy and 
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education. The Encuesta CASEN 2000, the national survey taken every two years, found 

that 76 percent of 14 to 17 year-old Chileans who did not attend school were from the 

two bottom income quintiles, and the primary reasons given for not attending school were 

economic (MIDEPLAN 2001i) 

 

Health and Equity in Cerro Navia 

It is well agreed that inequity in health care in Chile is a major issue (Duarte and 

Zuleta 199; Larrañaga 1999; PNUD 1998). Levels of health in Chile, as throughout the 

world, are influenced by income, reflecting differences in life-styles and quality of life, 

including access to medical care. Levels of poverty and mortality (Potential Years of Life 

Lost) by comuna in Chile for 1991-1995 are strongly correlated (r = 0.61) (Aguilera and 

Concha 1998). As we have seen, the quality and timeliness of health care in Chile is 

much better in the private than in the public system. Moreover, municipalities in richer 

comunas have the resources with which to supplement their funding of public health. 

Cerro navinos who can afford to subscribe to private health insurance most likely tend to 

receive lower levels of coverage, since they earn less on average and since the level of 

coverage is linked to the amount of the premium. The percentage of the population of 

Cerro Navia relying on public health (60.9 percent) was exceeded in 1996 by only one of 

the 23 comunas of Greater Santiago (with 34 total comunas) for which comparable data 

are available.66  

                                                 
66 Data provided by MIDEPLAN, Departamento Información Social, Encuesta CASEN 1996. The CASEN 
survey is valid at the regional and national levels, but generally not at the comuna level. 
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Public health care is rationed, so by 6 a.m., the clinics are full. Nevertheless, 

according to one patient at the main public clinic in Cerro Navia, “It’s very difficult to 

get treated, there is no medicine, and some of the doctors have been around so long they 

need medicine too” (Santiago Times, Jan. 16, 1998). An interviewee of Goic et al. (41) 

describes the public health care in Cerro Navia thusly:  

[T]here are no doctors, ... there is no medicine, and ... one has to go at dawn to 
take a number. And then what do you have to do? Go to a private doctor [as a 
referral], and sometimes the resources aren’t enough, and if there’s enough for the 
consultation, there’s not enough for the prescription. 
 

In 1997, the per capita allocation of the central government for public health to poor, 

urban comunas like Cerro Navia was $1.55 per month.  

While both Chile’s health and education systems are generally recognized by the 

media, politicians, government officials, etc., to be highly inequitable and, in the case of 

public health and education, underfunded, health care is more routinely seen as in crisis 

and in danger of collapse. Thus, a government survey at the national level found that the 

central government’s management of health policies was viewed much more negatively 

than that of educational policies. Thirty-five percent of the respondents had a positive 

opinion in regard to educational policies, compared to 17.5 percent for health policies; 40 

percent held a negative opinion in regard to health policies, compared to 24 percent for 

educational policies (La Tercera March 11, 1999). This difference in perception resulted 

in greater conflict in the political arena and the media over health than education. 

Municipalities targeted for political action the insufficiency of central government 

disbursements for municipalized health over the insufficiency of central government 

disbursements for municipalized education. 
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The Chilean Association of Municipalities considered central government funding 

for public health care unrealistic and insufficient, and it urged the Ministry of Health to 

increase its per capita allocations to the municipalities (Asociación Chilena de 

Municipalidades 1997, 71). In late 1997, the Association threatened to return the 

administration of public education and primary health care back to the central 

government because of the inadequacy of central government financial support for the 

programs. In September, 55 of the country’s 348 municipalities, including that of Cerro 

Navia, were at the point of abdicating the administration of municipal clinics to the 

central goverment, when the Association and the Frei admininstration agreed to a 17.7 

increase in funding (Santiago Times Nov. 14, 1997). Neither the Ministry of Health nor 

the Chilean Medical Association considered the increase in the per capita sufficient, and 

both called for a profound and structural reform of the Chilean health care system before 

the Senate Health Commission. Some municipalities, including that of Cerro Navia, 

despite the promised increase and a ruling by the Comptroller General that the 

municipalities could not legally return the administration of primary health care to the 

state, rejected the agreement on the basis of the insufficiency of the increase and 

announced their continued intentions to return the responsibility for primary health care 

to the central government (La Tercera, May 7, 1998).  

In October, political figures, citizens, and representatives of more than 150 

community organizations of Cerro Navia marched on La Moneda, the seat of the 

executive branch of government, to demand an increase in the per capita by over 200 

percent (La Epoca Oct. 1, 1997). On the 31st of January and the 1st of February, the 
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Municipality of Cerro Navia held a consulta comunal, a referendum, on the issue of the 

financing of primary health care in the comuna. In the week before the vote, municipal 

employees delivered the ballots door-to-door. The primary positions of the Municipality 

– that it is the central government that should guarantee health care rights and that, if the 

state does not allocate the funds necessary for “decent and equitable” health care, then the 

adminstration and funding of the comuna’s public clinics should be returned to the 

Ministry of Health – carried by 92 and 79 percent respectively, with 64 percent of those 

18-and-over casting ballots (information provided by the Municipality of Cerro Navia). 

As a result of all this political agitiation, Cerro Navia received a one-time “bail-out” 

transfer for health funding from the SUBDERE.  

 

Shifts in the Relative Strength of Political Parties 

 The parties of the left, especially the Communist Party (PC), dominated political 

activity in the territory of what would become the comuna of Cerro Navia during the 

1960s and 1970s when the area was being settled. The Communist Party and, to a lesser 

extent, the Socialist Party, aided the land occupations and negotiated with the government 

regarding land tenure and housing programs (Espinoza 1988; Moulián and De Wolf 

1990; Suckel n.d.; personal interviews). During the 1970s and 1980s, Cerro Navia was 

identifed, and self- identified, as “una comuna roja,” red, and extremely radical and 

hostile to the military dictatorship.67  

                                                 
67 Various people illustrated the radicalism of Cerro Navia to me with the story of the one and only time the 
military dictator dared to visit the comuna. After his entourage had driven in to the function, the people of 
Cerro Navia barricaded the streets and stormed the reception. The dictator had to be helicoptered out. 



 171 

 With the transition to civilian government, the political strength of the PC in Chile 

and Cerro Navia atrophied. The PC initially opposed the pacted transition by which the 

opposition challenged the military regime under its own rules, instead opting for a 

strategy of revolutionary insurrection and opposing voter registration and participation in 

the 1988 plebescite, which discredited it not only with adherents of the center and 

renovated left parties but also with many of its own members. It lost futher creditability 

with its its sudden reversal of its opposition to the pacted transition, without renouncing 

violence as an option. Support for the PC was further undermined by the weakening of 

labor in Chile through deindustrialization and political repression, the fall of the Soviet 

Union, and the exclusion of the PC from the Concertación. 

 In the first municipal election in Cerro Navia, the slate put forward by the 

Communist Party garnered only a little over 10 percent of the vote,68 while the 

Concertación received almost 48 percent, and a coalition of the two major right-wing 

parties captured a little over 19 percent. By the mid-1990s, all major parties were 

represented in the comuna, but it is fair to say that the Party for Democracy (Partido por 

la Democracia, PPD) had become the dominant party. The most important political 

figures by far are the mayor, Cristina Girardi, and her brother, Guido Girardi, who 

represents Cerro Navia’s district in the Chamber of Deputies. Both are leaders in the PPD 

and have been in office continuously since the early 1990s, elected and reelected by 

pluralities consistently much larger than the number of votes for other candidates and 

parties (data from the Servicio Electoral, República de Chile). According to a major, 

                                                 
68 Nationwide, the PC obtained 6.5 percent of the vote in the 1992 municipal elections (Hudson 1994). 
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long-term, ex-Communist Party leader and dirigente of Cerro Navia, in 1989 there were 

about 60 dir igentes in the PC, while by 1998 only a handful were left. The two previous 

presidents of the PC-oriented Unión Comunal de Cerro Navia had left the Communist 

Party and were working for the Municipality. These shifts in the relative strength of 

political parties in Cerro Navia have had significant effects for the muncipality as well as 

for grassroots organizations in the comuna.  

 

The Municipality 

 The Municipality of Cerro Navia, like municipalities in Chile generally, can be 

characterized as overly heirarchical, bureaucratic, departmentally uncoordinated, and 

politicized. The employees of the Municipality of Cerro Navia, according to the 

alcaldesa, are generally ill-paid and poorly motivated (de la Maza and Vicherat 1998, 17). 

Municipalities in Chile tend to be dominated by their executives. The mayor formulates 

the communal development plan, the budget, and capital expenditure projects and 

presents them for approval to the municipal council.69 Because of the mayor’s importance 

in the local power structure, the opportunities for and quality of citizen participation in a 

comuna largely depend on the predilections of the mayor (Cruz and Asún 1998; DOS 

1994). I selected Cerro Navia as a subject for case study partly because of its reputation 

as a comuna with a mayor and a municipality open to the articulation of civil society and 

                                                 
69 The mayor and Municipal Council are elected by the citizens of the comuna. The Council is not an 
internal department of the Municipality, and its major function is that of overseeing the operations of the 
mayor and the municipal departments, which are  under the direction of the mayor. The Council is 
authorized to call any irregularities to the attention of the Comptroller General. The mayor’s proposals as 
well as local ordinances and regulations are subject to the Council’s approval. (División de Organizaciones 
Sociales 1995; Hudson 1994). 
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the municipality. My superficial observations confirmed this perception. Municipal 

functionaries spend considerable time en terreno, in the field, interacting with individuals 

and organizations. It is not unusual for municipal functionaries in Cerro Navia to inform 

citizens of local programs and developments by knocking on every door in the comuna 

(at least sometimes to demagogic rather than truly participatory ends), and the mayor 

herself spends considerable time in the community. The Municipality is often crowded 

with individuals and community organizations’ members and representatives, and the 

municipality and a number of NGOs work closely and successfully with local 

organizations in local development projects. Nevertheless, community leaders and 

personnel of NGOs and the Municipality often indicated that the Muncipality commonly 

favored community organizations and leaders for political reasons. This is consistent with 

qualitative studies at the national level (Cruz and Asún 1998; Zarzuri and Gainza 1997; 

DOS 1994), and I present detailed evidence of the politicization of the juntas de vecinos 

of Cerro Navia in Chapter 6. 

 

Community Organizations  

 The population of Cerro Navia has been relatively highly organized dating back to 

the land occupations and the administrations of Frei, Sr. (1964-1970) and Allende (1970-

1973), which promoted local organization. The comuna continues to have a high number 

of community organizations, grassroots organizations which are legally constituted and 

registered with the respective municipalities. According to data from the División de 

Organizaciones Sociales of the Ministerio General de Gobierno, the number of 
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community organizations in Cerro Navia is exceeded by only three comunas in the 

Metropolitan Region. In 1998, over 500 such organizations were registered with the 

Municipality of Cerro Navia (data provided by the Secretaría Municipal, Municipalidad 

de Cerro Navia). More than half were categorized as Sports and Recreation organizations. 

A second numerical tier of organization types included juntas de vecinos (neighborhood 

councils), cultural centers, centros de madres, and seniors organizations. And a relatively 

few organizations were categorized as dedicated to such issues as health, education, 

ecology, and ethnicity. The primary involvement of the comuna’s churches in community 

organizations is through their support of seniors organizations.  

Most of the juntas de vecinos have their own sedes, or meeting places, which are 

often shared with other organizations. The state of the sede varies from small, one-room 

shacks to large, well equipped buildings. The sede of one paricularly well organized junta 

de vecinos even has adjacent soccer fields and bleachers. In most sedes, irrespective of 

their physical conditions, are implemented various government programs which provide 

opportunities to the people of the neighborhood to participate in sports and recreational 

activities (e.g., aerobics, gymnastics, dance, music), job training (hair cutting and the 

making of hors d’oeuvres and desserts are popular), and health and education awareness 

(family violence, drug and alcohol abuse, etc.). 

Chile’s juntas de vecinos and uniones comunales are often highly politicized. 

Almost all of the juntas de vecinos in Cerro Navia are incorporated into one of two 70 

                                                 
70 According to information from the División de Organizaciones Sociales and officials of the Metropolitan 
Federation of Uniones Comunales of Juntas de Vecinos (FEMUC), the number of uniones comunales in 
Greater Santiago in 1998 varied by comuna from zero to four. Most comunas had only one unión comunal, 
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uniónes comunales. The politicization of the juntas de vecinos and uniones comunales is 

effected through the adherence of their officers to the different political parties. The 

Unión Comunal de Cerro Navia and its member juntas de vecinos are strongly influenced 

by a high concentration of officers who support the Communist Party, while the Unión 

Comunal 27 de Febrero and its member juntas de vecinos are strongly influenced by a 

high concentration of officers leaning to the PPD. There are also dirigentes from other 

parties as well as dirigentes without political leanings in both uniones comunales. 

However, most would agree, at least in general terms, with this succint assessment by 

Rubio Manríquez (1997, 54): “two uniones comunales exist in the comuna: one distant 

from the municipal administration (tied to the PC) and one close (tied to the PPD).” Cerro 

Navia is divided into 34 unidades vecinales, most of which have two juntas de vecinos, 

one belonging to the Unión Comunal de Cerro Navia and the other to the Unión Comunal 

27 de Febrero.  

 

Nongovernmental Organizations in Cerro Navia 

In addition to the comuna having a Municipality and Mayor open and enthusiastic 

about community participation and a present and past of a high level of community 

organization, Cerro Navia presented itself as an apt case for my study because of its 

relatively high level of NGO activity. The following brief outline of the involvement of 

                                                                                                                                                 
but eight comunas had two uniones comunales, and two comunas had four. The degree of politicization of 
the juntas de vecinos and uniones comunales as well as the parties to which they may lean also vary by 
comuna. 
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NGOs in the comuna suggests that their activities are generally ad hoc, uncoordinated, 

and highly insufficient relative to the needs of the people of the comuna.  

At least 15 NGOs have worked with community organizations in Cerro Navia in 

the 1990s. Seven of these have been intermittently active in the comuna as technical 

support (AGT, Apoyo a la Gestión Territorial) through the FOSIS Entre Todos program, 

whose objectives are to promote community organizations and their ability to design and 

implement projects, mainly for neighborhood infrastructure. NGOs present proposals to 

FOSIS to act as AGT. The Municipality decides the location of the projects, the AGT 

works directly with the community to provide the organization and training necessary to 

design and implement a project from start to finish, the Municipality carries out (or 

contracts out) the technical aspects of the project design, FOSIS provides most of the 

financing, and the community contributes labor and a portion of the funds. The goal is for 

the project not only to achieve physical improvements for the neighborhood, but more 

importantly, to leave in place community organizations capable of continuing to 

participate in and contribute to project design and implementation. In 1997, CENPROS 

(Centro de Estudios y Promoción Social) was the AGT for the three FOSIS Entre Todos 

projects in Cerro Navia for the year: the construction of a fenced and lighted soccer field; 

the installation of 550 meters of streetlighting; and the construction and furnishing of a 

student library in the sede of a junta de vecinos. Only 23 similiar FOSIS Entre Todos 

projects have been carried out in Cerro Navia through 1998 (data provided by FOSIS 

Metropolitan Office). To put the impact of these 23 projects into perspective, recall that 

Cerro Navia has 34 unidades vecinales, each with an average population of more than 
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4,000 people. FOSIS does not routinely evaluate their interventions; however, it is very 

clear that three or four such projects per year has very little impact relative to the pressing 

needs of the comuna.  

Other NGOs have worked in Cerro Navia in other kinds of FOSIS programs 

which assist micro-entrepreneurs and provide job training for youth. NGOs have also 

acted as policy analyst consultants to the Municipality, e.g., the Centro de Investigación y 

Desarrollo de la Educación (CIDE) for technical assistance in the production of the 1996 

PADEM and the Programa Interdisciplinario de Investigaciones de Educación (PIIE) for 

the PLADECO.71 The major NGOs active in assisting community organiza tions in Cerro 

Navia in the 1990s other than through FOSIS include:  

1) Actúa, “one of the most important projects in the battle against poverty” (Que 

Pasa, March 21, 1998, 19). Actúa operated in four comunas in Chile, with two more 

comunas to be added later. The program was funded at US$20 million (one-third from 

the Chilean government and two-thirds from the European Union) and was administered 

by the Corporación de Cooperación Internacional (CCI), an NGO formed in 1990 by 

high- level members of the Concertación as an organ to channel international aid. Actúa 

pledged to invest US$500,000 annually for four years in each of the four comunas. The 

general objective of the program was to overcome “la pobreza dura,” hard-core poverty, 

through an integrated, participatory development program at the local, regional, and 

national levels involving the cooperation of government, the private sector, and 

community organizations and other NGOs. Actúa and other NGOs active in Cerro Navia, 

                                                 
71 Plan de Desarrollo Comunal, Communal Development Plan. 
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SUR Profesionales and Impulsa, agreed to form an inter- institutional team so that their 

respective projects in Cerro Navia could be coordinated (Rubio Manríquez 1997).  

Actúa funded one full- time employee in Cerro Navia, the program coordinator for 

the comuna, who interfaced with other NGOs, the community organizations, and the 

Municipality, as well as other actors, in order to set up and work with committees to 

assess needs and formulate and coordinate projects in such areas as education, job 

training, employment, micro-enterprises, psychosocial support, drug and alcohol abuse, 

family violence, justice and human rights, social organization, housing, urban 

infrastructure, and ecology. Even though Actúa originally focused only on 13 unidades 

vecinales in the northeast quarter of the comuna, the work and expectations of the 

program soon outstripped its funding, reflecting “a lack of realism in terms of the 

quantity of professionals and the processes” that a program of its envisioned scope 

required (Rubio Manríquez 1997, 15).  

Actúa functioned in Cerro Navia essentially as a fund for project proposals. 

Various NGOs were contracted to produce needs assessments and community 

organizations were encouraged to participate in the needs assessments and to present 

project proposals to Actúa. Cerro Navia was officially incorporated into Actúa’s program 

in December of 1996, and the program began to operate there effectively in March of 

1997. In October, the program abruptly ended in a financial scandal, leaving employees’ 

salaries and subcontractors’ fees unpaid (Que Pasa, March 21, 1998) and members of 

community organizations that had participated in the program angered, disappointed, and 

disillusioned (personal interviews). According to Actúa personnel, the funding for the 
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program had been spent on election campaigns; according to personnel of the CCI, the 

funds had all been invested, all $20 million, in the four comunas (personal interviews). 

However, in Cerro Navia, very little of the funding promised community organizations 

materialized, and some NGOs who produced needs assessments papers were not paid 

(personal interviews). The program coordinator told me that “All of Actúa’s work is 

lost.” The bitter joke in Cerro Navia was that “Actúa no actúa,” Actúa doesn’t act.  

2) SUR Profesionales worked briefly with Actúa and Impulsa in exploring 

coordinating their efforts; however, with the collapse of Actúa, coordination between 

Impulsa and SUR Profesionales ceased. SUR Profesionales was active in securing 

housing for the people of three of the comuna’s sixteen campamentos, and SUR 

Profesionales was contracted by the Municipality along with Taller PIRET to train 

leaders of community organizations to design and implement projects through Cerro 

Navia’s Neighborhood Development Fund (FONDEVE). The campaign for housing 

(Hidalgo 2000) involved the formation of a coordinating board consisting of SUR 

Profesionales, the Social Assistance Office of the Municipality, and Hogar de Cristo, one 

of the largest and most established of the Chilean assistance-oriented NGOs. The leaders 

and community organizations of the three campamentos were integrated into needs 

assessments and planning. As the program unfolded along four main dimensions – 

material assistance, the strengthening of the community organizations, job training and 

retention, and enrollment in the state housing program – it also incorporated central 

government agencies and other NGOs.  
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Among multiple other tasks, the Municipality coordinated the effort, 

intermediated with state agencies and employers, and gave technical assistance to the 

people of the campamentos, e.g., in terms of saving for the downpayment for their 

housing. SUR Profesionales produced studies and a plan of action regarding the 

campamentos and provided training and technical support to the campamentos’ leaders of 

community organizations. Hogar de Cristo provided various kinds of material support, 

including health services and meals. Specialized NGOs and government agencies 

provided job training and placement. Other central government agencies – Chile Barrio, 

the Ministry of Housing, and FOSIS – provided project and program assistance, including 

buying land and constructing houses for 250 families. The families themselves saved the 

majority of the downpayment, which was subsidized by the Municipality and Hogar de 

Cristo. Various businesses provided cash support for the program. The program began in 

1997; in late 2001, the residents of two of the participating campamentos received their 

new houses (El Mercurio, Oct. 28, 2001). Like Actúa, SUR Profesionales funded one 

employee (part-time) to work on this project in Cerro Navia. Unlike Actúa, the narrow 

focus of the program, the quantity of resources it mobilized, and its success, not only in 

terms of results but also in terms of participatory process, reflect a much more realistic 

and experienced approach to local development than that of Actúa.  

3) Programa Impulsa, conducted in Unidad Vecinal 11, by AZUL Consultores. 

With support from various foundations and government programs – including FOSIS, the 

Consejo Nacional para la Superación de la Pobreza, Fundación Andes, and the Ford and 

Interamerican Foundations – Impulsa, already functioning in three rural comunas, began 
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operations in Cerro Navia in December of 1996. Like SUR Profesionales, Impulsa funded 

one part-time program coordinator for Cerro Navia (Programa Impulsa 1997). The 

program focused its activities on one unidad vecinal, number 11, where the coordinator, 

who was from the comuna, had been a school teacher. The methodology of Impulsa, like 

that of Actúa and SUR Profesionales, emphasizes the participation of local people and 

their organizations, as well as that of the Municipality and other NGOs. However, the 

formal agreement of participation between Impulsa, Actúa and SUR Profesionales did not 

result in anything concrete and was discontinued. Further, the participation of the 

Municipality with Impulsa was unenthusiastic, ineffectual, and discontinued. Impulsa 

works primarily through workshops to train community leaders, emphasizing an 

approach to conversation which links personal problems to social contexts and leads to 

action addressing those problems.  

A core group of local people formed the Grupo de Acción Local (GAL) to 

articulate with Impulsa and the community. GAL has worked primarily with the junta de 

vecinos and the public school of the neighborhood, and, with funding channeled through 

AZUL/Impulsa from the European Union, Canada, and a European NGO, realized 

various kinds of infrastructure projects, e.g., physical improvements to the school and 

street lighting for the neighborhood. In interviews in 1998, members of the GAL 

indicated that they were working with other local groups to come up with a plan to 

address employment, which they see as the major problem facing cerro navinos. The 

GAL members were enthusiastic in their support for Impulsa: they valued the training 

methods but even more importantly saw Impulsa as an essential link for funding of their 
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projects. By 2001, according to the president of GAL, the GAL was using Impulsa’s 

methodology to train younger community leaders. In additon, the GAL was training 

people in financing and operating sewing microenterprises and supplying them with 

sewing machines. However, relationships with Impulsa had deteriorated. The president of 

GAL complained about a lack of transparency with funding – he said the amount of their 

funding would change from day to day. He also protested that the GAL now was capable 

of applying for funding directly to their international sources of support, but Impulsa 

insisted on playing the (middle-class) middleman and would not put GAL into direct 

contact with funders.  

4) Corporación Campaña Compartiendo la Mesa (Comparte), evolved out of ollas 

comunas (community soup kitchens) which operated in the 1980s. With the contraction 

of international aid to Chilean NGOs in the 1990s, Comparte made a strategic decision to 

focus primarily on the poorer comunas of northwestern Santiago; so they moved their 

offices from the more expensive comuna of Providencia to just inside Pudahuel, very 

close to the intersection of its boundary with Cerro Navia and Lo Prado. Comparte 

functioned as a community center for the area, offering an alternative space and various 

workshops and classes to the community. As in the case of most NGOs active in Cerro 

Navia, the lion’s share of funding for Comparte came from the Chilean government; 

unlike any of the other NGOs, Comparte also received funding from individual 

contributions. In addition to moving to a more affordable location, Comparte practiced 

other survival strategies common to the grant economy in which Chilean NGOs operate: 

specialization in serving groups prioritized by the government and the liberal use of 
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flexible labor. Comparte specialized in implementing government programs which target 

vulnerable social groups: children, young people, women, and seniors. The permanent, 

full-time staff of Comparte consisted of only two people. To respond to a government 

request for proposals, Comparte typically formed a team of part-time specialists, and 

together they would construct a proposal, with the possibility of remuneration only if the 

proposal was accepted. If accepted, the team then would implement the project as part-

time, temporary employees. In 1998, Comparte served over 3,000 people in the area 

through such projects or workshops as art appreciation directed toward children at risk; 

theater and juggling for young people; the recollection, writing, and publication of social 

histories of seniors; the promotion of awareness of Mapuche culture for children; reading 

and story-telling for mothers and children; aerobics for women; training in community 

organization and project design and implementation for women community leaders; 

sports and recreation for the family; personal development and leadership training for 

young people in campamentos; and recreational, cultural, and social activities for seniors 

(data provided by Comparte). Like many Chilean NGOs, Comparte dissolved due to lack 

of funds, in 2002.  

5) Trabajo para un Hermano (TPH), a foundation of the Catholic Church of 

Santiago, with centers in Peñalolén, San Joaquín, Cerro Navia y Huechuraba. The focus 

of TPH is to provide employment and economic opportunities to people of scarce 

resources. TPH provides micro-entrepreneurs with job training, technical assistance, and 

credit, and provides the unemployed with job training and placement in such areas as 

gardening, plumbing, electricity, hair cutting, and uphostelery.  
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6) Opción, Corporación de Oportunidad y Acción Solidaria, an NGO formed in 

1990 to implement government programs advancing children’s rights in cooperation with 

the National Service for Minors (SENAME). Opción has a presence in the poorer 

comunas of Santiago and a Center for Ambulatory Diagnosis located in Quinta Normal 

which serves the comunas of Cerro Navia, Quinta Normal, and Lo Prado. Opción is 

primarily an alternative to the encarceration of minors referred by juvenile courts. Other 

clients are “at risk,” victims of abuse, or referred by other institutions, such as schools, 

for problems of conduct. Opción provides both psychological and social assistance. Their 

projects are financed and supervised by SENAME and proposed in licitaciones cerradas, 

by invitation only to certain NGOs. 

7) Cobijo began operations in 1993 in the area of housing and increasingly 

specialized in addressing needs intersecting urban housing and disadvantaged women. In 

Cerro Navia, Cobijo designed and coordinated the construction of a kindergarten, 

financed mostly by international funds channeled through Cobijo. The NGO dissolved 

around the end of 1997.  

8) Taller PIRET, Promoción e Intercambio de Recursos Educacionales y 

Tecnológicos, assisted SUR Profesionales in 1997 in providing training, in cooperation 

with the Municipality, to leaders of community organizations. The training consisted of 

one 12-hour course in the design and implementation of projects; a 32-hour course in 

popular participation, communication, and local development; and two workshops, one 

on health and sexuality, the other for seniors on rights, abuse, and self-esteem. The 

evaluation of the training gives little evidence of success (Municipalidad de Cerro Navia 
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1998). Two hundred fifty-eight people enrolled in the project design and implementation 

course, which was required in order for their organization to participate in Cerro Navia’s 

Neighborhood Development Fund, but the number who completed the course is 

unknown. The course appears to have been of “little effectiveness”: “the [proposed] 

projects presented deficiencies, and in many cases required posterior technical 

assistance” (3). Attendance for the 32-hour course on popular participation etc. “was 

irregular and decreasing.” Forty people enrolled, thirty attended the first class, twelve 

attended the first class of the second stage, and four attended the last session of the third 

stage. Attendance at the workshops was also low and sporadic.  

9) Forja, Formación Jurídica para la Acción, provided technical assistance, 

support, and training in the formation in Cerro Navia of a Community Legal Center, 

staffed by a small team of local women. The Municipality cooperated with the program 

by providing space for the training and the Center’s operations. Forja has replicated this 

project in other comunas, and the training consists of over a hundred classroom hours in 

various aspects of the law, plus an internship of two months. The Center provides 

information, mediation (primarily to family members), and, above all, referrals to other 

agencies. The staff is voluntary and, in the case of Cerro Navia, all are female heads-of-

household. From October to July, 1997, the Center in Cerro Navia provided 212 instances 

of service (data provided by Forja). 

Various conclusions follow from the above outline of NGO involvement in Cerro 

Navia. First, there is little or no coordination of the activities of NGOs. Second, many of 

their interventions are generally quite geographically dispersed. The AGT for FOSIS 
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works each year with a relatively very few locations within the comuna; Impulsa 

concentrates on one unidad vecinal; SUR Profesionales focused on three of the comuna's 

16 campamentos; Cobijo was involved in one construction project. Moreover, the 

coverage is sectorally hit or miss. Job training and services in the area of justice are 

available, but there are no programs in the areas of health or education that involve 

NGOs. The job training programs do not address the pressing issues related to the labor 

market of job insecurity through flexibilization and the insecurities of the lack of 

coverage of social security and health insurance.  

There was broad consensus among the fifteen NGOs that the gap is enormous 

between the need and the coverage for the kinds of services they provide.72 One 

functionary of an NGO that specializes in serving as AGT for FOSIS Entre Todos 

programs contended that their impact on the neighborhood, relative to the needs, was 

“infinitesimal,” both in terms of extension and depth because they are adressing only 

“one problem among thousands,” and only in one specific neighborhood. Another NGO 

interviewee indicated that the “massive quotidian demand” for services in Cerro Navia is 

addressed not through planning and coordination but through purely reactive, ad hoc, and 

band-aid measures; there is much talk about and in coordinating boards, but “the talk 

goes on for months without implementing systematic change.” The overall impact of the 

involvement of NGOs in the comuna, therefore, especially relative to the need for their 

services, is very small. At the same time, the extensive efforts of SUR Profesionales and 

the Municipality focused on assisting the people of the three campamentos to secure 

                                                 
72 The only exception was the interviewee of the NGO involved with the Community Legal Center, who 
felt that the Center could potentially provide services to address 100 per cent of the demand.  
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housing indicates the enormous amount of resources, both in terms of time and material, 

necessary to successful outcomes. This suggests that the incorporation of NGOs into 

local development and social services cannot provide a means of bootstrapping for 

disadvantaged areas in the absence of a large-scale commitment of external resources for 

development and services. 

 

Conclusions  

Cerro Navia is a socio-spatially segregated and socioeconomically disadvantaged 

comuna within the city of Santiago. Relative to the other comunas of the city, it has a 

very low level of human, economic, and social development. Its economy has a very low 

multiplier effect and is dependent on the rest of the city. The comuna’s fundamental 

problems – access to and quality of jobs, education, and health care – are structurally 

rooted in its segregation and dependency. Because of its exaggerated negative image, 

cerro navinos are residentially stigmatized and experience discrimination in the labor and 

credit markets. The comuna’s educational and health systems are deficient and face 

severe resource constraints. In spite of, or because of, its structural disadvantages, Cerro 

Navia has a relatively high level of activity in community organizations, and this activity 

is informed by the politicized relationships of community organizations with the 

Municipality and political parties. The comuna also has a relatively high level of 

involvement by NGOs, although their activities, due to lack of resources, are 

uncoordinated and superficially and geographically restricted relative to the depth and 

breadth of the comuna’s needs. Thus their interventions are in the main ineffectual in 
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addressing the comuna’s fundamental needs or providing a means of structural change for 

the people of the comuna. 

Therefore, the people of Cerro Navia feel that, no matter how hard they work, 

they are largely unable to effect structural change. Goic et al. (1996) conclude that, 

“according to the perceptions of the interviewees,” the disadvantages that the people of 

Cerro Navia experience can be overcome only through investment in the comuna, the 

realization of which is not under the control of cerro navinos but “in the hands of external 

actors” (67). There is a deep, strong, and widespread feeling of frustration in Cerro 

Navia, which takes its source in this impotence coupled with the inaction of the 

government. The transition to democracy generated economic and political expectations 

among the disadvantaged in Cerro Navia and throughout Chile that have not been met. 

Thus, the people of Cerro Navia “feel in large measure defrauded,” a phenomenon shared 

at the national level (Tardito et al. 1995, 74-75).  



 189 

CHAPTER SIX 
COMMUNITY AND NONGOVERNMENTAL  

ORGANIZATIONS IN CERRO NAVIA 
 

 The primary data for this chapter are based on three surveys: a survey of dueñas 

de casa – female heads of households, whether married or single – in Cerro Navia 

regarding the participation of the members of their families in community organizations 

in 1992 and 1997; a survey of officers of community organizations of the comuna; and 

structured but open-ended interviews with personnel of NGOs active in Cerro Navia. 

The female heads of 195 households were randomly surveyed in July, 1998, in 

accordance with a geographically stratified and proportionate sampling design, yielding 

data on 861 individuals. In August, September, and October of 1998, officers of  116 

community organizations were surveyed. These organizations, representing 21 percent of 

the community organizations of the comuna, were randomly selected through a sampling 

design disproportionately stratified by organization type: because of their relative 

centrality in local development and the practice of citizenship, the juntas de vecinos were 

overrepresented, while the sports and recreation organizations and committees of 

allegados were underrepresented due to their relatively narrow goals. And personnnel of 

16 NGOs, virtually all of the NGOs active in the comuna during the 1990s, were 

interviewed using a structured questionaire with many open-ended questions.  

Although the results of this case study cannot be interpreted as representative of 

all comunas, nevertheless they illustrate general dynamics consistent with the results of 

other studies. In addition, focusing on NGOs active in one comuna affords some 

methodological advantages in addressing certain issues. It allows for a comparison of the 
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amount of funding invested in the comuna by the NGOs on the one hand, and the 

Municipality on the other. It also enables an indication of the geographical and temporal 

coverage by NGO interventions relative to the entire area of the comuna, as addressed in 

Chapter 5. The details of the sampling design methodologies and the questiona ires are 

presented in Appendix 3. These survey and interview data are supplemented by multiple 

formal and informal interviews of citizens, dirigentes, and municipal, government, and 

NGO functionaries.  

Through the analysis of the results of the surveys of individuals, community 

organizations, and NGOs in Cerro Navia, we will examine some basic demographics of 

participation; heirarchichal relationships between leaders and members of community 

organizations; the reproduction of inequalities of gender and race/ethnicity in community 

organizations; the orientations of the goals of community organizations; their 

relationships with other community organizations, the Municipality, political parties, 

NGOs, and agencies of the central government; the relative importance of the 

Municipality, NGOs, and the central government in social services at the local level; and 

the relationship of the NGOs to the state and the market.  

 

Individual Participation in Community Organizations in Cerro Navia 

 Of the 861 individuals for whom data were collected, 65 spent time participating 

in community organizations in 1997 and 43 in 1992.73 As we can see from Table 6.1, the  

 

                                                 
73 Participation in community organizations is operationalized here as dedicating time to a community 
organization, thus excluding those who are formal members but do not otherwise participate. 



 191 

Table 6.1: Instances of Participation by Individuals of All Ages  
By Type of Community Organization  

1992 and 1997, Cerro Navia 

 
 

1992 
Organization Type Frequency Percent Cumulative Percent 
Sports and Recreation 22   51.16   51.16 
Junta de Vecinos 12   27.91   79.07 
Centro de Madres   8   18.60   97.67 
Cultural Center   1     2.33 100.00 
Total 43 100.00  

1997a 
Organization Type Frequency Percent Cumulative Percent 
Sports and Recreation 27 40.91   40.91 
Junta de Vecinos 19 28.79   69.70 
Centro de Madres   7 10.61   80.31 
Health   3   4.55   84.86 
Cottage Industry   2   3.03   87.89 
Youth   2   3.03   90.92 
Seniors   2   3.03   93.95 
Committee of Allegados   1   1.52   95.47 
Education   1   1.52   96.99 
Housing   1   1.52   98.51 
Infants   1   1.52 100.03 
Total 66 100.03  
 
a One individual participated in two types of organzitions, Junta de Vecinos and Housing. 

  

large majority of this participation took place among sports and recreation organizations, 

juntas de vecinos, and centros de madres. Nevertheless, Table 6.1 also indicates that a  

considerable degree of diversification in the types of organizations occurred between 

1992 and 1997. The types of organizations multiplied from four in 1992 to eleven in 

1997, and the percentages of instances of participation in organizations not of the top 

three types increased from less than three percent to almost twenty percent. This suggests 

a degree of continuity of participation in traditional organizations (the juntas de vecinos, 
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sports organizations, and centro de madres) parallel with an increase of participation in 

“emerging organizations” (Contreras and Asún 1998; Serrano and Vicherat 2001), largely 

formed around the identities of their individual members and oriented to such groups or 

“single” issues as senior citizens, women (more oriented to feminist issues than the more 

traditional centros de madres), race and ethnicity, consumers, health, education, or 

ecology. According to personnel in the Office of Community Organizations of the 

Municipality of Cerro Navia, the number of community organizations in Cerro Navia had 

also increased substantially during the 1990s. 

We would expect the very young and very old to be more limited in their abilities 

to participate. Table 6.2 indicates that this is the case with our sample: participation rates 

decrease sharply at age 70 and more gradually in the younger age extremes. Moreover, 

over 80 percent of the instances of participation of those under 18 is through sports and 

recreation organizations (two individuals under 18 participated in youth organizations). 

