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Resumen

La cooperacion internacional y la politica exterior son dos temas no excluyentes en las relaciones
internacionales de todo Estado, sobre todo para los paises en vias de desarrollo (PVD) como Colom-
bia. En el siguiente estudio se pretende explorar la relacién existente entre cooperacion internacional
para el desarrollo (CID) y politica exterior a partir de la revision de los Gobiernos de los presidentes
Alvaro Uribe Vélez y Juan Manuel Santos Calderén, uno génesis del otro pero distanciados en materia
de politica exterior. Se ha realizado un estudio de tipo exploratorio, cualitativo, basado en el analisis
documental de fuentes especializadas. Como relevancia, se destaca que el Gobierno del presidente
Juan Manuel Santos ha realizado esfuerzos por el restablecimiento de las relaciones diplomaticas con
los vecinos y acercarse a otros continentes, lo que, sin duda, marca mas cambios que continuidades
en relacion con el expresidente Alvaro Uribe; fortalece, ademas, la cooperacion internacional al desa-
rrollo como uno de los ejes de articulacién entre la accidén exterior e interior del pais.

Palabras clave: politica exterior, cooperacion internacional para el desarrollo, cooperacion Sur-Sur,
Colombia.

Abstract

International cooperation and foreign policy are two non-exclusive topics in the international
relations of any State, especially for countries developing (PVD) as Colombia. In the following study
it aims to present the relationship existing between cooperation international to the development
(CID) and political foreign from the review of them Governments of Alvaro Uribe Vélez and Juan
Manuel Santos Calderdn, one genesis of the other, but distanced in matter of foreign policy. It is
carried out a study of type exploratory, qualitative based on analysis documentary of sources spe-
cialized. As relevance, it stands that the Government of Juan Manuel Santos has made efforts for the
restoration of diplomatic relations with neighbors and reach other continents. This certainly makes
more changes than continuities in relation to ex-president Alvaro Uribe, strengthening international
cooperation in addition to development as one of the pillars that help address the internal problems.

Keywords: foreign policy, international development cooperation, South-South cooperation, Co-
lombia.
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1
Introduccion

Las relaciones internacionales, como disciplina independiente,
tiene, entre sus objetos de estudio, a) la sociedad internacional,
b) la comunidad internacional y ¢) la politica exterior. En lo que
respecta a esta ultima, es propicio subrayar que existen diversas
conceptualizaciones contenidas desde los imperantes paradigmas
tedricos dominantes en la disciplina. En lo que atane a la politica
exterior colombiana, se reconocen dos doctrinas dominantes e his-
toricas en el analisis. Estas son respice polum y respice similia.

En este articulo se pretende conocer hacia qué orilla doctrina-
ria ha transitado, si lo ha hecho, la politica exterior colombiana. De
igual manera, se identificara si esta responde a intereses naciona-
les en materia de desarrollo y de insercion internacional o, por el
contrario, a gobiernos de turno, para finalmente explorar la relacion
entre las variables «politica exterior» y «cooperacién internacional
para el desarrollo», a partir del analisis de los mandatos presiden-
ciales de Alvaro Uribe Vélez y Juan Manuel Santos.

El articulo es de caracter cualitativo y de tipo exploratorio: cuali-
tativo, debido a que se apoya en el analisis a partir de hechos o accio-
nes acaecidos en alguno de los dos Gobiernos objeto de estudio, to-
mando como referente bibliografia especializada; exploratorio, ya que
indaga sobre una perspectiva de la politica exterior del pais como lo
son las dos doctrinas sefialadas, y se explora la relacién de la politica
exterior con la variable «cooperacién internacional para el desarrollo».

El articulo se compone de los siguientes epigrafes: en una pri-
mera parte, se presenta el concepto de politica exterior, las confu-
siones recurrentes que existen en la bibliografia sobre el concepto
y, finalmente, se traza la definicion que orientara el articulo. En
un segundo epigrafe se presenta el concepto de cooperacién in-
ternacional para el desarrollo. Seguidamente, se analiza la politica
exterior colombiana en los Gobiernos de Alvaro Uribe Vélez y Juan
Manuel Santos. Finalmente se enumeran las conclusiones.

2
Concepto de politica exterior

Partiendo del objetivo que se propone explorar este articulo,
es importante clarificar el concepto de politica exterior teniendo en
cuenta las definiciones y construcciones elaboradas por tedricos y
expertos en las relaciones internacionales.

De acuerdo con Calduch, la politica exterior se debe entender
como parte de la politica general «formada por el conjunto de deci-
siones y actuaciones mediante las cuales se definen los objetivos y
se utilizan los medios de un Estado para generar, modificar o sus-
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pender sus relaciones con otros actores de la sociedad internacio-
nal» (Calduch 1993, p. 3). En este concepto se reivindica un caracter
funcional en tanto se concibe la politica externa como un medio
relacional para los actores.

Con base en la definicidn de Calduch, se precisa que la politica
exterior es un recurso exclusivo de los Estados como institucion
politica, juridica y social, ya que son los Unicos que cumplen con
dos requisitos basicos: capacidad juridica reconocida internacional-
mente y capacidad politica plena, autonoma y eficaz (Calduch 1991,
cit. en Pérez 2012).