Therefore, if we seek a participation rate that accurately tells us about the practice of and 

struggle for local development and citizenship rights through community organizations 

unimpeded by age, we should focus on the nonaged adult population, which I delineate 

somewhat arbitrarily as ages 18 to 70.74 In 1992, 37 nonaged adults (N = 475) 

participated in community organizations, resulting in a participation rate of 7.86 percent, 

                                                 
74 Eighteen is the minimum age at which one can legally join a junta de vecinos and run for office in  
community organizations (except for youth organizations, which have no legal minimum) (Diario Oficial 
1997, Articles 2 and 20). Seventy seems a good cutoff point since the level of participation drops sharply 
between the age categories of 60 to 69 and 70 to 79, suggesting that age greater than 70 may hinder 
participation. 
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Table 6.2: Participation Rates by Age, 
Cerro Navia, 1992 and 1997 

 
 1992  1997 
 

Age 
Frequency 
Of Total 

Frequency of 
Participation 

Participation 
Rate in Percent 

 Frequency 
Of Total 

Frequency of 
Participation 

Participation 
Rate in Percent 

90 to 99     1   0   0.00     2   0   0.00 
80 to 89     5   0   0.00     7   0   0.00 
70 to 79   18   0   0.00    29   1   3.45 
60 to 69   39   2   5.13    50   5 10.00 
50 to 59   71   5   7.04    94 11 11.70 
40 to 49   88 11 12.50    83 10 12.05 
30 to 39 118 10   8.47  131 14 10.69 
20 to 29  129   9   6.98  141   9   6.38 
10 to 19 157   4   2.55  154 12   7.79 
<10 138   2   1.45  152   3   1.97 

Total 764a 43    5.63  843a 65   7.71 
 
a Those not yet born are excluded. 
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and, in 1997, 53 nonaged adults (N = 537) participated, for a participation rate of 9.87 

percent. This increase in participation rates is not significant at the 0.05 level.75  

Despite the government’s rhetorical emphasis on participation throughout the 

1990s, the biennial National Socioeconomic Survey (CASEN) did not collect data on 

participation in organizations until the year 2000. CASEN 2000 found higher rates of 

participation at the national level than our survey found in Cerro Navia; however, our 

survey and that of CASEN 2000 regarding participation in community organizations are 

not very comparable. CASEN’s operational definitions of key variables – age, 

community organization, and participation – are much broader than mine. CASEN’s 

population is those 12 and older; its definition of community organization includes 

political parties, religious organizations, labor unions, and professional and 

entrepreneurial organizations; and its definition of participation includes those who are 

merely formal members but do not otherwise participate. A further problem of 

comparability between the surveys is that, although MIDEPLAN 2001c disaggregates 

participation by age, gender, type of organization, region, and rural/urban, it does not 

disaggregate along these dimensions at the same time; hence, it does not tell us, for 

example, participation rates of those 18 and older in the urban portion of the 

Metropolitan Area in the kinds of community organizations that we are interested in here 

                                                 
75 A significance test of the proportions yields Z(p1997 - p1992) = 1.13, which is less than 1.645, the critical 
value for a one-tailed test at the 0.05 level. This methodology does not account for the household effect: 16 
of 53 of those 18 to 70 who participated in 1997 and 10 of 38 of those 18 to 70 who participated in 1992 
shared a household with another participant for the respective year. But to add another variable – household 
effect – would only decrease the Z-score.  
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(juntas de vecinos, centros de madres, etc.,) and excluding such organizations as political 

parties, labor unions, etc.  

That said, CASEN 2000 found the rate of membership of those 12 and older in its 

definition of community organizations in the urban Metropolitan Region to be 24 percent 

(MIDEPLAN 2001c, 9), and at the national level it found membership rates of 30.4 

percent for those 12 and older and 31.0 percent of those 18 and older (MIDEPLAN 

2001c, 5). Moreover, disaggregations by organization type indicates a participation rate76 

at the national level of those 12 and older in the types of organizations that fit my 

definition (juntas de vecinos, sports, youth, cultural, etc., and excluding labor unions, 

political parties, etc.) of about 18 percent (author’s calculations from MIDEPLAN 

2001c, 19), considerably higher than the 10 percent our survey finds in Cerro Navia. 

Similarly, a national survey of Chileans 18 and over in 1999 by the United Nations 

Development Program found a participation rate in organizations, using a classification 

system of organizations even less comparable to mine than CASEN 2000, of 33 percent 

(PNUD 2000a, 283).  

Among cerro navinos aged 18 to 70 in 1997, those participating tended to be a 

little older, a little poorer, a lot more female, and to have lived longer in the comuna 

(Table 6.3). Only gender is significant in explaining whether individuals participated (p = 

0.0391), with a coefficient of 0.77: when gender is female, controlling for age and  

                                                 
76 In this particular disaggregation, CASEN 2000 presented data on those who spent time participating in 
organizations rather than those who were merely members of organizations. 
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Table 6.3: Summary Statistics for Selected Variables 
For Individuals 18 to 70 Years Old in 1997: 

Full Sample, Non-Participants, and Participants 
In Community Organizations in Cerro Navia 

 
Full Sample 

Variable N Mean Std. Dev. Minimum Maximum  

Age 537 39 14 18 70 

Gender 534 0.48a 0.50   0   1 

Residence 535 0.92b 0.27   0   1 

Household Income 417 US$336  US$217 US$0 US$1,304 

Non-Participants 

Variable N Mean Std. Dev. Minimum Maximum  

Age 484 39 15 18 70 

Gender 481 0.49 0.50   0   1 

Residence 483 0.91 0.29   0   1 

Household Income 376 US$337 US$212 US$0 US$1,304 

Participants 

Variable N Mean Std. Dev. Minimum Maximum  

Age 53 40 14 18 69 

Gender 53 0.32 0.47   0   1 

Residence 52 0.98 0.14   0   1 

Household Income 41 US$330 US$262 US$93 US$1,304 

 
a The proportion male. 
b The proportion in which the female head of the house lived in Cerro Navia in 1992.  

 

household income, the odds of participating increases 77 percent (Table 6.4).77 When 

organization type is divided into three categories (Table 6.5), sports and recreation, junta 

de vecinos, and other, the differences between nonaged adult participants’ age, gender,  

                                                 
77 I regressed the binomial variable participation on age, gender, and household income, using a generalized 
linear model (proc genmod in SAS) with a logit link function. In conjunction with the generalized linear 
model, I also used a generalized estimating equation to take account of the clustering within households of 
the response variable (16 of the 53 yes responses shared a household with at least one other yes response). 
With the addition of a fourth variable, residence of the female head of the house in Cerro Navia in 1992, an 
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Table 6.4: Logit Generalized Estimating Equation Results  
For the Probability of Participation in Community Organizations  

Of Nonaged Adults, Cerro Navia, 1997 
 

Parameter Estimate St. Error Z Pr > |Z| 
Intercept -2.66 0.59 -4.54 <0.0001 
Gender Female   0.77 0.37    2.06    0.0391 
Gender Male   0.00 0.00   --   -- 
Age (1997)   0.00 0.01   0.47    0.6387 
Household Income -0.00 0.00 -0.50    0.6192 

 

 

 

Table 6.5: Summary Statistics for Selected Variables 
Of Participants Aged 18 to 70 in 1997 

By Organization Categorya 

 
 

Category N Variable Mean St. Dev. Minimum Maximum 
Junta de Vecinos 18 Age  46 13 22 61 
 18 Gender 0.17b 0.38   0   1 
 16 Household Income US$245 US$87 US$93 US$391 
Otherc 18 Age  43 15 18 69 
 18 Gender 0.06 0.24   0   1 
 12 Household Income US$282 US$198 US$93 US$869 
Sports and  18 Age  33 10 18 55 
  Recreation 18 Gender 0.72 0.46   0   1 
 14 Household Income US$453 US$383 US$169 US$1,304 
 
a One individual participated in two categories, Junta de Vecinos and Other. 
b Proportion male. 
C Includes organizations dedicated to mothers, health, cottage industry, seniors, education, housing, 
committee of allegados, and infants. 
 

 

                                                                                                                                                 
error occurs in the covariance matrix estimation (N = 415), so I regressed participation on only residence 
using the above method. Residence was not significant (p = 0.1146). 
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and household income become much more distinct. Figure 1 graphically emphasizes not 

only that double the number of women participates than men, but also that men’s 

participation is almost exclusively in the sports and recreation organizations, while 

women dominate participation in the junta de vecinos and other categories. Those  

participating in the sports and recreation organizations tend to be considerably younger, 

come from households with much greater incomes, and spend much more time 

participating. We might hypothesize that the organizations in the junta de vecinos and 

other categories are more community oriented and thus more truly “civic” than the sports 

and recreation organizations,78 and therefore that participants in the truly civic 

community organizations in Cerro Navia tend to be older, poorer, and  female. However, 

as Table 6.6 indicates, when participation in junta de vecinos or other is regressed on 

age, gender, and household income using the same method described in footnote 77, 

only gender is significant (p = 0.0002 with a coefficient for female of 1.75). 

 

Heirarchical Relationships between Leaders and Members of  Community Organizations 

Individuals that participate in community organizations in Cerro Navia tend to 

devote much less time to juntas de vecinos than to the other categories of organizations 

(Table 6.7). Chile’s National Socioeconomic Survey (CASEN) of 2000 generally found 

higher percentages of “participants” in juntas de vecinos who only participated 

                                                 
78 This is not neccessarily the case. Sports and recreation organizations are active in constructing 
community infrastructure, mainly of a sports-related nature. Group participation in sports and recreation 
may build social capital and community solidarity and offer an alternative to social pathologies. And, as we 
have seen, participants in organizations of the other category tend to be motivated more by individualistic 
than collective concerns, so they are not necessarily more “civic” than sports organizations.  
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Figure 6.1: Gender of Participants 18 to 70 
By Category of Community Organization 

Cerro Navia, 1997a 
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   a One individual is counted in two categories, Junta de Vecinos and Other, since she participated in one organization in each category. 
  b Includes organizations dedicated to mothers, infants, cottage industry, health, education, housing, and seniors. 
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Table 6.6: Logit Generalized Estimating Equation Results  
For the Probability of Participation of Nonaged Adults 

In Junta de Vecinos and Other Organization Categories 
Cerro Navia, 1997 

 
Parameter Estimate St. Error Z Pr > |Z| 
Intercept -4.09 0.77 -5.34 <0.0001 
Gender Female   1.75 0.48    3.67    0.0002 
Gender Male   0.00 0.00    --   -- 
Age (1997)   0.02 0.01    1.52    0.1296 
Household Income -0.00 0.00 -1.78    0.0743 
 

 

occasionally or were merely enrolled than among other types of organizations 

(MIDEPLAN 2001c, 30). This suggests that participation in the juntas de vecinos, the 

Chilean type of community organization par excellence, the most representative, most 

oriented to collective action on a community-wide basis, and most capable of focusing 

demand-making from below, is perhaps more perfunctory and noncommittal and less 

horizontal than in the other types of organizations. According to personnel of NGOs and 

the Municipality of Cerro Navia, it is common for activities in the juntas de vecinos to be 

carried out by a few individuals, with most members mainly participating only at general 

assemblies. Serrano and Vicherat (2001, 12) find, “Even if those who participate most 

today [in the junta de vecinos] are seniors, the people respond [only?] when activities of 

solidarity or referendums are called.” According to a study commissioned by the DOS of 

focus groups of municipal professionals and administrators of the Metropolitan Region, 

the crisis of participation in community organizations is most pronounced in the juntas 
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de vecinos due to their scant poder convocatorio, the ability to motivate people to 

participate, which calls into question the representativeness of their dirigentes (Zarzuri 

and Gainza1997, 23-4). As we can see from Table 6.7, the ratios of members to officers 

and of time spent by officers relative to members are greatest by far in the junta de 

vecinos category, suggesting greater concentrations of power and active participation 

within the juntas de vecinos than in the other categories. This is consistent with the 

propositions that relationships in the juntas de vecinos tend to be more heirarchical than 

in the other types of organizations (Serrano and Vicherat 2001) and that the real 

decisions tend to be made nondemocratically by the organizations’ leaders (Cruz and 

Asún 1998; Zarzuri and Gainza 1997).  

In their case study of the community organizations of three unidades vecinales, 

Serrano and Vicherat (2001, 26) find that the organizations’ leadership positions 

commonly are rotated among the same individuals. Officers of community organizations 

can be reelected legally only once (Diario Oficial 1997, Article 21); otherwise, the 

organization loses its legal standing and hence opportunities for funding. Therefore, 

verifying the rotation of officers is an ongoing task for personnel in the Municipality’s 

Office of Community Organizations, and many community organizations were noted in 

the Municipality’s registry to have lost their legal status due to failure to elect new 

officers. Furthermore, it is very common for people who are officers in one organization 

to also serve as officers in others. For example, according to the Municipality’s registry 

of the comuna’s community organizations and their officers, the president of the unión 

comunal linked to the Municipality and the PPD was also president of a junta de vecinos  
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Table 6.7: Positions and Time Spent by Organization Categorya 

 
 

 All Organizations 
 All Participants Members Officers Non-Members 
Frequency 54 43 8 3 
Percent 100 79.6 14.8 5.6 
Avg. Hrs. per Wk. 3.9 3.6 5.7 3.5 
 Junta de Vecinos 
 All Participants Members Officers Non-Members 
Frequency 18 17 1 0 
Percent 100 94.4 5.6 0 
Avg. Hrs. per Wk. 1.53 1.0 10.0 0 
 Other 
 All Participants Members Officers Non-Members 
Frequency 18 12 4 2 
Percent 100 66.7 22.2 11.1 
Avg. Hrs. per Wk. 3.03 2.5 4.4 3.8 
 Sports and Recreation 
 All Participants Members Officers Non-Members 
Frequency 18 14 3 1 
Percent 100 77.8 16.7 5.6 
Avg. Hrs. per Wk. 7.00 7.5 6 3 
 
a One individual participated in two organization categories, Junta de Vecinos and Other. 

 

and the community organization formed to protest conditions in the public health system 

in Cerro Navia. Also, at least two individuals were presidents of juntas de vecinos, 

seniors organizations, and centros de madres in their respective unidades vecinales. 

Hence, a lack of rotation of leadership both within and among organizations is indicated, 

consistent with the frequent assertion in the literature on community organizations in 

Chile that a concentration of leadership and power commonly occurs among the 

participatory organizations. (Nevertheless, our survey does not support a thesis of many 
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leaders and few followers: Table 6.7 shows that only 15 percent of participants are 

officers.) 

The structured interviews with NGOs active in Cerro Navia support the 

proposition of a degree of monopolization of power by relatively few leaders of 

community organizations. I asked NGO personnel, “How would you describe the 

attitudes and objectives of the community organizations and their leaders with which you 

have worked in Cerro Navia?” Most of the responses to this open-ended question did not 

address the issue of the monopolization of power by leaders. Some of the NGOs had not 

worked with community organizations but with individuals. Some had helped train 

community leaders in terms of project design, but had not observed them extensively in 

the field. The responses of others focused on the objectives and attitudes of the 

organizations rather than the leaders. However, three responses addressed the issue of 

the concentration of power by community leaders in a very outspoken way. None of the 

responses described the leaders as open to participation. One described the leaders as 

caudillos – political bosses or tyrants. Another referred to them as patrones de fundos, 

owners or bosses of landed estates, and viejos apernados – viejo, of course, refers to age, 

and apernado is Chilean slang for one who remains where they are not wanted and/or 

under no circumstances gives up a job or title. In general, these three responses described 

the leaders as rigid, without training or innovation, reluctant to share information with 

members, and unreceptive to new leadership and the needs and energies of young 

people. Two of the responses emphasized that the dynamics of community organizations 

are politicized, in the sense of being influenced by political parties. One said,  
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It is the [political] party that wins the election [of officers] in the juntas de 
vecinos, and that’s why the leaders are not renewed.... Young people [don’t have 
any interest in politics: no están ni ahí]. It’s not the people who participate, but 
the party, politics isn’t interesting to some, so they don’t participate.  
 

 These views are very consistent with the consensus of focus groups of municipal 

personnel of the Metropolitan Region conducted for the DOS, in which the image of the 

dirigente of communuity organizations was also “‘apernado,’ immovable, vitalicio [in 

their positions for life]” (Zarzuri and Gainza 1997, 25). There was also consensus that 

there is little rotation of officers, the dirigentes lack representativeness for their 

communities, and the juntas de vecinos are highly politicized, with intersections between 

them and political parties. We will return to the issue of politicization in the next section 

in the analysis of the surveys of community organizations. 

 

Gender and Ethnicity 

 Participation in community organizations in Cerro Navia is patterned by gender 

and race in ways that most likely reflect structural inequalities and cultural biases. 

Although women participate at much higher rates than men, including in the juntas de 

vecinos, men predominate as the officers of juntas de vecinos, pointing to a sexist 

dynamic. And the rate of participation of indigenous people is much less than their 

incidence in the population, indicating a racist process of (auto)marginalization. 

Studies conducted in the 1980s agree that women participated in community 

organizations in Chile, as in Latin America generally, at much higher levels than men 

(Campero 1987; Hardy 1987; Sabatini 1995; Schild 1990). The participation of the men 

tended to be in less local civil society organizations, such as coordinating organizations, 
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political parties, or labor unions. According to Serrano and Vicherat (2001), all studies 

on participation in community organizations in Chile indicate that “the greatest share of 

participation falls unequivocally on women” (17). In addition, Serrano and Vicherat’s 

case study of community organizations in three unidades vecinales found that women 

carried out most of the collective activities of the organizations and assumed most of the 

leadership roles (17). Nevertheless, the National Socioeconomic Survey (CASEN) of 

2000 found little difference in participation rates between men and women in 

organizations generally or in juntas de vecinos specifically (MIDEPLAN 2001c). We 

have already seen that our survey finds a significant difference in participation rates in 

community organizations by gender: women comprised over two-thirds of nonaged adult 

participants in community organizations in Cerro Navia in 1997 and over 80 percent of 

the participants in juntas de vecinos. We have also already seen that our survey and that 

of CASEN 2000 regarding participation in community organizations are not strictly 

comparable, and MIDEPLAN 2001c does not disaggregate participation by age, gender, 

type of organization, and rural/urban at the same time; hence, it does not indicate, for 

example, the participation rates of CASEN 2000 by gender of those 18 and older in 

urban areas in the kinds of community organizations that we are interested in here 

(juntas de vecinos, centros de madres, etc.,) and excluding such organizations as political 

parties, religious organizations, etc.  

Women’s higher participation rates in community organizations – at least until 

CASEN 2000 – commonly have been explained as an extension of traditional gender 

roles: the care of the home is seen as a feminine responsibility, and the home is extended 
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to the hogar vecinal (Soto n.d.), the neighborhood home. Thus, according to Serrano and 

Vicherat (2001), women assume a protagonistic role in public life when the private 

sphere of action becomes public. Women also have more time to participate in 

organizations, since according to traditional gender roles, they tend to participate less 

than men in the labor market. In contrast, men tend to leave the neighborhood during the 

day for work, and hence experience the hogar vecinal as a “comuna dormitoria,” a 

bedroom community. Participation in community organizations is particularly important 

to many women since it provides an alternative space to their physical and cultural 

confinement to the home in accordance with traditional gender roles. The care of the 

home is a responsibility in general for all its female members but in particular for the 

dueña de casa. Almost two out of three (62 percent) of the non-aged, adult participants in 

community organizations in Cerro Navia in 1997 were dueñas de casa. Thus, the results 

of our survey are very consistent with the theory of the neighborhood as an extension of 

the home in regard to participation in community organizations. Unlike the CASEN 

2000 survey, and like our survey, Serrano and Vicherat find that men’s participation in 

community organizations is almost completely confined to the traditionally masculine 

sports organizations (17). 

 As we see from Figure 6.1 and Table 6.5, 15 of 18 (83 percent) of the nonaged 

adult participants in juntas de vecinos in Cerro Navia were women. But according to the 

Municipality’s registry of community organizations and their officers, a majority of the 

officers of the juntas de vecinos had masculine first names. Our survey results indicate 

that only 17 percent of the participants in juntas de vecinos were men, but 53 percent of 
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the officers of the juntas de vecinos had masculine first names (see Table 6.8). Thus, 

masculinity and authority in community organizations are positively associated, and this 

association intensifies as we move up a level in authority to the two uniones comunales 

of the comuna, the organizations which are the comuna- level associations of the juntas 

de vecinos. Here the masculinity of the names of the officers is even more concentrated: 

86 percent are masculine, while 14 percent are feminine. It is important to recognize that 

the quantitative proportions of men and women as members and officers do not 

necessarily account for qualitative differences. For example, the one female officer of the 

uniones comunales, as the president of the unión comunal linked to the PPD and the 

Municipality and as the person who regularly accompanies the mayor into the 

community, is undoubtedly the most powerful single dirigente in the comuna.  

Nevertheless, this discrepancy in quantitative proportions between male and 

female participants and male and female officers is clear, strong, and indisputable 

evidence of the reproduction in community organizations of the dynamics of gender 

discrimination present in the larger society. A traditional gender culture is very strong in 

Chile. To illustrate, women’s organizations are still referred to as centros de madres, and 

divorce and abortion, even therapeutic abortion, do not legally exist (although marriages 

can be annulled by the Church).79 Thus, consistent with traditional gender roles, in Cerro 

Navia women care for the hogar vecinal by participating disproportionately in the juntas 

de vecinos (and other categories of community organizations) while men  

 

                                                 
79 In March, 2004, the House of Deputies passed legislation legalizing divorce in Chile, a measure the  
Senate had approved in August. The bill is expected to be signed into law by President Lagos. 
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Table 6.8: Frequency and Percent of Masculine and Feminine First Names 
Of the Officers of Juntas de Vecinos and Uniones Comunales 

Cerro Navia, 1997a 

 
First Names Juntas de Vecinos Uniones Comunales Juntas de Vecinos 

+ Uniones Comunales 
Masculine 161 (53) 6 (86) 167 (54) 
Feminine 142 (47) 1 (14) 143 (46) 
Total   303 (100)   7 (100)   310 (100) 

 
a Frequency (Percent) 

 

disproportionately participate in the sports and recreation organizations and occupy the 

positions of power and authority of the juntas de vecinos. 

However, most women in Chile do not participate in community organizations. 

Both the participation and nonparticipation of women are largely informed by sexist 

values, as interpreted by the women, their husbands, and their communities. The 

dominant norms require women’s domesticity. Thus, women participate 

disproportionately in community organizations due to traditional gender roles extended to 

the hogar vecinal, but often against the objections of their husbands (and disapproval of 

their neighbors) who most often emphasize women’s responsibilities to the family home 

over the hogar vecinal. And this preference of their husbands is a primary reason why 

women do not participate (Sabatini 1995; Schild 1990). 

We asked the dueñas de casa that we surveyed if those in their families who 

participated in community organizations “belong to an indigenous or native people,” 

thus using the exact wording as the Census of 1992. Of the 65 people of all ages and the 

53 nonaged adults who participated in community organizations in 1997, only one was 
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identified as belonging to an indigenous culture. None of the people participating in 

1992 were considered indigenous. Thus, the responses indicate that, of the participants, 

zero percent in 1992 and less than two percent of nonaged adults in 1997 belong to an 

indigenous culture. In contrast, the Census of 1992 found that 13.2 percent of the 

population of Cerro Navia over age 14 self- identified as belonging to an indigenous 

culture (Municipalidad de Cerro Navia 1997; Municipalidad de Cerro Navia 1995). 

Therefore, we find a very strong and clear underrepresentation of indigenous people in 

participation in community organizations in Cerro Navia. Although our survey finds that 

indigenous people are extremely marginalized from participation in community 

organizations in Cerro Navia, the National Socioeconomic Survey (CASEN) of 2000 

(MIDEPLAN 2002a) finds levels of participation by indigenous people to be greater 

than the non- indigenous population at the national level. Once again, the same problems 

of comparison between our survey and CASEN 2000 apply. CASEN’s definitions are 

considerably broader than mine, and MIDEPLAN 2002a does not disaggregate 

participation by rural/urban, indigenous/non- indigenous, and organization type at the 

same time.  

Indigenous peoples comprise the group in Chile that is the most excluded and 

discriminated against. According to the Ministry of Planning and Cooperation, 

indigenous people experience not only poverty but also social exclusion “with particular 

severity” (MIDEPLAN 2002a, 5). Table 6.9 shows that the incidences of poverty and 

absolute poverty are higher among indigenous than non- indigneous people for the nation,  
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Table 6.9: Incidence of Poverty and Absolute Poverty,a 

National, Urban, Rural, and Metropolitan Region 
By Ethnicity 
(in percent) 

 
 National 
 Absolute Poverty Poverty 
Non-Indigenous   5.4 20.1 
Indigenous 11.0 32.2 
Total   5.7 20.6 
 Urban 
 Absolute Poverty Poverty 
Non-Indigenous   5.1 19.7 
Indigenous   8.7 30.0 
Total   5.2 20.1 
 Rural 
 Absolute Poverty Poverty 
Non-Indigenous   7.5 22.2 
Indigenous 14.7 36.1 
Total   8.3 23.8 
 Metropolitan Region 
 Absolute Poverty Poverty 
Non-Indigenous   4.3 11.7 
Indigenous   4.6 15.9 
Total   4.3 11.8 
 
a Poverty is defined as income insufficient to satisfy basic needs and absolute poverty as income insufficient 
to satisfy nutritional needs. 
 
Source: MIDEPLAN 2002a, pp. 26, 29, and 31. 

 

rural and urban zones, and the Metropolitan Region. The Human Development Index for 

indigenous people is far below the national average (Santiago Times July 31, 2003).  

Richards (2002) demonstrates that institutionalized discrimination against Chile’s 

indigenous people extends to the Chilean state, which on a large scale in the 1990s 

neglected and sacrificed – probably illegally – the rights of Chile’s majority indigenous 
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community, the Mapuche, to their lands, forests, water, minerals, and a modicum of self-

determination for the goals of “national development,” i.e., “development” plans 

implemented by large corporations. The extreme marginalization that we find in Cerro 

Navia of indigenous people from participation in community organizations most likely 

has its roots in the structural disadvantages of the indigenous population which are bound 

up in the cultural processes of prejudice and discrimination.  

The incidence of participation in community organizations in Chile is evidenced 

or thought to be higher among poorer populations (MIDEPLAN 2001; Sabatini 1995; 

Soto n.d.; Zarzuri and Gainza 1997). Community organizations can provide means by 

which poorer people can achieve personal and community development goals and/or 

advocate for the community regarding structural change, effectively substituting for their 

relative lack of economic and political resources. Thus, the disadvantaged participate at 

higher rates out of necessity: the social capital of organizations offsets, to some degree, 

their lack of human, physical, and cultural capital. Nevertheless, participation rates in 

community organizations in Santiago have been shown to be higher among moderately 

poor comunas than among the poorest comunas (Soto n.d.), where resources even for 

organization are more scarce. While the relative lack of human, physical, and cultural 

capital can stimulate the formation of social capital as compensation, the abject absence 

of human, physical, and cultural capital can be an obstacle to the formation even of 

social capital. The goal of surviving from day to day takes precedence over organized 

participation for the purpose of personal or community development. In recognition of 

this problem, FOSIS projects often concentrate on areas which are not only poor in 
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human capital and public infrastructure but also lacking in community organizations. 

Thus, indigenous people in Cerro Navia may participate less in community organizations 

due to their higher incidence of poverty. 

Indigenous people also may be marginalized from participation due to cultural 

processes. The “exogenous and endogenous discrimination” (Valdés 1996, 50) that 

indigenous people suffer may cause them to be excluded or self-excluded from 

community organizations. Also, cultural differences between indigenous and non-

indigneous people may lead indigenous people to see community organizations as not 

addressing their particular priorities and objectives. For example, Richards (2002) argues 

that Mapuche women’s identity, gender discourse, and demands before the state are 

based less on solidarities of class and gender than on their experience and conception of 

their fundamental difference from non- indigenous pobladoras as members of a distinct 

Mapuche people. One of the Mapuche women’s rights advocates interviewed by 

Richards related that when she attempted to interest Mapuche women of her comuna (not 

Cerro Navia) in her women’s group, they “reacted strongly against her, accusing her of 

drawing attention away from what they considered the important cause: indigenous 

rights.” Mapuche dirigentes Richards interviewed in Cerro Navia had some interactions 

with other community organizations: “[the Mapuche women] don’t see the work [of the 

other organizations] as objectionable, it is just not their cause” (email correspondence, 

5/23/02).  

The results of our survey suggest that relationships of power and exclusion 

pertaining to the larger society are reproduced in community organizations. This 
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questions the degree to which these civil society organizations can effectively function to 

empower those disadvantaged and excluded on the basis of gender and race/ethnicity. 

 

Community Organizations in Cerro Navia 

In this section, we will analyze the results of the surveys of the officers of 

community organizations regarding the goals of the community organizations in Cerro 

Navia and key aspects of their relationships with other community organizations, the 

Municipality, political parties, NGOs, and agencies of the central government. I will 

argue that the results indicate that regional or national member networks of the 

organizations are weak or non-existent, although a certain richness of inter-connectivity 

between community organizations at the neighborhood level is indicated; that the major 

interlocutor of community organizations is not other organizations of civil society, but 

the Municipality; that the community organizations depend on the Municipality/central 

government for their funding; that the dependence of the community organizations on the 

state is further reinforced by their politicization and the clientelistic connections between 

community organizations, political parties, and the Municipality; that community 

organizations do not address the primary problems of the disadvantaged, access to and 

the quality of jobs, education, and health care; that the community organizations do not 

constitute an avenue of participation by which equity can be substantially enhanced or 

demands on the system channeled upwards; and that, rather, the community organizations 

are a means of self-help or the auto-provisioning of public goods. 
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Relationships of Community Organizations with Other Organizations and Institutions 
 

Networks are central to social capital, and, in the literature on the beneficial 

effects of the proliferation of grassroots organizations, emphasis is often placed on the 

formation of regiona l and national networks of secondary or member associations, 

responsible to and representative of their member organizations (Bebbington 1997; 

Carroll 1992; Esman and Uphoff 1984; Fisher 1993). For participation at the bottom to be 

bottom-up participation, that is, for participation at the bottom to be more than merely 

local, instrumental, self-help participation, member associations must play a significant 

role. However, as we have already seen, in Chile the legal framework of the juntas de 

vecinos and uniones comunales limits their association beyond the comuna level, 

fragments their demand-making potential, and facilitates their politicization. In Chile 

generally (personal interview, Director of Citizen Participation of the DOS) and in Cerro 

Navia specifically, community organizations, with the exceptions of the juntas de vecinos 

and the sports organizations, tend not to be formed into member associations, and the 

member associations of the juntas de vecinos are limited to the comuna level. 

Nevertheless, networks linking community and regional/national organizations do exist in 

Chile, particularly among single issue organizations, for example, in the areas of ecology 

and issues of the Mapuche people. However, single issue organizations tend not to relate 

with organizations of different focuses (Serrano and Vicherat 2001), and their dirigentes 

complain that a major obstacle to participation is the lack of coordination, joint action, 

and networks between single issue organizations (Cruz y Asún 1998, 326). 
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The survey of the officers of community organizations in Cerro Navia indicates a 

general absence or weakness of regional and national member networks, especially of 

member networks capable of transmitting bottom-up demands on the system. Sixty 

percent of the sports organizations surveyed indicated they were members of a league and 

97 percent of the juntas de vecinos responded that they were members of one of the two 

uniones comunales of the comuna. However, only one of the 36 juntas de vecinos 

surveyed responded that they were members of a federation of uniones comunales. 

Excluding the juntas de vecinos and sports organizations, only 11 percent (7 of 65) of the 

organizations with responses to this question had participated in some kind of formal 

association or network of community organizations in the past year. Three Centros de 

Madres participated in CEMA, the conservative national umbrella organization of 

Centros de Madres. One seniors organization participated in a seniors network, and 

another participated with other seniors organizations attempting to establish a seniors 

network. Also, a cultural center participated in a sports league, and another cultural center 

participated in a network of day-care centers. 

Despite the indicated weakness of member networks, 61 percent of the 

community organizations surveyed indicated that they had contact or worked informally 

with at least one other community organization in the previous year. The number of 

organizations with which they had cooperated varied from one to thirty, with an average 

of five. The reasons given for this cooperation also vary, but two predominate: of 108 

total instances of cooperation between organizations, 43 were to share information and 32 

were to improve the neighborhood. In nine instances, the organizations united to 
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complain to or negotiate with the Municipality. Hence, our survey data suggest an 

impoverishment of participation of community organizations in networks beyond the 

local level but a certain richness of informal collaboration at the neighborhood level, a 

collaboration with some capability of making demands at the local level. 

Although the community organizations associated between themselves to a 

considerable degree, they related even more to the Municipality. While a little more than 

60 percent cooperated with other community organizations, an even higher percentage, 

76 percent, initiated dialogues with the Municipality. Much smaller percentages 

responded that they had initiated dialogues with an NGO (18 percent) or an agency of the 

central government (two percent). Similarly, community organizations were more likely 

to carry out projects with the Municipality than NGOs or the central government. While 

only 15 percent of the organizations had cooperated in a project with the Municipality, 

fewer organizations cooperated in projects with NGOs (four percent) or the central 

government (three percent). Another five percent of the community organzations 

surveyed participated in projects through FOSIS, primarily implemented by NGOs, in 

coordination with the Municipality and FOSIS, with funding principally from FOSIS. 

Thus, the major referrent and interlocutor of community organizations, as indicated by 

the survey of community organizations of Cerro Navia, is not civil society, but the 

Municipality. 

This dependence of community organizations on the state is reinforced by the 

funding of the community organizations. In the year previous to the survey, 76 percent of 
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the revenues of the community organizations came from the state through FONDEVE80 

or FOSIS. Similarly, the amount of revenues invested in the comuna for local 

development through FONDEVE and FOSIS is much greater than that through NGOs. 

The sum of NGO expenditures on projects in Cerro Navia, calculated from interviews 

with NGOs active in the comuna in the 1990s, was 308 million pesos from 1990 to 

1998.81  This does not include funds from FOSIS programs, generally implemented by 

NGOs in cooperation with the municipalities and funded by the central government. 

Through January, 1998, the total expenditures of FOSIS in Cerro Navia summed to 644 

million pesos (calculated from data provided by FOSIS Metropolitan), and total 

disbursements by the Municipality from 1995 to 1998 through FONDEVE totaled 237 

million pesos (calculated from data provided by the Municipality of Cerro Navia). Thus, 

state funding through FONDEVE and FOSIS sums to almost three times the funding 

channeled through NGOs. Moreover, the revenues disbursed by the Municipality of 

Cerro Navia for projects of local infrastructure, financed with their own revenues as well 

as external sources, totaled 7.5 billion pesos for only one year, 1998. In comparision, the 

effect on local infrastructure of self-help participation and projects carried out by civil 

society organizations is miniscule. 

The lack of autonomy of community organizations is further reinforced by their 

politicization and the clientelistic connections between community organizations, 
                                                 
80 In Cerro Navia, the FONDEVE is called the PAL-FOCAL, Programa de Adelanto Local-Fondo 
Concursable de Adelanto Local, the Program of Local Progress-Competitive Fund for Local Progress. 
81 460 pesos equalled $US1 in 1998 (Central Bank of Chile 2001). The 308 million pesos does not include 
the expenditures of one NGO which had participated in and partially financed construction projects in the 
comuna with and for community organizations. The interviewee was going to calculate the expenditures of 
their NGO in Cerro Navia after our interview, but the NGO went out of business before the information 
was exchanged.  



 218 

political parties, and the Municipality. The politicization of community organizations, 

especially the juntas de vecinos and uniones comunales, is a consistent preoccupation in 

the literature on community organizations in Chile (Cruz and Asún 1998; DOS 1994; 

Oxhorn 1995; Pozo 1990; Sepúlveda et. al 1991;  Soto V. n.d.; Zarzuri and Gainza 1997). 

As we have already seen, current institutional regulations allowing the creation of 

multiple juntas de vecinos and uniones comunales promote their fragmentation and 

politicization. New juntas de vecinos and uniones comunales are said to be formed 

around their alliances with different political parties, and the juntas de vecinos and 

uniones comunales are linked to the parties through the political militancy of their 

officers and to the municipalities through the clientelistic distribution of resources to the 

organizations by the municipalities. (These issues are developed more thoroughly in 

Chapter 6.) However, in the literature to date these linkages are presented in general and 

abstract terms, with the strongest evidence for their existence consisting of summaries of 

opinions of focus groups of dirigentes and municipal officials (Cruz and Asún 1998; 

Zarzuri and Gainza 1997). Data from our survey of community organizations and follow-

up interviews support and flesh out the hypothesis of the politicization and clientelization 

of the juntas de vecinos.  

As we saw in Chapter 5, the juntas de vecinos in Cerro Navia tend to be grouped 

into two uniones comunales, which are generally but loosely linked to political parties 

through the militancy of their officers. Many of the officers of the Unión Comunal de 

Cerro Navia and its member juntas de vecinos traditionally have been leaders of the 

Communist Party, which was the dominant party in the comuna prior to the transition but 
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is now much weakened in the comuna and the nation; and many of the officers of the 

Unión Comunal 27 de Febrero and its member juntas de vecinos are leaders of the Party 

for Democracy (PPD), which since the transition has been the most important party of the 

comuna and the Municipality. Nevertheless, only one of the 36 juntas de vecinos 

surveyed indicated an affinity for any political party, the PPD. 82 It is well known among 

dirigentes that the law governing community organizations requires respect for political 

freedom and prohibits political proselytization within or by community organizations 

(Diario Oficial 1997, Art. 3). Moreover, for most Chileans, politics is anathema, as 

evidenced by the general lack of confidence in political parties and other political 

institutions. This is especially true within community organizations. For example, a focus 

group of dirigentes views  

... politics ... as a highly negative element in community organizations; it divides 
them and can split them apart. ... [A dirigente of the focus group remarks:] “We 
don’t get anything with political dirigentes (dirigentes politiqueros).” ... [T]he 
organizations seem fragile and vulnerable to politics. This vulnerability comes to 
the point at which just the mention of politics can have negative effects (Cruz y 
Asún 1998, 148). 
 

I believe that these factors strongly inhibited the responses of the officers surveyed. It is 

not a coincidence that the leaders of the Unión Comunal de Cerro Navia are also leaders 

of the Communist Party in Cerro Navia and that the president of the Unión Comunal 27 

de Febrero is a PPD leader who regularly accompanies the Alcaldesa, also of the PPD, in 

the field. Nor is it a coincidence that the Municipality’s Office of Community 

Organizations has a very weak connection to the Unión Comunal de Cerro Navia (for 

                                                 
82 Three organizations, a junta de vecinos, a seniors organization, and a cultural center indicated that the 
political party they are closest to is the PPD; one organization, a centro de madres, indicated they were 
closest to the Christian Democrats. 
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example, when I asked personnel of the Office of Community Organizations for the 

telephone numbers of the officers of the Unión Comunal de Cerro Navia, they said they 

didn’t have their numbers and joked that they were with the wrong political party) and a 

very strong connection with the other unión comunal (for example, the president of the 

Unión Comunal 27 de Febrero was often present in that Office, including as an 

employee).  