Si bien la politica exterior es propia y soberana de los Estados,
ella no va dirigida exclusivamente hacia ellos; es decir, la politica
exterior puede estar dirigida hacia el relacionamiento con otros ac-
tores de naturaleza no estatal. Este aporte al concepto de politica
exterior es propio de la orientacién tedrica liberal de las relaciones
internacionales, en la cual se considera que, en el sistema interna-
cional, no solo interactian Estados sino actores diferentes como las
organizaciones no gubernamentales (ONG), las instituciones inter-
nacionales, las transnacionales y demas.

Ahora bien, en cuanto a los factores y actores que inciden en
la construccidn y determinacién de la politica exterior, Ardila (2005,
cit. en Vergara 2012) sefiala que una politica externa es la «pro-
longacidn de una interna, refleja mas directamente el interés de un
pais, o de sectores hegemdnicos del mismo, bien sea de manera
conjunta o fragmentada. Es decir, no existe el interés nacional sino
una sumatoria de intereses en interaccién permanente» (Vergara
2012, p. 154). Ciertamente, esta definicién le atribuye gran impor-
tancia al papel que cumple la politica doméstica en tanto la concibe
como una extensidn en relacion con los intereses nacionales.

Resulta necesario subrayar que existen diversas definiciones
sobre este concepto: algunas mas integradoras; otras con un én-
fasis particular, segun la orientacion teorica de las relaciones in-
ternacionales en las que se inscriban, y otras tantas presentan en
evidencia «confusiones recurrentes» inmersas en su definicién.

Como se menciond, uno de los principales estudiosos al respec-
to del concepto de politica exterior es Calduch (1993), para quien
existen tres «confusiones recurrentes» en algunas de las tantas de-
finiciones que existen sobre politica exterior. Entre las confusiones,
el autor hace alusion a que constantemente se identifica «la politica
exterior de un Estado con la politica exterior desarrollada por su
gobierno» (Calduch 1993, p. 1). Ciertamente, este es un juicio re-
duccionista y simplista frente al alcance de dicha politica en tanto
debe ser una estrategia de Estado a largo plazo. Otra confusidn no
menos frecuente es la que tiene que ver con su ambito de accidn.
Al respecto Calduch (1993, p. 1) sostiene:

Naturalmente que la actividad estatal desarrollada en el contexto in-
ternacional constituye una parte nuclear de la politica exterior, pero junto
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a ella no se puede desconocer la importancia de la toma de decisiones
previas a la accion exterior, ni tampoco de la evaluacidon o control de los
resultados alcanzados con ella.

Por lo tanto, la aplicacion de la politica exterior no solo tiene
implicaciones en el ambito internacional, sino que debe tener en
cuenta el contexto y la dindmica interna.

Por ultimo, Calduch (1993) sefiala el error menos recurrente en
el concepto de politica exterior, y es el que la concibe como divor-
ciada y desconectada de la politica interna de los Estados. Frente
a este sefialamiento, basta con precisar que, entre la politica exte-
rior e interior, debe existir una relaciéon dinamica de compenetra-
cion, convergencia e interdependencia, como bien proponen Ardila
(2005, cit. en Vergara 2012) y Lasagna (1995); para este ultimo, los
factores internos son determinantes en la politica exterior.

De otra parte, Hernandez (1999, cit. en Vergara 2012, p. 154)
asume la politica exterior como

el conjunto de politicas, decisiones y acciones que integran un cuerpo de
doctrina coherente y consistente, basados en principios claros, sélidos e
inmutables, forjados a través de su evolucidn y experiencia historica, per-
manentemente enriquecido y mejorado por el que cada Estado u otro
actor o sujeto de la sociedad internacional define su conducta y establece
metas y cursos de accién en todos los campos y cuestiones que trascien-
dan sus fronteras o que puedan repercutir al interior de los suyos, ya que
es aplicado sistematicamente con el objeto de encauzar y aprovechar el
entorno internacional para el mejor cumplimiento de los objetivos traza-
dos en aras del bien general de la nacién asi como de la busqueda del
mantenimiento de las relaciones armoniosas con el exterior.

De acuerdo con el anterior concepto, el cual se asumird en
este documento, es importante subrayar algunos elementos im-
portantes que merecen analisis: primero, la politica exterior esta
integrada por una doctrina coherente, estructurada a partir de su
evolucién y devenir —es decir, debe tener un principio de continui-
dad enriquecido y demarcado segun las circunstancias—; segun-
do, su ambito de aplicacién trasciende las fronteras sin olvidar que
también tiene incidencia y repercusiones en el entorno interno vy,
tercero, se hace hincapié en que, en dicha politica, se busca la ar-
monia interna y externa para el mantenimiento de las relaciones en
la sociedad internacional.

2.1. Doctrinas de la politica exterior colombiana y su
recorrido

En lo que refiere a Colombia, se puede decir que el concepto
esgrimido anteriormente es relevante para iniciar el andlisis del re-
corrido de la politica exterior, la cual no se ha ligado a los principios
anteriormente mencionados en tanto no ha tenido una continuidad
relativa; es decir, ha oscilado al vaivén de las doctrinas imperantes
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(polum vy similia) y, adicionalmente, la relacién politica interna y
externa ha sido tenue.

Profundizando en lo concerniente a la politica exterior colom-
biana, resulta oportuno destacar que dicha politica ha oscilado a lo
largo de la historia al vaivén de dos principios o doctrinas de actua-
cién; estos son respice polum y respice similia. Claramente, dichos
enfoques han marcado la pauta respecto al relacionamiento que ha
seguido el Estado colombiano con los demas actores de la sociedad
internacional.

La doctrina respice polum fue acufiada por el expresidente Mar-
co Fidel Suarez,! cuando apenas unos anos atras Colombia estaba
asimilando la traumatica pérdida del territorio panamefo. Dicho
enfoque significa mirar al norte con ruta a la estrella polar, esto es,
privilegiar «una relacién especial con los Estados Unidos, la poten-
cia del norte, y alinear férreamente la politica exterior colombiana
a la estadounidense» (Palacio 2013, p. 10).

De acuerdo con lo anterior, se puede inferir que, desde inicios
del siglo xx hasta aproximadamente la década de los setenta, Co-
lombia estuvo a la sombra de las directrices norteamericanas de
forma que se pudiese establecer una relacion especial. No obstan-
te, como esto no ocurrid, por lo menos no desde las dimensiones
y expectativas colombianas, «lo que prevalecié fue una subordina-
cion consentida de Bogota a Washington» (Tokatlian 2000, p. 36)
gue posteriormente y, con el transcurrir de la Guerra Fria, se trans-
formd en palabras de Tokatlian (2000) en un alineamiento automa-
tico. Como se sabe, con posterioridad a la terminacién de la Gran
Guerra, la alineacion con una de las dos potencias que surgieron
era lo comun y Colombia no fue contraria a una practica que venia
desarrollando desde inicios del siglo XIX.

Por otra parte, el respice similia se le atribuye a Alfonso Lo-
pez Michelsen;? aproximadamente data de la década de los seten-
ta cuando Lépez se desempefiaba como canciller del Gobierno de
Carlos Lleras Restrepo (1966-1970) vy, posteriormente, fue elegido
presidente de la republica. Se refiere a mirar a los semejantes ha-
cia una integracion mas regional, mas andina y una solidaridad Sur-
Sur. En este sentido Gonzalez (2012) destaca que se debe propen-
der hacia un relacionamiento con los semejantes, especialmente
con los vecinos regionales, en busca de un mayor protagonismo,
para la época, en el «ajedrez mundial». Este cambio de esquema
concordd paralelamente con la coyuntura regional; asi lo sefiala
Tickner (2007, p. 41):

Este cambio coincidid, a su vez, con transformaciones en las orienta-
ciones de la politica exterior de América Latina misma. En términos gene-
rales, los paises de la region comenzaron a buscar una mayor influencia
internacional, ademas de una mayor autonomia regional con respecto a
los Estados Unidos, actor que veia disminuida su hegemonia en el hemis-
ferio.

Su mandato presidencial fue de

1918-1921. Fue ministro de
Relaciones Exteriores durante
los afios 1891 a 1895 durante
el periodo de hegemonia
conservadora que estuvo en el
poder durante cuarenta y
cuatro afios.

Su mandato presidencial fue de

1974 a 1978. Adicionalmente

Lopez Michelsen, antes de ser
presidente de la republica, fue
ministro de Relaciones

Exteriores de Colombia durante

los aflos 1968 a 1970 durante
el mandato de Carlos Lleras
Restrepo (1966-1970).
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Por consiguiente, durante el Gobierno de Lleras Restrepo, el
pais logré desarrollar una politica exterior mas auténoma, de suer-
te que le permitid diversificar sus relaciones y explorar otros mer-
cados para la promocién de sus exportaciones.

Hay que recordar también que, durante esta década, se da uno
de los periodos de mayor crisis econdmica, lo cual llevé a que los
paises objeto de ayuda y cooperacidén gestionaran alternativas que
suplieran el desgaste de la principal potencia econédmica: Estados
Unidos. Esta condicion de debilitamiento permitid, entre otras co-
sas, vigorizar la autonomia de algunos paises del area latinoame-
ricana. En el caso de Colombia, dicha coyuntura actué como una
ventana de oportunidad para ampliar el espectro en cuanto a rela-
ciones politicas y comerciales con otros paises e incluso reanudar
relaciones con la URRSS; igualmente sirvié para participar en orga-
nismos multilaterales que enviaban un mensaje de desapego como
el Movimiento de Paises no Alineados (Bermudez 2010, p. 208).

El enfoque de politica exterior de las décadas posteriores estuvo
oscilando entre los dos principios de relacionamiento mencionados;
sin embargo, dependiendo de la coyuntura interna y externa que es-
tuviese enfrentando el pais, Colombia adoptaba uno u otro principio.
Ejemplo de lo anterior es el impacto que generaba el escalamiento
del conflicto armado interno, asi como el narcotrafico, que llevd a
que el pais respaldara «la guerra contra las drogas» direccionada
por la Casa Blanca. En palabras de Restrepo (2000, cit. en Bermu-
dez 2010), «el problema de las drogas hizo retornar a Colombia a
la orbita de influencia de Washington; este retorno caracterizaria a
los siguientes gobiernos de final de siglo» (Bermudez 2010, p. 213).