The intersection of juntas de vecinos, the PPD, and the Municipality is better 

revealed through the follow-up interviews of four juntas de vecinos whose officers 

revealed in the survey that the Municipality had participated in the formation of their 

organizations in the 1990s.83 It is against the law for public or municipal functionaries to 

use their authority to infringe on the political autonomy of the community organizations 

(Diario Oficial 1997, Art. 3), so there would be strong pressures on the officers surveyed 

to exclude the Municipality from participation in the formation of the organization. Thus, 

the results of this question, like the one regarding the political affinity of the organization, 

could very well underestimate the number of juntas de vecinos formed with the 

participation of the Municipality. In each of the four cases, juntas de vecinos of the Unión 

Comunal de Cerro Navia already existed in the respective unidades vecinales, and the 

new or parallel juntas de vecinos were incorporated into the Unión Comunal 27 de 

Febrero. One of these new juntas de vecinos was the one which had indicated its 

closeness to the PPD. The follow-up interviews with the officers of the new juntas de 

                                                 
83 The officers of four other juntas de vecinos indicated that their organizations had also been formed with 
the aid ofmunicipalities in the 1950s, 1960s, and 1980s. 
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vecinos focused on the roles of the Municipality and the PPD in the formation of the 

organizations.  

At first the officers generally were reluctant to offer details about this process but 

eventually recognized that they were members of the PPD and were motivated to form 

parallel juntas de vecinos not only because, as they insisted, the performance of the extant 

juntas de vecinos was mediocre, but also in order to counter the political presence of the 

Communist Party as well as the UDI in the community organizations of the neighborhood 

and to strengthen the forces of the PPD in the Unión Comunal 27 de Febrero. They 

confirmed that the institutional and material support of the Municipality had been 

instrumental in their formation. In two cases, municipal personnel initiated the formation 

process by approaching PPD activists with the proposal of forming parallel juntas de 

vecinos. In one case, employees of the Municipality committed to fencing in the 

neighborhood sede and, in another case, to constructing a sede. Municipal employees also 

facilitated the bureaucratic processes of forming and legalizing the organizations and 

assured the dirigentes that their organizations would have close contacts with the 

Municipality. The promised and demonstrated connection between the dirigentes and the 

Municipality encouraged others of the neighborhood who were “far from the political 

tendencies of the existing organizations” to join the new ones. The interviewees indicated 

that, as a result of their political affiliation, their organizations had maintained very close 

and positive relationships with the Municipality; that their connections with the 

Municipality and the PPD had facilitated the streamlining of bureaucratic processes for 

individuals as well as the ability of other organizations in their neighborhood to obtain 
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support and resources (e.g., small construction projects for sports organizations, buses for 

trips for seniors); and that, as a consequence of these connections, their organizations had 

received various kinds of institutional support, such as access to the Alcaldesa, other 

dirigentes of the comuna, and information regarding courses and projects. However, they 

were all adamant that their organizations had never received funding or other major 

resources due to their political affiliation. 

Thus, according to the interviewees, the politicization of community 

organizations and juntas de vecinos in Cerro Navia stops short of overt corruption. The 

distribution of FONDEVE funding for juntas de vecinos in Cerro Navia supports this 

assertion. The 1997 distribution of FONDEVE funds – which is publicly disseminated in 

the comuna – could hardly be more equal between the juntas de vecinos of the Unión 

Comunal de Cerro Navia and those of the Unión Comunal 27 de Febrero. Seven juntas de 

vecinos of each unión comunal were awarded projects, for fairly equal amounts: about 9 

million pesos to the seven juntas de vecinos of one unión comunal and about 7.5 million 

pesos to the seven juntas de vecinos of the other unión comunal. The distribution of 

FONDEVE 1996 slightly favors the Unión Comunal de Cerro Navia, while the 

FONDEVE 1998 slightly favors the Unión Comunal 27 de Febrero. Hence, there is no 

evidence of the awarding of FONDEVE funds on the basis of the political orientations of 

the juntas de vecinos.  

It is well known that Chile’s political system has a low incidence of corruption, 

especially relative to many other developing countries. Therefore, it is not surprising that 

the available evidence indicates that the politicization of community organizations in 
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Cerro Navia does not extend to the disbursement of funds on political bases. However, as 

we have seen, according to focus groups of dirigentes and municipal officials, community 

organizations, especially the juntas de vecinos and uniones comunales, often are linked to 

political parties and clientelistically to the municipalities through the political affiliations 

of their officers. My follow-up interviews of officers of juntas de vecinos in Cerro Navia 

support this perception and indicate that the politicization and clientelization of 

community organizations occurs in Cerro Navia. Although we do not know the overall 

extent to which it occurs, I have argued that the cases which came to light probably 

underestimate its actual incidence. Many instances of more qualitative data support the 

proposition that the politicization of the juntas de vecinos is widespread, for example, the 

statement by an employee of the Office of Community Organizations that the juntas de 

vecinos are instruments of the political parties. Therefore, the lack of autonomy of 

community organizations is further reinforced by their politicization and clientelistic 

relationships with the Municipality. 

 

The Goals of the Community Organizations 

We asked the officers of the community organizations surveyed the main goals of 

their organizations for the previous year and the percentage to which each goal had been 

achieved. The responses generally indicate a high level of achievement of the goals. The 

officers estimated that 51 percent (113 of 222) of the goals were achieved at 100 percent 

and 71 percent of the goals were achieved at more than 50 percent. While 100 percent 
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was the most frequent response, zero percent was the second most frequent at 15 percent. 

The responses average to 72 percent.  

Categorizations of the goals of the community organizations generally, and the 

juntas de vecinos specifically, are presented in Tables 6.10 and 6.11, respectively. I have 

sorted the goals into categories that address different levels: members, organizations,  

communities, and other. A majority of the goals of the organizations in general are 

oriented to services to their members or the organization (33.4 + 24.8 = 58.2 percent) 

rather than to the community (40.4 percent). This is not the case with the juntas de 

vecinos. Since they tend to be formed less around member identities than the single- issue 

organizations, we would expect the goals of the juntas de vecinos to be more oriented 

toward the community (68.2 percent) and less oriented toward member support, 

development, and recreation (1.4 percent). Organizational goals are also important for 

juntas de vecinos (29.2 percent).  

As we can see from the footnoted examples of the community goals in Table 6.10, 

the overwhelming majority of these do not address the main problems of the comuna, the 

lack and poor quality of jobs, education, and health care. None of the goals have to do 

with channeling demands upward, with the possible exception of the one organization, a 

health organization, which had the goal of the formation of a network (as well as the goal 

of educating the community about health). Some of the member support goals are to 

provide training for self-employment in informal cottage industries, which is clearly 

beneficial in terms of employment and income, but does not address the problems of 

exclusion inherent in the structure of the labor market which results in a high level of  
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Table 6.10: Objectives of Community Organizations  
Cerro Navia, 1997 

 
Categories of Objectives Frequency Percent 
At the Member Level   
  Member recreation   30     13.0 
  Member supporta   24     10.4 
  Member developmentb   23     10.0 
  Subtotal   77     33.4 
At the Level of the Organization   
  Material benefits to the organizationc   35     15.2 
  Organizational concernsd   22       9.6 
  Subtotal   57     24.8 
At the Community Level   
  Material benefits to the communitye   38     16.5 
  Non-material benefits to the communityf   46     20.0 
  Assist the needy     7       3.0 
  Improve the quality of life of the neighborhood     2       0.9 
  Subtotal   93     40.4 
Other   
  Improve relationships with the Municipality     2       0.9 
  Form a network     1       0.4 
  Subtotal     3       1.3 
Total 230     100.0g 

 
a E.g., create a place where people can meet; mutual support among the members; assist the seniors 
(members); collect money to buy medicines cheaper wholesale. 
b E.g., workshops, training, or self-training in arts and crafts, fundraising, or self-employment.; activities for 
members such as gymnastics, arts and crafts, etc.; create a space of growth and conversation. 
c E.g., construct, remodel, repair, or fence the sede; acquire furnishings or equipment. 
d E.g., form or maintain the organization; fundraising; increase participation in the organization. 
e E.g., paving, lighting, garbage removal, fencing, parks, sewerage, potable water. 
f E.g., promote sports or culture; work with, organize, or train youth or dueñas de casa; health education; 
work with other organizations; prevent drug addiction, usually through sports or cultural activities; promote 
community solidarity; improve education. 
g Error due to rounding is present. 
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Table 6.11: Objectives of the Juntas de Vecinos 
Cerro Navia, 1997 

 
Categories of Objectives Frequency Percent 
At the Member Level   
  Member recreation   1   1.4 
  Member support   0   0.0 
  Member development   0   0.0 
  Subtotal   1   1.4 
At the Level of the Organization   
  Material benefits to the organization 13   18.1 
  Organizational concerns   8   11.1 
  Subtotal 21   29.2 
At the Community Level   
  Material benefits to the community 29   40.3 
  Non-material benefits to the community 18   36.7 
  Improve the quality of life of the neighborhood   2     2.8 
  Subtotal 49    68.2 
Other   
  Improve relationships with the Municipality   1     1.4 
  Form a network   0     0.0 
  Subtotal   1     1.4 
Total 72 100.0a 

 
a Error due to rounding is present. 

 

precarious employment, such as cottage industries. And some of the non-material 

community goals have to do with improving health and education in the comuna. For 

example, the goals of various organizations are to educate the community regarding the 

functioning and programs of the local clinic, or to teach first aid, or to bring health 

information to the sick. But this is a band-aid approach to the structural problem of poor 

access to and quality of health care. The goal of one organization was to constitute a real 

alternative to the existing educational system, with some success. This organization 



 227 

consisted of university students who tutored high school students to improve their 

opportunities to get into university. But this is the only organization that I know of in 

Cerro Navia that is effectively addressing the structural roots of the comuna’s exclusion. 

And of course the coverage of this organization is limited.  

So, although the officers’ responses indicate a high level of success in achieving 

the organizations’ goals, and although the achievement of the goals is beneficial to the 

members, organizations, and neighborhoods, participation in community organizations, 

as evidenced by our survey, is not bottom-up participation, but participation limited to the 

bottom. The extent to which community organizations in Cerro Navia respond to rather 

than act upon the system is sharply illustrated by the newly proliferating seniors and 

health organizations. The seniors organizations in Cerro Navia are strongly supported by 

the various Catholic churches of the comuna and function to provide material and non-

material aid to seniors, many of whose only income is a  miserable government pension 

of a dollar a day. The goals of these organizations are to provide some sociability, 

activity, and care to seniors, including just giving them something to eat and drink in the 

course of the day. Although medicine is supposed to be free to those in the public health 

system, for lack of funds the clinics’ supplies are often exhausted. To counter this 

problem, the Municipality has created a number of health organizations, primarily 

composed of seniors with health problems which require maintenance medication, with 

the goal of collecting funds to buy their medicines wholesale and therefore more cheaply. 

Rather than acting to change the system, these organizations clearly exist as a response to 

its failings. Similarly, the goals of the juntas de vecinos are primarily the self-
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provisioning of public goods such as paving, lighting, sewerage, garbage removal, parks, 

etc. 

Community organizations in Cerro Navia can provide members with healthy 

spaces that provide opportunities for recreation, friendship and social networks, 

educational and cultural experiences, personal growth and employment, and material 

support. And community organizations can help provide neighborhoods with badly 

needed infrastructure, such as paving, lighting, parks, etc., and non-material benefits, 

such as the promotion of sports and culture, health education, or even alternative 

education. But community organizations in Cerro Navia do not provide an alternative to 

the system nor even a means of making demands on the system. Participation in 

community organizations, rather than improving opportunities or equity for the 

disadvantaged, merely makes their exclusion more comfortable. 

 

NGOs Active in Cerro Navia 

It has already been established in the analysis of the survey of community 

organizations in Cerro Navia that NGOs have much less influence on the community 

organizations than the state/municipality. Community organizations relate and cooperate 

in projects more frequently with the Municipality than NGOs, and in the year previous to 

the survey, 76 percent of the revenues of the community organizations came from the 

state through FONDEVE or FOSIS. Moreover, the amount of funding by the 

Municipality for social and local development projects eclipses that of FONDEVE, 

FOSIS, and NGOs together. The financial and institutional dependence of community 
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organizations on the state is paralleled by that of NGOs. With the decrease in 

international aid to Chile and its increased channeling through the government in the 

1990s, the central government has increasingly become the major source of funding for 

NGOs, resulting in the loss of a large part of the autonomy of NGOs as civil society 

organizations. As we have already seen, with their increased financial dependence on the 

state, Chilean NGOs are said to have largely become mere implementors of short-term 

projects and programs designed by the state, thus losing a large part of their freedom of 

innovation, operating according to the schedules and requirements set by the state, 

without opportunities to participate in the planning, design, or evaluation of projects or 

programs, competing among themselves for funding in the grant market defined by the 

state, responding to shrinking funding by decreasing permanent personnel and increasing 

subcontracted personnel as well as by going out of business, functioning as a source of 

cheap labor for the state, and operating under general conditions of overexploitation and 

personal and institutional exhaustion (Bengoa 1996; Cancino 1996; de la Luz 2001). 

The results of my interviews with NGOs operating in Cerro Navia support key 

aspects of these propositions. My sample of NGOs is limited in number and limited to 

those operating in Cerro Navia and therefore is not representative. However, all of the 

NGOs in the sample are active not only in Cerro Navia but in other areas throughout 

Santiago, with various of the organizations also operating in other parts of the country. 

Table 6.12 presents the sources of funding from 1990 to 1998 for 15 NGOs active in 

Cerro Navia. On average, a little less than one-third of their resources came from 

international sources and a little more than two-thirds from domestic sources. Many of 
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Table 6.12: Sources of Funding 
For 15 NGOs Active in Cerro Navia, 1990-1998 

In Percent 
 
 

 International National National Disaggregations 
   Government Businesses Individuals Foundations Sales or Fees 
     0 100 100   0   0   0 0 
   10   90 100   0   0   0 0 
     0 100 100   0   0   0 0 
   10   90   95   0   5   0 0 
   30   70   90 10   0   0 0 
   30   70   80   0   0 15 5 
 100     0   -     -  -   -  - 
   50   50 100   0   0   0 0 
     0 100   50   5 25 50 0 
   67   33   80   0   0 20 0 
   30   70   60 40   0   0 0 
   10   90 100   0   0   0 0 
     5   95   95   0   0   0 0 
   80   20 100   0   0   0 0 
   50   50   50   0   0 50 0 

Avg.        31.47        68.53        86.07        3.93        2.14        7.50      0.36 
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the interviewees indicated an accelerated decline of their international funding, and some 

said that their current international funding was ending, without possibilities of renewal. 

Of the domestic sources, an average of 86 percent came from government. Thus, on 

average, a majority (59 percent) of their funding came from domestic governmental 

sources. Small amounts of funding were contributed from civil society: on average, 7.5 

percent from foundations and two percent from individuals. Small amounts were also 

contributed by businesses (an average of four percent) or collected through sales and fees 

(0.36 percent). Thus, the composition of funding sources for these NGOs suggests major 

financial dependence on the state, supplemented primarily by declining funding from 

international sources. Although autonomy from government is generally considered a 

fundamental characteristic of civil society, the incorporation of NGOs into state programs 

of social service delivery and local development, as called for by the neoliberal model, 

diminishes their autonomy from the state.  

Table 6.13 shows that most of our NGOs (10 of 15) experienced a decrease in 

funding from 1990 to 1998, with various of the interviewees indicating an acceleration of 

this trend. Table 6.13 also reveals a strong tendency over the same period toward a 

decrease in permanent personnel and an increase in subcontracted personnel (ocurring in 

both cases for 11 of the 15 NGOs). These data suggest that the labor market for NGO 

personnel, like that of the labor market in general, has become increasingly flexibilized. 

Employees of NGOs increasingly have been subcontracted for temporary, part-time work 

by the project, resulting in decreased job security and health and social security benefits. 

The dependence of NGOs on the state for funding, their loss of programmatic autonomy,  
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Table 6.13: Trajectories of Funding and Personnel 
For 15 NGOs Active in Cerro Navia, 1990-1998 

 
 

Amount of Funding Amount of Personnel 
 Permanent Subcontracted 

down down up 
down down up 
down down up 
down down up 
down down up 
down down up 
down down same 
down down up 
down down up 
down down up 

up down up 
up same up 
up up same 
up up same 
up up up 

 
 
and the flexibilization of their labor supply support the propostion that NGOs are a source 

of cheap labor for the state. According to MIDEPLAN (1997, 32), NGO personnel “work 

more hours for each fraction of pay, because they have a special motivation for the work 

that they do (in each individual is combined the character of a worker and a citizen).”  

Hence, the harnessing of the idealistic callings of non-profit workers in state 

programs of social service delivery and local development represents a budgetary savings 

to the state that otherwise would have to be offset in other ways, for example, increased 

taxation. The functioning of NGOs, as a key sector of civil society in social service 

delivery and local development, is constrained and shaped by the state and the market, 

and the degree to which these civil society organizations can act as a check on more 
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powerful actors in the state or market sectors of society or as a remedy to failures of state 

or market is very much in question.  

Carroll (1992, 15) notes that NGOs are non-profit, but not voluntary: they are 

non-profit in the sense that their boards serve without compensation and not voluntary in 

the sense that their employees’ labor is paid. Moreover, as we have seen in the case of 

NGOs in Chile, they respond to funding and labor market pressures, the same as for-

profit firms, by flexibilizing their labor supply and going out of business. Thus, even 

though the boards of NGOs are non-profit, concerns of the market substantially limit the 

scope of NGOs’ operations. The imposition of market constraints on the functioning of 

NGOs can be clearly illustrated by two examples. The first centers on a demonstration in 

1997 led by the Municipality of Cerro Navia as part of a campaign demanding increased 

central government funding for public health.  

The ten-year contracts imposed by the military government on the municipalities 

requiring them to administer public primary care were set to expire in 1997. In 

September, 55 of the country’s 348 mayors, including the mayor of Cerro Navia, 

threatened to not sign a new contract and to return responsibility of public primary care to 

the central government, claiming that the per capita subsidy for public primary care from 

the central government to the municipalities was grossly inadequate. The monthly 

subsidy to Cerro Navia at that time was 648 pesos or US$1.55 for each person enrolled in 

public health care in the comuna. As part of its campaign to raise central government 

funding for public health in general and in Cerro Navia in particular, the Municipality of 

Cerro Navia mobilized the community organizations of the comuna to demonstrate in 
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front of the Ministry of Health. The demonstration produced a temporary, one-time “bail-

out” for public health care in the comuna, additional funds for medicines. Thus, 29 

percent of the officers surveyed indicated that their organization had participated in 1997 

in one or more demonstrations, and about 85 percent of these (25 percent of all 

organizations surveyed) had demonstrated with the Municipality and against the Ministry 

of Health. None of the organizations had demonstrated with an NGO. The demonstration 

presented an rare opportunity to make demands and effect, to a small degree, the 

structures of social exclusion in which the people of Cerro Navia are bound. 

Nevertheless, not one organization of the NGO sphere of civil society participated, 

although without doubt the institutions and personnel of NGOs active in Cerro Navia 

work hard to overcome social exclusion. It is not surprising that NGOs did not participate 

in demonstrations with the community organizations, but it is significant, because it 

points to the fact that NGOs as non-voluntary civil society organizations typically do not 

participate in activities for which they are not paid. Although voluntarism is generally 

understood to a hallmark of civil society organizations, NGOs are non-voluntary, and 

they are non-voluntary due to economic exigencies.  

We can understand this lack of voluntarism due to market pressures more fully 

through a second example.  In 1997, the same year as the demonstration, attendance in 

the national assembly of the Chilean Association of NGOs (ACCION) was so low that it 

provoked a study to explain why these civil sociey organizations, dedicated to social 

participation, did not participate in their own organization. The study (González 1998), a 

survey of 38 NGO members of ACCION, reveals that the primary reason given for why 
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they did not participate in the national assembly was the progressive deterioration of the 

NGOs economic situations, which threatened their survival, diminished their available 

human resources, and increasingly impeded the extra commitments of time and energy 

implied in participating in their own civil society organization. Thus, the space of civil 

society occupied by Chilean NGOs is not only invaded by the state, but also by the 

market, which obstructs the participation of these civil society organizations which work 

to further social solidarity in collective actions.  
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CHAPTER SEVEN 
INEQUALITY OF MUNICIPAL RESOURCES 

 
 
 

 The residential segregation of Greater Santiago that we examined in is reflected in 

the inequality of revenue and expenditures between municipalities. About two-thirds of 

municipal revenues in Chile come from property taxes, vehicle registrations, and taxes on 

the capital of secondary and tertiary business activities (patentes) (Ministerio de 

Hacienda 1998a, 97, 100; Asociación Chilena de Municipalidades 1995). Thus, the 

primary determinant of municipal revenue prior to intergovernmental transfers is the tax 

base of the comuna, and inequalities in the productive assets and amenities between 

comunas reproduce inequalities in public resources. However, there are redistributive or 

compensatory mechanisms that decrease these inequalities. Substantial percentages of the 

municipal revenues collected are redistributed among the municipalities of Chile, along 

with contributions from the central government and the four richest comunas in the 

nation – Santiago, Providencia, Las Condes, and Vitacura, all in the city of Santiago – 

through the Fondo Común Municipal (FCM, Common Municipal Fund). And transfers 

from programs designed to compensate disadvantaged areas or target poor populations 

pass from the central government through the regional governments to the comunas. The 

most important of these is the Fondo Nacional de Desarrollo Regional (FNDR, National 

Fund for Regional Development), but we will also be looking at the Programa de 

Mejoramiento de Barrios y Lotes con Servicios (PMB, Program of Neighborhood 

Improvement and Lots with Services), and the Programa de Mejoramiento Urbano y 

Equipamiento Comunal (PMU, Program of Urban Improvement and Communal 



 237 

Equipment). In this chapter we will examine inequalities of per capita municipal revenues 

in Greater Santiago, the effects of the major redistributive or compensatory 

intergovernmental transfers on these inequalities, and inequalities of capital expenditures 

by comuna after transfers. Data for 1992 through 1997 on municipal budgets (actual 

revenues and expenditures) and the disbursements of FNDR, PMB, and PMU funds by 

comuna were provided by the Subsecretaría de Desarrollo Regional y Administrativo 

(SUBDERE), which administers the FCM, FNDR, PMB, and PMU. 

  

Inequality of Per Capita Revenue  

Table 7.1 presents per capita revenue by comuna for Greater Santiago, for 1992 

through 1997, and Figure 7.1 arrays the averages for the period. I focus on per capita 

revenue in order to control for differences in population between comunas (which in 

1992 ranged from 40,000 to 330,000). Thus, I divide revenue by the population of the 

comuna according to the Censuse of 1992 (INE 1992). The gradual increase in revenue 

across most of the array followed by a fairly sharp steepening for the final cases 

illustrates considerable inequality. From Figure 7.2 and Table 7.2, we see that the overall 

trend is one of rising inequality. As Table 7.3 shows, over one-third of municipal revenue 

in Santiago goes to the four richest comunas (12 percent of the total number of comunas), 

and over one-half goes to the richest eight (23.5 percent of the 34 comunas). Although 

other groupings are possible, the data can be grouped fairly naturally into three segments: 

a lower segment of 18 comunas with average shares (1992-1997) of one to two percent; a 

middle segment of ten comunas with average shares of two to three percent; and an upper  
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Table 7.1: Per Capita Revenue by Comuna 
Greater Santiago, 1992-1997 

(000s of Pesos) 
 

Comuna 1992 1993 1994 1995 1996 1997 Mean 
Santiago 105.78 128.36 146.97 175.50 204.71 237.73 166.51 
Providencia 101.02 120.89 144.02 169.16 217.24 233.12 164.24 
Vitacura 39.41 81.36 93.91 135.57 155.50 194.53 116.71 
Las Condes 54.81 62.83 77.66 120.83 137.56 164.65 103.06 
Lo Barnechea 35.11 53.57 69.64 115.86 156.74 163.49 99.07 
Quilicura 24.94 30.49 38.59 54.53 96.14 134.36 63.17 
La Reina 23.73 32.38 39.99 54.74 63.16 61.72 45.95 
Maipú 18.65 36.33 41.05 50.06 61.06 68.09 45.87 
San Miguel 34.54 35.08 43.85 50.49 50.24 57.67 45.31 
Ñuñoa 22.57 28.40 36.37 39.72 56.27 73.70 42.84 
Huechuraba 17.87 34.04 39.86 46.01 49.41 63.43 41.77 
Recoleta 19.43 27.12 39.61 45.88 46.88 46.19 37.52 
Cerrillos 16.96 26.44 32.77 37.39 45.29 58.49 36.22 
La Cisterna 34.73 29.37 34.42 37.05 38.39 42.67 36.10 
Independencia 16.83 25.98 31.89 40.06 43.91 50.25 34.82 
Macul 17.77 22.27 26.41 48.12 38.87 50.04 33.91 
San Joaquín 24.21 25.62 27.53 30.60 33.67 36.47 29.68 
Pudahuel 14.83 20.42 21.56 33.99 39.38 47.63 29.64 
Renca 19.56 22.33 27.67 29.55 33.22 41.38 28.95 
Estación Central 18.35 25.53 30.09 31.47 30.21 37.78 28.90 
San Bernardo 18.40 22.25 24.45 26.96 35.31 40.78 28.03 
La Pintana 15.06 19.95 23.96 28.81 36.98 37.30 27.01 
Cerro Navia 18.02 22.57 25.88 30.19 34.57 30.49 26.95 
La Florida 13.42 19.70 23.74 29.46 35.92 35.63 26.31 
Quinta Normal 16.84 20.95 23.19 26.89 32.50 36.28 26.11 
Puente Alto 10.69 17.57 23.71 27.95 32.78 39.43 25.35 
P. Aguirre C. 16.75 22.62 28.40 27.19 24.14 29.29 24.73 
Lo Espejo 16.12 22.54 22.86 28.08 28.49 30.03 24.69 
Conchalí 19.04 17.94 17.60 26.98 31.33 29.45 23.72 
San Ramón 15.61 20.96 22.39 25.01 27.37 29.33 23.44 
Peñalolén 14.91 18.34 21.97 24.93 26.99 32.78 23.32 
La Granja 14.02 18.48 21.97 25.23 28.16 30.89 23.13 
Lo Prado 15.71 19.12 21.63 23.94 25.33 30.83 22.76 
El Bosque 14.22 20.33 20.23 22.40 23.41 27.35 21.32 
 
Source: Calculated from data provided by SUBDERE. Comuna populations from INE 1992. 
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Figure 7.1: Distribution of Average Per Capita Revenue  
By Comuna, Greater Santiago, 1992-1997 

(000s of Pesos)
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Figure 7.2: Lorenz Curve of Per Capita Municipal Revenue 
By Comuna, Greater Santiago, 1992 and 1997 

 

 
 
 

Table 7.2: Gini Coefficients for Per Capita Municipal Revenue  
Greater Santiago, 1992-1997 

 
1992 1993 1994 1995 1996 1997 
0.324 0.315 0.327 0.353 0.381 0.389 
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Table 7.3: Per Capita Municipal Revenue Shares by Comuna 
Greater Santiago, 1992-1997 

(in percent) 
 
Comuna 1992 1993 1994 1995 1996 1997   Mean Cumulative 
Santiago 12.02 11.14 10.76 10.20 10.13 10.23 10.56   10.56 
Providencia 11.48 10.49 10.54 9.83 10.75 10.03 10.41   20.97 
Vitacura 4.48 7.06 6.88 7.88 7.69 8.37 7.40   28.37 
Las Condes 6.23 5.45 5.69 7.02 6.81 7.09 6.53   34.91 
Lo Barnechea 3.99 4.65 5.10 6.73 7.76 7.04 6.28   41.19 
Quilicura 2.83 2.65 2.83 3.17 4.76 5.78 4.01   45.19 
La Reina 2.70 2.81 2.93 3.18 3.12 2.66 2.91   48.11 
Maipú 2.12 3.15 3.01 2.91 3.02 2.93 2.91   51.02 
San Miguel 3.93 3.04 3.21 2.93 2.49 2.48 2.87   53.89 
Ñuñoa 2.56 2.47 2.66 2.31 2.78 3.17 2.72   56.60 
Huechuraba 2.03 2.95 2.92 2.67 2.44 2.73 2.65   59.25 
Recoleta 2.21 2.35 2.90 2.67 2.32 1.99 2.38   61.63 
Cerrillos 1.93 2.29 2.40 2.17 2.24 2.52 2.30   63.93 
La Cisterna 3.95 2.55 2.52 2.15 1.90 1.84 2.29   66.22 
Independencia 1.91 2.26 2.33 2.33 2.17 2.16 2.21   68.43 
Macul 2.02 1.93 1.93 2.80 1.92 2.15 2.15   70.58 
San Joaquín 2.75 2.22 2.02 1.78 1.67 1.57 1.88   72.46 
Pudahuel 1.69 1.77 1.58 1.98 1.95 2.05 1.88   74.34 
Renca 2.22 1.94 2.03 1.72 1.64 1.78 1.84   76.17 
Est. Central 2.09 2.22 2.20 1.83 1.49 1.63 1.83   78.01 
San Bernardo 2.09 1.93 1.79 1.57 1.75 1.76 1.78   79.78 
La Pintana 1.71 1.73 1.75 1.67 1.83 1.61 1.71   81.50 
Cerro Navia 2.05 1.96 1.90 1.75 1.71 1.31 1.71   83.20 
La Florida 1.52 1.71 1.74 1.71 1.78 1.53 1.67   84.87 
Quinta Normal 1.91 1.82 1.70 1.56 1.61 1.56 1.66   86.53 
Puente Alto 1.22 1.52 1.74 1.62 1.62 1.70 1.61   88.14 
P. Aguirre C. 1.90 1.96 2.08 1.58 1.19 1.26 1.57   89.70 
Lo Espejo 1.83 1.96 1.67 1.63 1.41 1.29 1.57   91.27 
Conchalí 2.16 1.56 1.29 1.57 1.55 1.27 1.50   92.77 
San Ramón 1.77 1.82 1.64 1.45 1.35 1.26 1.49   94.26 
Peñalolén 1.69 1.59 1.61 1.45 1.34 1.41 1.48   95.74 
La Granja 1.59 1.60 1.61 1.47 1.39 1.33 1.47   97.20 
Lo Prado 1.79 1.66 1.58 1.39 1.25 1.33 1.44   98.65 
El Bosque 1.62 1.76 1.48 1.30 1.16 1.18 1.35 100.00 

 

Source: Calculated from data provided by SUBDERE. Comuna populations from INE 1992. 
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Table 7.4: Per Capita Municipal Revenue Shares by Segment 
Greater Santiago, 1992-1997 

(in percent) 
 
 

 1992 1993 1994 1995 1996 1997 Mean 
Top 6 41.03 41.45 41.79 44.83 47.89 48.55 44.26 
Middle 10 25.35 25.82 26.81 26.12 24.42 24.63 25.52 
Bottom 8 33.61 32.74 31.39 29.03 27.70 26.82 30.22 

 

segment of six comunas with average shares of greater than four percent. The averages 

for each segment by year are presented in Table 7.4 and plotted in Figure 7.3. We see 

rising shares for the top group, a fairly flat trajectory for the middle group (the lower line 

in the plots), and falling shares for the lower group. Thus, inequality of per capita 

municipal revenue increased among the comunas of Greater Santiago from 1992 through 

1997 primarily due to increasing polarization between the richest and poorest comunas.  

 

The Effects of Key Intergovernmental Transfers  

The Fondo Común Municipal 

The Fondo Común Municipal is the means of redistribution or compensation of 

public funds in Chile which by far has the greatest effect on public resources by comuna. 

All municipalities contribute 60 percent of their property taxes and 50 percent of their 

revenue from vehicle registrations to the FCM. Residential properties below a certain 

minimum are exempt from the property tax, and vehicle registration fees are progressive. 

The four richest comunas contribute revenue from patentes to the FCM: Santiago 
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Figure 7.3: Trends in Municipal Per Capita Revenue Shares by Segment 
Greater Santiago, 1992-1997 
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contributes 55 percent of its revenue from patentes and Providencia, Las Condes, and 

Vitacura contribute 65 percent. The central government also contributes to the FCM by 

an amount set in the national budget. About two-thirds of the FCM is distributed 

progressively according to permanent municipal revenue per capita,84 the number of 

properties exempt from the property tax, and the incidence of poverty85 by comuna. 

Thirteen and a half percent is distributed in direct proportion according to the population 

by comuna; nine percent is divided equally among the comunas; five percent is used to 

award efficiency in municipal management; and five percent is allocated to natural and 

financial emergencies (Asociación Chilena de Municipalidades 1995).  

 The funds that municipalities receive from the FCM are classified in their budgets 

as revenue, and their contributions to the FCM are classified as expenditures (Asociación 

Chilena de Municipalidades 1995; Ministerio de Hacienda 1998b). Thus, the trend of 

rising inequality of revenue which we saw above takes account of transfers to 

municipalities from the FCM but not of transfers from municipalities to the FCM. In 

order to examine the overall effect of the FCM on inequality of municipal revenue in 

Santiago, we have to compare revenue before FCM transfers (revenue minus transfers 

from the FCM plus transfers to the FCM) to revenue after FCM transfers (revenue – 

which includes transfers from the FCM – minus transfers to the FCM). We see from 

                                                 
84 Permanent revenue includes the portion of property taxes, patentes, and vehicle registrations not 
contributed to the FCM as well as revenue from fees, fines, and interest and profits on investments. 
Excluded from permanent revenue are such items as intergovernmental transfers, sales of assets, and 
balances from previous years. 
85 This is measured in various ways which change over time. The Encuesta CASEN is not valid at the 
comuna level for all comunas and all years, and the measures of the same comuna in different years are not 
always comparable (personal email, Departamento de Información Social, MIDEPLAN). 
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Table 7.5 that the level of inequality for revenue before FCM transfers (with a mean for 

1992-1997 of 0.519) is substantially higher than the level of inequality for revenue after 

FCM transfers (with a mean of 0.308). Thus, the FCM reduces the level of inequality of 

revenue between municipalities in Greater Santiago from a level comparable to many of 

the highest cases of national inequality of income to that of an intermediate level of 

inequality for developed countries or a low level for developing countries (World Bank 

1998). (I am not suggesting that inequality of public revenue is the same as inequality of 

income; I make the comparison merely as a point of reference.) From Table 7.6, we  can 

see that the relative positive effect of the FCM on poorer comunas is much greater than 

its relative negative effect on richer comunas. The FCM more than doubles the average 

municipal revenue of the poorest nine comunas. But the revenue of the eight comunas 

that on average lose revenue is diminished by the FCM by only 0.3 to 17.7 percent.  

 

The FNDR, PMU, and PMB 

 Public capital expenditures – outlays for the purchase or construction of physical 

assets – take place at three major levels: sectoral, regional, and municipal.86 As Table 7.7 

shows, sectoral investment comprises the great majority of total public investment in 

Chile and the Metropolitan Region. Sectoral capital expenditures finance projects 

designed, implemented, and evaluated by the ministries of the central government with  

                                                 
86Inversión Real (Real Investment), Subtitle 31 of Chile's public accounting classifications, consists of 
expenditures for capital formation and purchasing of existing physical assets, or, in other words, capital 
expenditures (Ministerio de Hacienda 1998b, 101). These can be oriented toward economic, social, 
ecological, or regional objectives (MIDEPLAN 1999b, 1). 
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Table 7.5: Gini Coefficients For Per Capita  
Municipal Revenue and Comunal Capital Expenditures 

With Adjustments for Redistributive and Compensatory Mechanisms  
Greater Santiago, 1992-1997a 

 
 
  1992  1993  1994  1995  1996  1997 Mean 
Revenue 0.324 0.315 0.327 0.353 0.381 0.389 0.348 
Revenue Before Transfers:       
  PMU/PMBb 0.326 0.323 0.335 0.362 0.385 0.396 0.355 
  FCMc 0.536 0.509 0.486 0.527 0.528 0.527 0.519 
  PMU/PMB plus FCM 0.546 0.526 0.498 0.540 0.534 0.537 0.530 
Revenue After Transfers:       
  FNDRd 0.320 0.308 0.319 0.349 0.376 0.382 0.342 
  FCMe 0.285 0.275 0.287 0.287 0.344 0.368 0.308 
  FNDR plus FCM 0.281 0.268 0.279 0.315 0.340 0.360 0.307 
Capital Expendituresf 0.553 0.485 0.487 0.535 0.583 0.592 0.539 

 
aAn insubstantial amount of inter-comunal compensatory funding is omitted. 
bTransfers from the PMU/PMB are included in municipal revenue. The adjustment to revenue before 
transfers therefore subtracts these funds from revenue. 
cTransfers from the FCM are included in revenue; municipal contributions to the FCM are included in 
expenditures. The adjustment to revenue before transfers therefore subtracts transfers from the FCM from 
revenue and adds contributions to the FCM to revenue. 
dTransfers from the FNDR are not included in municipal revenues, but in complementary accounts. The 
adjustment to revenue after transfers therefore adds these funds to revenue. 
eRevenue minus municipal expenditures to the FCM. 
fExcludes capital expenditures for the construction or purchase of physical assets for the use and operation 
of the municipality. 
 

goals and objectives primarily of trans-regional or national scope. In contrast, regional 

capital expenditures, or Inversion de Decisión Regional (IDR, Regionally Decided 

Investment), are oriented more toward enhancing the basic infrastructure of comunas. 

Thus, regional capital expenditure “constitutes an authentic supplement to municipal 

budgets” (Serrano 1996, 53). In addition, many IDR programs are required to target 

disadvantaged regions, comunas, and/or populations, while sectoral capital expenditures 
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Table 7.6: Net Effecta of the Fondo Común Municipal 
On Per Capita Municipal Revenue by Comuna, 

Greater Santiago, 1992-1997 

(in percent) 
 

Comuna  1992  1993  1994  1995  1996  1997  Mean 
Providencia −19.89 −19.57  −20.24 −22.01 −21.24   −5.97 −17.72 
Santiago −12.52 −13.12  −13.24 −17.20 −19.51 −18.60 −16.50 
Vitacura −12.48 −14.20  −14.96 −12.99 −11.77 −13.19 −13.16 
Las Condes −11.93 −14.37  −16.90    2.00   −8.69   −6.98   −8.42 
La Reina   −7.80   −8.81     7.32    3.68   −8.67   −9.48   −4.48 
Lo Barnechea     6.45   −3.41    −8.27    6.06   −1.38   −6.44   −2.12 
Ñuñoa     3.94   −0.67     1.07   −1.41   −2.77   −2.69   −1.21 
San Miguel     6.37   10.82     0.49   −0.14   −3.61   −7.36   −0.30 
Macul   12.88     7.90     5.44     4.34    6.95     7.19     6.77 
Quilicura     7.49     6.69     2.95     5.94  11.04     5.96     7.04 
Cerrillos   22.86   14.15     3.32     5.73    8.95     5.00     7.96 
Quinta Normal   15.59   18.11   11.93   13.38    2.70   11.24   11.10 
Est. Central   21.58   14.82   11.61   11.37   11.41   14.04   13.51 
San Joaquín   29.75   21.99   23.63     0.00   12.62   15.57   15.66 
Maipú   14.75   20.40   18.37   19.37   20.49   20.12   19.46 
La Cisterna   24.61   53.54   26.90   36.28   24.62   15.02   28.02 
Independencia   70.62   30.55   22.47   33.27   39.02   22.65   31.88 
San Bernardo   39.04   36.35   29.46   32.35   31.94   34.04   33.46 
Recoleta   89.51   55.26   34.87   32.34   25.00   21.80   34.65 
Renca   45.23   54.56   32.56   35.18   30.37   27.20   35.01 
Huechuraba 296.62   80.68   64.39   52.22   35.29   26.55   52.39 
Pudahuel   88.47   75.49   64.33   48.97   53.20   56.68   59.41 
Peñalolén     9.27 149.03   92.31   98.52   88.58   74.61   79.21 
Conchalí 114.47 142.05   96.87   71.99   50.88   70.34   80.24 
La Florida 105.24   96.23   70.85   76.69   73.55   87.16   81.71 
La Granja 127.12   78.44   87.57 101.55 118.58 129.29 106.73 
Puente Alto   97.31 145.77   66.50 120.99 128.09 116.03 111.06 
Lo Prado 166.57 124.55 110.72 111.32 109.78   87.61 111.69 
La Pintana 149.20 128.73   80.44 118.95   98.39 124.50 111.96 
Cerro Navia 164.88 144.54   96.34   96.02   83.92 145.99 113.33 
P. Aguirre C. 220.03 154.91   89.10 108.33 119.98 110.94 121.36 
San Ramón 357.64 182.50 146.09 165.82 111.21 113.57 151.06 
Lo Espejo 598.26 242.18 155.62 117.80 126.90 143.89 166.40 
El Bosque 324.88 205.23 114.58 154.82 193.97 190.48 180.55 
 
aNet Effect in percent = (Revenue from the FCM − Expenditures to the FCM) * 100 / Revenue − Revenue 
from the FCM − Expenditures to the FCM. 
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Table 7.7: Capital Expenditures by Type and Program,  
Chile and the Metropolitan Region, 1992-1997 

(Milliones of  Pesos) 
 

 Chile  Metropolitan Region 
 Pesos Percent  Pesos Percent 

REGIONALa 835,556  18.15   90,676  7.29 
  FNDR 462,817  10.05   34,612  2.78 
  ISARb TOTAL 316,230    6.87   46,895  3.77 
    Ministry of Public Works 103,502    2.25     7,710  0.62 
    Ministry of Housing   36,851    0.80   12,220  0.98 
    Sports and Recreation     5,036    0.11       825  0.07 
    FOSISc   16,856    0.37    2,422  0.19 
    Ministry of Health   11,181    0.24    4,720  0.38 
    Ministry of Interior  PMU   17,881    0.39    5,542  0.45 
    Ministry of Interior PMB 121,102    2.63  13,060  1.05 
    CORFOd     3,819    0.08       394  0.03 
  IRALe   39,607    0.86    9,169  0.74 
    FOSIS   15,171    0.33    2,363  0.19 
    PMU   24,437    0.53    6,806  0.55 
  Convenios de Programaciónf   16,902    0.37           0  0.00 
    Ministry of Housing        134    0.00           0  0.00 
    Ministry of Public Works 16,768    0.36           0  0.00 
    Ministry of Health         0    0.00           0  0.00 
SECTORAL 3,342,747  72.62  974,721  78.28 
  Ministry of Public Works 1,298,333  28.21  125,299  10.06 
  Ministry of Education        9,849    0.21      2,421    0.19 
  Ministry of Housing 1,178,362    25.6  423,157  33.98 
  Ministry of Health    190,532    4.14   90,719    7.29 
  FOSIS      45,898    1.00     6,492    0.52 
  Sports and Recreation        9,948    0.22     8,142    0.65 
  Sanitation    399,008    8.67  117,736    9.46 
  Mass Transportation    200,100    4.35  200,100  16.07 
  Social Fund      10,719    0.23         656    0.05 
MUNICIPAL    424,599    9.22    179,791  14.44 
TOTAL 4,602,903 100.00  1,245,186 100.00 

aInversión de Decisión Regional (IDR, Regionally Decided Investment) 
bInversión Sectorial de Asignación Regional (Regionally Allocated Sectoral Investment) 
cFondo de Solidaridad e Inversión Social (Fund for Solidarity and Social Investment) 
dCorporación de Fomento de la Producción (Corporation for Development of Production) 
eInversión Regional de Asignación Local (Locally Allocated Regional Investment) 
fProgrammatic Agreements, formal agreements between a regional government and one or more ministries 
regarding capital expenditures. 
Source: Based on MIDEPLAN 2001f, 68 and 77.
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are not; so regional capital expenditures constitute an authentic budgetary supplement 

especially to poorer comunas. 

The FNDR is funded by the central government and loans from the Inter-

American Development Bank. SUBDERE allocates the FNDR funds to the regional 

governments, 90 percent on the basis of socioeconomic and territorial compensation, 87 

and five percent each for emergencies and to reward efficiency. The funds can be used 

for construction projects of basic public services (water, sewerage, lighting, streets, etc.) 

and infrastructure for health and education. Both municipalities and the regional sectoral 

services (servicios públicos)88 are eligible to design the projects and present them to the 

regional governments. The regional governments then prioritize the projects and allocate 

the FNDR funds among them, coordinating the FNDR and other regional development 

projects in their capital budget proposal to the Ministry of the Treasury (SUBDERE 

1998; SUBDERE 1997; SUBDERE 1995).  

The PMB is categorized as a Regionally Allocated Sectoral Investment, ISAR. 

These are capital expenditures that are the responsibility of a ministry or its services in a 

specific region, the economic effects of which primarily benefit that region. ISAR funds 

originate with the respective ministries, which allocate the funds to the regions and set 

                                                 
87 The socioeconomic indicators of the formula for distribution in force since 1995 include regional poverty 
levels measured by the Encuesta CASEN (the biennial survey which is valid at the regional level, but not 
for all comunas), infant mortality rates, unemployment, per capita economic production, percent of the 
population without sewerage or potable water, and indicators of health and education. The territorial 
indicators include the inverse of population density, rurality, distance from the Metropolitan Region, etc. 
The formula for distribution weights the socioeconomic and territorial dimensions equally. “The central 
idea is that the less the level of development of a region, the greater is its participation in the total amount 
of the FNDR” (SUBDERE 1998, 3-2). 
88Direcciones Regionales de Servicios Públicos (Regional Offices of Public Services), subordinant to the 
regional executive through the executive of the respective Secretaría Regional Ministerial, the Regional 
Ministerial Secretariat (SUBDERE 1995, 28). 
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the criteria for the projects; the regional governments then allocate the funds among the 

projects submitted to them. In the case of the PMB, the funds are distributed by 

SUBDERE among the regions on the basis of regional poverty rates and lack of 

sanitation, and the municipalities propose the projects to the regional government. The 

PMB targets families living in extreme poverty without sanitation and provides water and 

sewerage, a caseta sanitaria (a kitchen and bath), and regularization of tenancy. PMU 

projects can be categorized either as ISAR or IRAL, Locally Allocated Regional 

Investment. The central government agencies distribute IRAL funds to the regional 

governments which allocate them to the municipalities based on criteria of equity and 

demand. SUBDERE distributes at least 80 percent of the PMU funds to the regions in 

direct proportion to the number of unemployed in the region, with 20 percent reserved for 

emergencies. PMU projects are for community infrastructure and equipment (SUBDERE 

1997; SUBDERE 1995). 

From Tables 7.8 and 7.9, we see that the FNDR, PMU, and PMB comprise a 

majority of regional capital expenditures in the Metropolitan Region and the nation (66 

and 75 percent, respectively). Nevertheless, in order to calculate the effects of central and 

regional government capital expenditures on municipal and comunal resources, it would 

be preferable to have data on all capital expenditures, sectoral and regional, by comuna. 

However, according to officials of SUBDERE, the Treasury, and the Comptroller's 

Office, the government does not compile these data. Claudia Serrano of CIEPLAN who  
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Table 7.8: Regional Capital Expenditures by Program,  
Chile and the Metropolitan Region, 1992-1997 

(Milliones of  Pesos) 
 

 
 Chile  Metropolitan Region 
 Pesos Percent  Pesos Percent 

REGIONALa 835,556 100.00  90,676 100.00 
  FNDR 462,817 55.39  34,612 38.17 
  ISARb TOTAL 316,230 37.85  46,895 51.72 
    Ministry of Public Works 103,502 12.39  7,710 8.50 
    Ministry of Housing 36,851 4.41  12,220 13.48 
    Sports and Recreation 5,036 0.60  825 0.91 
    FOSISc 16,856 2.02  2,422 2.67 
    Ministry of Health 11,181 1.34  4,720 5.21 
    Ministry of Interior  PMU 17,881 2.14  5,542 6.11 
    Ministry of Interior PMB 121,102 14.49  13,060 14.40 
    CORFOd 3,819 0.46  394 0.43 
  IRALe 39,607 4.74  9,169 10.11 
    FOSIS 15,171 1.82  2,363 2.61 
    PMU 24,437 2.92  6,806 7.51 
  Convenios de Programaciónf 16,902 2.02  0 0.00 
    Ministry of Housing  134 0.02  0 0.00 
    Ministry of Public Works 16,768 2.01  0 0.00 
    Ministry of Health 0 0.00  0 0.00 
      

aInversión de Decisión Regional (IDR, Regionally Decided Investment) 
bInversión Sectorial de Asignación Regional (Regionally Allocated Sectoral Investment) 
cFondo de Solidaridad e Inversión Social (Fund for Solidarity and Social Investment) 
dCorporación de Fomento de la Producción (Corporation for Development of Production) 
eInversión Regional de Asignación Local (Locally Allocated Regional Investment) 
fProgrammatic Agreements, formal agreements between a regional government and one or more ministries 
regarding capital expenditures. 
 
Source: Based on MIDEPLAN 2001f, pp. 68 and 77. 
 

has worked in this area as much or more than anyone, assured me these data do not exist 

at the comuna level (personal email). I requested data on capital expenditures by comuna 

from various ministries, central government agencies, and the Secretariat of Regional 

Ministerial Planning and Cooperation of the Metropolitan Region. Only SUBDERE  
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Table 7.9: FNDR, PMU, and PMB 
As Percent of Total Regional Capital Expenditures,  

Chile and the Metropolitan Region, 1992-1997 
(Milliones of  Pesos) 

 
 

 Chile  Metropolitan Region 
 Pesos Percent  Pesos Percent 

FNDR 462,817 55.39  34,612 38.17 
PMU ISAR 17,881 2.14  5,542 6.11 
PMB ISAR 121,102 14.49  13,060 14.40 
PMU IRAL 24,437 2.92  6,806 7.51 
TOTAL 626,237 74.94  60,020 66.19 

 
 
Source: Based on MIDEPLAN 2001f,  pp. 68 and 77. 
 

responded. However, we can still examine the effects on local resources of the the 

FNDR, the PMU, and the PMB, which comprise a majority of regional capital 

expenditures and which are largely targeted toward equity. 

Tables A1.1 through A1.5 (in Appendix 1) present FNDR, PMU, and PMB 

transfers in absolute and per capita terms by comuna for Greater Santiago. Funds 

allocated through the PMU and PMB are recorded as revenue in the municipalities' 

budgets under transfers from other governmental organizations (Asociación Chilena de 

Municipalidades 1995, 57, 59). Thus, in order to measure the effect of the PMU and 

PMB on the inequality of municipal revenue, we will have to compare revenue to 

revenue minus PMB and PMU. As we can see from Table 7.5, per capita revenue before 

PMB and PMU transfers (with a mean of 0.355) is slightly higher than after (with a mean 

of 0.348). 
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FNDR funds do not appear in the municipal budgets, but are recorded in 

complementary accounts (personal interviews; Ruíz 1995, 237). To measure the effect of 

FNDR transfers on municipal revenue, therefore, we need to compare revenue to revenue 

plus FNDR disbursements to the comuna. Table 7.5 shows that the addition of FNDR 

funds to revenue reduces per capita inequality from a mean of 0.348 to 0.342. If we 

compare revenue before transfers from the PMU/PMB and the Fondo Común Municipal 

to revenue after transfers from the FNDR and the FCM, we see from Table 7.5 that the 

total of intergovernmental transfers reduce per capita inequality of municipal resources 

considerably, from a mean of 0.530 to a mean of 0.307. This is presented graphically in 

Figure 7.4. 

 

Inequality of Per Capita Comunal Investment  

 The items of the municipal budget which, according to the Chilean Association of 

Municipalities, have the greatest importance for a comuna's populace are capital 

expenditures (Asociación Chilena de Municipalidades 1995, 87). Budgetary 

classifications divide capital expenditures into municipal and comunal capital 

expenditures. Municipal capital expenditures are for the construction or purchase of 

physical assets for the use and operation of the municipality. Comunal capital 

expenditures are those for all capital projects which are publicly financed – whether by 

the municipality, the regional government, etc. – and which directly benefit the citizens 

of the comuna (Asociación Chilena de Municipalidades 1995, 87-89; Ministerio de  
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Figure 7.4: Average Per Capita Municipal Revenue by Comuna 
Before and After Key Transfers a 

Greater Santiago, 1992-1997 
(000s of Pesos) 

 
 

 
aBefore Transfers = Revenue − Revenue from the FCM + Expenditures to the FCM − Revenue 
from PMU/PMB. After Transfers = Revenue − Expenditures to the FCM + Revenue from the 
FNDR. 

 

Hacienda 1998b, 101-05).89 Examples of the kinds of projects these expenditures finance 

include the construction of neighborhood centers, schools, clinics, first aid stations,  

 
                                                 
89All public sector capital expenditures directly benefitting the comuna's populace are recorded in the 
budgets of the municipalities of the Metropolitan Region under Subtitle 31, item 73, which is termed 
Regional Investment for the Metropolitan Region of Santiago. Despite the term “Regional,” these are 
investments at the comuna level, whether funded through IDR or municipal revenues. 
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Table 7.10: Per Capita Comunal Capital Expenditures 
By Comuna, Greater Santiago, 1992-1997 

(000s of Pesos) 
 

Comuna    1992    1993    1994    1995    1996    1997    Mean 
Providencia 23.91 32.21 28.01 27.51 49.66 27.11 31.40 
Las Condes 16.74 17.11 17.87 24.36 41.94 42.38 26.74 
Lo Barnechea 0.19 10.59 8.67 21.82 43.09 46.37 21.79 
Vitacura 6.53 18.05 19.43 22.73 27.59 34.31 21.44 
Maipú 6.46 14.50 21.56 28.95 27.32 27.02 20.97 
Santiago 13.58 15.24 13.43 11.67 20.92 29.97 17.47 
Quilicura 11.93 7.92 7.31 7.16 22.96 29.94 14.54 
Huechuraba 0.18 6.64 12.95 11.11 6.13 7.13 7.36 
La Pintana 2.30 1.60 4.88 9.85 8.49 5.60 5.45 
La Florida 3.39 5.33 5.22 5.63 7.29 5.10 5.33 
Ñuñoa 2.72 4.16 5.86 4.62 4.95 8.82 5.19 
San Bernardo 5.05 5.27 4.64 4.85 5.43 5.32 5.09 
Renca 6.00 5.54 5.54 3.02 4.18 5.52 4.97 
Recoleta 1.39 4.39 5.75 7.92 5.80 2.79 4.67 
Pudahuel 1.32 2.26 3.62 5.90 7.07 6.59 4.46 
La Reina 1.92 2.36 1.02 6.14 8.95 4.48 4.15 
Cerro Navia 3.74 5.67 2.04 3.09 5.25 3.64 3.90 
Cerrillos 0.42 2.48 2.05 3.10 3.66 11.38 3.85 
Conchalí 3.63 2.67 3.51 3.74 4.75 4.01 3.72 
El Bosque 1.98 6.03 5.45 3.26 2.92 1.72 3.56 
Macul 1.52 2.85 2.06 4.71 3.46 6.75 3.56 
La Cisterna 10.83 2.11 0.96 1.52 2.08 3.56 3.51 
Peñalolén 5.60 3.21 3.33 2.87 2.48 2.50 3.33 
San Joaquín 4.91 2.36 2.04 0.00 3.54 3.00 2.64 
San Miguel 1.04 3.00 5.65 3.59 1.25 1.21 2.62 
Independencia 0.12 0.74 0.98 1.56 6.93 4.66 2.50 
Lo Prado 2.45 3.19 2.20 3.04 1.75 1.05 2.28 
Estación Central 0.21 4.06 4.55 2.06 1.54 0.90 2.22 
Quinta Normal 2.08 2.23 2.69 0.58 2.50 2.32 2.07 
La Granja 2.82 2.87 2.29 1.74 1.87 0.13 1.95 
Lo Espejo 0.93 1.89 2.27 1.68 2.19 1.84 1.80 
Puente Alto 2.16 1.23 2.18 1.43 1.62 1.89 1.75 
San Ramón 2.33 2.14 1.55 1.07 1.79 1.40 1.71 
P. Aguirre C. 0.45 0.94 2.10 1.63 0.59 2.22 1.32 
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sporting fields, plazas, parks, medians, bridges, potable water systems, sewerage, 

lighting, and street paving. 

 Mean (1992-1997) per capita comunal capital expenditures for Greater Santiago 

ranged from 1,320 to 31,400 pesos (Table 7.10). Thus, the municipality with the most 

expenditures on public infrastructure spent 23.79 times more than the municipality with 

the least. From Table 7.5 we see that the Gini coefficient for comunal capital 

expenditures averaged 0.539. Table 7.11 presents per capita means (1992-1997) by 

comuna for: the sum of PMU, PMB, and FNDR transfers; comunal capital expenditures; 

and PMU, PMB, and FNDR transfers as a percentage of comunal capital expenditures. 

For fourteen comunas (41 percent of the 34 comunas of Greater Santiago), PMU, PMB, 

and FNDR transfers constitute a majority of their comunal capital expenditures. The 

correlation between PMU, PMB, and FNDR transfers and comunal capital expenditures 

is −0.666 (p <.0001): the greater the comunal capital expenditures, the less dependence 

on transfers. The correlation between mean per capita comunal capital expenditures and 

mean per capita revenue is even greater: 0.867. Thus, although transfers are the primary 

determinant of comunal capital expenditures for the poorest fourteen comunas, the 

overall determinant of comunal capital expenditures is revenue. Richer comunas are able 

to devote much greater amounts of revenue, in both absolute and relative terms, than are  

poorer comunas, even with the aid of targeted regional capital expenditures. Thus, even 

though PMU, PMB, FNDR, and FCM transfers reduce the inequality of per capita 

municipal revenue from a mean of 0.530 to 0.307, the inequality of per capita comunal  
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Table 7.11: Key IDR Transfers as a Percentage 
Of Comunal Capital Expenditures, 
Per Capita Means for 1992-1997, 

Greater Santiagoa 
 
Comuna IDRb CCEc IDR*100/CCE 
Las Condes 0.00 26.74 0.01 
Vitacura 0.01 21.44 0.05 
Providencia 0.14 31.40 0.45 
Lo Barnechea 0.19 21.79 0.88 
Maipú 0.52 20.97 2.50 
Santiago 0.61 17.47 3.48 
Ñuñoa 0.18 5.19 3.50 
La Reina 0.66 4.15 16.03 
Cerrillos 0.73 3.85 19.01 
Renca 0.99 4.97 19.96 
Independencia 0.53 2.50 21.16 
Recoleta 1.14 4.67 24.28 
Macul 1.11 3.56 31.18 
La Florida 2.02 5.33 37.88 
San Miguel 1.02 2.62 38.98 
Huechuraba 2.93 7.36 39.87 
Conchalí 1.59 3.72 42.70 
La Pintana 2.36 5.45 43.20 
La Cisterna 1.63 3.51 46.36 
Cerro Navia 1.85 3.90 47.30 
Lo Espejo 0.90 1.80 50.05 
La Granja 0.99 1.95 50.56 
Lo Prado 1.23 2.28 54.07 
El Bosque 2.03 3.56 57.02 
P. Aguirre C. 0.78 1.32 58.99 
Quinta Normal 1.23 2.07 59.75 
San Joaquín 1.62 2.64 61.27 
Peñalolén 2.08 3.33 62.32 
Pudahuel 2.88 4.46 64.59 
San Ramón 1.11 1.71 64.79 
San Bernardo 3.52 5.09 69.21 
Quilicura 10.31 14.54 70.89 
Puente Alto 1.35 1.75 77.04 
Estación Central 1.80 2.22 80.98 
 

aError due to rounding is present. 
bInversión de Decisión Regional (Investment of Regional Decision): PMU (Programa de Mejoramiento de 
Barrios, Program of Neighborhood Improvement), PMB (Programa de Mejoramiento Urbano y 
Equipamiento Comunal, Program of Urban Improvement and Communal Equipment), and FNDR (Fondo 
Nacional de Desarrollo Regional, National Fund for Regional Development) 
cComunal Capital Expenditures 
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capital expenditures, with a mean of 0.539, is even higher than per capita municipal 

revenue before transfers.  

 

Conclusions  

Unequal tax bases due to patterns of residential segregation in Santiago result in 

considerable levels of inequality of revenues between the city’s municipalities. The major 

redistributive intergovernmental transfer mechanisms substantially reduce these levels of 

inequality; nevertheless, these transfers do not even halve the levels of inequality. The 

limits to redistribution of public funds – the formula for the FCM and central government 

funding for the FCM, FNDR, PMU, and PMB – are politically determined through the 

legislative process in which the richer and more powerful have advantage. Moreover, the 

overall determinant of municipal capital expenditures – which finance the construction of 

various kinds of infrastructure, including for health and education – is revenue, not the 

amounts of redistributive transfers, and the inequality of capital expenditures between 

municipalities is higher even than that of revenues before redistributive transfers.  

The inequalities of tax bases, revenues, and capital expenditures, and the 

limitations of compensatory transfers, place the poorer municipalities at a disadvantage in 

providing for public infrastructure and services – education, health care, libraries, potable 

water, sewerage, environmental quality, cultural activities, etc. – which would allow their 

populations to participate in the market (as well as in the polity and civil society) on an 

equal playing field. As Roberts (1996) points out, citizens’ exercise of civil and political 

rights, i.e., their participation in the market and the polity, depends on their social rights, 
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the degree to which they have equal opportunities in terms of health, education, and 

welfare. To evaluate policy from a perspective of social citizenship, therefore, is to 

analyze the degree to which policy reproduces inequalities and social divisions or assists 

and empowers the economically, politically, and socially disadvantaged, thus serving to 

integrate them into the mainstream of society. Even if the institutions and financial 

authority of weak local governments can be strengthened, inequities will remain due to 

unequal tax bases between local governments. Thus, the decentralization of the 

administration and financing of public services such as health and education cannot 

ameliorate, but only exacerbate, inequality of opportunity stemming from patterns of 

residential segregation. 
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CHAPTER EIGHT 
INEQUALITY IN THE QUALITY OF PUBLIC EDUCATION 

BETWEEN COMUNAS IN GREATER SANTIAGO 
 
 
 

 We have seen that the development process of the city of Santiago has led to 

socio-spatial segregation and inequality of municipal revenues and resources. In this 

chapter, we will examine the effect of inequality of municipal resources on the quality of 

public education between comunas in Santiago. Public education in Chile is 

“municipalized:” municipalities have authority for its administration and a portion of its 

financing. The central government subsidizes all municipal and almost all private 

schools90 through a voucher system. The state argues that the voucher is sufficient for the 

costs of education, but municipal expenditures on education more than doubled in real 

terms from 1990 to 1996 and, in 1998, accounted for 13 percent of municipal 

expenditures (Asociación Chilena de Municipalidades 1998). Thus, if resources matter 

for the quality of education, then inequality of municipal resources should lead to 

inequality in the quality of public education in Santiago. 

 

School Resources and Student Achievement 

The issue of whether school resources have a positive effect on student 

performance in the United States is “hotly disputed” (Burtless, 1996, 3). Studies on the 

relationship of educational inputs to outputs have been inconsistent, and reviewers of the 

literature have come to opposing conclusions. At issue is the effect of school resources on 

                                                 
90 The subsidy is cut off at a certain amount of tuition. 
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students' academic achievement (measured primarily in terms of standardized test scores) 

and on students' subsequent success (measured mainly in terms of educational attainment 

or earnings). We are more directly concerned in this study with the first issue, although, 

as we shall see, the second also has bearing. In regard to the first issue, one camp 

(Hanushek 1986; Hanushek 1989; Hanushek 1996) argues that the literature shows no 

strong or systematic relationship between school expenditures and academic achievement 

because a minority of the coefficients reported are positive and significant. Hanushek 

does not doubt that resources can be effective in improving student achievement; rather 

he questions whether public schools are efficient in resource allocation. The other camp 

(Hedges, Laine, and Greenwald 1994; Hedges and Greenwald 1996) argues that the 

proportion of the positive, significant estimates is more than sufficient to reject the null 

hypothesis of no significant or substantial effect.  

Hanushek (1986; 1989; 1996) synthesizes studies which relate student 

performance to characteristics of the student's family and school and which report the 

statistical significance of these relationships. His 1986 review incorporates 33 studies 

with a total of 147 equations regressing student achievement in public schools on five 

variables: per pupil expenditure, teacher/pupil ratio, teacher education, teacher 

experience, and teacher salary. He finds that, for each type of input, only 6 to 30 percent 

of the coefficients are positive and significant. He thus concludes that “there is a 

consistency to the results: There appears to be no strong or systematic relationship 

between school expenditures and student performance” (1162. Emphasis in the original.). 

Hanushek 1996 encompasses the literature through 1994, drawing on 90 publications and 
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377 coefficients and adding the independent variables of administrative inputs and 

facilities. He finds that between 9 and 29 percent of the estimates for each input variable 

are both positive and significant (see Table 8.1). Therefore, he once again finds “no 

strong or systematic relationship” between school resources and student achievement 

(56). However, he attributes this lack of a relationship to variations in efficiency of 

resource allocation, not to the proposition that additional resources cannot have a positive 

effect. Notwithstanding, “[t]he existing research research does not indicate under which 

circumstances resources are likely to be used effectively” (57).  

Hedges et al. (1994) and Hedges and Greenwald (1996) argue that the appropriate 

methodology is not to tally the estimates but to submit them to significance testing. Thus, 

Hedges et al. (1994) reanalyze Hanushek's 1989 studies. Their count of the coefficients is 

very similar to Hanushek's, but they argue that, if school resources and student 

achievement are unrelated, only five percent of the results would be expected to be 

significant by chance, with the direction of the relationship evenly divided between 

positive and negative. However, as Table 8.2 reveals, substantially more than five percent 

of the estimates for each explanatory variable are positive and significant, with the 

positive coefficients considerably outnumbering the negatives in five of the seven cases. 

Therefore, Hedges et al. conclude: that resources matter, but resource allocation may not 

be effective in all situations, explaining the presence of insignificant or negative 

estimates (11); that this pattern of results is not consistent with the null hypothesis of no 

effect and that Hanushek's position is one of accepting the null hypothesis after attempts 

to reject it have failed; and that “the data upon which [Hanushek's] conclusion is based  
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Table 8.1: Percentage Distribution of Estimates 
Of the Effect of School Resources on Student Achievement 

From Hanushek's (1996) Literature Review 
 
 

 Significant  Insignificant 
Resources Positive Negative  Positive Negative Unknown 
Per Pupil Expenditure 15 13  27 25 20 
Teacher/Pupil Ratio 9 5  33 27 26 
Teacher Education 29 5  30 24 12 
Teacher Experience 20 7  25 20 28 
Teacher Salary 27 7  34 19 13 
Administrative Inputs 12 5  23 28 32 
Facilities 9 5  23 19 44 
 
Source: Hanushek 1996, 54. 

 

support exactly the opposite conclusion and demonstrate that expenditures are positively 

related to school outcomes” (5).  

Hanushek's (1996) response to this criticism of his methodology is two-pronged. 

First, he argues that, from a policy perspective, the appropriate criterion is not statistical 

significance but confidence that additional resources will improve student performance 

“most of the time.” He explains that he used the terms “strong” and “systematic” “from a 

policy perspective,” but these were “confused with statistical significance.” Second, he 

holds that, from a statistical perspective, the appropriate significance test is whether all 

resource parameters are simultaneously zero (56, n. 21).  

Murnane and Levy's (1996) case study of fifteen elementary schools in Austin, 

Texas, in the early 1990s illustrates more concretely the abstract statistical issues 

addressed above. These public schools served primarily lowincome, minority group  
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Table 8.2: Percentage Distribution of Estimates 
Of the Effect of School Resources on Student Achievement 

From Hedges, Laine, and Greenwald's (1994) Literature Review 
 
 

 Significant  Insignificant 
Resources Positive Negative  Positive Negative Unknowna 

Per Pupil Expenditure       
  Hanushek 1989 24   6  46 24 11 
  Hedges et al. 24   5  45 25  
Teacher/Pupil Ratio       
  Hanushek 1989 13 12  32 43 45 
  Hedges et al. 10 13  38 38  
Teacher Education       
  Hanushek 1989 11   7  41 42 37 
  Hedges et al. 11   7  44 38  
Teacher Experience       
  Hanushek 1989 32   8  35 25 15 
  Hedges et al. 30   5  40 25  
Teacher Salary       
  Hanushek 1989 24   9  36 31 24 
  Hedges et al. 21   9  37 33  
Administrative Inputs       
  Hanushek 1989 19   3  38 41 24 
  Hedges et al. 14   6  40 40  
Facilities       
  Hanushek 1989 16 12  40 33 31 
  Hedges et al.   9 10  39 42  
 
aHedges et al. do not include the insignificant, unknown estimates or calculate them into the percentages. 
The numbers for Hanushek 1989 (1989) in this column are absolute. 
 
Source: Hedges et al. 1994, 7. 

 

children. Their achievement levels were extremely low and, as a result of a desegregation 

court case, they were designated priority schools and given $300,000 a year above 

normal spending levels for five years. Student achievement in terms of attendance and 

test scores improved in only two (Ortega Elementary School and Zavala Elementary 
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School). Murnane and Levy point out that the tally method would indicate no relationship 

between the extra resources and student achievement, while significance testing would 

find a significant, positive relationship. The central issue that Murnane and Levy's case 

study addresses is, what was the difference in the allocation of resources between the 

effective and the ineffective schools? At the ineffective thirteen, the money was primarily 

spent on reducing class size, with minimal changes in methods of instruction, curriculum, 

etc. Ortega and Zavala also reduced class size, but in addition they adopted the reading 

and math curriculum for the school district's gifted and talented children, brought health 

services to the schools (which proved key to raising attendance rates), and invested 

heavily in increasing parent participation. Thus, additional resources are not necessarily 

sufficient to improve the quality of schooling: they must be, to some degree, effective. 

Class size (or the teacher/pupil ratio) is understood as a fundamental explanatory variable 

in the literature. In this case, class size explains little, and the variables which do explain 

the difference do not appear in Table 8.1or Table 8.2. Murnane and Levy's suggest “that 

very few if any of the studies that Hanushek and Hedges summarized are specified 

correctly” (95-96). 

The effect of school resources on students' subsequent economic success is also 

strenuously debated (Betts 1996; Card and Krueger 1996; Hanushek 1996). However, in 

contrast to the literature on the effect of school resources on student achievement, most 

estimates of the effect of school resources on students' economic outcomes are significant 

and positive (Betts 1996, 143-147; Card and Krueger 1996, 109-113). Betts (1996) and 

Hanushek (1996) argue that this is due to problems of aggregation (data for resources are 
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mostly available at the state or school district level, not the school level), and sample 

selection (the effect is more often observed for older workers). Betts notes that the only 

study (Wachtel 1975) which disaggregates resources to the school level finds no 

significance. Card and Krueger (1996) counter that Sander (1993) finds similar levels of 

significance for the 86 single-school districts as for the 68 multiple-school districts of his 

study of Illinois schools. Betts argues that the more notable effect for older workers 

suggests a response to a structural change over time: “diminishing returns, rising 

bureaucratization and centralization of public education, and the rising level of teacher 

unionization” (184). Burtless (1996, 18-20) however points to an alternative explanation 

which also addresses the paradox that the effects of additional resources are observed 

more clearly on students' economic success than on their academic achievement. 

Academic achievement effects are observed on students who received their schooling 

since the 1960s, but labor market effects are observed on workers many of whom 

received their schooling prior to the 1960s. And the variation of school resources in the 

United States, while still considerable, has tended in recent decades to converge. 

Therefore, the differences in evidence found for the two effects may well lie in 

differences in the variation of resources across time.  

To summarize, there is no clear consensus on the relationship of educational 

inputs to outputs. However, the point of contention is not whether well spent resources 

improve student academic and economic achievement; rather, the underlying issue, which 

the literature largely does not address, is the degree, due to variations in efficiency, to 

which additional resources are well spent. Thus, resources can make a difference, but 
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their effect on student outcomes varies with the efficiency and effectiveness of their 

allocation. The case study of Murnane and Levy (1996) suggests that a much higher level 

of specificity is required to accurately model the relationship of inputs, efficiency and 

effectiveness, and outputs. The literature suggests that the relationship between school 

inputs and outputs is clearer when the variation of resources is greater. In the following 

analysis of school resources and academic achievement in Chile, we will see that the 

ranges of resources for schools differ by their average level of SES and that this variation 

in the ranges of resources is key to demonstrating a clear effect on achievement.  

 

Data and Methods  

 The data consist of actual revenues from the budgets of the municipalities of the 

34 comunas of Greater Santiago for 1992 through 1997 (provided by the Subsecretaría de 

Desarrollo Regional y Administrativo, Subdere) and the results of standardized tests 

(SIMCE, Sistema de Medición de Calidad de la Educación, System of Measurement of 

Quality of Education) for the municipal schools of Greater Santiago for 1997 (provided 

by the Ministry of Education).  

SIMCE tests are administered every year, alternating between grades four, eight, 

and, since 1994, ten. Virtually all students in all schools at the particular grade level for 

that year are tested. In 1997, eighth graders took the SIMCE in the four areas of 

mathematics, Spanish, natural sciences, and history and geography. The raw scores are 
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simply the percent of correct answers.91 The Ministry of Education processes the SIMCE 

data only at the school level, so the test results are not available by student but are 

averages for each school. The SIMCE data also include a measure of of the students' 

socioeconomic status averaged for each school, an index based on such measures as the 

student's health, parents' education, and household income. (The SIMCE dataset refers to 

this variable as the Index of Vulnerability; for brevity, I call it SES.) The index is divided 

into five numerical categories, ranging from 1 to 5, 1 having the highest SES (or least 

vulnerability) and 5 having the lowest SES (or most vulnerability).  

I hypothesize that differences in educational resources (measured by per capita 

municipal revenues) between municipalities in Greater Santiago explain a significant and 

substantial portion of the variation in the quality of education (measured by SIMCE 

scores) between municipal schools by comuna, after controlling for the characteristics of 

students and their families (measured by SES). Gauri echoes my hypothesis in the case of 

Chile: “Varying tax bases probably explain a significant portion of the perceived 

differences in school quality across municipalities, including SIMCE standardized test 

results” (1998, 44). Unlike private schools, municipal schools are funded by municipal 

revenues in addition to the per capita subsidy from the central government (which 

private, subsidized schools also receive). Municipalities with greater revenues are in a 

favored position to provide their populations with various educational advantages. In the 

case of the municipalities of Greater Santiago, the correlation between municipal 

transfers to education and per capita revenue is very high: r = 0.796; thus, richer 

                                                 
91 The scoring of the SIMCE was changed in 1998 from percent correct to a scale standardized at a score of 
250. 
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municipalities can fund their municipal schools at higher levels.  Higher per capita 

revenues allow municipalities to more effectively administer their educational system, 

respond to and acquire educational grants, and develop, implement, and evaluate 

educational policies, programs, and projects. Richer municipalities are thus in a better 

position to fund and develop new and creative programs, curricula, and teaching 

methods. Richer municipalities can also better provide their populations with cultural and 

material standards of living which are  conducive to education – health care, municipal 

libraries, cultural activities, parks, environmental quality, urban amenities, etc. We might 

think of this as a collective SES, including cultural capital at a collective level. Thus, the 

amount of direct funding to municipal schools by the municipality is not the only 

dynamic related to municipal revenue that may affect school performance, and total 

municipal revenues may be more important than direct expenditures on education in 

explaining differences in educational outcomes.  