Para algunos internacionalistas, como el excanciller Guillermo
Fernandez de Soto, canciller durante el mandato de Andrés Pastrana
Arango (1998-2002), se debe llamar la atencién sobre un enfoque o
principio de reciente formulacién como el respice omnia, en el cual
se plantea un esquema mas integrador frente a la insercion inter-
nacional. Esto implica mirar al conjunto, mirar al universo; «este
principio recoge con realismo las tendencias presentes de actuacién
en la escena internacional, que se inscribe en un ambiente de inter-
dependencia con los foros multilaterales, con los paises de la region
y con los demas paises en el mundo» (Fernandez 2010, p. 72).

No obstante, para algunos autores como Palacio (2013, p. 15),
no hubo una clara aplicabilidad de dicho principio dada la situacién
y fragilidad interna que afronto el pais:

Podria decirse que tanto la formulacién como la aplicacion del respice
omnia llegan al ejercicio de la politica exterior de Colombia de manera
tardia. El final de la Guerra Fria, y por ende de la polarizacién comunismo-
capitalismo que dividié al mundo, era el momento mas natural para que
el pais respondiera con un viraje de su politica exterior. Sin embargo, la
dramaética fragilidad de la situacién interna que se experimentd en las
décadas subsiguientes impidié una politica de mas proyeccidn y obligd a
que esta se enfocara en ayudar a resolver la problematica interna.
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En sintesis, la politica exterior del pais ha mutado en torno
principalmente a los dos enfoques o principios enunciados previa-
mente; a saber, respice polum y respice similia, siendo el primero
el mas privilegiado a lo largo de la historia politica de Colombia. Lo
anterior devela que el pais ha asumido pocos riesgos en su relacio-
namiento internacional, en tanto han sido condescendientes y con-
centradas sus relaciones internacionales, durante el siglo XX, con la
politica exterior de Estados Unidos.

Como resultado del desarrollo tedrico expuesto anteriormente,
es importante reconocer que, si bien Colombia ha oscilado histori-
camente dentro de los enfoques doctrinales propios de la politica
exterior colombiana, es claro reconocer que el concepto que mas se
ajusta a este comportamiento es el de Calduch (1993) y Hernandez
(1999, cit. en Vergara 2012), cuyas conceptualizaciones se inscri-
ben en la teoria liberal de las relaciones internacionales. La politica
exterior reafirma la utilizacion de la cooperacion internacional para
el desarrollo (CID) como un instrumento y esquema de relacién de
politica exterior, que permite materializar la agenda de accién ex-
terior y estrechar relaciones con diversos actores de la sociedad
internacional.

Se abordara entonces el concepto de CID, con el fin de explicar
el contexto de la cooperacién, asi como su relacion directa con la
politica exterior en Colombia.

La cooperacién para el desarrollo le apunta a la accion de unos
en pro del beneficio de otros paises que necesitan de la ayuda para
alcanzar el desarrollo de sus donantes o, por lo menos, para enca-
minarse hacia una condicion parecida a la de los mas desarrollados.
El fortalecimiento y aplicacion de esta ayudo a robustecer la politica
exterior colombiana con los vecinos (iguales) sin desconocer al res-
to del mundo, esto es, la doctrina respice omnia.

La CID, en su evolucion, ha tenido multiples acepciones debi-
do a los distintos contextos en los que se ha desarrollado desde la
segunda posguerra en los afios cincuenta hasta el presente. Una
de las definiciones mas aceptadas por los académicos de la CID es
la de Gdmez y Sanahuja (1999), quienes la entienden como un con-
junto de actuaciones, realizadas por actores publicos y privados, en-
tre paises de diferente nivel de renta con el propdsito de promover
el progreso econdmico y social de los paises del Sur, de modo que
sea mas equilibrado en relacidn con el Norte y resulte sostenible.

Duarte y Gonzalez (2014, p. 119) sefalan su evolucion:

Se podria senalar que la evolucién del concepto de cooperacién inter-
nacional hacia el concepto de cooperacidn internacional para el desarrollo
ha estado permeada por la necesidad de optimizar y maximizar los recur-
sos (lldamense financieros, técnicos, etc.) destinados por los paises del
Norte, tradicionalmente cooperantes, hacia los paises del Sur en pro de
gue solucionen problemas comunes y de interés general que redunden en
calidad de vida para sus pobladores.
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En la practica no siempre se
aplicaba asi. La pugnacidad y
paranoia de la Guerra Fria
llevaba a Estados Unidos a dar
su apoyo a dictaduras como las
de Chile, donde si se
implementaron politicas
econdmicas ultraliberales. El
pragmatismo con el objeto de
evitar que la contraparte
socialista ganara espacio era
consigna de la principal
potencia occidental.

Decimos que hasta los afios
setenta porque es una década
en la que Estados Unidos y
Europa occidental, por la crisis
econdmica, pierden un poco de
esa influencia que venian
ganando, y permitira un
momento de liberacién y
autonomia de muchos paises
del tercer mundo. Sin embargo,
Estados Unidos la recuperara
con posterioridad,
fundamentalmente con la
doctrina de guerra contra el
terrorismo posterior a los
hechos de 2001.