The data for this study have various limitations. Longitudinal studies, which 

better control for students' background characteristics, are not possible with SIMCE since 

the test alternates each year between three grade levels.The measures of test scores and 

SES are only at the level of the school, not the student. Schools within comunas do not 

necessarily share equally in available money resources; rather, the distribution of 

resources among schools is at the discretion of the municipality. Data are not available 

for: municipal school students per school or comuna; students who received their earlier 

education in other comunas; the variation of educational policies, programs, or projects 

by comuna; the effectiveness or efficiency of resource allocation by municipality or 
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school; FNDR disbursements for education by comuna; Ministry of Education sectoral 

expenditures by comuna; nor Ministry of Educational programatic disbursements (PME, 

MECE, etc.) by comuna. Nevertheless, we will see that variations in municipal revenue 

in Greater Santiago are large enough to explain a significant and substantial portion of the 

variation in test scores by comuna, controlling for SES but not, due to data limitations, 

for other relevant differences. 

I test my hypothesis by regressing SIMCE scores on SES and average per capita 

revenue using the SAS PROC MIXED procedure in order to fit a multilevel model with 

both fixed and random effects (SAS Institute1998; Singer 1998). The per capita 

municipal revenue available to municipal schools does not vary independently, but by 

comuna: municipal revenue is perfectly correlated for all the schools within a given 

comuna but not for schools between comunas. Schools are nested (or clustered) within 

comunas with different levels of funding. If the between-comuna variance of test scores 

(the clustering effect) is significant, then the data and the empirical reality of their origins 

violate the Ordinary Least Squares assumption that each observation is independent. If 

test scores and revenue do not covary independently but according to the values of 

revenue correlated by comuna, standard regression techniques yield biased regression 

coefficients and, thus, obviously cannot accurately describe the relationships between the 

variables. We could aggregate all the data to the comuna level and regress a weighted 

average of school score and SES on comuna revenue using OLS, but we would lose 

information by discarding all of the within-comuna variation of SES and test scores. 

However, a multilevel (or heirarchical) linear model allows for the utilization of all the 
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data and the accurate expression of relationships among variables within and between 

levels (Kreft and de Leeuw 1998; Raudenbush and Bryk 2002).  

Fundamental to multilevel modeling is the idea that a single regression line may 

not appropriately describe the relationships between variables in a heirarchically nested 

structure. The multilevel approach allows slopes and/or intercepts to vary within clusters. 

Thus, we can estimate different slopes and/or intercepts for the variables at the level-1 

units of analysis (schools in our case) within each of the level-2 units of analysis 

(comunas in our case), their means and variances (and the covariances of the slopes and 

intercepts if we allow both to vary), and the effect(s) of the level-2 variable(s) on the 

level-1 slopes and/or intercepts.92 If we allow both slopes and intercepts to vary, the 

level-1 regressions can be expressed by: 

Yij = β0j + β1j Xij  +  rij      

The j subscripts allow each level-2 unit to have its own unique regression line. Thus, Yij, 

the value of the response variable for the ith level-1 unit of analysis (e.g., school) in the jth 

level-2 unit of analysis (e.g., comuna), is a function of an intercept (β0j) and slope (β1j) 

for the jth unit, the value of the predictor variable for the ith level-1 unit of analysis in the 

jth level-2 unit of analysis, and a residual (rij).  

We integrate the level-1 equation to the level-2 units of analysis thusly: 

β0j = γ00 + µ0j      

β1j = γ10  + µ1j      

                                                 
92 Our case has two levels, but more are not uncommon, e.g., students nested within classes within schools 
within school districts within states, etc.; workers nested within firms, within industries, within sectors, 
within countries; more than two measurements over time nested within persons. 
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The intercept, β0j, is understood as the mean of intercepts across level-2 units (γ00) plus  

an error term (µ0j), the deviations of the intercepts by level-2 units from the grand mean 

intercept. Similarly, the slope is understood as the average slope across level-2 units (γ10) 

plus an error term which varies across the level-2 units (µ1j). I adopt the notation system 

used by Raudenbush and Bryk (2002) and Singer (1998). For a summary of this notation 

and terminology, see the Appendix, Multilevel Notation and Terminology. 

Substituting, factoring, and redistributing the terms yield the combined multilevel model: 

Yij = γ00 + µ0j  + (γ10  + µ1j) Xij  + rij    

    = γ00 + γ10 Xij + [µ0j + µ1j Xij +  rij]    

We now have a single equation that incorporates information from both levels. The 

predicted value of Yij is equal to the fixed effects, the mean intercept and slope, plus the 

random effects, the level-1 and level-2 residuals (set off in brackets). The level-1 and 

level-2 error terms (µ0j, µ1j, rij) are independent of each other, and their variances (τ00, τ01, 

and σ2, respectively) are normally distributed with means of zero.  

We can include a level-2 explanatory variable (Wj) thusly: 

Yij = β0j + β1j Xij  + rij      

β0j = γ00 + γ01Wj + µ0j      

β1j = γ10 + γ11Wj + µ1j      

We retain the familiar regression equation at level-1, but the intercept is now understood 

as a function of the mean of intercepts across level-2 units (γ00), the effect of level-2 

variable Wj (e.g., revenue) on the intercept for level-2 unit j, and an error term for unit j 
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(µ0j). Similarly, the slope is now understood as a function of the average slope across 

level-2 units (γ10), the unique effect of level-2 variable Wj on the slope for level-2 unit j, 

and an error term (µ1j). Substituting, factoring, and rearranging yield: 

Yij = γ00 + γ01Wj +  µ0j + (γ10  + γ11Wj + µ1j) Xij  +  rij   

    = γ00 + γ01Wj + γ10 Xij + γ11Wj Xij  +  µ0j + µ1j Xij +  rij   

If we wish to hold either the slopes or intercepts constant across level-2 units, we 

eliminate the respective level-2 deviations from the mean slope or intercept, µ0j or µ1j, 

from the equation. 

We now have a single equation which integrates both levels of the nested 

structure and which allows for the utilization of all of our data and the accurate 

expression of relationships among variables within and between levels. We can calculate 

and test the fixed effects: the average intercept (γ00); the effect of the level-2 variable on 

the average intercept (γ01); the mean slope for the level-1 variable across level-2 units of 

analysis (γ10); and the effect on the slope of the cross- level interaction of the level-1 and 

level-2 variables (γ11); as well as the random effects: the within-group deviations from the 

mean (rij); the between-group deviations from the mean (µ0j); and the deviations from the 

mean slope (µ1j).  

 

Data Analysis 

I averaged the mathematics and Spanish scores (r = 0.85) to yield an overall score, 

the dependent variable SCORE. In order to control for differences in population between 
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comunas (which in 1992 ranged from 40,000 to 330,000), I divided total revenue for each 

municipality by the population of the comuna censused in 1992 (INE 1992), thus yie lding 

revenue per capita. To control for yearly fluctuations, and since inputs are cumulative 

over time, I averaged revenue per capita for 1992 through 1997, yielding the independent 

variable REVENUE, average per capita revenue, 1992-1997.93 Summary descrip tive 

statistics of the variables are presented in Table 8.3 and variable correlations are 

presented in Table 8.4.94 Tables A2.1 and A2.2 (in Appendix 2) present descriptive 

statistics of the variables by comuna. Figures A2.1 through A2.4 (in Appendix 2) present 

scatterplots of the dependent and independent variables, and Figure A2.5 (in Appendix 2) 

presents a histogram of the dependent variable. Like OLS, the multilevel approach 

assumes normality, and the histogram shows SCORE to be fairly normally distributed. 

 

 

                                                 
93 Per capita revenue and per capita revenue after transfers are almost completely correlated (r = 0.998); per 
capita revenue and absolute municipal transfers to education are also very highly correlated (r = 0.796). 
The results of the multilevel models employing each of these as the measure of school resources are 
virtually the same. Per capita revenue, per capita revenue after transfers, and absolute municipal transfers to 
education are all very significant in explaining variations in test scores while accounting for SES , but 
tranfers to education per school is not. Just as it is appropriate to divide municipal revenue by the 
population of the comuna because each citizen has a claim in revenue, it is appropriate to divide transfers to 
education by the number of students that share in those funds. But my data does not include the number of 
students per school, and the number of municipal schools by comuna may not accurately reflect the number 
of municipal students by comuna. Therefore, I employ per capita revenue as an explanatory variable rather 
than transfers to education or transfers to education per school. And I employ per capita revenue over per 
capita revenue after transfers because data for revenue may be more accessible than revenue after transfers 
to other researchers. Municipal transfers to education do not include central government subsidies through 
the voucher system. These funds are not recorded in the municipal budgets but go into complementary 
accounts. At any rate, the amount of the voucher is the same for each student, with adjustments for 
curriculum (general education or vocational technical). 
94 The independent variables REVENUE and SES are intercorrelated (-0.33), but not enough to reach the 
condition of multicollinearity and produce biased significance tests; both variables therefore can be retained 
in the model (Bohrnstedt and Knoke 1988, 407).  
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Table 8.3: Summary Statistics for SCORE, SES, and REVENUE 
 
Variable N Mean Std. Dev. Minimum Maximum 
SCORE 495 57.93   8.55 36.50 92.50 
SES 495   2.15   1.09   1.00   5.00 
REVENUE   34 46.39 37.52 21.32 166.51 
 
 

Table 8.4: Pearson Correlation Coefficients 
For REVENUE, SCORE, and SES 

 
 REVENUE SCORE SES 
    
REVENUE 1.00000 0.48853 -0.33182 
REVENUE   <.0001   <.0001 
    
SCORE 0.48853 1.00000 -0.43005 
SCORE  <.0001    <.0001 
    
SES -0.33182 -0.43005 1.00000 
SES   <.0001   <.0001  
 
 

The Unconditional Model 

I begin to build a multilevel model, following the approach of Raudenbush and 

Bryk (2002) and Singer (1998), by fitting an unconditional means model with the PROC 

MIXED procedure. The unconditional means model is equivalent to a one-way random 

effects ANOVA model: the variation in scores is equal to the mean of the scores plus the 

variation between comuna means and the variation among schoools within comunas. The 

results of the model at this stage are thus unconditioned by the predictor variables. The 

unconditional model, like ANOVA, will give us useful preliminary information regarding 

how much variation in the outcome lies within and between comunas. In addition, the 
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levels of between- and within-comuna variation for the unconditional model will serve as 

a basis by which to measure the effects of additional explanatory variables. In the 

unconditional means model: 

Yij = β0j + rij       

β0j =  γ00 + µ0j       

Substituting yields: 

Yij = γ00 +µ0j + rij     [1] 

A school's score is thus the result of the mean of SCORE by comuna (γ00) plus the 

between-comuna variation (µ0j) and the within-comuna variation (rij). 

We see from Table 8.5 that the mean of SCORE by comuna (γ00), is 58.25. While 

most of the variation in scores lies between schools within comunas, a substantial portion 

takes place between comunas: the variance of the deviations of the comuna means around 

the grand mean, (τ00), the between-comuna variation in scores, is 27.03, while the 

variance of scores among schools within comunas (σ2), the residual, is 50.85. The 

intraclass correlation p (or cluster effect) indicates the portion of total variance that 

occurs between comunas: 

p = τ00 / (τ00 + σ2) = 27.0276/ 27.0276 + 50.8487 = 0.347 

Over one-third of the variation in scores between schools takes place between comunas. 

In addition, the test of whether τ00 is significantly greater than zero indicates that the null 

hypothesis is highly implausible (p = 0.0004). Thus, considerable clustering of scores 

within comunas obtains, indicating that multilevel, not OLS analysis, is appropriate.  
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Table 8.5: Results for the Unconditional Model 

 
Random Effects Variance Standard Error Z Value Pr Za 

  Intercept (µ0j) 27.0276 (τ00) 8.0986   3.34 0.0004 
  Residual (rij) 50.8487 (σ2) 3.3574 15.15 <.0001 
Fixed Effect Coefficient Standard Error t value Pr > |t| 
  Intercept (γ00) 58.2538 0.9666 60.26 <.0001 
 

a The significance of the variance parameter estimates are tested using Wald Z-tests, Chi-square statistics 
which test the null hypothesis that a parameter is 0. 
 

Random Intercepts Models 

Let us first consider an explanatory model in which intercepts, but not slopes, are 

allowed to vary. Thus, an assumption of this model is that the effect of SES on SCORE is 

constant across comunas. There is no a priori reason the dynamics of the relationship of 

SES and SCORE might vary from comuna to comuna. The plots of SES and SCORE 

(appended) suggest a curvilinear relationship, and the inclusion of a quadratic term for 

SES is significant with better fit statistics.95 The following model represents the effect of 

SES on SCORE, allowing intercepts, but not slopes, to vary: 

Yij = γ00 + µ0j + γ10SESij + γ20 SESij 
2
  +  rij   [2] 

For the derivations of the equations for this and all other models employed, see the 

Appendix, EQUATIONS FOR MODELS EMPLOYED. An intercept of zero SES 

would be meaningless, so I center SES by subtracting the mean from each value; hence, a 

                                                 
95 Akaike's Information Criterion and Schwarz's Bayesian Criterion. 
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value of zero SES now represents average SES. The results of the model controlling for 

SES and SES2 are presented in the top rows of Table 8.6.96 

The mean score by comuna, controlling for SES, is 57.14, the expected value of 

SCORE for a school with average SES. The effects of both SES and SES2 are highly 

significant (p = <0.0001 and 0.0003). After controlling for SES, the intercept continues to 

vary significantly (p = 0.0028) across comunas. The fixed effect t-test for the intercept 

merely tests whether it is significantly different from zero. (Not surprisingly, we find that 

57.14 is probably not zero.) The variance of the intercept (τ00, the  between-comuna 

variation in scores) reduces from 27.03 for the unconditional model to 12.40 after 

controlling for SES, while the variance of the residual (σ2, the within-comuna variation in 

scores) shows less change (from 50.85 to 46.64),  Thus, SES explains a substantial 

portion of the variation in scores between comunas but not so much within comunas.  

Controlling for SES reduces the cluster effect (p = τ00 / [τ00 + σ2]) substantially, from 

27.0276/ (27.0276 + 50.8487) = 0.347 to 12.4005/ (12.4005 + 46.6405) = 0.210.  

We can measure how much of the variation in scores between comunas is 

explained by SES by calculating the proportion reduction in variance, that is, how much 

the addition of SES as a control variable diminishes the variance of the intercept (τ00) 

from that of the unconditional model (Raudenbush and Bryk 2002, 79; Singer 1998, 332- 

 

                                                 
96 All the results for the random intercepts models were obtained using the PROC MIXED default options 
for the estimation of the covariance structures of the random effects, the restricted maximum likelihood 
option (which estimates the variance components of the residuals after estimating the fixed effects) and the 
variance components option. Fitting other options such as compound symmetry or unstructured covariance 
structures through maximum likelihood obtains little or no change in the results. 
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Table 8.6: Fixed and Random Effects 
For the Random Intercepts Models 

 
SES +SES2     
Random Effect Variance Standard Error Z Value Pr Z 
  Intercept (µ0j)  12.4005 (τ00) 4.4784   2.77 0.0028 
  Residual (rij) 46.6405 (σ2) 3.0996 15.05 <.0001 
Fixed Effect Coefficient Standard Error t value Pr > |t| 
  Intercept (γ00) 57.1411 0.7554 75.65 <.0001 
  SES (γ10) -3.3009 0.3914 -8.43 <.0001 
  SES2 (γ20)  0.8847 0.2435   3.63 0.0003 
REVENUE     
Random Effect Variance Standard Error Z Value Pr Z 
  Intercept (µ0j)    5.7032 (τ00) 2.7256   2.09 0.0182 
  Residual (rij) 51.3024 (σ2) 3.3995 15.09 <.0001 
Fixed Effect Coefficient Standard Error t value Pr > |t| 
  Intercept (γ00) 58.5018 0.5426 107.81 <.0001 
  REVENUE (γ01)   0.1163 0.0147    7.92 <.0001 
REVENUE + SES + SES2 + REVENUE*SES 
Random Effect Variance Standard Error Z Value Pr Z 
  Intercept (µ0j)    1.5738 (τ00) 1.3794   1.14 0.1269 
  Residual (rij) 46.6849 (σ2) 3.0932 15.09 <.0001 
Fixed Effect Coefficient Standard Error t value Pr > |t| 
  Intercept (γ00) 56.7850 0.5405 105.06 <.0001 
  SES (γ10)  -3.6203 0.4418   -8.19 <.0001 
  SES*SES (γ20)    0.7626 0.2456     3.10 0.0020 
  REVENUE (γ01)    0.0476 0.0197     2.41 0.0162 
  REVENUE*SES (γ11)  -0.0376 0.0179   -2.11 0.0357 
 
 
33). This is computed  by dividing the difference between τ00 for the unconditioned 

model and τ00 for the conditioned model by τ00 for the unconditioned model:  

(τ00 ANOVA − τ00 SES) / τ00 ANOVA 

= (27.03 − 12.40) / 27.03 = 0.541 

Thus, 54.1 percent of the variation in scores between comunas is explained by SES alone.  
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We can also measure the amount of the within-comuna variation in SCORE 

explained by SES by calculating the proportion reduction in variance for the residual 

relative to the unconditional model as a base.  

(σ2
 ANOVA − σ2 SES) / σ2

 ANOVA 

= (50.85 − 46.64) / 50.85 = 0.083 

Hence, SES explains 8.3 percent of the within-school variation in SCORE. 

 We can represent the effect of REVENUE on SCORE, allowing 

intercepts, but not slopes, to vary, thusly: 

Yij = γ00 + γ01 REVENUEj + µ0j + rij    [3] 

The results for this model are presented in the middle rows of Table 8.6. As with SES, an 

intercept of zero REVENUE would be meaningless, so I also center REVENUE by 

subtracting the mean by comuna from each value. Hence, REVENUE is group-mean 

centered (whereas SES is grand-mean centered), and a value of zero REVENUE now 

represents a comuna with average REVENUE.  

The expected value of SCORE for a comuna with average REVENUE is 58.50. 

Like SES, the effect of REVENUE on SCORE is highly significant (p <.0001). The 

intercept continues to vary significantly after controlling for REVENUE (p = 0.0182). 

Nevertheless, the variance of the intercepts, τ00, is only 5.70 after controlling just for 

REVENUE, whereas after controlling just for SES it was considerably higher, 12.40. 

Correspondingly, its standard error is more, its p-value is less, and the proportion of 

between-comuna variance explained, presented in Table 8.7, increases. Of the total  
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Table 8.7: Variation Within and Between  
And Proportion Reduction of Variance Explained 

For the Random Intercepts Models 
 

Model Intercept 
Variance (τ00) 

Proportion 
Reductiona 

Unconditional 27.0276 ––- 
SES + SES2 12.4005 54.1 percent 
REVENUE   5.7032 78.9 percent 

REVENUE + SES + SES2 + REVENUE*SES   1.5738 94.2 percent 
   
Model Residual 

Variance (σ2) 
Proportion 
Reductionb 

SES + SES2 46.6405 8.3 percent 
 
a(τ00 Unconditional Model − τ00 Conditioned Model) / τ00 Unconditional Model 
b(σ2

 Unconditional Model − σ2 Conditioned Model) / σ2
 Unconditional Model 

 

between-comuna variation, SES alone accounts for 54.1 percent, while REVENUE alone 

explains 78.9 percent. 

The third model presented in Table 8.6 controls for SES, SES2, REVENUE, and 

the interaction between REVENUE and SES, represented in equation form as: 

Yij  = γ00 + γ01 REVENUEj + γ10 SESij + γ11 REVENUEj SESij  + γ20 SESij 
2  

+ γ21 REVENUEj SESij 
2

 + µ0j +  rij     [4] 

The interaction of REVENUE and SES2 is not significant in this model and its omission 

obtains better fit statistics, so I drop it from the model. The variance of the intercept 

(1.57) is lowest among our models and is no longer significant (p = 0.1269) after taking 

both SES and REVENUE into account. The proportion reduction of between-comuna 

variance explained (Table8.7) increases over previous models: controlling for SES and 

REVENUE explains 94.2 percent of the total between-comuna variation, compared to 
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54.1 percent for SES alone and 78.9 percent for REVENUE alone. With each successive 

model we have explained more and more of the variance of the intercept. Controlling for 

SES and REVENUE explains only fifteen percent more of the between-comuna variation 

than controlling just for REVENUE. The effects of SES, SES2, REVENUE, and the 

REVENUE SES interaction are each significant, net of the others. 

 

Random Slopes and Intercepts Models 

So far we have held slopes constant across the comunas and allowed only 

intercepts to vary. Overall, we have found, as we would expect, that as SES improves 

(decreases across its range with 5 as the most vulnerable and 1 as the least vulnerable), 

test scores also improve. The contrary, that improved SES worsens test scores, is 

counterintuitive. Nevertheless, Figure 8.1, which presents the regression lines of SES on 

SCORE by comuna, shows that this is the case for some comunas, mainly comunas with 

relatively fewer observations. These anomalies must be due to omitted variables, such as 

school quality. However, since the slopes vary to such a great extent, a model in which 

slopes as well as intercepts vary may better fit the data. 

When we allow slopes as well as intercepts to vary, the residual log likelihood of 

SES2 cannot be successfully minimized when it is included as an explanatory variable, 

indicating that allowing slopes to vary accounts for the significant relationship between 

SCORE and SES2 found in the random intercepts model. Thus, I exclude SES2 from the  
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Figure 8.1: Level-1 Regression Lines by Comuna
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random slopes and intercepts model. We can represent the model allowing slopes and 

intercepts to vary and controlling for SES in equation form thusly: 

Yij = γ00 + γ10 SESij
 
 + µ1j SESij  + µ0j + µ1j + rij  [5] 

The results for this model are presented in the first rows in Table 8.8. 

The variance of the intercepts across comunas is not significant (p = 0.0541) after 

taking account of SES, SES is highly significant in explaining variations in SCORE (p 

<.0001), and, as Table 8.8 shows, SES alone explains 86.7 percent of the between-

comuna variance of SCORE. However, as the results controlling just for REVENUE 

show in Table 8.9, more between-comuna variation in SCORE is explained by 

REVENUE than SES.  

The equation controlling for REVENUE for the random slopes and intercepts 

model is the same as for the random intercepts model, Equation [3] , but we get slightly 

different results since we are now allowing slopes to vary as well as intercepts. 

Controlling for REVENUE, also significant at <.0001, the variance of the intercept is 

less: 2.32 for REVENUE versus 3.597 for SES. Also, as we see from Table 8.8, 

controlling for REVENUE alone explains 91.4 percent of the between-comuna variation 

of SCORE, as compared to 86.7 percent for SES alone.  

The random slopes and intercepts model, controlling for all three variables, SES, 

REVENUE, and the interaction of SES and REVENUE, is reprepresented in equation 

form as:  

Yij = γ00 + γ01 REVENUEj + γ10 SESij + γ11 REVENUEj SESij   

+ µ0j + µ1j SESij + rij       [6] 
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Table 8.8: Fixed and Random Effects 
For the Random Slopes and Intercepts Models 

 
SES     
Random Effects (Co)variance Standard Error Z Value Pr Z 
  Intercept (µ0j)    3.5973 (τ00) 2.2399   1.61   0.0541 
  Intercepts & Slopes (µ0j, µ1j)  -6.0337 (τ01) 1.9276  -3.13 0.0017 
  Slopes (µ1j)    8.0378 (τ11) 3.1200   2.58 0.0050 
  Residual (rij) 45.7372 (σ2) 3.0750 14.87 <.0001 
Fixed Effects Coefficient Standard Error t value Pr > |t| 
  Intercept (γ00) 57.3345 0.4684 122.40 <.0001 
  SES (γ10) -3.2030 0.5782   -5.54 <.0001 
REVENUE     
Random Effects (Co)variance Standard Error Z Value Pr Z 
  Intercept (µ0j)   2.3221 (τ00) 2.3931   0.97   0.1659 
  Intercepts & Slopes (µ0j, µ1j) -5.7051 (τ01) 2.5681  -2.22 0.0263 
  Slopes (µ1j)   9.6203 (τ11) 3.9494   2.44 0.0074 
  Residual (rij) 46.8931 (σ2) 3.2406 14.47 <.0001 
Fixed Effects Coefficient Standard Error t value Pr > |t| 
  Intercept (γ00) 56.8543 0.4172  <.0001 
  REVENUE (γ01)   0.0763 0.0180  <.0001 
SES + REVENUE + SES*REVENUE 
Random Effects (Co)variance Standard Error Z Value Pr Z 
  Intercept (µ0j)   0.4377 (τ00) 1.0578  0.41 0.3395 
  Intercepts & Slopes (µ0j, µ1j) -1.8300 (τ01) 0.8523 -2.15 0.0318 
  Slopes (µ1j)    2.3856 (τ11) 1.3894  1.72 0.0430 
  Residual (rij) 46.1810 (σ2) 3.0968 14.91 <.0001 
Fixed Effects Coefficient Standard Error t value Pr > |t| 
  Intercept (γ00) 57.3240 0.4535 126.40 <.0001 
  SES (γ10) -3.2902 0.4830   -6.81 <.0001 
  REVENUE (γ01)   0.0391 0.0181    2.16 0.0313 
 REVENUE*SES (γ11) -0.0581 0.0181   -3.21 0.0014 
 

This model explains 98.4 percent of the between-comuna variation of SCORE. All three 

variables continue to be significant after taking the others into account.  
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Table 8.9: Variation Within and Between  
And Proportion Reduction of Variance Explained 

For the Random Slopes and Intercepts Models 
 

Model Intercept 
Variance (τ00) 

Proportion 
Reductiona 

Unconditional  27.0276 ––- 
SES    3.5973 86.7 percent 
REVENUE   2.3221 91.4 percent 
REVENUE + SES + REVENUE*SES   0.4377 98.4 percent 
Model Residual 

Variance (σ2) 
Proportion 
Reductionb 

SES  45.7372 10.1 percent 
 
a (τ00 Unconditional Model − τ00 Conditioned Model) / τ00 Unconditional Model 
b (σ2

 Unconditional Model − σ2 Conditioned Model) / σ2
 Unconditional Model 

 
 

The slopes continue to vary significantly (p = 0.0430), indicating that allowing 

both slopes and intercepts to vary fits the data. However, holding slopes constant is more 

consistent with the argument that a change in the values of the explanatory variables  

should affect SCORE in the same way in all comunas. In either model, REVENUE is 

significant in explaining the variation in SCORE after controlling for SES.  

 

The Substantive Significance of SES and REVENUE on SCORE 

We have seen that REVENUE, SES, and the interaction of REVENUE and SES all have 

a significant or discernible effect on SCORE, but what is the effect in substantive terms 

on SCORE of changes in the values of the independent variables? Table 8.10 presents the 

predicted values of SCORE by REVENUE and SES, substituting the appropriate 

coefficients from the analysis and values for REVENUE and SES from the data into the  
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Table 8.10: Substantive Significance of REVENUE on SCORE By SES 
 

Based on full range of REVENUE 
Random Intercepts    
REVENUE −25.07 120.12 Change in SCORE 
SCORE for SES 1    57.78   70.95 13.17 
SCORE for SES 2    55.87   63.58   7.71 
SCORE for SES 3    53.96   56.20   2.25 
SCORE for SES 4    52.04   48.83 −3.22 
SCORE for SES 5    50.13   41.45 −8.68 
Random Slopes and Intercepts    
REVENUE −25.07 120.12 Change in SCORE 
SCORE for SES 1   58.44   73.79   15.34 
SCORE for SES 2   56.61   63.52     6.91 
SCORE for SES 3   54.78   53.25   −1.53 
SCORE for SES 4   52.94   42.98   −9.97 
SCORE for SES 5   51.11   32.71 −18.40 

Based on actual range of REVENUE 
Random Intercepts    
REVENUE for SES 1 −25.07  120.12 Change in SCORE 
SCORE for SES 1   57.78    70.95 13.17 
REVENUE for SES 2 −25.07  120.12    
SCORE for SES 2   55.87    63.58   7.71 
REVENUE for SES 3 −25.07    52.68  
SCORE for SES 3   53.96    55.16   1.20 
REVENUE for SES 4 −25.07    16.78  
SCORE for SES 4   52.04    51.11 −0.93 
REVENUE for SES 5 −23.26 −12.48  
SCORE for SES 5   50.02    49.37 −0.64 
Random Slopes and Intercepts    
REVENUE for SES 1 −25.07  120.12 Change in SCORE 
SCORE for SES 1   58.44    73.79 15.34 
REVENUE for SES 2 −25.07  120.12  
SCORE for SES 2   56.61    63.52   6.91 
REVENUE for SES 3 −25.07    52.68  
SCORE for SES 3   54.78    53.96 −0.82 
REVENUE for SES 4 −25.07    16.78  
SCORE for SES 4   52.94    50.07 −2.87 
REVENUE for SES 5 −23.26 −12.48  
SCORE for SES 5   50.88    49.51 −1.37 
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regression equations for the random intercepts and random slopes and intercepts models. 

The top part of Table 8.10 focuses on changes in SCORE based on the full range of 

centered REVENUE, which varies from −25.07 to 120.12. In all cases, as the value of 

SES increases for a given level of REVENUE, SCORE decreases at least 7 points, 

depending on the model. And the less the value of SES, the greater are the gains to 

SCORE as REVENUE varies, due to the negative slope of the interaction between SES 

and REVENUE. Thus, an increase in REVENUE produces greater yields in SCORE 

when applied to students with lower values of SES (i.e., students with less vulnerability 

or superior SES). As REVENUE varies from its lowest to its highest level, students in the 

two highest SES levels (levels 1 and 2) between 6.91 and 15.34 points in SCORE. 

However, for the two lowest SES levels (levels 4 and 5), added REVENUE has a 

negative effect on SCORE (this also obtains with level 3 SES in the random slopes and 

intercepts model), due to the interaction of REVENUE and SES. Figure 8.2 and Figure 

8.3 present the regression lines of REVENUE on SCORE by SES for the random 

intercepts model and the  random slopes and intercepts model, respectively. The negative 

slopes for the two lower SES levels are very clear. How can it be that an increase in  

REVENUE, holding SES constant, can produce a decrease in the predicted value of 

SCORE for the lower SES levels?  

Figures 8.4, 8.5, 8.6, 8.7, and 8.8 present scatterplots for SCORE and REVENUE 

by SES. Three dynamics are obvious from these figures. One, increased REVENUE is 

associated with increases in SCORE for SES levels 1 and 2, with a stronger effect for 

level 1, but not for levels 3, 4, and 5. Two, as SES increases, the number of observations  
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Figure 8.2: Regression Lines of SES, SES2, REVENUE, and REVENUE*SES 
On SCORE by SES, Random Intercepts Model 
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Figure 8.3: Regression Lines of SES, REVENUE, and REVENUE*SES 
On SCORE by SES, Random Slopes and Intercepts Model 
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Figure 8.4: Scatterplot of SCORE and REVENUE for SES = 1 
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Figure 8.5: Scatterplot of SCORE and REVENUE for SES = 2 
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Figure 8.6: Scatterplot of SCORE and REVENUE for SES = 3 
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Figure 8.7: Scatterplot of SCORE and REVENUE for SES = 4 
 
    80 ˆ 
       ‚ 
       ‚                A 
       ‚ 
    70 ˆ 
       ‚ 
       ‚                A 
       ‚         A A   A    A         A 
  S 60 ˆ                B A  A                        A 
  C    ‚           A                         A 
  O    ‚     A   A A      A  A                                                                  A 
  R    ‚         A   A    A BA            A 
  E 50 ˆ             A  A   AA            A 
       ‚        A       B A  B                               A 
       ‚ 
       ‚                  A  A 
    40 ˆ     A     A 
       ‚ 
       ‚ 
       ‚ 
    30 ˆ 
       Šƒƒˆƒƒƒƒƒƒƒƒƒˆƒƒƒƒƒƒƒƒƒˆƒƒƒƒƒƒƒƒƒˆƒƒƒƒƒƒƒƒƒˆƒƒƒƒƒƒƒƒƒˆƒƒƒƒƒƒƒƒƒˆƒƒƒƒƒƒƒƒƒˆƒƒƒƒƒƒƒƒƒˆƒƒƒƒƒƒƒƒƒˆƒƒ 
         20        25        30        35        40        45        50        55        60        65 
 
                                                    REVENUE 

 
A = 1 observation, B = 2 observations, etc. 

 A = observation from the comunas of Lo Barnechea or Quilicura  
 



 295 

Figure 8.8: Scatterplot of SCORE and REVENUE for SES = 5. 
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decreases sharply. Three, as SES increases beyond levels 1 and 2, the range of 

REVENUE becomes increasingly truncated. Only for SES levels 1 and 2 does the full 

range of REVENUE obtain, and, as Table 8.11 shows, the range of REVENUE for 1 and 

2 is 13.46 times greater than for 5. In Figures 8.4 and 8.5, the scatterplots of REVENUE 

and SCORE for SES 1 and 2, I have demarcated with the symbols I the range of 

REVENUE equal to that of SES 5 (−23 to −12). There is clearly no positive relationship 

between REVENUE and SCORE for SES 1 and 2 over this truncated range of 

REVENUE becomes increasingly truncated. Only for SES levels 1 and 2 does the full 

range of REVENUE obtain, and, as Table 8.11 shows, the range of REVENUE for 1 and 

2 is 13.46 times greater than for 5. In Figures 8.4 and 8.5, the scatterplots of REVENUE 

and SCORE for SES 1 and 2, I have demarcated with the symbols I the range of 

REVENUE equal to that of SES 5 (−23 to −12). There is clearly no positive relationship 

between REVENUE and SCORE for SES 1 and 2 over this truncated range of 

REVENUE; however, we know that over the full range of REVENUE for SES 1 and 2, 

this relationship indeed does obtain. The negative slopes and decrease in predicted 

SCORE for the lower levels of SES therefore result from extending the regression lines 

far beyond their actual ranges of REVENUE. As we can see from the bottom part of 

Table 8.10, there is little loss in SCORE for an increase in REVENUE across its actual  

range for the lower SES levels. As we have seen, Burtless (1996) argues that studies are 

inconsistent in showing a clear effect of school resources on test scores in the United 

States because the variation in school resources has converged in recent decades. We 

have a similar situation in Greater Santiago: where the variation of REVENUE is large,  
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Table 8.11: Range of REVENUE by SES 
 
 

 Lowest Highest Range SES 1 Range/ 
Range 

SES 1 −25.07 120.12 145.19   1.00 
SES 2 −25.07 120.12 145.19   1.00 
SES 3 −25.07   52.68   77.75   1.87 
SES 4 −25.07   16.78   41.85   3.47 
SES 5 −23.26 −12.48   10.79 13.46 

 

 

i.e., with SES levels 1 and 2, the effect on SCORE is clear; where the variation of 

REVENUE is small, i.e., with SES levels 3, 4, and 5, the effect on SCORE is unclear. 

Furthermore, the regression lines for SES levels 3, 4, and 5 are influenced by a 

relatively small number of data points with higher levels of REVENUE but lower levels 

of SCORE. The most extreme of these are from two comunas, Lo Barnechea and 

Quilicura, which have the smallest number of observations of the dataset (two and four, 

respectively) and markedly negative SES/SCORE relationships (see Figure 8.1). The data 

points from these two comunas are bolded in Figures 8.4, 8.5, 8.6, and 8.7. These 

comunas stand out as anomalous in terms of their levels of REVENUE relative to their 

average SCORE (see Table A2.2) These comunas are also anomalous in terms of the 

unique socioeconomic changes they experienced during the 1990s. In 1982, Lo 

Barnechea and Quilicura were populated overwhelmingly by low and very low 

socioeconomic strata (see Table 3.3), but during the 1990s both experienced considerable 

activity in the construction sector of the economy (see Figure 3.4 and Table 3.4). 
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Brahm’s (1996) study based on 1992 census data ranks Lo Barnechea and Quilicura at 25 

and 26 among the comunas of Greater Santiago in terms of the human development 

index, but in the 2000 study by PNUD, Lo Barnechea moved up to fourth, based on 1998 

data. Therefore, both comunas experienced considerable new growth in the 1990s, with 

substantial numbers of affluent people moving into Lo Barnechea. These socioeconomic 

changes in the 1990s are reflected in changes in municipal revenue as revealed in Figure 

A1.1 (in Appendix 1), where we see that Lo Barnechea and Quilicura separate 

themselves from the pack and join the upper segment of municipalities in terms of 

revenue shares. Lo Barnechea and Quilicura are in the bottom six comunas in terms of 

average SCORE, while the four other comunas in the upper segment are in the top five 

(Table A2.2). So a case can be made that the comunas of Lo Barnechea and Quilicura are 

anomalous in many respects. If just the six observations from Lo Barnechea and 

Quilicura are removed as outliers from the 495-observation dataset, and we hold slopes 

constant under the assumption that the SES/SCORE relationship should not vary across 

comunas, SES, SES2, and REVENUE continue to effect SCORE significantly, but the 

interaction effect between REVENUE and SCORE does not (p = 0.0810).  

 

Conclusions  

Of schools with an average SES of 1 or 2, those in comunas with the lowest level 

of REVENUE score 6.91 to 15.34 percent less on average than those in comunas with the 

highest level of REVENUE. This suggests that municipalities with less revenue cannot 

provide educational opportunities for the students in these schools as ably as 
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municipalities with more revenue. Thus, educational opportunities are unequal by 

comuna for the students in these schools. We cannot say what the outcome of SCORE 

would be if schools with an average SES of 3, 4, or 5 experienced ranges of revenue as 

great as those of schools with an average SES of 1 or 2 (we have seen that revenue is an 

important determinant of test scores), but we can say that schools with an average SES of 

3, 4, or 5 experience ranges of revenue 1.87 to 13.46 times less than schools with an 

average SES of 1 or 2. So the students in these schools do not have the same opportunity 

to succeed or fail as students in schools in richer comunas.  

I have argued that the decentralization of social services has profound 

implications for the exercise of social citizenship. The uneven nature of economic 

development results in inequality of tax bases and revenues between municipalities, 

which generally can only be partially offset by redistributive transfers formulated in the 

political process. Differences in revenues significantly and substantially explain 

differences in the quality of public education provided by the municipalities of Santiago. 

This finding strongly supports the proposition that, on average, poorer municipalities are 

less able to provide their populations with the opportunities of employment, earnings, 

social mobility, etc., afforded by education. Furthermore, this finding suggests that poorer 

municipalities are at a disadvantage in providing public infrastructure and services in 

general – education, health care, urban services, etc. – which would allow their 

populations to participate in the market, the polity, and civil society on an equal playing 

field. 
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Decentralization may effectively bring government closer to the people by 

providing for more participation, responsiveness, efficiency, and flexibility, etc., but the 

decentralization of public services is more likely to worsen, than enhance, equity. The 

achilles heel of decentralization from the perspective of social citizenship is inequality of 

funding between local governments. Public services, especially health and education, are 

fundamental in enhancing and ensuring social rights and equal opportunity. But the 

decentralization of public services, by placing the burden of their administration and 

financing on local governments with unequal revenues, reproduces profound, 

geographically patterned inequalities. Thus, the decentralization of public services, rather 

than assisting and empowering the systematically excluded and disadvantaged, further 

disadvantages and excludes them.  
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CHAPTER NINE 
NEOLIBERAL POLICIES AND SOCIAL DISINTEGRATION 

 

In addition to questions about their family members’ participation in community 

organizations, we asked the dueñas de casa about their own reasons for participating or 

not participating in community organizations, as well as about their perceptions of trends 

in people’s dispositions to share, their families’ economic situations, and the access to 

and quality of health care and education in poor comunas like Cerro Navia. The 

responses indicate that, despite economic growth and increased social spending, they 

perceive a striking worsening in health, education, and economic conditions. Their 

resonses also point to a process of social disintegration – malaise, insecurity, and 

interpersonal distrust – with its roots in neoliberal policies. Other studies, notably PNUD 

1998, have similar findings. In this chapter, I will examine the subjective responses of 

the dueñas de casa to these questions, and, incorporating other studies and subjective 

surveys, relate the indicated process of social disintegration to structural changes 

stemming from neoliberal policies. 

We asked the dueñas de casa of our survey their reasons for participating or not 

participating in community organizations and their perceptions of trends since 1992 that 

are relevant to issues of citizenship: whether the economic situation of their household is 

better, worse, or the same; whether people from poor comunas like Cerro Navia have 

more, less, or the same access to health care; whether people from poor comunas like 

Cerro Navia have more, less, or the same access to education; whether the quality of 

health care in poor comunas like Cerro Navia is better, worse, or the same; whether the 
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quality of education in poor comunas like Cerro Navia is better, worse, or the same; and 

whether people are more, less, or equally disposed to share. Their responses are 

presented in Tables 9.1, 9.4, and 9.5.  

Regarding their perceptions of trends since 1992 (Table 9.1), we see a marked 

degree of negativity among the dueñas de casa. For each of the questions, a minority of 

those responding reported improvements in conditions from 1992 to 1998, and a 

majority reported a worsening of conditions for three questions. A plurality (44 percent) 

of the full sample thinks that their economic situation is worse; a majority (59 percent) 

believes that poor comunas have less access to health care; a majority (54.5 percent) 

thinks that the quality of health care is worse; and a majority (57 percent) says that 

people are less inclined to share. They perceive improvements only in regard to 

education, but not to the same degree to which they perceive a worsening of conditions 

regarding the other issues. Pluralities (37 percent and 45 percent, respectively) say that 

conditions have improved regarding accesss to and quality of education. Those who 

participated in community organizations in 1997 consistently respond much more 

negatively. It is unknown and unknowable from the available data whether or the degree 

to which their greater perception of social problems spurred their participation and/or 

their negative perceptions resulted from their participation.  

Despite the sustained growth of the economy and increased expenditures on social 

programs during the 1990s, despite the growth of real wages, the decline of  
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Table 9.1: Attitudes of Dueñas de Casa,  
Full Sample and by Participation in Community Organizations in 1997a 

 
 

Do you consider that the economic situation of your household is better, worse, or the same as in 1992? 

   Participated in Community Organizations 1997? 

 Full Sample Yes No 

 N Percent N Percent N Percent 

Better   41 21.24   7   21.21   34   21.25 

Worse   84 43.52 19   57.58   65   40.63 

Same   68 35.23   7   21.21   61   38.13 

Total 193 99.99 33 100.00 160 100.01 

 

Do you consider that people from poor comunas like Cerro Navia have more, less, or the same access to health care than in 
1992? 

   Participated in Community Organizations 1997? 

 Full Sample Yes No 

 N Percent N Percent N Percent 

More   46   24.73   4   12.12   42   27.45 

Less 110   59.14 24   72.73   86   56.21 

Same   30   16.13   5   15.15   25   16.34 

Total 186 100.00 33 100.00 153 100.00 

 

Do you consider that people from poor comunas like Cerro Navia have more, less, or the same access to education than in 1992? 

   Participated in Community Organizations 1997? 

 Full Sample Yes No 

 N Percent N Percent N Percent 

More   66   37.08   7   22.58   59   40.14 

Less   58   32.58 17   54.84   41   27.89 

Same   54   30.34   7   22.58   47   31.97 

Total 178 100.00 31 100.00 147 100.00 

 

Table continues on next page. 
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Continuation of Table 9.1. 

 

Do you consider that the quality of health care in poor comunas like Cerro Navia is better, worse, or the same as in 1992? 

   Participated in Community Organizations 1997? 

 Full Sample Yes No 

 N Percent N Percent N Percent 

Better   33   17.46   2     6.06   31   19.87 

Worse 103   54.50 25   75.76   78   50.00 

Same   53   28.04   6   18.18   47   30.13 

Total 189 100.00 33 100.00 156 100.00 

 

Do you consider that the quality of education in poor comunas like Cerro Navia is better, worse, or the same as in 1992? 

   Participated in Community Organizations 1997? 

 Full Sample Yes No 

 N Percent N Percent N Percent 

Better   82 45.30   7   21.88   75   50.34 

Worse   42 23.20 13   40.63   29   19.46 

Same   57 31.49 12   37.50   45   30.20 

Total 181 99.99 32 100.01 149 100.00 

 

Do you consider that people are more, less, or equally disposed to share now than in 1992? 

   Participated in Community Organizations 1997? 

 Full Sample Yes No 

 N  Percent N Percent N Percent 

More   47 25.82   8   25.00   39 26.00 

Less 103 56.59 22   68.75   81 54.00 

Same   32 17.58   2     6.25   30 20.00 

Total 182 99.99 32 100.00 150 99.99 

 
a Non-responses are excluded. Error due to rounding is present. 
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unemployment 97 and inflation, and the more than doubling of household income, 44 

percent of the dueñas de casa in Cerro Navia saw their economic situation as worsened,  

with only 21 percent reporting improvement and 35 percent indicating no change. This 

lack of perceived improvement must be due to factors other than income, since from 

1987 to 1998 household income increased considerably and virtually in equal proportions 

for all economic strata in Chile: the mean annual real increase was 9.0 percent, with a 

range by deciles of income recipients of 8.8 to 9.2 percent (MIDEPLAN 2001e, 22). The 

paradox of positive objective economic measures and negative subjective evaluations of 

the economy also occurs at the national level. Surveys of adults in the 29 largest Chilean 

cities by the Centro de Estudios de la Realidad Contemporaneo (Center for the Study of 

Contemporary Reality, CERC) found an increase from 1993 to 1996 in those who 

evaluated the general economic situation of the country as “bad” (from about 10 percent 

to about 30 percent) and a decrease in those who evaluated the general economic 

situation of the country as “good” (from more than 30 percent to less than 20 percent) 

(Manzi and Catalán 1998, 527). Also, the increased insecurity of the household economic 

situations of the dueñas de casa of Cerro Navia, despite increases in household incomes, 

is paralleled by a national survey in 1997 by the United Nations Development Program 

(PNUD) and the Center for Public Studies (CEP) which found positive evaluations in the 

objective dimension of human development but a surprising degree of subjective malaise 

and insecurity regarding interpersonal relationships and the relationships of people to the 

labor market and the systems of health, education, and social security (PNUD 1998). 

                                                 
97 Until the Asian Crisis resulted in increased unemployment rates beginning in 1998. 
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Why did a large majority of the dueñas de casa respond that the economic conditions of 

their households had not improved, despite considerable across-the-board increases in 

income? I propose that the primary reasons are increased relative poverty, the spreading 

and deepening of consumerism and debt, the continued subordination of labor to capital 

with the cooperation of the government, and the intensification of forms of stratification 

in the labor market and in social programs which is not measured just in terms of income 

distribution. 

From 1987 to 1998 the incidence of poverty was halved, declining from 45 to 22 

percent. Still, almost one in four Chileans lived in poverty. Moreover, inequality of 

income stagnated. The Gini coefficient dropped from 0.562 in 1987 to a low of 0.539 in 

1994 and then rose back to 0.560 in 1998 (Table 2.5). Although income inequality 

remained constant, it did so at a very high level, among the highest in Latin America, the 

region of the world with the greatest inequality of income. Among the newly 

industrialized or higher GDP countries98 of Latin America, only Brazil experienced 

higher levels of income inequality than Chile (Inter-American Development Bank 1998). 

Moreover, the combination of constant income inequality and universally rising incomes 

resulted in considerable increases in the absolute disparities of income between strata.  

The perception of high and stagnant levels of income inequality and a widening of 

absolute differences in incomes could produce heightened feelings of relative poverty. 

Chileans are not at all unaware of the high levels of income and other forms of social 

inequality in their country, and survey evidence indicates feelings among the majority of 

                                                 
98 Argentina, Brazil,  Chile, Colombia, Mexico, Uruguay, and Venezuela. 
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social injustice and relative poverty. For example, a 1995 FLACSO survey, 

“Representations of Chilean Society: Opinions and Attitudes,” asked, “Is Chile a socially 

egalitarian society?” Only 18 percent responded “very much” or “quite;” the 

overwhelming majority, 81 percent, responded “not much” or “none” (Campero 1998, 

433). In the CERC survey of 1996, 72 percent responded that a minority of Chileans has 

benefited from Chile’s economic growth in recent years, while 26 percent responded that 

all Chileans have benefited (Campero 1998, 435). Comparisons of CERC surveys of 

1993 and 1997 find that the percentage of Chileans who report that 1) they and 2) the 

poor have benefited from Chile’s economic development declined from 39 to 15 percent 

and from 26 to 11 percent, respectively (Huneeus n.d., 15). In a national survey of 1999 

by the United Nations Development Program, 65 percent of Chileans preferred “a better 

distribution of wealth” as the most important objective of the economy in the coming 

years as opposed to 34 percent who preferred “economic growth” (PNUD 2000a).  

Feelings of relative poverty and economic insecurity among the relatively poor 

can only be exacerbated by the ascendant consumerism that now pervades Chilean 

society. The opening and growth of the Chilean economy have made multitudes of goods 

more available than ever, and mass consumption has become an important mode of 

social integration and differentiation. More than ever before in Chile, the consumption of 

goods confers self-esteem, social status, and material well-being; however, while the 

consumption patterns of the richest quintile are similar to those of the richest societies 

with considerable portions of their incomes spent on health, education, and recreation, 

the poorest quintile spends over half their household income on food (Wormald, 
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Cereceda, and Ugalde 2002, 142). Goods are more accessible than ever, and increased 

access to the media, especially television, magnifies their nearness and dearness.The 

“massification of consumerism” in Chile has been facilitated through “credit-card 

citizenship” (Moulian 1997). A 1995 study by the Chamber of Commerce of Santiago 

found that 2.6 of Chile’s 3.5 million families, over 70 percent, had incurred debts, 

excluding mortgages, that on average equalled 2.5 times their monthly income. The 

number of indebted families was more heavily concentrated in the lower income strata, 

while the ratio of indebtedness to income was highest among the middle strata. The 

uncreditworthy poorest stratum, those with average monthly income of US$176, was 

excluded from debt, but the next poorest level, with average monthly income of US$302, 

was indebted for 1.9 times their average monthly income. (Recall that average household 

income for our sample in Cerro Navia is US$336 (Table 6.3), so this national 

phenomenon of indebtedness would most likely affect many families in Cerro Navia.) 

The middle class, the group with average monthly income of US$630, was found to have 

the highest ratio of indebtedness to income, 3.6, and to pay out 39 percent of their 

income toward this debt (Moulian 1997, 100-101; PNUD 1998, 187-88). Thus, for many, 

the “massification of consumption” results in enhanced material comfort but over-

indebtedness and increased economic insecurity.  

The military government subordinated the interests of labor to those of capital, 

economic growth and efficiency, and neoliberal development, a stance fundamentally 

continued by the civilian government, despite its adoption of the motto “growth with 

equity.” With the diminished relevance of workers’ rights and collective bargaining – 
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most importantly that workers can be fired without cause and that collective bargaining 

can take place only at the level of the firm99 – the contract of the individual worker takes 

on much greater significance, and individual workers stand much more alone, insecure, 

and unprotected by collective solidarities in their relationship to the firm, the economy, 

capital, and the state. The percentage of unionized workers as well as the average size of 

unions (in terms of number of members) increased in 1991-1992 but declined 

continuously and substantially thereafter (Barrett 2001; Wormald et al. 2001, 149). 

Barrett argues that the increases in unionization predated the reforms and therefore were 

due to the more open political climate of the early 1990s, while the declines after the 

reforms were due to the  

largely cosmetic changes [in the labor code of the military government] that 
helped to further institutionalise the profound power imbalance in capital- labour 
relations and the subordination of labour policy to the demands of the economic 
model (568). 
 

The subordination and disciplining of labor to capital with the cooperation of the state 

thus leaves union activities less protected from capital by the state and workers less 

protected by unions from commodification by the market, capital, and the state. 

The flexibilization of the labor market in Chile (as generally) has led to its 

increased segmentation and higher levels of various forms of insecurity for the many in 

the secondary segment. As competition between firms has increased due to 

                                                 
99 The reforms of the military government’s labor code in the early 1990s by the civilian government 
technically limited employers’ previously unrestricted rights to fire workers, but only by requiring the 
employer to invoke either the failure of workers to fulfill their duties satisfactorily or the “necessities of the 
firm.” The restriction on collective bargaining beyond the level of the firm similarly was lifted, but only 
when voluntarily agreed upon by all parties. Thus, the “reforms” had little or no effect on the ability of 
employers to fire workers without cause and made collective bargaining at the industry, sector, or national 
level a virtual impossibility (Barrett 2001). 
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subcontracting and the opening of the economy, and as competition among workers and 

between workers and firms has intensified due to the weakening of collective bargaining, 

individual workers have become much more insecure and unprotected regarding the 

conditions, remunerations, and security of their work. Workers in the more highly 

qualified and better paid primary segment of the labor market tend to be permanently 

contracted, while workers in the secondary segment tend to have no contracts or only 

temporary contracts. Therefore, job stability has become much more insecure for the 

secondary segment. For workers with permanent contracts, enrollment in the social 

security system is obligatory; for all others, social security contributions are voluntary. 

The percentage of waged workers without contracts increased from 17.8 percent in 1990 

to 24.7 percent in 1999, and, because of the high numbers of self-employed workers100 

and workers without contracts or with temporary contracts, only 63.4 percent of the 

workforce was enrolled in social security in 1998 (MIDEPLAN 1999a, 37-38). Of these, 

various studies have concluded that 30 to 35 percent will not achieve the legal minumum 

pensions (about 60 to 75 percent more than the poverty line) due to periods of 

unemployment and thus non-contribution to the social security system. Indeed, 

according to Jaime Ruíz-Tagle, a Chilean expert on social security, as many as 65 to 70 

percent of those contributing to social security in Chile may be only intermittent or 

occasional contributors (Ruíz-Tagle 1999, 34).  

This lack of coverage in Chile’s social security system has a devastating effect on 

the economic situations of many households, epecially since the privatization of social 

                                                 
100 Of those employed in 1998, 20 percent were self-employed as “independent workers,” while 4.1 percent 
were self-employed as employers (MIDEPLAN 2001a, 37). 
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security in Chile means that individuals’ benefits depend solely on the amount of and 

rates of return on their individual contributions (except that, for those who have 

contributed to social security for a total of twenty years, the state guarantees the 

minimum pension). The CEP-PNUD survey revealed that 37 percent of Chileans thought 

they would not have income in their old age sufficient to cover their basic necessities and 

that 36.1 percent thought they would be able to cover only their basic necessities (PNUD 

1998). Thus, although income inequality did not worsen during the 1990s, changes in the 

labor market brought about increased economic pressures on Chileans, particularly 

through increased job and retirement insecurity.  

The CEP-PNUD survey also found high levels of insecurity in regard to health 

and education. As we have already seen, Chile’s current educational system, 

characterized by municipalized public education and a voucher system combined with 

private financing (tuition payments and shared financing) results in the quality of 

education available to students being highly stratified by the economic resources of their 

families. These objective inequalities in the school system result in the stratification by 

school type of the subjective degree of confidence parents have in the quality of 

education their children receive and thus their opportunities for social mobility. Data 

from a 1997 survey by the Department of Sociological Studies of the Catholic University 

of Chile (DESUC) and the Journalistic Consorcium of Chile (COPESA) are presented in 

Table 9.2 A majority (two-thirds) of parents whose children attend fully private schools 

are sure that the ir children’s education will enable them to go on to college, but a 
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Table 9.2: Parents’ Expectations of Their Children Attending College 
Considering the Education They Are Currently Receiving 

By School Type  
(percent) 

 
 Certainly Yes Unsure   No 
Fully Private 67.9 28.7   3.4 
Private, Subsidized 34.5 48.6 16.9 
Municipal 24.4 49.3 26.3 

 
Source: PNUD 1998. 

 

minority (about one-third and one-quarter, respectively) of parents whose children attend 

private, subsidized and municipal schools enjoy the same certainty. Thus, despite 

substantial increases in government spending on education – most of which is not 

targeted – and improvements in such educational measures as years of schooling, 

coverage, and literacy, Chileans perceive considerable inequality in education and 

opportunities for social mobility, and a majority of cerro navinos in our survey respond  

that they do not perceive improvements in the access to and quality of education from 

1992 to 1998. 

As we have seen, access to health care is highly stratified by employment and 

income. This objective stratification results in the subjective stratification of of security 

in health care, as indicated by the CEP-PNUD survey (Table 9.3). A minority of 

respondents from the lower and middle SES levels have confidence that they will receive 

medical attention that is timely and of good quality and that they will be able to pay for 

the costs uncovered by their insurance plan (with the one exception in which 56 percent 

of middle SES level respondents had confidence in receiving medical attention of good 
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Table 9.3: Confidence of Respondents in Aspects of Medical Attention 
By Severity of the Health Problem and Socioeconomic Level 

(Percent) 
 
 

 Absolute/Very Much Confidence Little/No Confidence 

Severity of the health 
problem 

Minor Serious Minor Serious 

SES Levela H M L H M L H M L H M L 

Confidence in receiving 
timely medical attention 

87.8 48.7 29.2 74.3 39.4 22.4 9.9 50.0 69.5 22.8 58.2 76.0 

Confidence in receiving 
medical attention of 
good quality 

86.0 56.0 34.5 81.5 46.5 27.1 11.8 42.5 62.8 15.6 50.5 69.7 

Confidence in being able 
to pay the uncovered 
costs   

85.9 47.1 20.0 68.9 24.0 11.3 14.0 50.3 78.1 28.8 71.3 86.6 

 
a H = high, M = middle, L = low 
 
Source: PNUD 1998. 



 314 

quality for a minor medical problem). In contrast, majorities – generally strong majorities 

– of the upper SES level had confidence in all dimensions of Table 9.3. Thus, despite 

increases in government expenditures on health, despite continuing improvement in 

health indicators, and although inequality of income has not worsened and income has 

increased for most families, many Chileans express insecurity regarding their access to 

and quality of health care. And hence, the negative responses of the dueñas de casa of 

Cerro Navia in regard to health. 101 

 

Perceptions of Declining Social Solidarity 

Social capital – membership in organizations and other kinds of networks –is 

regarded to be built on and to build upon mutual trust and reciprocity i.e., a willingness 

to share. We have seen that the number and types of community organizations in the 

comuna increased substantially during the 1990s. We have also seen that participation 

rates in community organizations by nonaged adults increased from eight percent in 

1992 to 10 percent in 1997, an increase that is not significant at the 0.05 level. 

Nevertheless, we can be very confident that participation rates did not decrease. Yet, a 

majority (57 percent) of the dueñas de casa said that people were less disposed to share 

in 1998 than in 1992 (Table 9.1). Thus, despite evidence of at least constant participation 

rates and growing numbers and types of community organizations, most of the dueñas de 
                                                 
101 However, the dueñas de casa are much more negative about health than education. This dynamic also 
occurs at the national level. While Chile’s public/private systems of health and education are both generally 
recognized by the media, academics, politicians, government officials, etc., to be highly inequitable and, in 
the case of public health and education, underfunded, health care is a matter of life or death, sickness or 
health, and the public health care system is more routinely seen as in crisis and in danger of collapse. Thus, 
national surveys consistently show Chileans to be much more concerned about health issues and policies 
than those of education (Campero 1998, 439; La Tercera March 11, 1999; Manzi and Catalán 1998, 533). 
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casa responded that a measure of the values on which membership in organizations is 

understood to be founded – a disposition of the community to share – has at the same 

time declined.  

The lack of interpersonal trust and cooperation reported by the dueñas de casa of 

Cerro Navia is paralleled at the national level. The CEP-PNUD survey of 1997 foundthat 

64 percent of Chileans agreed with the statement, “It is difficult to do something for 

others without expecting something in return” (PNUD 1998, 22). Majorities did not have 

confidence that they would receive help from others (57.7 percent) or that they would 

receive help from others in the face of aggression (87.7 percent). On the basis of these 

and other survey questions and focus-groups, the United Nations Development Program 

concluded that  

The “we” with which [the Chilean] people identify, in which they place their trust 
and with which they construct their networks of relationships, is more and more 
restricted to the intimate circles of family and friends. The public appears as a 
space occupied by an anonymous and, at times, menacing “other” (PNUD 1998, 
22). 
 

Surveys by Latinobarómetro also find high levels of distrust in urban Chile. Its 1998 

survey found that only 15 percent agreed with the statement, “One can trust the majority 

of people” (Latinobarómetro 1998). Compared to other Latin American countries, 

interpersonal trust in Chile was relatively low. Of the 17 Latin American countries 

surveyed in 1996, 1997, and 1998, Chile placed 13th in the average percentage in 

agreement with the above statement (author’s calculations from Latinobarómetro 1998).  

I suggest that the seeming paradox of a decrease in the disposition to share and at 

least constant participation rates in community organizations in Cerro Navia is explained 
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by the instrumental and individualistic orientation of community organizations and the 

structural processes of social fragmentation documented above. We have seen that 

community organizations in Chile are increasingly instrumental, i.e., oriented toward 

short-term, local, material goals and that the reasons for participation increasingly have to 

do with personal development and individual goals. While we do not have the reasons for 

participation in community organizations for all the individuals on whom data were 

collected in our survey, we do have the reasons given by a majority. We asked the dueñas 

de casa their reasons for participating or not participating in community organizations, 

and dueñas de casa comprised 62 percent (33 of 53) of the non-aged, adult participants in 

1997. Their reasons for participating in community organizations are presented in Table 

9.4. Although solidarity is the single major category, constituting 32 percent of the 

reasons cited, a larger percentage (42 percent) falls in the categories of  personal 

development, recreation, or individual material reasons. Participation in instrumentally 

oriented community organizations for individualistic reasons does not necessarily imply, 

result from, or cause social cohesion as measured by a willingness to share. 

However, individualistic participation in instrumental community organizations 

does not explain a decrease in the perception of people’s disposition to share in Cerro 

Navia. At the same time that organizations were multiplying and diversifying and 

participation rates in them were increasing (or at least not decreasing) in Cerro Navia, 

structural dynamics pertaining to the neoliberal model of development were bringing 

about the fragmentation, commodification, and individuation of social relationships that 

ultimately resulted in individuals’ perceptions of increased social and economic 
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Table 9.4: Reasons Given by Dueñas de Casa 
For Not Participating in Community Organizations  

(N = 164) 
 

Reason Frequency Percent Cumulative Percent 
I don’t like to.  44   22.0   22.0 
Work  40   20.0   42.0 
Lack of Time  36   18.0   60.0 
Family  27   13.5   73.5 
Issues with Organizationsa  11     5.5   79.0 
Health    8     4.0   83.0 
Individualistic b    7     3.5   86.5 
Creates Interpersonal Problems    5     2.5   89.0 
Hadn’t Thought About It    5     2.5   91.5 
Participates in Church    5     2.5   94.0 
Recently Moved to Cerro Navia    4     2.0   96.0 
Lack of Opportunity    3     1.5   97.5 
Not Informed    2     1.0   98.5 
Religion    2     1.0   99.5 
Travel    1     0.5 100.0 
Total 200 100.0 -- 
a E.g., “I’m marginalized from the Junta de Vecinos”; “There’s a lack of organizations here”; “They’re not 
efficient or well organized”. 
b E.g., “I prefer to stay at home and not involve myself [meterme ] with anybody”; “Each person lives his 
own life, each person separately [por su lado]”; “Out of laziness”. 

 
Table 9.5: Reasons Given by Dueñas de Casa 

For Participating in Community Organizations  
(N = 33) 

 
Reason Frequency Percent Cumulative Percent 
Solidaritya 12   31.6   31.6 
Personal Development   7   18.4   50.0 
Recreation   6   15.8   65.8 
Individual Materialb   3     7.9   73.7 
Invited or Elected   3     7.9   81.6 
I like to.   3     7.9   89.5 
Family   2     5.3   94.8 
Free Time   1     2.6   97.4 
Political   1     2.6 100.0 
Total 38 100.0 -- 
a E.g., “For the progress of the población”; “Out of social responsibility”; “... to keep the kids off drugs”. 
b E.g., “To help with the expenses”; “To obtain a house”. 
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insecurity and a decreased willingness to share.102  

 

Conclusions  

We have seen that the available survey data show that the dueñas de casa and 

Chileans in general (with the exception of the fortunate few) experience considerable 

negativity and insecurity regarding their families’ economic situations and access to and 

quality of health and education. The surveys also consistently indicate a lack of 

interpersonal trust and cooperation, which, in the case of the dueñas de casa de Cerro 

Navia, is indicated to have increased over time. This despite secularly improving 

economic and human development indicators and increasing government expenditures 

on social programs. The individuation of social relationships associated with neoliberal 

policy solutions mitigates against socioeconomic security and social solidarity. I have 

presented and supported the argument that the seeming paradox of improving objective 

measures versus negative subjective evaluations of development is due to 1) constant 

income inequality, increased consumerism and consumer debt, and perceptions of social 

injustice and relative poverty; 2) the flexibilization of the labor market conjoined with 

the weakness of labor vis-a-vis capital and the state, resulting in the vulnerability of 

labor and individuals in the labor market and the stratification of non-wage aspects of 

work such as job stability and access to social security; and 3) the stratification of the 

systems of health and education. Thus, despite economic growth and evenly distributed 

                                                 
102 The Chilean people had been subjected to these policies of individuation for some time, but their 
disintegrative effects were offset somewhat during the 1980s and early 1990s by the solidarity engendered 
through the struggle against economic, social, and political exclusion and the victory over the dictatorship. 
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growth of income, despite declining unemployment and inflation, despite increasing 

governmental expenditures on social programs, and despite improving measures of 

human development, economic and social insecurity results precisely from social 

dynamics associated with neoliberal development: income inequality, consumerism and 

consumer debt, the disciplining of labor and the flexibilization of the labor market, and 

the stratification of social programs by ability to pay.  
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CHAPTER TEN 
CONCLUSIONS 

 

I have argued that the neoliberal model of development necessarily consists of 

policy orientations regarding not only the market but also the state and civil society. I 

have evaluated in terms of social citizenship the neoliberal model of development as 

applied in Chile. Consistently high levels of economic growth have reduced poverty rates 

in Chile but levels of income inequality have not improved and remain among the highest 

in the world. This is consistent with the mixed results of neoliberal economic policies in 

Latin America and worldwide. The subordination of labor to capital results in an 

increasingly flexibilized labor market with high levels of job instability and low levels of 

participation in social security and health insurance. The opening of health and education 

to privatization has resulted in the stratification of their benefits, with services of higher 

quality and relative quantity provided through the private sector to a minority and 

services of lower quality and relative quantity provided to the majority by the state.  

Patterns of residential segregation in the economic development of the capital city 

of Santiago result in high levels of inequality of tax bases and revenues (1992-1997) 

between the 34 municipalities of the city. The major redistributive and compensatory 

intergovernmental transfer mechanisms reduce these levels of inequality. Nevertheless, 

the overall determinant of municipal capital expenditures – which finance the 

construction of various kinds of infrastructure, including for health and education – is 

overall revenue, not compensatory or redistributive financing. Although transfers reduce 

the inequality of per capita municipal revenue from a mean for 1992-1997 of 0.530 to a 
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mean of 0.307, the inequality of per capita municipal capital expenditures, with a mean of 

0.539, is even higher than per capita municipal revenue before transfers.  

Using multilevel modeling (PROC SAS MIXED), I find that differences in 

municipal revenues (1992-1997) significantly and substantially explain differences in 

educational quality between the municipalities of Santiago, as measured by standardized 

test scores (1997), after taking into account the SES of the students. Thus, stratification of 

educational opportunities occurs not only between the public and private systems, but 

also within the public system between richer and poorer municipalities. 

Participation in community organizations cannot be construed as bottom-up 

participation or demand-making on the system; rather it is self-help participation limited 

to the bottom. The communitarian orientation to participation in grassroots organizations 

that prevailed in Chile in the 1980s has been supplanted with an individualistic, 

instrumental style of participation consonant with the neoliberal institutions of 

participation advanced by the Concertación. The major problems facing poor 

municipalities are the lack and poor quality of jobs, health care, and education, but 

community organizations are impotent to change these structural limitations which 

exclude their communities from the full exercise of social citizenship. Typical projects of 

community organizations are for the construction of meeting places, small parks, paving, 

lighting, sewerage, etc, which do not address jobs, health care or education. Further, 

community organizations have little capacity or institutional opportunities to form 

regional or national demand-making associations. At best then, the provision of public 
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infrastructure by community organizations constitutes a form of self-help which makes 

the community’s exclusion more comfortable. 

With the transition to civilian government in 1989 and the growth of the 

economy, international donors have decreased their funding to Chile and increasingly 

channeled it to the democratically elected government. Thus, the data from the interviews 

with NGOs indicate that their funding has declined over time and they have become 

increasingly dependent on the state for their funding. And the large-scale incorporation of 

NGOs into government programs of local and social development transforms them into 

mere implementors of state policies without  participation or input into program design 

and evaluation and without flexibility for innovation. Moreover, NGOs have responded 

to the increased competitiveness for funding in the government’s grant market by 

flexibilizing the market for their labor force: the data from the interviews indicate that 

permanent personnel has declined while subcontracted personnel has increased. Thus, 

these NGOs serve as a source of cheap, flexibilized labor for government programs, 

essentially supplementing decreased government expenditures. This suggests that the 

NGO sphere of civil society, rather than independently checking or remedying the 

shortcomings of the state and market, is substantially constrained and shaped by the state 

and the market and used by the state.  

Similarly, the major interlocutor for the community organizations is the local 

government, not civil society through NGOs and member organization networks. Most 

funding of the community organizations comes from the Municipality or the central 

government, and public investment by the Municipality for local development eclipses 
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that of NGOs. The dependence of community organizations on the state/Municipality is 

further enhanced by the politicization of the community organizations, especially the 

juntas de vecinos, and their clientelistic relationships to the Municipality. 

The juntas de vecinos are the most civic of the community organizations because 

of their territorial representativeness and community-oriented goals. Nevertheless, my 

data indicate that relationships between leaders and members of community 

organizations, especially the neighborhood councils, tend to be hierarchical, with little 

rotation of officers and decisions typically made by officers. In addition, dynamics of 

gender and racial/ethnic discrimination present in the larger society are reproduced in the 

community organizations. Gender discrimination is evident in community organizations 

through the overrepresentation of women as members and their underrepresentation as 

officers, and racial/ethnic discrimination is manifested through the virtually total 

(self-)exclusion from participation in community organizations of the substantial 

indigenous population of the municipality. Thus, rather than constituting an effective 

instrument for the expansion of democratic institutions and social citizenship, community 

organizations may reproduce existing inequalities and barriers to equal opportunity. 

Despite secularly improving economic indicators and increases in social spending 

commensurate with economic growth, the respondents to the survey of individuals in the 

municipality perceive a striking worsening in health care, education, economic 

conditions, and social solidarity. Their perceptions are paralleled by various surveys at 

the national level, suggesting a wide-spread process of social disintegration: high levels 

(relative to the rest of Latin America) of malaise, social and economic insecurity, and 
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distrust of institutions and other people. I argue that this social disintegration is rooted in 

structural changes stemming from or associated with neoliberal policies: high levels of 

income inequality and perceptions of inequity, increasing debt and consumerism, 

increasing individualism mirrored by declining social solidarity, and increasing insecurity 

in the increasingly segmented labor market and stratified social services. 

I conclude that the maximization of economic efficiency through the application 

of the neoliberal model of development, as indicated by its implementation in Chile, is 

unlikely to enhance social citizenship. Rather, neoliberal policies are more likely to 

exacerbate inequalities of fact as well as of opportunity. The record thus far in Chile and 

elsewhere indicates that neoliberal economic policies privilege capital accumulation and 

do not effectively address the problems of poverty and income inequality. 

Decentralization may very well bring government closer to the people, thus providing for 

greater participation, reciprocity, responsiveness, efficiency, and flexibility. But problems 

of equity due to unequal funding are inherent in policies of decentralization. Economic 

development is geographically uneven; thus, local tax bases and revenues are unequal. 

Although mechanisms of revenue redistribution may be implemented, at best they can 

only mitigate the inequality of revenues between local governments. The limits to 

equalizing funding – and thus the limits to social citizenship in terms of equal 

opportunities from the public provision of social and other services – are set in political 

processes, which tend to be dominated by the economically and politically powerful. 

Therefore, the decentralization of social services most likely will place the disadvantaged 

at an even greater disadvantage. 
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Civil society is not a magic bullet capable of balancing the excesses of state and 

market; rather, social capital, like wealth and power, is stratified, and inequalities of 

wealth and power are reproduced in civil society organizations. Civil society, rather than 

comprising an independent sphere of society, is very much conditioned by the state and 

the market. The retreat of the state does not necessarily enhance the relative strength of 

civil society. Rather, the incorporation of community organizations and NGOs into 

governmental social development programs provides more of an opportunity for the state 

to use these organizations than an opportunity for bottom-up participation. Without the 

cooperation of political parties and key segments of the state and economic elites, the 

efforts of civil society organizations to change social structures or institutions that 

systematically disadvantage large parts of the population are unlikely to succeed. Rather 

than strengthening the bonds of citizenship – that which integrates a society – the effects 

of neoliberal policies in Chile suggest social deterioration: increased malaise, insecurity, 

and interpersonal distrust, due to, inter alia, increased segmentation of the labor market 

and stratification of social services that result from the adoption of neoliberal policies. 