En cada uno de los momentos o décadas en los que se fue de-
senvolviendo la cooperacion, el punto central era el desarrollo y el
tipo de ayuda que se llevaba a los paises en condicién de atraso o
subdesarrollo, pero, sobre todo, lo que mas determinaba la ayuda
era la condicién de pais «amigo», si se tiene en cuenta el contexto
de la Guerra Fria que surgi6 entre las dos potencias resultantes.

Es aqui donde empieza a tomar un papel preponderante la CID
en las relaciones internacionales, en tanto que, para ser objeto de
ayuda, se debia cumplir una serie de prerrogativas, por supuesto,
aunadas a las doctrinas de las ideas liberales econémicas y politi-
cas.? Asi que hasta la crisis econdmica de los afios setenta (como
fue en el caso de Colombia y de otros), los paises fuera de la drbita
del centro de poder en la geopolitica, o los del tercer mundo, como
fueron llamados, tenian una politica exterior alineada con las ideas
del dominante que, para el caso de Occidente, era Estados Unidos.*

La anterior es una acentuacion que le hacemos al concepto de
cooperacion internacional al desarrollo que, si bien tiene relacion
con brindar ayuda a aquellos paises en condicién de bajo desarrollo
promoviendo la mejora en las condiciones sociales y econdmicas
de estos paises, no deja de ser el resultado del relacionamiento y
entrelazamiento de intereses provenientes de unos paises en me-
jores condiciones que buscan, ademas, cubrir sus establecimientos,
asi como su influencia, en el devenir mundial, lo que parece que,
después de mucho tiempo, los paises de la periferia vinieron a en-
tender.

Asi lo presenta Torrijos (2009, p. 97):

Acostumbrados a entender las relaciones externas como el universo de
problemas y desafios planteados mas alla de las fronteras, de repente
hemos constatado que la politica exterior es el clima donde germinan los
intereses, expectativas, reivindicaciones e ilusiones de la gente que opera
en uno u otro contexto cultural. Esta perspectiva, que liga activamente lo
local a lo global, tan solo fue descubierta en el Ultimo lustro por Colombia
y otros paises de América Latina.

Entonces, la CID es un marco de ayuda para intentar solucio-
nar problematicas en los paises del Sur pero también de relaciones
internacionales, en donde, desde la corriente realista de la teoria
de las relaciones internacionales (RRII), la politica exterior de cada
pais se ve impactada por los lineamientos y politicas econémicas
de los donantes, sin olvidar los valores y principios propios de cada
pais.

Entendiendo el papel de la CID en las relaciones internacio-
nales, resulta preciso establecer que esta se posiciona como un
instrumento de la agenda exterior de los Estados, al buscar acercar
a los paises, de manera que se logren generar acuerdos mutuos
gue beneficien la politica interna de los actores involucrados. Para
ello, se expondra a continuacion un caso de estudio con el que se
busca reconocer el papel de la politica exterior colombiana duran-
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te dos mandatos presidenciales en Colombia, con el propdsito de
identificar la relacién entre politica exterior y CID, reconociendo su
impacto en las RRII.

3

Analisis de la politica exterior colombiana
en los mandatos presidenciales

del siglo XXI

En lo que va de siglo xxI, Colombia ha tenido dos presidentes
de la republica en el poder: Alvaro Uribe Vélez (2002-2010) y Juan
Manuel Santos Calderdn (2010-2014), este ultimo reelegido para el
periodo de 2014-2018. En este epigrafe se trazard un analisis de la
politica exterior colombiana ejecutada durante dichos Gobiernos y
los rasgos de la CID que intervinieron en estos mandatos. Se acla-
ra que, durante los primeros afios del siglo xxI, estaba culminando
el Gobierno de Andrés Pastrana Arango (1998-2002), el cual sera
mencionado tangencialmente pero que no es de relevancia para el
objeto de este trabajo.

Para iniciar, es necesario presentar algunos datos que serviran
de contexto frente al anadlisis de los dos mandatos. En el cuadro 1
se aprecia un listado de los cancilleres de la republica que estuvie-
ron en funciones durante dichos Gobiernos. Sobresale que el Go-
bierno de Alvaro Uribe tuvo cuatro cancilleres de la repUblica y que
su segundo mandato fuera el que mas relevos tuvo en lo que atafie
a la cartera de relaciones exteriores.

Mandato presidencial Cancilleres durante

en el siglo xXxI los mandatos presidenciales

Alvaro Uribe Vélez: 2002-2010 2002-2006: Carolina Barco Isakson
(2002-2006 y 2006-2010) 2006-2007: Maria Consuelo Araujo Castro

2007-2008: Fernando Araljo Perdomo
2008-2010: Jaime Bermudez

Juan Manuel Santos Calderén 2010-actualidad: Maria Angela Holguin

Cuadro 1
Cancilleres durante los afos 1998-2014
Fuente: elaboracion propia.

Lo anterior podria develar que el manejo de las relaciones ex-
teriores no solo fue fluctuante sino poco estratégico durante los
cuatrienios de Alvaro Uribe. Las diversas crisis diplomaticas en-
tre Colombia y Venezuela entre Alvaro Uribe y Hugo Chéavez en el
poder, asi como la «diplomacia de micréfonos» (Cabrera 2009) y
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Grafico 1

Principales paises cooperantes de Colombia durante el periodo 1998-2013
Fuente: elaboracion propia con base en los flujos de (OCDE 2016).

la poca profesionalizacidn e institucionalizacion de la diplomacia al
servicio del Estado, son una muestra fehaciente de ello:

El presidente Uribe, desconfiado de la diplomacia, le puso ritmo propio a
la politica exterior, que se movié de acuerdo con su visidn mas bien provin-
ciana y en funcidn casi exclusiva de su estrategia de seguridad interna. El
papel del ministerio de Defensa en la politica exterior se fortalecid, en des-
medro del manejo diplomatico por parte de la Cancilleria (Ramirez 2011).