Thus, rather than enhancing social citizenship, neoliberal policies are more likely to 

exacerbate inequalities of fact as well as of opportunity, from which follows social 

disintegration.  
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Table A1.1: Fondo Nacional de Desarrollo Regional 
Distribution by Comuna, Greater Santiago, 1992-1997 

(000s of Pesos) 
 
Comuna 1992 1993 1994 1995 1996 1997        TOTAL 
Cerrillos 0 20,287 42,812 5,418 98,988 0 167,505 
Cerro Navia 100,360 38,582 1 156,406 129,469 183,735 608,553 
Conchalí 153,406 235,828 13,737 71,945 67,490 253,881 796,287 
El Bosque 15,130 233,605 176,054 225,346 227,737 263,863 1,141,735 
Est. Central 137,889 60,283 266,810 1,829 0 138,674 605,485 
Huechuraba 8,265 65,212 0 0 40,197 55,691 169,365 
Independencia 0 9,700 0 0 77,570 12,409 99,679 
La Cisterna 25,720 83,224 354,907 0 0 5,759 469,610 
La Florida 52,059 101,898 656,343 92,650 811,197 135,332 1,849,479 
La Granja 46,264 44,999 9,970 50,649 185,572 110,059 447,513 
La Pintana 68,842 70,572 225,181 179,870 103,865 0 648,330 
La Reina 69,909 0 0 36,000 80,891 27,392 214,192 
Las Condes 0 0 0 0 0 0 0 
Lo Barnechea 0 0 0 0 0 0 0 
Lo Espejo 35,950 58,231 0 74,490 67,715 155,045 391,431 
Lo Prado 31,789 148,043 162,662 52,250 0 157,745 552,489 
Macul 16,968 29,303 174,385 0 183,469 134,055 538,180 
Maipú 125,678 164,039 35,542 16,188 56,777 78,711 476,935 
Ñuñoa 18,991 36,600 119 0 0 0 55,710 
P. Aguirre C. 5,496 56,504 69,658 83,455 0 47,591 262,704 
Peñalolén 70,982 214,484 212,803 16,001 783,195 236,318 1,533,783 
Providencia 34,600 2,000 0 0 0 0 36,600 
Pudahuel 64,930 162,500 159,128 196,956 701,171 126,058 1,410,743 
Puente Alto 45,948 27,504 0 466,065 792,230 363,970 1,695,717 
Quilicura 0 0 100,000 537,745 1,294,552 81,603 2,013,900 
Quinta Normal 49,369 42,001 109,586 0 0 135,484 336,440 
Recoleta 0 35,500 0 0 156,276 219,143 410,919 
Renca 22,353 0 0 26,475 0 38,621 87,449 
San Bernardo 106,888 129,653 211,069 387,791 851,365 805,716 2,492,482 
San Joaquín 51,168 72,516 48,510 91 313,220 159,620 645,125 
San Miguel 79,275 1,873  7,101 20,756 114,000 223,005 
San Ramón 61,016 34,587 19,844 92,758 94,857 126,645 429,707 
Santiago 85,632 125,303 98,573 0 25,784 27,465 362,757 
Vitacura 0 0 0 0 0 0 0 
TOTAL 1,584,877 2,304,831 3,147,694 2,777,479 7,164,343 4,194,585 21,173,809 
 
 
Source: Subsecretaría de Desarrollo Regional y Administrativo (SUBDERE). 
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Table A1.2: Programa de Mejoramiento Urbano y Equipamiento Comunal 
Distribution by Comuna, Greater Santiago, 1992-1997 

(000s of Pesos) 
 

Comuna 1992 1993 1994 1995 1996 1997       TOTAL 
Cerrillos 4,700 15,190 19,721 24,186 37,136 50,448 151,381 
Cerro Navia 4,300 16,414 9,000 139,708 88,140 142,340 399,902 
Conchalí 137,500 48,960 12,717 128,962 50,300 180,055 558,494 
El Bosque 12,021 18,486 10,000 77,515 99,979 129,102 347,103 
Estación Central 53,037 316,804 75,000 90,000 62,773 70,315 667,929 
Huechuraba 18,000 21,895 47,500 37,697 70,791 114,706 310,589 
Independencia 14,246 7,573 15,000 16,872 55,311 38,000 147,002 
La Cisterna 0 22,492 25,000 26,684 31,178 94,250 199,604 
La Florida 20,305 79,595 87,033 112,920 76,693 238,514 615,060 
La Granja 7,585 27,113 11,030 74,325 59,562 109,241 288,856 
La Pintana 14,244 35,400 14,720 139,847 76,105 236,650 516,966 
La Reina 10,000 10,704 0 27,750 39,968 0 88,422 
Las Condes 0 0 0 0 5,000 0 5,000 
Lo Barnechea 28,266 13,461 0 6,045 9,911 65,959 123,642 
Lo Espejo 9,656 22,490 15,860 62,167 43,213 104,196 257,582 
Lo Prado 0 13,491 30,800 68,071 5,729 150,163 268,254 
Macul 0 42,352 0 33,957 74,767 114,087 265,163 
Maipú 0 84,287 7,767 47,245 90,406 76,410 306,115 
Ñuñoa 4,611 23,240 0 33,774 70,745 0 132,370 
P. Aguirre C. 19,205 21,756 45,825 63,160 47,450 150,035 347,431 
Peñalolén 0 65,964 172,962 137,084 54,101 165,072 595,183 
Providencia 4,300 24,209 29,380 0 0 0 57,889 
Pudahuel 0 0 102,109 69,661 95,368 200,015 467,153 
Puente Alto 32,708 3,000 46,825 81,016 62,702 138,954 365,205 
Quilicura 0 25,224 39,620 16,847 25,397 49,052 156,140 
Quinta Normal 0 14,644 20,774 39,234 50,350 114,280 239,282 
Recoleta 16,990 26,619 12,920 39,456 99,321 143,067 338,373 
Renca 2,237 11,376 28,670 39,480 105,155 170,192 357,110 
San Bernardo 29,952 33,878 286,980 104,314 130,598 131,274 716,996 
San Joaquín 0 15,370 10,079 34,648 79,161 78,162 217,420 
San Miguel 34,289 10,109 20,520 30,200 119,592 42,792 257,502 
San Ramón 5,100 19,983 24,000 58,189 69,600 64,811 241,683 
Santiago 369,825 77,436 13,500 8,000 7,443 0 476,204 
Vitacura 0 0 0 0 5,000 0 5,000 
TOTAL 853,077 1,169,515 1,235,312 1,869,014 1,998,945 3,362,142 10,488,005 

 
Source: Subsecretaría de Desarrollo Regional y Administrativo (SUBDERE). 
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Table A1.3: Programa de Mejoramiento de Barrios 
Distribution by Comuna, Greater Santiago, 1992-1997 

(000s of Pesos) 
 

Comuna 1992 1993 1994 1995 1996 1997    TOTAL 
Cerrillos 0 0 0 0 0 0 0 
Cerro Navia 144,446 240,133 107,344 32,382 105,500 86,954 716,759 
Conchalí 0 0 53,097 132,999 0 0 186,096 
El Bosque 44,970 350,341 44,701 175,927 0 0 615,939 
Estación Central 147,384 0 0 91,936 7,209 0 246,529 
Huechuraba 0 309,369 254,926 42,851 0 0 607,146 
Independencia 0 0 0 0 0 0 0 
La Cisterna 255,140 0 0 0 0 0 255,140 
La Florida 97,575 582,997 535,694 272,814 27,945 0 1,517,025 
La Granja 0 0 15,783 36,825 0 0 52,608 
La Pintana 193,275 34,500 209,018 519,351 202,670 73,413 1,232,227 
La Reina 0 0 0 0 0 0 0 
Las Condes 0 0 0 0 0 0 0 
Lo Barnechea 0 0 0 0 0 0 0 
Lo Espejo 0 0 0 0 0 0 0 
Lo Prado 0 0 0 0 0 0 0 
Macul 0 0 0 0 0 0 0 
Maipú 19,142 4,170 0 0 0 0 23,312 
Ñuñoa 0 0 0 0 0 0 0 
P. Aguirre C. 0 0 0 0 0 0 0 
Peñalolén 77,853 23,955 9,812 0 0 0 111,620 
Providencia 0 0 0 0 0 0 0 
Pudahuel 0 0 141,340 235,885 48,994 79,000 505,219 
Puente Alto 0 0 0 0 0 0 0 
Quilicura 279,429 89,623 3,618 0 0 0 372,670 
Quinta Normal 0 100,175 185,877 0 0 0 286,052 
Recoleta 180,587 169,924 22,374 0 0 0 372,885 
Renca 165,738 130,125 26,953 0 0 0 322,816 
San Bernardo 212,032 316,468 108,672 96,860 6,142 86,382 826,556 
San Joaquín 0 0 48,440 76,360 41,328 78,398 244,526 
San Miguel 0 0 0 0 0 28,000 28,000 
San Ramón 0 0 0 0 0 0 0 
Santiago 0 0 3,845 0 0 0 3,845 
Vitacura 0 0 0 0 0 0 0 
TOTAL 1,817,571 2,351,780 1,771,494 1,714,190 439,788 432,147 8,526,970 

 
Source: Subsecretaría de Desarrollo Regional y Administrativo (SUBDERE). 
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Table A1.4: Fondo Nacional de Desarrollo Regional 
Per Capita Distribution by Comuna, Greater Santiago, 1992-1997 

(000s of Pesos) 
 
Comuna 1992 1993 1994 1995 1996 1997 Mean 
Las Condes 0.00 0.00 0.00 0.00 0.00 0.00 0.00 
Lo Barnechea 0.00 0.00 0.00 0.00 0.00 0.00 0.00 
Vitacura 0.00 0.00 0.00 0.00 0.00 0.00 0.00 
Ñuñoa 0.11 0.21 0.00 0.00 0.00 0.00 0.05 
Providencia 0.31 0.02 0.00 0.00 0.00 0.00 0.05 
Renca 0.17 0.00 0.00 0.21 0.00 0.30 0.11 
Independencia 0.00 0.12 0.00 0.00 1.00 0.16 0.21 
Santiago 0.37 0.54 0.43 0.00 0.11 0.12 0.26 
Maipú 0.49 0.64 0.14 0.06 0.22 0.31 0.31 
P. Aguirre C. 0.04 0.43 0.53 0.64 0.00 0.36 0.34 
Cerrillos 0.00 0.28 0.59 0.07 1.36 0.00 0.38 
La Reina 0.76 0.00 0.00 0.39 0.88 0.30 0.39 
Recoleta 0.00 0.22 0.00 0.00 0.95 1.33 0.42 
San Miguel 0.96 0.02 0.00 0.09 0.25 1.38 0.45 
Huechuraba 0.13 1.06 0.00 0.00 0.65 0.90 0.46 
Quinta Normal 0.42 0.36 0.94 0.00 0.00 1.16 0.48 
Lo Espejo 0.30 0.48 0.00 0.62 0.56 1.29 0.54 
La Granja 0.35 0.34 0.07 0.38 1.39 0.83 0.56 
La Pintana 0.41 0.42 1.33 1.06 0.61 0.00 0.64 
Cerro Navia 0.64 0.25 0.00 1.00 0.83 1.18 0.65 
San Ramón 0.61 0.34 0.20 0.92 0.94 1.26 0.71 
Estación Central 0.98 0.43 1.89 0.01 0.00 0.98 0.72 
Macul 0.14 0.24 1.44 0.00 1.52 1.11 0.74 
La Cisterna 0.27 0.88 3.75 0.00 0.00 0.06 0.83 
Lo Prado 0.29 1.33 1.47 0.47 0.00 1.42 0.83 
Conchalí 1.00 1.54 0.09 0.47 0.44 1.66 0.87 
La Florida 0.16 0.31 2.00 0.28 2.47 0.41 0.94 
San Joaquín 0.45 0.64 0.43 0.00 2.75 1.40 0.94 
El Bosque 0.09 1.35 1.02 1.30 1.32 1.53 1.10 
Puente Alto 0.18 0.11 0.00 1.83 3.11 1.43 1.11 
Peñalolén 0.39 1.19 1.18 0.09 4.36 1.31 1.42 
Pudahuel 0.47 1.18 1.15 1.43 5.08 0.91 1.70 
San Bernardo 0.56 0.68 1.11 2.03 4.46 4.22 2.18 
Quilicura 0.00 0.00 2.43 13.08 31.48 1.98 8.16 
 
Source: Calculated from data provided by Subsecretaría de Desarrollo Regional y Administrativo 
(SUBDERE). Population by comuna from INE 1992. 
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Table A1.5:  
Programa de Mejoramiento Urbano And Programa de Mejoramiento de Barrio 

Per Capita Distribution by Comuna, Greater Santiago, 1992-1997 
(000s of Pesos) 

 
Comuna 1992 1993 1994 1995 1996 1997 Mean 
Las Condes 0.00 0.00 0.00 0.00 0.02 0.00 0.00 
Vitacura 0.00 0.00 0.00 0.00 0.06 0.00 0.01 
Providencia 0.04 0.22 0.26 0.00 0.00 0.00 0.09 
Ñuñoa 0.03 0.13 0.00 0.20 0.41 0.00 0.13 
Lo Barnechea 0.56 0.27 0.00 0.12 0.20 0.00 0.19 
Maipú 0.07 0.34 0.03 0.18 0.35 0.30 0.21 
Puente Alto 0.13 0.01 0.18 0.32 0.25 0.55 0.24 
La Reina 0.11 0.12 0.00 0.30 0.43 0.71 0.28 
Independencia 0.18 0.10 0.19 0.22 0.71 0.49 0.31 
Santiago 1.60 0.34 0.08 0.03 0.03 0.00 0.35 
Cerrillos 0.06 0.21 0.27 0.33 0.51 0.69 0.35 
Lo Espejo 0.08 0.19 0.13 0.52 0.36 0.87 0.36 
Macul 0.00 0.35 0.00 0.28 0.62 0.95 0.37 
San Ramón 0.05 0.20 0.24 0.58 0.69 0.64 0.40 
Lo Prado 0.00 0.12 0.28 0.61 0.05 1.35 0.40 
La Granja 0.06 0.20 0.20 0.83 0.45 0.82 0.43 
P. Aguirre C. 0.15 0.17 0.35 0.48 0.36 1.15 0.44 
San Miguel 0.41 0.12 0.25 0.36 1.44 0.85 0.57 
Peñalolén 0.43 0.50 1.02 0.76 0.30 0.92 0.66 
San Joaquín 0.00 0.13 0.51 0.97 1.06 1.37 0.68 
Conchalí 0.34 0.32 0.43 1.71 0.33 1.18 0.72 
Recoleta 1.20 1.19 0.21 0.24 0.60 0.87 0.72 
Quinta Normal 0.00 0.99 1.78 0.34 0.43 0.98 0.75 
La Cisterna 2.69 0.24 0.26 0.28 0.33 1.00 0.80 
Renca 1.30 1.10 0.43 0.31 0.82 1.32 0.88 
El Bosque 0.33 2.13 0.32 1.47 0.58 0.75 0.93 
La Florida 0.36 2.01 1.89 1.17 0.32 0.73 1.08 
Estación Central 1.42 2.25 0.53 1.29 0.50 0.50 1.08 
Pudahuel 0.00 0.00 1.76 2.22 1.05 2.02 1.17 
Cerro Navia 0.96 1.65 0.75 1.11 1.24 1.47 1.20 
San Bernardo 1.27 1.84 2.07 1.05 0.72 1.14 1.35 
La Pintana 1.22 0.41 1.32 3.89 1.64 1.83 1.72 
Quilicura 6.80 2.79 1.05 0.41 0.62 1.19 2.14 
Huechuraba 0.29 5.36 4.89 1.30 1.15 1.86 2.48 
 
Source: Calculated from data provided by Subsecretaría de Desarrollo Regional y Administrativo 
(SUBDERE). Population by comuna from INE 1992. 
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Figure A1.1: Trends in Per Capita Revenue Shares by Municipality 
Greater Santiago, 1992-1997 
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Table A2.1: Summary Statistics for REVENUE, SES, and SCORE  
By Comuna 

 
 
Comuna N Variable N Mean Std. Dev. Minimum Maximum 
        
Cerrillos  8 REVENUE  8   36.22 0.00   36.22   36.22 
  SES  8     2.75 0.89     2.00     4.00 
  SCORE  8   53.88 5.64   42.50   61.50 
        
Cerro Navia 22 REVENUE 22   26.95 0.00   26.95   26.95 
  SES 22     3.05 1.33     1.00     5.00 
  SCORE 22   55.39 9.17   36.50   75.50 
        
Conchalí 20 REVENUE 20   23.72 0.00   23.72   23.72 
  SES 20     2.25 1.45     1.00     5.00 
  SCORE 20   58.83 6.89   48.50   73.00 
        
El Bosque 21 REVENUE 21   21.32 0.00   21.32   21.32 
  SES 21     2.33 0.97     1.00     4.00 
  SCORE 21   55.24 7.59   40.50   71.50 
        
Est. Central 14 REVENUE 14   28.90 0.00   28.90   28.90 
  SES 14     2.79 1.19     1.00     5.00 
  SCORE 14   57.14 7.27   49.00   77.50 
        
Huechuraba  7 REVENUE  7   41.77 0.00   41.77   41.77 
  SES  7     2.86 0.90     1.00     4.00 
  SCORE  7   54.50 5.30   49.00   62.50 
        
Independencia  9 REVENUE  9   34.82 0.00   34.82   34.82 
  SES  9     1.44 0.73     1.00     3.00 
  SCORE  9   62.72    10.34   46.00   75.50 
        
La Cisterna  9 REVENUE  9   36.10 0.00   36.10   36.10 
  SES  9     1.56 0.53     1.00     2.00 
  SCORE  9   60.56 8.91   48.50   74.00 
        
La Florida 25 REVENUE 25   26.31 0.00   26.31   26.31 
  SES 25     1.88 0.83     1.00     4.00 
  SCORE 25   55.52 4.61   44.00   63.50 
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Comuna N Variable N Mean Std. Dev. Minimum Maximum 
        
La Granja 13 REVENUE 13   23.13 0.00   23.13   23.13 
  SES 13     3.23 1.17     2.00     5.00 
  SCORE 13   55.69 4.88   48.50   64.00 
        
La Pintana 14 REVENUE 14   27.01 0.00   27.01   27.01 
  SES 14     2.57 0.85     1.00     4.00 
  SCORE 14   53.64 7.70   39.00   65.00 
        
La Reina  5 REVENUE  5   45.95 0.00   45.95   45.95 
  SES  5     1.80 0.84     1.00     3.00 
  SCORE  5   62.60 5.97   58.50   73.00 
        
Las Condes  9 REVENUE  9 103.06 0.00 103.06 103.06 
  SES  9     1.00 0.00     1.00     1.00 
  SCORE  9   65.39    12.28   40.00   81.50 
        
Lo Barnechea  2 REVENUE  2   99.07 0.00   99.07   99.07 
  SES  2     2.50 0.71     2.00     3.00 
  SCORE  2   51.25 6.72   46.50   56.00 
        
Lo Espejo 14 REVENUE 14   24.69 0.00   24.69   24.69 
  SES 14     3.29 1.27     1.00     5.00 
  SCORE 14   55.61 4.52   47.50   61.50 
        
Lo Prado 36 REVENUE 36   22.76 0.00   22.76   22.76 
  SES 36     1.92 0.77     1.00     3.00 
  SCORE 36   55.21 2.20   52.00   60.50 
        
Macul 14 REVENUE 14   33.91 0.00   33.91   33.91 
  SES 14     2.21 1.25     1.00     5.00 
  SCORE 14   56.32 6.60   48.00   67.50 
        
Maipú 17 REVENUE 17   45.87 0.00   45.87   45.87 
  SES 17     1.65 0.79     1.00     3.00 
  SCORE 17   57.56 8.51   44.50   77.50 
        
Ñuñoa 13 REVENUE 13   42.84 0.00   42.84   42.84 
  SES 13     1.08 0.28     1.00     2.00 
  SCORE 13   67.46 8.54   51.00   77.50 
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Comuna N Variable N Mean Std. Dev. Minimum Maximum 
        
P. Aguirre C. 14 REVENUE 14   24.73 0.00   24.73   24.73 
  SES 14     2.14 0.77     1.00     4.00 
  SCORE 14   55.46 10.81   39.00   83.00 
        
Peñalolén 14 REVENUE 14   23.32 0.00   23.32   23.32 
  SES 14     2.50 0.65     1.00     3.00 
  SCORE 14   55.29 5.99   47.50   71.00 
        
Providencia  8 REVENUE  8 164.24 0.00 164.24 164.24 
  SES  8     1.00 0.00     1.00     1.00 
  SCORE  8   79.94 8.18   71.50   92.50 
        
Pudahuel 16 REVENUE 16   29.64 0.00   29.64   29.64 
  SES 16     2.88 1.02     1.00     4.00 
  SCORE 16   53.16 8.42   37.00   67.00 
        
Puente Alto 23 REVENUE 23   25.35 0.00   25.35   25.35 
  SES 23     2.09 1.00     1.00     4.00 
  SCORE 23   56.04 5.21   49.50   67.50 
        
Quilicura  4 REVENUE  4   63.17 0.00   63.17   63.17 
  SES  4     2.75 1.26     1.00     4.00 
  SCORE  4   54.25 4.25   48.50   58.50 
        
Quinta Normal 18 REVENUE 18   26.11 0.00   26.11   26.11 
  SES 18     1.56 0.51     1.00     2.00 
  SCORE 18   59.39 5.18   52.50   69.50 
        
Recoleta 17 REVENUE 17   37.52 0.00   37.52   37.52 
  SES 17     1.94 0.83     1.00     4.00 
  SCORE 17   56.24 3.55   48.50   63.00 
        
Renca 13 REVENUE 13   28.95 0.00   28.95   28.95 
  SES 13     2.46 0.78     1.00     4.00 
  SCORE 13   58.31 6.83   49.50   71.00 
        
San Bernardo 29 REVENUE 29   28.03 0.00   28.03   28.03 
  SES 29     2.66 1.17     1.00     5.00 
  SCORE 29   55.84 7.82   42.00   77.50 
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Comuna N Variable N Mean Std. Dev. Minimum Maximum 
        
San Joaquín 10 REVENUE 10   29.68 0.00   29.68   29.68 
  SES 10     2.30 1.16     1.00     4.00 
  SCORE 10   54.80 7.75   43.50   67.50 
        
San Miguel 10 REVENUE 10   45.31 0.00   45.31   45.31 
  SES 10     1.50 0.97     1.00     4.00 
  SCORE 10   58.80 7.04   48.00   69.50 
        
San Ramón 12 REVENUE 12   23.44 0.00   23.44   23.44 
  SES 12     2.50 1.00     1.00     4.00 
  SCORE 12   52.83 5.04   41.00   62.50 
        
Santiago 32 REVENUE 32 166.51 0.00 166.51 166.51 
  SES 32     1.19 0.40     1.00     2.00 
  SCORE 32   68.58 9.14   46.50   89.00 
        
Vitacura  3 REVENUE   3 116.71 0.00 116.71 116.71 
  SES   3     1.00 0.00     1.00     1.00 
  SCORE   3   69.50 4.33   67.00   74.50 
        
TOTAL 495  REVENUE 495   46.39 37.52 21.32 166.51 
  SES 495     2.15   1.09   1.00     5.00 
  SCORE 495   57.93   8.55 36.50   92.50 
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Table A2.2: REVENUE, SES and SCORE,  
Averages by Comuna 

 
 
Comuna Revenue SES Score 
Lo Barnechea 99.07 2.50 51.25 
San Ramón 23.44 2.50 52.83 
Pudahuel 29.64 2.88 53.16 
La Pintana 27.01 2.57 53.64 
Cerrillos 36.22 2.75 53.88 
Quilicura 63.17 2.75 54.25 
Huechuraba 41.77 2.86 54.50 
San Joaquín 29.68 2.30 54.80 
Lo Prado 22.76 1.92 55.21 
El Bosque 21.32 2.33 55.24 
Peñalolén 23.32 2.50 55.29 
Cerro Navia 26.95 3.05 55.39 
P. Aguirre C. 24.73 2.14 55.46 
La Florida 26.31 1.88 55.52 
Lo Espejo 24.69 3.29 55.61 
La Granja 23.13 3.23 55.69 
San Bernardo 28.03 2.66 55.84 
Puente Alto 25.35 2.09 56.04 
Recoleta 37.52 1.94 56.24 
Macul 33.91 2.21 56.32 
Estación Central 28.90 2.79 57.14 
Maipú 45.87 1.65 57.56 
Renca 28.95 2.46 58.31 
San Miguel 45.31 1.50 58.80 
Conchalí 23.72 2.25 58.83 
Quinta Normal 26.11 1.56 59.39 
La Cisterna 36.10 1.56 60.56 
La Reina 45.95 1.80 62.60 
Independencia 34.82 1.44 62.72 
Las Condes 103.06 1.00 65.39 
Ñuñoa 42.84 1.08 67.46 
Santiago 166.51 1.19 68.58 
Vitacura 116.71 1.00 69.50 
Providencia 164.24 1.00 79.94 
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Figure A2.1: Scatterplot of SES and SCORE 
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Figure A2.2: Scatterplot of SCORE and REVENUE 

 

30

40

50

60

70

80

90

100

0 20 40 60 80 100 120 140 160 180

REVENUE

S
C

O
R

E



 341 

Figure A2.3: Scatterplot of SCORE and SES, Averaged by Comuna 
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Figure A2.4: Scatterplot of REVENUE and SCORE, Averaged by Comuna 
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Figure A2.5: Histogram of SCORE 
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Multilevel Notation and Terminology 

 

Xij level-1 predictor 

Wj level-2 predictor 

β0j level-1 intercept 

β1j   level-1 slope 

rij   level-1 error 

γ00   level-2 coefficient: the mean of the intercepts across level-2 units of analysis 

γ01   level-2 coefficient: the effect of the level-2 predictor on γ00 

γ10   level-2 coefficient: the average slope of the level-1 predictor across level-2 units 

 of analyis  

γ11   level-2 coefficient: the effect of the cross- level interaction of level-1 and level-2 

 predictors on γ10 

µ0j   level-2 error: deviations from γ00 

µ1j   level-2 error: deviations from γ10 

σ2    level-1 coefficient: variance of rij 

τ00   level-2 coefficient: variance of µ0j 

τ11   level-2 coefficient: variance of µ1j 

τ01   level-2 coefficient: covariance of µ0j and µ1j 

 

The first index of the gamma subscripts represents the level-1 variable; the second 

index represents the level-2 variable. Thus, γ01 indicates the the effect of the level-2 

predictor on the level-1intercept, β0j. 
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Multilevel Equations  

 

The Random Intercepts Model Controlling for SES and SES2 

When the slopes are held constant across comunas, there are no between-comuna 

deviations from the average slope, so the overall slopes for SES (β1j) and SES2 (β2j) are 

equal to the average slopes by comuna for SES (γ10) and SES2 (γ20), or, in other words, µ1j  

and µ2j are both equal to zero. Thus, the following model represents the effect of SES 

allowing intercepts, but not slopes, to vary: 

    Yij = β0j + β1j SESij + β2j SESij 
2

 +  rij   

β0j = γ00 + µ0j      

β1j = γ10  + µ1j      

β2j = γ20  + µ2j      

µ1j = 0       

µ2j = 0       

Substituting yields the combined multilevel model: 

Yij = γ00 + µ0j + γ10SESij + γ20 SESij 
2
  +  rij  

  

The Random Intercepts Model Controlling for REVENUE 

If we control just for REVENUE, a comuna or level-2 predictor, we conceive of 

SCORE varying at the school level as the mean for comuna j plus an error term for 
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school i. At the comuna level, we understand the intercepts as the mean of SCORE by 

comuna plus the effect of REVENUE on SCORE for comuna j. Thus,  

Yij = β0j  +  rij     

β0j = γ00 + γ01 REVENUEj +  µ0j   

Substituting yields: 

Yij = γ00 + γ01 REVENUEj + µ0j + rij   

 

The Random Intercepts Model Controlling for SES, REVENUE, and 
REVENUE*SES 

 
Yij = β0j + β1j SESij + β2j SESij 

2
 +  rij    

β0j = γ00 + γ01 REVENUEj +  µ0j    

β1j = γ10 + γ11 REVENUEj      

β2j = γ20 + γ21 REVENUEj      

 Once again, in order to hold the slopes constant, I omit the by-comuna deviations from 

the average slope, µ1j and µ2j, from the formulas for β1j and β2j. Combining the level-1 

and level-2 equations yields: 

Yij = γ00 + γ01 REVENUEj +  µ0j + (γ10  + γ11 REVENUEj) SESij   

+ (γ20 + γ21 REVENUEj) SESij 
2

 +  rij       

         = γ00 + γ01 REVENUEj + γ10 SESij + γ11 REVENUEj SESij  + γ20 SESij 
2  

+ γ21 REVENUEj SESij 
2 + µ0j + rij       

The interaction of REVENUE and SES2 is not significant in this model and its omission 

obtains better fit statistics, so I dropped it from this model. 
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The Random Slopes and Intercepts Model Controlling for SES 

Yij = β0j + β1j SESij  +  rij     

β0j = γ00 + µ0j      

β1j = γ10  + µ1j      

which give: 

Yij = γ00 + γ10 SESij
 
 + µ1j SESij  + µ0j + µ1j + rij   

 

The Random Slopes and Intercepts Model Controlling for REVENUE 

The equations controlling for REVENUE for the random slopes and intercepts 

model are the same as for the random intercepts model, but we get somewhat different 

results since we are now allowing slopes to vary as well as intercepts. 

 

The Random Slopes and Intercepts Model Controlling for SES, REVENUE, and 
REVENUE*SES  

Yij = β0j + β1j  SESij + rij     

β0j = γ00 + γ01 REVENUEj + µ0j    

β1j = γ10 + γ11 REVENUEj + µ1j    

Combining the level-1 and level-2 equations yields: 

Yij = γ00 + γ01 REVENUEj + µ0j + (γ10  + γ11 REVENUEj + µ1j) SESij + rij   

    = γ00 + γ01 REVENUEj + γ10 SESij + γ11 REVENUEj SESij  + µ0j + µ1j SESij + rij  
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SAMPLING DESIGN 

 

Sampling Design for the Survey on Individual Participation 

The comuna was stratified by its 35 Unidades Vecinales and substratified by 

street blocks within the Unidades Vecinales. All 35 Unidades Vecinales were sampled. 

Blocks within each Unidad Vecinal were selected at random and in numbers proportional 

to the number of houses in the respective Unidad Vecinal. In each block, one house was 

surveyed. The initial sample size (n') was estimated by the following formula (Kalton 

1983, 82):  

n' = (Za/2)2 * p * q / (margin of error)2 

where p = the expected sample percentage (in this case, the expected rate of participation 

in community organizations) and q = 1 - p. The Director of the Office of Organizaciones 

Comunitarias of the Municipality estimated the participation rate at ten percent. 

Substituting into the formula a 95 percent confidence level, a margin of error of 0.05, and 

an estimate for p conservative in terms of sample size (0.15) yields: 

n' = (1.96)2 * 0.15 * 0.85 / (0.05)2 

    = 196  

The initial sample size of 196 was corrected by the formula: 

n = N * n' / N + n' 

         = 195 
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To decrease the margin of error to 0.04 would have increased the sample size to over 300, 

which would have gone beyond our budget, so to ensure a representative sample of 

households, we interviewed the female heads of 195 households. 

 

Sampling Design for the Survey of Community Organizations  

 The municipalities are required to maintain and update annually a public registry 

of the community organizations in the comuna, along with their officers and addresses, 

thus conferring legal standing to the organization (Ministerio Secretaría General de 

Gobierno 1998, Article 6). Not all organizations necessarily appear in the municipal 

registry, but most will, since legal standing confers formal and informal access to various 

kinds of resources, including the most important source of funding for most community 

organizations, the Fund for Neighborhood Development. In our survey of dueñas de casa, 

only 10 percent of the organizations in which family members participated were said to 

not have legal standing. The registry of community organizations in Cerro Navia 

encompassed 557 organizations grouped into 11 types as presented in table A3.1. Rather 

than select organizations at random to be interviewed, I decided to select a certain 

proportion of each type of organization (Table A3.1). Thus, each type of organization 

would be equally represented at almost half of the organizations of each type, with the 

exceptions of the Juntas de Vecinos, which would be overrepresented, and the Sports and 

Recreation organizations and the Committees of Allegados, which would be 

underrepresented. None of the Committees of Allegados were interviewed, due to their 

narrow objective (securing adequate housing) and short duration relative to other 
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organizations (once the objective is achieved, the organization dissolves). Also because 

of their relatively narrow goals (and in spite of their predominant numbers), I chose to 

survey only five percent of the Sports and Recreation organizations. But the Juntas de 

Vecinos, because of their centrality in local development and the practice of citizenship, 

would be overrepresented at sixty percent. The Juntas de Vecinos are the most 

territorially representative of community organizations, and, as such, are the 

organizations most capable of focusing collective action for local development projects 

as well as formulating demands to the state (cf. Serrano and Vicherat 2001). Hence, each 

organization type would be represented (except for the Committees of Allegados) and at 

weights reflecting the research interests of this work. 

 As the survey process unfolded, these target proportions could not be achieved. 

The officers of some of the organizations originally selected declined to be interviewed. 

Other organizations were discovered to have ceased to exist. The officers of others could 

not be found at the addresses given. The interviewer often expended more time looking 

for officers of these organizations than she did finding and interviewing officers which 

were surveyed. (Telephone service in Cerro Navia is far from a given.) Since she had to 

be recompensed for this time looking for officers and organizations which were 

nonexistent and/or could not be located, additional organizations could not be selected, 

due to budgetary constraints, to meet the initial targets. Ultimately, officers of 116 

organizations were surveyed, representing 21 percent of the community organizations of 

Cerro Navia (Table A3.1).
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Table A3.1: Numbers of Organizations by Type  
And Sampling Rates and Numbers  

 
Organization Type Number Target Rate Target Number Actual Rate Actual Number 
Sports and Recreation 260 0.05   13 0.04   11 
Juntas de Vecinos   68 0.60   41 0.53   36 
Cultural Centers   55 0.45   25 0.33   18 
Centros de Madres   53 0.45   24 0.36   19 
Seniors   51 0.45   23 0.43   22 
Allegados   40 0.00     0 0.00   0 
Education   10 0.45     5 0.40     4 
Health   10 0.45     5 0.40     4 
Cottage Industry     7 0.45     3 0.29     2 
Ecology     2 0.45     1 0.00     0 
Ethnicity     1 0.45     1 0.00     0 
Total 557 0.25 139 0.21 116 
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SURVEY QUESTIONAIRES 

Cuestionario: Participación De Individuos 
En Organizaciones Comunitarias de Cerro Navia 

Fecha _______ 
Unidad Vecinal # ______ 
Manzana # ______ 
 
¿Podria comunicarme con la jefa de hogar?  Estamos realizando una encuesta por un 
estudio universitario respecto a la partipación en organizaciones comunitarias.  Le 
agradezco mucho si puedo quitarle un poco de tiempo -- entre cinco y diez minutos, no 
más.  Su identidad tanto como sus repuestas serán completamente confidenciales. 
 
1. ¿Cuántos hogares hay en esta vivienda? ________________ 

[Para cada hogar, hay que intentar una entrevista.] 
 
2. ¿Cuántas personas hay en su hogar? ___________ 
 
3./4./5. ¿Qué es su edad, sexo y relación con usted, [incluyendo la jefa de hogar], desde la 
persona mayor a la menor?  
 
6. ¿Con qué partido político tienen más afiliación? 
 
Cuadro 1 
Número 3. Edad 4. Sexo 5. Relación: [1] Jefa de Hogar; [2] Marido; [3] Hijo/Hija; 
De Persona (Años) M F                    [4] Otro Pariente [Especifique]; [5] No Pariente 

1.     
2.     
3.     
4.     
5.     
6.     
7.     
8.     
9.     
10.     
11.     
12.     
13.     
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7. Una Organización Comunitaria es una organización de carácter local, que no tiene 
fines de lucro, por ejemplo, un Centro de Madres, un Club Deportivo, un Centro Cultural, 
una Junta de Vecinos, una Unión Comunal, un Comité de Allegados, una Organización 
de Adultos Mayores o Jóvenes, una organización que se dedica a temas de salud, 
educación, el medio ambiente, indígenas, etc.  El año 1997, ¿Usted o algún miembro de 
su hogar ha dedicado tiempo a una organización  u organizaciones comunitarias? 
 
Sí   [ ] [à Ps. 7-12 & 18-40]  
No [ ] [à P. 12] 
 
8. ¿Cuántos miembros de su hogar han dedicado tiempo a organizaciones comunitarias el 
año pasado? ________ 
 
Cuadro 2 
9. ¿Qué Número de Persona tiene(n) en Cuadro 1? 
 
10. ¿Cuánto ganó en promedio mensualmente en 1992? [000s de Pesos] 
 
11. ¿Se considera perteneciente a alguna de las siguientes culturas? Mapuche;  Aymara; Rapanui;  ninguno de los anteriores.  
 
9. Número          
10. 000s          
11. 
No/Pueblo 

         
 

12. El año 1992, ¿Usted o algún miembro de su hogar actual había dedicado tiempo a una 
organización u organizaciones comunitarias? 
 
Sí   [ ] [à Ps. 13-17 & 41-60] 
No [ ] [Si Ps. 6 & 12 = No à P. 61] 
 
13. ¿Cuántos miembros de su hogar habían dedicado tiempo a organizaciones 
comunitariases el año 1992? ________ 
 
Cuadro 3 
14. ¿Qué Número de Persona tiene(n) en Cuadro 1? 
 
15. ¿Cuánto ganó en promedio mensualmente en 1992? [000s de Pesos] 
 
16. ¿Se considera perteneciente a alguna de las siguientes culturas? Mapuche;  Aymara; Rapanui;  ninguno de los anteriores. 

 
17. ¿Con qué  partido político tenía más afiliación en 1992? [PPD, PC, PS, UDI, RN, Otro [Especifique], Ninguna] 
 
14. Número          
15. 000s          
15. No/Pueblo          
17. Partido          
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[Si participó en 1997 à Cuadros 4-6; Si no sabe à  No Sé] 
 
Cuadro 4  
18.  
¿Qué 
Número de 
Persona 
tiene en 
Cuadro 1? 

19. 
En 1997,  
¿Cuánto tiempo en 
promedio dedicó 
cada semana a 
organizaciones 
sociales? 

20. 
¿A cuántas 
organizaciones  
dedicó tiempo? 
 
[Si >1 à  P.21 
 
 Si 1 à  P.22] 
 
 

21. 
¿A la organización 
a la cual dedicó más 
tiempo, cuánto 
tiempo en promedio 
dedicó cada 
semana? 
 
[Esta organización 
será Número. 1.] 

22. 
¿Desde qué fecha 
ha pertenecido a 
esta organización? 
 
[Si más de un año  
à  P.23;  
de otra manera  
à  P. 24.] 

23. 
El año pasado, ¿ha 
participado 
 
[1] más 
[2] menos 
[3] igual 
 
que antes en esta 
organización? 

24. 
¿Cuál es su papel 
actual en la 
organización? 
 
[1] Socio  
[2] Miembro del 
Directorio  
[3] Miembro de la 
Comisión 
Electoral 

18. Numero 19. Horas/Minutos 20. Número 21. Horas/Minutos 22. Mes/Año 23. Número 24. Número 
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cont. Cuadro 4 
25. 
¿A qué temas se dedica 
esta organización? 
 
[1] Mujeres 
[2] Tercer Edad 
[3] Infancia 
[4] Jóvenes 
[5] Etnicidad 
[6] Descapacitados 
[7] Sexualidad 
[8] Educación 
[9] Salud 
[10] Seguridad Vecinal 
 

 
    
 
 
[11] Medio Ambiente                    
[12] Comité de Allegados 
[13] Vivienda 
[14] Deporte o Recreación 
[15] Junta de Vecinos 
[16] Unión Comunal 
[17] Centro Cultural 
[18] Taller Laboral 
[19] Otro(s) [Especifique] 
 

26.  
¿Esta organización 
tiene personalidad 
jurídica? 
 
[1] Sí 
[2] No 
[3] No sé 

25. Número(s)/Otro(s) [Especifique] 26. Número 

  
  
  
  
  
  
  
  
  
 
 
  



 357 

[Si participó en 2 o más organizaciones à  Cuadro 5] 
 
Cuadro 5 
27. 
¿Qué 
Número de 
Persona 
tiene en 
Cuadro 1? 

28.  
¿A la organización 
a la cual dedicó más 
tiempo después de 
la anterior, cuánto 
tiempo en promedio 
dedicó  cada 
semana?  
 
[Esta organización 
será Número. 2.] 

29. 
¿Desde qué fecha 
ha pertenecido a 
esta organización? 
 
[Si más de un año  
à  P.30;  
de otra manera  
à  P. 31.] 

30.  
El año pasado, ¿ha 
participado 
 
[1] más 
[2] menos 
[3] igual 
 
que antes en esta 
organización? 

31.  
¿Cuál es su papel 
actual en la 
organización? 
 
[1] Socio  
[2] Miembro del 
Directorio  
[3] Miembro de la 
Comisión 
Electoral 

32.  
¿A qué temas se dedica 
esta organización? 
 
[1] Mujeres 
[2] Tercer Edad 
[3] Infancia 
[4] Jóvenes 
[5] Etnicidad 
[6] Descapacitados 
[7] Sexualidad 
[8] Educación 
[9] Salud 
[10] Seguridad Vecinal 
 

 
    
 
 
[11] Medio Ambiente                    
[12] Comité de Allegados 
[13] Vivienda 
[14] Deporte o Recreación 
[15] Junta de Vecinos 
[16] Unión Comunal 
[17] Centro Cultural 
[18] Taller Laboral 
[19] Otro(s) [Especifique] 

33.  
¿Esta organización 
tiene personalidad 
jurídica? 
 
[1] Sí 
[2] No 
[3] No sé 

27. Numero 28. Horas/Minutos 29. Mes/Año 30. Número 31. Número 32. Número(s)/Otro(s) [Especifique] 33. Número 
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 [Si participó en 3 o más organizaciones à  Cuadro 6] 
 
Cuadro 6 
34. 
¿Qué 
Número de 
Persona 
tiene en 
Cuadro 1? 

35.  
¿A la organización 
a la cual dedicó más 
tiempo después de 
la anterior, cuánto 
tiempo en promedio 
dedicó  cada 
semana?  
 
 [Esta organización 
será Número. 3.] 

36. 
¿Desde qué fecha 
ha pertenecido a 
esta organización? 
 
[Si más de un año  
à  P.37;  
de otra manera  
à  P. 38.] 

37.  
El año pasado, ¿ha 
participado 
 
[1] más 
[2] menos 
[3] igual 
 
que antes en esta 
organización? 

38.  
¿Cuál es su papel 
actual en la 
organización? 
 
[1] Socio  
[2] Miembro del 
Directorio  
[3] Miembro de la 
Comisión 
Electoral 

39.  
¿A qué temas se dedica 
esta organización? 
 
[1] Mujeres 
[2] Tercer Edad 
[3] Infancia 
[4] Jóvenes 
[5] Etnicidad 
[6] Descapacitados 
[7] Sexualidad 
[8] Educación 
[9] Salud 
[10] Seguridad Vecinal 
 

 
    
 
 
[11] Medio Ambiente                    
[12] Comité de Allegados 
[13] Vivienda 
[14] Deporte o Recreación 
[15] Junta de Vecinos 
[16] Unión Comunal 
[17] Centro Cultural 
[18] Taller Laboral 
[19] Otro(s) [Especifique] 

40.  
¿Esta organización 
tiene personalidad 
jurídica? 
 
[1] Sí 
[2] No 
[3] No sé 

34. Numero 35. Horas/Minutos 36. Mes/Año 37. Número 38. Número 39. Número(s)/Otro(s) [Especifique] 40. Número 
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[Si participó en 1992 à  Cuadros 7-9; Si no sabe à No Sé] 
 
Cuadro 7 
41.  
¿Qué 
Número de 
Persona 
tiene en 
Cuadro 1? 

42.  
En 1992, ¿Cuánto 
tiempo en promedio 
dedicó cada semana 
a organizaciones 
sociales? 

43.  
¿A cuántas 
organizaciones 
dedicó tiempo? 
 
[Si >1 à  P.44 
 
 Si 1 à  P.45] 
 

44.  
¿A la organización a la 
cual dedicó más 
tiempo, cuánto tiempo 
en promedio dedicó 
cada semana ? 

45. 
¿Esta organización 
aparece en Cuadros 
4-6? 
 
[Sí à  el Número de 
la Organización;  
No à  No.] 

46.  
¿Desde qué fecha 
había pertenecido 
a esta organi-
zación? 
 
 

47.  
¿A qué temas se 
dedica esta 
organización? 
 
[1] Mujeres 
[2] Tercer Edad 
[3] Infancia 
[4] Jóvenes 
[5] Etnicidad 
[6] Descapacitados 
[7] Sexualidad 
[8] Educación 
[9] Salud 
[10] Seguridad 
Vecinal 
 

 
    
 
 
[11] Medio Ambiente                    
[12] Comité de Allegados 
[13] Vivienda 
[14] Deport e o Recreación 
[15] Junta de Vecinos 
[16] Unión Comunal 
[17] Centro Cultural 
[18] Taller Laboral 
[19] Otro(s) [Especifique] 
 

48.  
¿Esta organización 
tiene personalidad 
jurídica? 
 
[1] Sí 
[2] No 
 

41. Numero 42. Horas/Minutos 43. Número 44. Horas/Minutos 45. Número/No 46. Mes/Año 47. Número(s)/Otro(s) [Especifique] 48. Número 
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[Si participó en 2 o más organizaciones à  Cuadro 8] 
 
Cuadro 8 
49.  
¿Qué 
Número de 
Persona 
tiene en 
Cuadro 1? 

50.  
¿A la organización a 
la cual dedicó más 
tiempo después de la 
anterior, cuánto 
tiempo en promedio 
dedicó cada semana ? 

51.  
¿Esta 
organización 
aparece en 
Cuadros 4-6? 
 
[Si à  el 
Número;           
No à  No] 
 
 

52.  
¿Desde qué fecha 
había pertenecido 
a esta 
organización? 
 
 

53.  
¿A qué temas se dedica 
esta organización? 
 
[1] Mujeres 
[2] Tercer Edad 
[3] Infancia 
[4] Jóvenes 
[5] Etnicidad 
[6] Descapacitados 
[7] Sexualidad 
[8] Educación 
[9] Salud 
[10] Seguridad Vecinal 
 

 
    
 
 
[11] Medio Ambiente                    
[12] Comité de Allegados 
[13] Vivienda 
[14] Deporte o Recreación 
[15] Junta de Vecinos 
[16] Unión Comunal 
[17] Centro Cultural 
[18] Taller Laboral 
[19] Otro(s) [Especifique] 
 

54.  
¿Esta organización 
tiene personalidad 
jurídica? 
 
[1] Sí 
[2] No 
 

49. Numero 50. Horas/Minutos 51. Número/No 52. Mes/Año 53. Número(s)/Otro(s) [Especifique] 54. Número 
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[Si participó en 2 o más organizaciones à  Cuadro 9] 
 
Cuadro 9 
55 
¿Qué 
Número de 
Persona 
tiene en 
Cuadro 1? 

56.  
¿A la organización a 
la cual dedicó más 
tiempo después de la 
anterior, cuánto 
tiempo en promedio 
dedicó cada semana ? 

57.  
¿Esta 
organización 
aparece en 
Cuadros 4-6? 
 
[Si à  el 
Número;           
No à  No] 
 

58.  
¿Desde qué fecha 
había pertenecido a 
esta organización? 
 
 

59.  
¿A qué temas se dedica 
esta organización? 
 
[1] Mujeres 
[2] Tercer Edad 
[3] Infancia 
[4] Jóvenes 
[5] Etnicidad 
[6] Descapacitados 
[7] Sexualidad 
[8] Educación 
[9] Salud 
[10] Seguridad Vecinal 
 

 
    
 
 
[11] Medio Ambiente                    
[12] Comité de Allegados 
[13] Vivienda 
[14] Deporte o Recreación 
[15] Junta de Vecinos 
[16] Unión Comunal 
[17] Centro Cultural 
[18] Taller Laboral 
[19] Otro(s) [Especifique] 
 

60.  
¿Esta organización 
tiene personalidad 
jurídica? 
 
[1] Sí 
[2] No 
 

55. Numero 56. Horas/Minutos 57. Número/No 58. Mes/Año 59. Número(s)/Otro(s) [Especifique] 60. Número 
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[Si una persona aparece en Cuadro 3 pero no en el Cuadro 4 à] 
61. ¿Por qué dejó de dedicar tiempo a organizaciones comunitarias? 
 
 [1] Ya no hay tiempo porque hay nuevos compromisos del trabajo remunerado. 
 [2] Ya no hay tiempo porque hay nuevos compromisos de familia. 
 [3] Se piensa que las acciones de organizaciones comunitarias no tienen un 
impacto mayor. 
 [4] Por otras razones.  
 
Número de Número de respuesta 
Persona [Si 4, especifique.] 
  
  
  
  
 
62. ¿Considera usted que la gente es más [ ] , menos [ ] o igualmente [ ] dispuesta a 
compartir ahora que hace cinco años? 
 
63. ¿Considera usted que la gente de comunas pobres como la de Cerro Navia tiene más  
[ ] , menos [ ] o igual [ ] acceso a servicios de salud ahora que hace cinco años? 
 
64. ¿Considera usted que la gente de comunas pobres como la de Cerro Navia tiene más  
[ ] , menos [ ] o igual [ ] acceso a educación ahora que hace cinco años? 
 
65. ¿Considera usted que la calidad de los servicios de salud a que tiene acceso la  
gente de comunas pobres como la de Cerro Navia es mejor [ ] , peor [ ] o igual [ ] a los 
que hace cinco años? 
 
66. ¿Considera usted que la calidad de educación a que tiene acceso la gente de comunas 
pobres como la de Cerro Navia es mejor [ ] , peor [ ] o igual [ ] que hace cinco años? 
 
67. ¿Cuánto fue el ingreso total de su hogar el mes pasado? _______________ 
 
[Dirrección _____________________________________________________ 
Si había más de un hogar, ¿cuántos pudo entrevistar? ______] 
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Cuestionario Para la Encuesta de Dirigentes  
De Organizaciones Comunitarias de Cerro Navia 

 
¿Estamos realizando una encuesta por un estudio universitario respecto a organizaciones 
comunitarias en Cerro Navia.  Le agradezco mucho si puedo quitarle un poco de tiempo -
- entre diez y quince minutos, no más.  SU IDENTIDAD TANTO COMO SUS 
REPUESTAS SERÁN COMPLETAMENTE CONFIDENCIALES. 
 
[Fecha ____________  Unidad Vecinal _____ 
 
Tipo de Organización: Deporte/Recreación []; Junta de Vecinos [ ]; Centro Cultural [ ]; 
Centro de Madres [ ]; Adulto Mayor [ ]; Educación [ ]; Salud [ ]; Taller Laboral [ ]; 
Ecología [ ]; Etnia [ ] 
 
¿Usted es [presidente/a, secretario/a, tesorero/a] 
________________________________________________________________________ 
de la Organización Comunitaria 
_______________________________________________________________________ 
_______________________________________________________________________? 
 
¿Por cuánto tiempo ha estado activo/a en esta organización? 
__________________________? 
 [Si es menos de un año, hay que buscar otro oficio.] 
 
1. ¿En qué año se formó la organización? ____________________  No sé [ ] 
 
2. ¿Esta organización se dedica a cuáles temas?  
 Mujeres [ ];  Tercer Edad [ ];  Infancia [ ];  Jóvenes [ ];  Etnicidad [ ];   

Descapacitados [ ];  Sexualidad [ ];  Educación [ ];  Salud [ ];  Seguridad  
Vecinal [ ];  Medio Ambiente [ ];  Vivienda [ ]; Deporte o Recreación [ ]; Junta de 
Vecinos [ ]; Centro Cultural [ ];  Taller Laboral [ ] 

 Otras __________________________________ 
  __________________________________ 
 
3. ¿El año pasado, con qué frecuencia se juntaron los miembros de la organización?   
____________________________________________________________ 
 
4. ¿El año pasado, con qué frecuencia se reunieron los miembros de la organización?   
____________________________________________________________ 
 
5. ¿Cuántos miembros en promedio estima usted que asistieron a cada reunión el año 
pasado? ______________ 
 
6. ¿Considera usted que la mayoría de los miembros de la organización se encuentran en 
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 la tercera parte de la población de Cerro Navia más pobre [ ], 
 la tercera parte de la población de Cerro Navia más acomodada [ ] 

o la tercera parte de la población de Cerro Navia entre la tercera más pobre y la 
tercera  más acomodada [ ]? 

 
7. ¿ El año pasado, la organización participó en FOCAL, el  Fondo Concursable de 
Adelanto Local de la Municipalidad?    
 Sí [ ] [à P.8] 
 No [ ] [à P.11] 
 No Sé [ ]  [à P. 12] 
 
8. ¿Cómo se supo de la oportunidad de participar en FOCAL? 
________________________________________________________________________ 
________________________________________________________________________
________________________________________________________________________ 
 
9.  ¿El año pasado, recibieron fondos de FOCAL?  
 Sí [ ] [à P.10] 
 No [ ] [à P.12] 
 No Sé [ ] [à P.12] 
 
10. ¿Cuánto, aproximadamente, fue el valor de estos fondos? _____________________ 
 [à P.12] 
 
11.  ¿Porqué no participó en FOCAL? 
________________________________________________________________________ 
________________________________________________________________________
________________________________________________________________________ 
 
12. ¿Durante el año pasado, la organización fue invitada a colaborar en la formulación del 
Plan de Desarrollo Comunal?   
 Sí [ ] [à P. 13]  

No [ ] [à P. 16]  
No Sé [ ] [à P.16] 

 
13. ¿Durante el año pasado, participaron representantes de la organización en la 
formulación del Plan de Desarrollo Comunal?  
 Sí [ ] [à P. 14] 
 No [ ] [à P. 15] 
 No Sé [ ] [à P.16] 
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14. ¿Considera usted que, a través de esta representación, los intereses de la organización 
incidieron en la formulación del Plan de Desarrollo Comunal?  Sí [ ]; No [ ]; No Sé [ ] 
 [à P.16] 
 
15. ¿Por qué no participaron?  _______________________________________________ 
________________________________________________________________________ 
________________________________________________________________________ 
 
16. ¿ Durante el año pasado, la organización participó en otro fondo concursable, por 
ejemplo el de  FOSIS o Actúa?    
 Sí [ ] [à P.17] 
 No [ ] [à P.23] 
 No Sé [ ] [à P.24] 
 
17. ¿En cuáles? 
 1._______________________________________________________________ 
 2._______________________________________________________________ 
 3._______________________________________________________________ 
 
18. ¿La organización recibió fondos como resultado de esta participación? 
 [Sí/No] 1. _____; 2. _____; 3. _____ 
 
 [Sí à P. 19] 
 [No à P. 22] 
 
19. ¿Cuánto, aproximadamente, fue el valor de estos fondos?  
 1. _____________________ 
 2. _____________________ 
 3. _____________________ 
 
20. ¿La organización también contribuyó un aporte monetario? 
 [Sí/No] 1. _____; 2. _____; 3. _____ 
 
 [Sí à P. 21] 
 [No à P. 22] 
 
21. ¿Cuánto, aproximadamente, fue el valor del aporte monetario de la organización?  
 1. _____________________ 
 2. _____________________ 
 3. _____________________ 
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22. ¿Cómo se supo de la oportunidad de participar en estos fondos concursables? 
________________________________________________________________________ 
________________________________________________________________________
________________________________________________________________________ 
 [à P.24] 
 
23. ¿Por qué no participó en FOSIS, u otro fondo concursable? 
________________________________________________________________________ 
________________________________________________________________________
________________________________________________________________________ 
 
24. Un Organismo Privado de Desarrollo es una organización no gubernamental que 
cuenta con personal profesional y que se dedica a desarrollo comunitario.  Ejemplos de 
Organismos Privados de Desarrollo que están activos en Cerro Navia son Sur 
Profesionales, Cepade, Actúa, Trabajo Para un Hermano, Cobijo, Fundación Comparte, 
Opción, Impulsa, etc.   
 
¿Durante el año pasado, la organización colaboró con uno o más Organismos Privados de 
Desarrollo en un proyecto o proyectos para mejorar sus miembros, la organización, o la 
vecindad?   
 Sí [ ] [à P.25] 
 No [ ] [à P.32] 
 No Sé [ ]   [à P.32] 
 
25. ¿Colaboró con cuáles Organismos Privados de Desarrollo? 
 1. ______________________________________________________________ 
 2._______________________________________________________________ 
 3._______________________________________________________________ 
 
26. ¿Qué objetivos tenían este proyecto o proyectos?  
 1. ______________________________________________________________ 
 2._______________________________________________________________ 
 3._______________________________________________________________ 
 
27. ¿Cómo se supo de la oportunidad de participar en este proyecto o proyectos?  
 1. ______________________________________________________________ 
 2._______________________________________________________________ 
 3._______________________________________________________________ 
 
28. ¿La organización se encargó de la planificación de este proyecto o proyectos, más [1], 
menos [2] o igual [3] que el/los Organismo(s) Privado(s) de Desarrollo? 
 1. _____; 2. _____; 3. _____ 
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29. ¿La organización se encargó de decidir como gastar los recursos financieros de este 
proyecto o proyectos, más [1], menos [2] o igual [3]  que el/los Organismo(s) Privado(s) 
de Desarrollo? 
 1. _____; 2. _____; 3. _____ 
 
30. ¿La organización se encargó del trabajo de este proyecto o proyectos, más [1], menos 
[2] o igual [3] que el/los Organismo(s) Privado(s) de Desarrollo? 
 1. _____; 2. _____; 3. _____ 
 
31. ¿La organización se encargó de la evaluación de este proyecto o proyectos, más [1], 
menos [2] o igual [3]  que el/los Organismo(s) Privado(s) de Desarrollo?  O, no había 
evaluación [4]. 
 1. _____; 2. _____; 3. _____ 
 
32. ¿Durante el año pasado, la organización colaboró con la Municipalidad en un 
proyecto o proyectos para mejorar sus miembros, la organización, o la vecindad?   
 Sí [ ] [à P.33] 
 No [ ] [à P.39] 
 No Sé [ ] [à P.39] 
 
33. ¿Qué objetivos tenían este proyecto o proyectos?  
 1. ______________________________________________________________ 
 2._______________________________________________________________ 
 3._______________________________________________________________ 
 
34. ¿Cómo se supo de la oportunidad de participar en este proyecto o proyectos?  
 1. ______________________________________________________________ 
 2._______________________________________________________________ 
 3._______________________________________________________________ 
 
35. ¿La organización se encargó de la planificación de este proyecto o proyectos, más [1], 
menos [2] o igual [3]   que la Municipalidad? 
 1. _____; 2. _____; 3. _____ 
 
36. ¿La organización se encargó de decidir como gastar los recursos financieros de este 
proyecto o proyectos, más [1], menos [2] o igual [3]   que la Municipalidad? 
 1. _____; 2. _____; 3. _____ 
 
37. ¿La organización se encargó del trabajo de este proyecto o proyectos, más [1], menos 
[2] o igual [3]   que la Municipalidad? 
 1. _____; 2. _____; 3. _____ 
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38. ¿La organización se encargó de la evaluación del proyecto o proyectos, más [1], 
menos [2] o igual [3]  que la Municipalidad?  O, no había evaluación [4]. 
 1. _____; 2. _____; 3. _____ 
 
39. ¿Durante el año pasado, la organización colaboró con una agencia gubernamental 
distinta de la Municipalidad en un proyecto o proyectos para mejorar sus miembros, la 
organización, o la vecindad?   
 Sí [ ] [à P.40] 
 No [ ] [à P.47] 
 No Sé [ ] [à P.47] 
 
40. ¿Colaboró con qué agencias gubernamentales distintas de la Municipalidad?  
 1. ______________________________________________________________ 
 2._______________________________________________________________ 
 3._______________________________________________________________ 
 
41. ¿Qué objetivos tenían este proyecto o proyectos?  
 1. ______________________________________________________________ 
 2._______________________________________________________________ 
 3._______________________________________________________________ 
 
42. ¿Cómo se supo de la oportunidad de participar en este proyecto o proyectos? 
 1. ______________________________________________________________ 
 2._______________________________________________________________ 
 3._______________________________________________________________ 
 
43. ¿La organización se encargó de la planificación de este proyecto o proyectos, más [1], 
menos [2] o igual [3]  que esta(s) agencia(s) gubernamental(es)? 
 1. _____; 2. _____; 3. _____ 
 
44. ¿La organización se encargó de decidir como gastar los recursos financieros de este 
proyecto o proyectos, más [1], menos [2] o igual [3]   que esta(s) agencia(s) 
gubernamental(es)? 
 1. _____; 2. _____; 3. _____ 
 
45. ¿La organización se encargó del trabajo de este proyecto o proyectos, más [1], menos 
[2] o igual [3]   que esta(s) agencia(s) gubernamental(es)? 
 1. _____; 2. _____; 3. _____ 
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46. ¿La organización se encargó de la evaluación de este proyecto o proyectos, más [1], 
menos [2] o igual [3]  que esta(s) agencia(s) gubernamental(es)?  O, no había evaluación 
[4]. 
 1. _____; 2. _____; 3. _____ 
 
47. ¿Durante el año pasado, la organización colaboró con una empresa privada en un 
proyecto o proyectos para mejorar sus miembros, la organización, o la vecindad?   
 Sí [ ] [à P.48] 
 No [ ] [à P.55] 
 No Sé [ ] [à P.55] 
 
48. ¿Colaboró con qué empresas privadas?  
 1. ______________________________________________________________ 
 2._______________________________________________________________ 
 3._______________________________________________________________ 
 
49. ¿Qué objetivos tenían este proyecto o proyectos?  
 1. ______________________________________________________________ 
 2._______________________________________________________________ 
 3._______________________________________________________________ 
 
50. ¿Cómo se supo de la oportunidad de participar en este proyecto o proyectos? 
 1. ______________________________________________________________ 
 2._______________________________________________________________ 
 3._______________________________________________________________ 
 
51. ¿La organización se encargó de la planificación de este proyecto o proyectos, más [1], 
menos [2] o igual [3]  que esta(s) empresa(s) privada(s)? 
 1. _____; 2. _____; 3. _____ 
 
52. ¿La organización se encargó de decidir como gastar los recursos financieros de este 
proyecto o proyectos, más [1], menos [2] o igual [3]  que esta(s) empresa(s) privada(s)? 
 1. _____; 2. _____; 3. _____ 
 
53. ¿La organización se encargó del trabajo de este proyecto o proyectos, más [1], menos 
[2] o igual [3]   que esta(s) empresa(s) privada(s)? 
 1. _____; 2. _____; 3. _____ 
 
54. ¿La organización se encargó de la evaluación de este proyecto o proyectos, más [1], 
menos [2] o igual [3]  que esta(s) empresa(s) privada(s)?  O, no había evaluación [4]. 
 1. _____; 2. _____; 3. _____ 
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55. ¿Durante el año pasado, la organización participó en un programa o programas en que 
algunos miembros recibieron capacitación?  
 Sí [ ] [à P.56] 
 No [ ] [à P.62] 
 No Sé [ ] [à P.62] 
 
56. ¿Recibieron capacitación del personal  
 [1] de la Municipalidad [ ]; 
 [2] de un Organismo Privado de Desarrollo [ ];  
  ¿Cuál(es)? __________________________________________________ 
  ___________________________________________________________ 
 [3] de una agencia gubernamental distinta de la Municipalidad [ ]?  
  ¿Cuál(es)? __________________________________________________ 
  ___________________________________________________________ 
 [4] de una empresa privada [ ]? 
  ¿Cuál(es)? __________________________________________________ 
  ___________________________________________________________ 
 
57. ¿Como resultado de esta capacitación, la organización ya tiene capacidad de analizar 
los problemas que la organización confronta  mucho mejor que antes [1], mejor que antes 
[2] o igual [3]? 
 1. _____; 2. _____; 3. _____; 4. _____ 
 
58. ¿Como resultado de esta capacitación, la organización ya tiene capacidad de resolver 
los problemas que la organización confronta mucho mejor que antes [1], mejor que antes 
[2] o igual [3]? 
 1. _____; 2. _____; 3. _____; 4. . _____ 
 
59. ¿Como resultado de esta capacitación, la organización ya tiene capacidad de negociar 
con el gobierno o con Organismos Privados de Desarrollo mucho mejor que antes [1], 
mejor que antes [2] o igual [3]? 
 1. _____; 2. _____; 3. _____; 4. _____ 
 
60. ¿Como resultado de esta capacitación, la organización ya tiene capacidad de postular 
fondos mucho mejor que antes [1], mejor que antes [2] o igual [3] que antes? 
 1. _____; 2. _____; 3. _____; 4. _____ 
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61. Una Organización Comunitaria es una organización como la suya, de carácter local, 
que no tiene fines de lucro.  Ejemplos de organizaciones comunitarias son un Centro de 
Madres, un Club Deportivo, un Centro Cultural, una Junta de Vecinos, una Unión 
Comunal, un Comité de Allegados, una Organización de Adultos Mayores o Jóvenes, una 
organización que se dedica a temas de salud, educación, el medio ambiente, indígenas, 
etc. 
 
¿Como resultado de esta capacitación, la organización ya tiene capacidad de relacionarse 
con otras organizaciones comunitarias mucho mejor que antes [1], mejor que antes [2] o 
igual [3]? 
 1. _____; 2. _____; 3. _____; 4. _____ 
 
62. ¿Durante el año pasado, la organización se relacionó o trabajó con otra u otras 
organizaciones comunitarias? 
 Sí [ ] [à P.63] 
 No [ ] [à P.64] 
 No Sé [ ] [à P.64] 
 
63. ¿Durante el año pasado, la organización se relacionó o trabajó con otra u otras 
organizaciones comunitarias  
 para compartir información? [ ] 
  ¿Con cuántas organizaciones? _____ 
 para mejorar la vecindad? [ ] 
  ¿Con cuántas organizaciones? _____ 
 para reclamar o negociar con la Municipalidad? [ ] 
  ¿Con cuántas organizaciones? _____ 
 para reclamar o negociar con uno o más Organismos Privados de Desarrollo? [ ] 
  ¿Con cuántas organizaciones? _____ 
 para reclamar o negociar con una o más agencias gubernamentales distintas de la 
 Municipalidad? [ ] 
  ¿Con cuántas organizaciones? _____ 
 para reclamar o negociar con una o más empresas privadas? [ ] 
  ¿Con cuántas organizaciones? _____ 
 para postular fondos? [ ] 
  ¿Con cuántas organizaciones? _____ 
 por otras razones? [ ] 
  [Especifique]  ________________________________________________ 
 __________________________________________________________________ 
   ¿Con cuántas organizaciones? _____ 
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64. ¿El año pasado, la organización participó en alguna agrupación formal o red de 
organizaciones comunitarias? 
 Sí [ ] à ¿Cuál(es)? __________________________________________________ 
 No [ ] 
 No Sé [ ] 
 
65. El año pasado, ¿la organización inició, o participó en iniciar, una conversación o 
diálogo  
con la Municipalidad? 
 Sí [ ] 
 No [ ] 
 No Sé [ ] 
 
66. El año pasado, ¿la organización inició, o participó en iniciar, una conversación o 
diálogo con un Organismo Privado de Desarrollo? 
 Sí [ ] 
 No [ ] 
 No Sé [ ] 
 
67. El año pasado, ¿la organización inició, o participó en iniciar, una conversación o 
diálogo con una agencia gubernamental distinta de la Municipalidad? 
 Sí [ ] 
 No [ ] 
 No Sé [ ] 
 
68. El año pasado, ¿la organización realizó, o participó en realizar, una o más 
manifestaciónes? 
 Sí [ ] [à P.69] 
 No [ ] [à P.71] 
 No Sé [ ] [à P.71] 
 
69. ¿Manifestó contra 
 la Municipalidad [ ]; 
 una agencia gubernamental distinta de la Municipalidad [ ]?  
  ¿Cuál(es)? __________________________________________________ 
  ___________________________________________________________ 
 otra entidad [ ]? 
  ¿Cuál(es)? __________________________________________________ 
  ___________________________________________________________ 
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70. En esta manifestación o manifestaciones, ¿la organización participó con 
 la Municipalidad [ ]; 
 un Organismo Privado de Desarrollo [ ]; 
 otras Organizaciones Comunitarias [ ]; 
 una agrupación o red de organizaciones [ ]; 
 otra entidad [ ]? 
  ¿Cuál(es)? __________________________________________________ 
  ___________________________________________________________ 
 
71. El año pasado, ¿qué fueron los mayores objetivos de la organización? 
 1. ________________________________________________________________ 
 2. ________________________________________________________________ 
 3. ________________________________________________________________ 
 
72. ¿Hasta qué porcentaje estima usted que se realizaron estos objetivos? 
 1. ______%; 2. ______%; 3. ______% 
 
73. El año pasado, ¿qué cantidad de plata, aproximadamente, pudo juntar la organización 
para sus fines? ____________________________ 
 
 
74. El año pasado ¿qué cantidad [en porcentaje o términos absolutos] de los fondos de la 
organización provenía  
 de los miembros y las actividades de la organización? _________ 
 de la Municipalidad? _________ 
 de un o más Organismos Privados de Desarrollo? _________ 
  ¿Cuál(es)? __________________________________________________ 
  ___________________________________________________________ 
 de una o más agencias gubernamentales distintas de la Municipalidad? _________ 
  ¿Cuál(es)? __________________________________________________ 
  ___________________________________________________________ 
 de una o más empresas privadas? ________ 
  ¿Cuál(es)? __________________________________________________ 
  ___________________________________________________________ 
 de otras fuentes? _________   
  ¿Cuál(es)? __________________________________________________ 
  ___________________________________________________________ 
    
75. El año pasado, ¿recibió la organización aporte material no monetario? 
 Sí [ ] [à P.76] 
 No [ ] [à P.78] 
 
 
 



 374 

76. ¿Que valor tenía, aproximadamente, este aporte material no monetario? ___________ 
 
77. ¿Qué cantidad [en porcentaje o términos absolutos] de este aporte material no 
monetario provenía  
 de los miembros y las actividades de la organización? _________ 
 de la Municipalidad? _________ 
 de uno o más Organismos Privados de Desarrollo? _________ 
  ¿Cuál(es)? __________________________________________________ 
  ___________________________________________________________ 
 de una o más agencias gubernamentales distintas de la Municipalidad? _________ 
  ¿Cuál(es)? __________________________________________________ 
  ___________________________________________________________ 
 de una o más empresas privadas? ________ 
  ¿Cuál(es)? __________________________________________________ 
  ___________________________________________________________ 
 de otras fuentes? _________   
  ¿Cuál(es)? __________________________________________________ 
  ___________________________________________________________ 
    
78. ¿La mayor iniciativa para fundar esta organización provenía de: 
 [Se puede marcar más de una si indican iguales.] 
 los miembros fundadores [ ];  
 la Municipalidad [ ]; 
 una Junta de Vecinos o Unión Comunal [ ];  ¿Cuál? _______________________ 
 un Organismo Privado de Desarrollo [ ];  ¿Cuál? __________________________ 
 otra entidad o entidades [ ]; ¿Cuál(es)? __________________________________ 
 _________________________________________________________________ 
 No sé [ ]. 
 
79. ¿Qué otras entidades participaron en la fundación de la organización? 
 los miembros fundadores [ ];  
 la Municipalidad [ ]; 
 una Junta de Vecinos o Unión Comunal [ ];  ¿Cuál?________________________ 
 un Organismo Privado de Desarrollo [ ];  ¿Cuál? __________________________ 
 otra entidad o entidades [ ]; ¿Cuál(es)? __________________________________ 
 __________________________________________________________________ 
 No sé [ ]. 
 
80. ¿Cuánto estima usted que será el ingreso mensual en promedio de los miembros de la 
organización? ________________________________ 
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81.  ¿La organización está incorporada en una Unión Comunal? 
 No [ ] 
 Sí [ ] à ¿Cuál Unión Comunal?  
   La Unión Comunal de Cerro Navia [ ] 
   La Unión Comunal 27 de febrero [ ] 
 
82. ¿La organización está más cercana a qué partido político? [PPD [ ]; PC [ ]; PS [ ]; DC 
[ ]; UDI [ ]; RN [ ]; Otro _______________; Ninguno [ ]] 
 
[Nombre de 
dirigente_______________________________________________________ 
Dirrección______________________________________________________________] 
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Cuestionario Para 
Organismos Privados de Desarrollo 

 
 
¿En qué año se formó su organización? 
 
¿Qué proporción de los ingresos de la organización en 1997 para desarrollo social (no 
para investigaciones, etc.) venían de fuentes  
internacionales? ______  
nacionales? ______ 
 
¿De los nacionales, qué proporción venían de    
fondos gubernamentales? ______ 
donaciónes? ______ 
 de empresas? _____ 
 de individuos? _____ 
 de otras organizaciones de la sociedad civil? ____  ¿Cuáles? 
la venta de servicios o productos? _____ 
eventos? _____ 
otros? _____ 
 
De los fondos gubernamentales, ¿qué proporción postuló la organización directamente a 
fondos concursables? ______ 
 
¿Y qué proporción venía de licitaciones o subcontrataciones con entidades 
gubernamentales? _____ 
 
¿Cómo describiría usted la trayectoria (aumentándose, manteniéndose, disminuéndose, 
etc.) de los fondos disponibles (en general, internacionales, nacionales gubernamentales, 
donaciones, etc.) para su organización en los 1990s? 
 
¿Con cuánta personal permanente para desarrollo social cuenta? _____ 
 
¿Cuánto estima que es la proporción del trabajo total para desarrollo social subcontratado 
relativo al permanente? ____ 
 
¿El personal permanente ganaría mucho más/más/igual/menos/mucho menos si trabajara 
en el gobierno en un puesto con similares calificaciones? 
 
¿El personal permanente ganaría mucho más/más/igual/menos/mucho menos si trabajara 
en una empresa privada en un puesto con similares calificaciones? 
 
¿El personal subcontratado ganaría mucho más/más/igual/menos/mucho menos si 
trabajara en el gobierno en un puesto con similares calificaciones? 
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¿El personal subcontratado ganaría mucho más/más/igual/menos/mucho menos si 
trabajara en una empresa privada en un puesto con similares calificaciones? 
 
¿Cómo describiría usted la trayectoria (aumentándose, manteniéndose, disminuéndose, 
etc.) del número de personal permanente de su organización en los 1990s? 
 
¿Cómo describiría usted la trayectoria (aumentándose, manteniéndose, disminuéndose, 
etc.) de la proporción del trabajo total subcontratado para desarrollo social relativo al 
permanente? 
 
¿Pertenece su organización a unas redes o agrupaciones? 
¿Cuáles? 
¿Esta red o agrupación ha negociado con el gobierno respecto a su participación en la 
planificación, financiamiento etc., de proyectos o programas? 
¿Ha tenido éxito? 
 
¿En cuántas comunas trabaja su organización? 
 
¿Cuantos proyectos elaboró en Cerro Navia en los 1990s? _____ 
 
¿Cuáles fueron las fechas, fuentes y montos para estos proyectos? 
 
¿Trabajó con Organizaciones Comunitarias? 
¿Cuáles? 
 
¿Con la municipalidad? 
 
¿Con otros OPDs? 
¿Cuáles? 
 
¿Con otros tipos de organizaciones de la sociedad civil? 
¿Cuáles? 
 
¿Con empresas privadas? 
¿Cuáles? 
 
¿Quiénes fueron los beneficiarios? 
 
¿Cuáles fueron los objetivos y resultados? 
 
¿Cómo describiría las actitudes y objetivos de las organizaciones comunitarias y sus 
dirigentes con que ha trabajado en Cerro Navia? 
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¿Cómo describiría las relaciones entre las organizaciones comunitarias o beneficiarios y 
su organización? 
 
¿Qué papel tenía las organizaciones comunitarias o beneficiarios en la planificación, 
diseño, ejecución y evaluación  de los proyectos?  ¿Hasta que grado negocian, reclaman, 
hacen demandas? 
 
¿Cómo describiría la participacion de su organización en la planificación, diseño y 
evaluacion de los proyectos? 
 
¿Los requisitos de las fuentes de los fondos ofrecen la necesaria flexibilidad para lograr 
buenos resultados, o la necesidad de diseñar proyectos que conforman con ciertas pautas 
afecta los resultados negativamente? 
 
¿Hay o había más autonomía y flexibilidad respecto a proyectos elaborados con fondos 
internacionales?  Si hay diferencias de autonomía y flexibilidad, ¿cómo afecta la eficaz 
de proyectos?  ¿La eficiencia? 
 
¿Cuánto estima el déficit, en términos porcentuales, entre la cobertura y la demanda no 
cubierta en el territorio de Cerro Navia de proyectos de desarrollo social, tipo con que 
usted tiene especialización? 
 
¿Cómo describirías los procesos y actitudes de la Municipalidad de Cerro Navia respecto 
a desarrollo comunitario y la participación “desde abajo”? 
 
¿Cómo describirías la relación entre su organización y la Municipalidad? 
 
¿Cómo describirías la relación entre las organizaciones comunitarias y la Municipalidad? 
 
¿Su organización ha abogado con la Municipalidad por organizaciones comunitarias y/o 
beneficiarios?  ¿Con otras entidades gubernamentales? 
 
¿Quién tiene más conocimiento de la realidad de las poblaciones y organizaciones 
comunitarias de Cerro Navia: su organización o la Municipalidad? 
 
¿Qué tiene que cambiar para que haya más participación  
 de organizaciones comunitarias y beneficiarios en desarrollo comunitario? 
 de los Organizaciones Privados de Desarrollo con el Estado? 
 
¿Qué sugerencias tiene para mejorar este cuestionario? 
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