En el mismo sentido la autora llama la atencion acerca de que
una verdadera politica exterior de Estado implica institucionalidad,
meritocracia y aparato profesional en la diplomacia. No obstante,
«en Colombia el servicio exterior no ha sido un mecanismo de inser-
cion internacional, sino instrumento de favores politicos internos»
(Ramirez 2011). Asi, el pais ha tenido salidas en falso en materia
de representatividad diplomatica como, por ejemplo, el nombra-
miento de personajes cuestionados como Salvador Arana, por citar
uno de tantos casos, el cual, en el ejercicio de sus funciones como
embajador de Colombia ante Chile (2003-2005), fue condenado a
cuarenta afos por la Corte Suprema de Justicia como consecuen-
cia del asesinato de un alcalde municipal y la formacion de grupos
paramilitares.

Por otro lado, y tomando como referencia la variable de anali-
sis de cooperacidn internacional, se sefala que los flujos de ayuda
oficial para el desarrollo que percibié el pais desde 1998 hasta 2014
fueron notables y significativos. El cooperante de lejos por excelen-
cia del pais ha sido Estados Unidos, seguido en menor proporcion
por paises europeos como Francia, Espafia, Alemania y Paises Bajos
(véase grafico 1).

De acuerdo con el grafico 1, no se puede pasar por alto que,
durante el mandato de Pastrana, se puso en marcha el renombra-
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do Plan Colombia por medio del cual el pais canalizé cooperacién
norteamericana con el fin de buscar, como sefala Galeano (cit. en
Bermudez 2012), «dotar al Estado de recursos y herramientas en la
lucha contra el narcotrafico y la subversién» (Galeano cit. en Ber-
mudez 2012, p. 71). Al respecto Arlene Tickner sefalé que la po-
litica exterior ejecutada durante este cuatrienio fue una especie
de «intervencidn por invitacién»; es decir, se permitid la injerencia de
terceros, en este caso Estados Unidos, en asuntos de resorte y
control interno, asi como de autonomia nacional (Bermudez 2012)
so pretexto, desde luego, del Plan Colombia.

No obstante, el grafico 1 también evidencia que fue, durante
el Gobierno de Alvaro Uribe Vélez, cuando el pais percibié mas ru-
bros por cooperaciéon con Estados Unidos, en tanto el periodo del
presidente Uribe coincidid con el de George Bush, con quien tuvo
excelentes relaciones y afinidades politicas. De este modo, la lucha
contra el terrorismo emprendida por el Gobierno estadounidense
calé perfectamente con la politica de seguridad democratica del
Gobierno colombiano. Desde esta perspectiva, la pretension esta-
dounidense de usar bases militares en territorio colombiano debia
ser vista como una ampliacién de la estrategia de cooperacion in-
ternacional que existia entre los dos paises y no como un deseo de
injerencia y control regional por parte de Washington.

Aqui hay que detenerse a reflexionar en torno a la ayuda que
se presentd, en tanto que buena parte de esta no estaba dirigida
al desarrollo de acuerdo con los canones de la Organizacién para
la Cooperacién y el Desarrollo Econémicos (OCDE). Su Comité de
Ayuda al Desarrollo (CAD), que se encarga de contabilizar los flu-
jos de ayuda, asi como de generar la lista de paises que necesitan
mas o menos ayuda, plantea que esta debe cumplir dos condicio-
nes: a) tienen como principal objetivo la promocién del desarrollo
econdmico y el bienestar de los paises en desarrollo y b) son de
caracter concesional y contienen un elemento de donacién de, al
menos, el 25 %. Destacan, entre otras caracteristicas, que «el des-
tino de la ayuda ha de ser el desarrollo econémico y social de los
paises receptores, excluyendo otras finalidades como las militares
o las que solo sirvan para financiar exportaciones del pais donante»
(Boni 2010, p. 8).

En relacién con lo anterior, valdria la pena retomar la tesis
de la internacionalista Arlene Tickner sobre la «intervencion por
invitacion» (Tickner 2007) ya que, durante el mandato de Alvaro
Uribe, se dio la negociacién de Colombia con Estados Unidos para
el uso de bases militares nacionales por parte de las Fuerzas Ar-
madas norteamericanas, hecho que «incubd inconformidad en la
region, en especial en Brasil, y generd tensién con Venezuela» (Ra-
mirez 2013), pais que asumiod esta negociacion como una afrenta al
proyecto bolivariano. Frente a lo anterior, Tickner (2007) llama la
atencion sobre algunos de los riesgos que revistié la aplicacion de
dicha estrategia, tales como la pérdida de autonomia nacional y el

LA RELACION POLITICA EXTERIOR Y COOPERACION INTERNACIONAL PARA EL DESARROLLO... Lisbeth K. Duarte-Herrera y José A. Pedraza-Belefio
Revista Iberoamericana de Estudios de Desarrollo/Iberoamerican Journal of Development Studies
Volumen/volume 7, nimero/issue 2 (2018), pp. 4-30. ISSN: 2254-2035 __15



deterioro de las relaciones con los paises vecinos por mencionar los
mas representativos. Esto significd el afianzamiento de la doctrina
respise polum durante los afios de la seguridad democratica.

No obstante, la Corte Constitucional fallé en contra de este po-
lémico acuerdo que pretendia el uso de bases militares en territorio
colombiano. Por su parte, el Gobierno de Santos tampoco insistid
en sacarlo adelante: «Parece que el gobierno Santos ha desistido
indefinidamente de darle tramite legislativo al acuerdo sobre el uso
de siete bases militares por parte de EE. UU., luego de la declara-
toria de inconstitucionalidad por parte de la Corte Constitucional de
Colombia de dicho acuerdo» (Pastrana 2011, p. 4).

Del Gobierno del presidente Santos destaca el fortalecimiento
de relaciones con América Latina y Asia-Pacifico, por ejemplo, en
materia comercial, a través de iniciativas como el nuevo regionalis-
mo renovado, como fue el caso de la alianza del Pacifico. «Colombia
encontré en el regionalismo renovado de la alianza, la ventana de
oportunidad que le permite y permitird acortar brechas para mejorar
su participacién en el mercado de Asia Pacifico» (Duarte et al. 2014).

Otro ejemplo del fortalecimiento y relacionamiento con Amé-
rica Latina durante el mandato del presidente Juan Manuel Santos
fue la aplicacion en su politica exterior de un tipo de CID, como lo
es la cooperacion Sur-Sur (CSS), en el marco de las relaciones in-
ternacionales. De acuerdo con Santander (2011), los cambios que
se han presentado en el sistema global, consecuencia de variados
hechos (como son la heterogeneidad de los paises en via de desa-
rrollo [PVD] y la multipolaridad del orden internacional que va de
la mano de las nuevas estrategias de integracion regional), han lle-
vado a la visién que indica que solo los paises del «Norte» puedan
aportar ayuda, lo que da poca relevancia, ademas, al hecho de que
los PVD pudieran generar cooperacion entre si (véase cuadro 2).°

Politica Técnica Econémica
Promueve la Se trata de «un proceso por Desplegada en el ambito
constitucion de ambitos el cual dos o mas paises en comercial, financiero y de
auténomos para la desarrollo adquieren inversiones entre paises en
generacion de capacidades individuales o desarrollo. Incluye formas
5 En el cuadro 2 se resumen los perspectivas comunes colectivas a través de de cooperacion

elementos fundamentales para y practicas alternativas intercambios cooperativos en macroecondmica y se

la CSS, cuya base son la entre paises en conocimientos, experiencias, asocia a procesos de

horizontalidad, el consenso y la desarrollo experticias tecnoldgicas que integracion regional

equidad, donde lo principal es se traducen en DI‘OYECt0§ y

entender las circunstancias de programas de cooperacion»

similitud en cuanto a su

desarrollo entre los Estados que

se proponen hacerla y que, si

bien no tienen las condiciones Cuadro 2

econdémicas para ayudar, de Dimensiones de la CSS

acuerdo con la cooperacion Fuente: Ayllon (2013, pp. 46-47).

tradicional (Norte-Sur), si

cuentan con una experticia y

capacidades tecnicas que En consonancia con lo anterior, se retorna al respice similia,

pueden ser imitadas y , L. . .

aprovechadas por sus iguales. es decir, a la aplicacion de una politica exterior integradora y de
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recomposicién de las relaciones internacionales, mas alld de una
tendencia de un tipo de cooperacién en particular.

Aunque, si bien en el epigrafe siguiente se examinara mas en
detalle los dos Gobiernos del siglo XxI, se podria indicar, a manera
de sintesis, que la politica exterior colombiana ha tenido algunos
cambios paulatinos pero, sobre todo, continuidades. Esos cambios
resaltan, insistimos, la importancia y esfuerzo de un Gobierno por
abrir espacios para el intercambio no solo comercial sino también
técnico y tecnoldgico, cultural, académico, entre otros.

3.1. La politica exterior durante el Gobierno de Alvaro
Uribe Vélez, 2002-2010

La eleccién de Alvaro Uribe como presidente de Colombia fue
interpretada como un cambio radical en relaciéon con la politica de
paz de su predecesor, ya que el entonces candidato promovia una
politica de «mano firme, corazén grande». Se recuerda que, duran-
te el Gobierno de Andrés Pastrana (1998-2002), se presentaron las
negociaciones con la guerrilla de las FARC, con el objetivo de que
este grupo armado se desmovilizara. Dichas negociaciones fracasa-
ron, lo que generd un clima de indignacion frente al grupo aprove-
chado por el candidato Uribe Vélez y su politica de terminacion por
la via de las armas a esta guerrilla:

La campafa electoral del 2002 gird en torno al tema de la guerra. La
percepcion mayoritaria de que el proceso de paz habia fracasado, fue
canalizada por Uribe, el principal critico de los esfuerzos de Pastrana vy,
concretamente, de su decisién de entregarle a las FARC una zona desmi-
litarizada de 42 000 kildbmetros en la regidon del Caguan, en el oriente
colombiano. Su discurso, actitud y programa de gobierno, reflejaron una
auténtica «linea dura» que el electorado acogié con un entusiasmo sin pre-
cedentes (Tickner y Pardo 2003).

El plan de desarrollo del primer periodo de Uribe Vélez (2002-
2006) se tituld «Hacia un Estado comunitario»; posteriormente, y
con la aprobacidn de la reeleccién inmediata, Uribe gané de nuevo las
elecciones y denomind a su cuatrienio «Estado comunitario. Desarro-
llo para todos». Mas que recordar los lemas de sus planes de desa-
rrollo, el pais recuerda con mayor facilidad la promocion de su politica
estrella: «la politica de seguridad democratica». Ciertamente, este
hecho devela el protagonismo que cobro dicha politica por encima de
otras tareas y politicas publicas ejecutadas durante su Gobierno.

Poca recordacién merecid «la politica exterior en un mundo
cambiante», lema acuifado para denominar a la politica externa
del primer mandato de Uribe. Las lineas de accién tematicas alli
establecidas fueron:

1) Fortalecimiento del multilateralismo y su accién en Colombia, 2) de-
fensa y promocion de los derechos humanos y del derecho internacional
humanitario, 3) equidad social y desarrollo humano, 4) lucha contra el
problema mundial de las drogas y el terrorismo, 5) proteccion y preserva-
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cion del medio ambiente, 6) cooperacion internacional, 7) relaciones con
la sociedad civil (Ministerio de Relaciones Exteriores de Colombia 2002).

Siendo la politica de seguridad democratica su primordial ca-
ballo de batalla, es claro que la agenda y politica exterior del pais
durante este Gobierno estuvo condicionada por el tema de la segu-
ridad y la lucha contra el terrorismo, que pregonaba por el mundo
Estados Unidos luego de los atentados del 11 de septiembre de
2001. Este escenario determind la cooperacién dirigida hacia Co-
lombia, especialmente por su principal socio: Estados Unidos; fue
una cooperacién que se tradujo en un fortalecimiento de las fuerzas
militares, fundamentalmente. Paralelamente, se reconoce entonces
un cambio de discurso en el Gobierno de Uribe, evidenciado en el
tratamiento a la guerrilla, que pasé de la narcotizacion a la terrori-
zacion de los grupos insurgentes. Al respecto Tickner y Pardo (2003,
pp. 68-69) sefialan:

El objetivo principal de la politica exterior de Uribe ha sido vincular el
conflicto armado a la cruzada internacional liderada por la administracion
de George W. Bush contra el terrorismo... Un efecto inmediato de esta es-
trategia, que comenzé implementarse durante los Ultimos seis meses de la
administracién Pastrana, fue el levantamiento de algunas de las restriccio-
nes asociadas con el uso de la ayuda militar estadounidense en Colombia.

La agenda de cooperacion durante el primer Gobierno del pre-
sidente Uribe (véase cuadro 3) se vio cruzada por este contexto, al
punto de que sus estrategias estuvieron mas sobre la base de una
securitizacién. Igualmente, se sefiala que no habia una estrategia
de CID concentrada en un documento aparte, sino como un apar-
tado inscrito en el documento «Politica exterior de Colombia 2002-
2006 gobernabilidad democratica, responsabilidad compartida y
solidaridad» direccionada por el Ministerio de Relaciones Exterio-
res. En el documento en mencion, la cooperacion internacional se
incluia en las lineas de accién tematica, especificamente en la linea
seis (6), en la cual se consagraba adelantar esa labor orientadora
hacia la consecucién de apoyo politico, las oportunidades comercia-
les, la asistencia técnica y la cooperacidn financiera (Ministerio de
Relaciones Exteriores 2002, p. 33).

En esta linea, se planteaban seis areas prioritarias en la agenda
de cooperacién para el primer cuatrienio de Uribe:

1. Fortalecimiento del Estado de derecho.

. Desplazamiento forzoso y asistencia humanitaria.

. Procesos de paz y reincorporacion.

. Programas regionales de desarrollo y paz.

. Desarrollo productivo y alternativo.

Proteccion y desarrollo productivo de los bosques (p. 34).

ok~ WN

Finalmente, en las lineas de accidn por areas geograficas del
documento de politica exterior del Gobierno del presidente Uribe,
aparecen Ameérica Latina y el Caribe, Estados Unidos y Canada3,
Asia-Pacifico y Africa, asi como Medio Oriente. En lo que respecta a
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América Latina y el Caribe, el mandato se basaba en didlogos bila-
terales y en cooperacidn politica mientras que, con Estados Unidos,
habia una intencién mas activa y expresa de trabajar en la lucha
contra el terrorismo y las drogas ilicitas.

Para el periodo 2006-2010, segundo Gobierno del presidente
Alvaro Uribe, se incluia un nuevo enfoque de cooperacién técnica,
tematica y horizontal y una participaciéon expresa del pais de pasar
de receptor a oferente. Durante este cuatrienio se estructurdé un
documento consolidado denominado «Estrategia de cooperacion in-
ternacional 2007-2010», con el que se esperaba consolidar un me-
jor entendimiento y participacion de la comunidad internacional en
la realidad del pais, continuar incrementando los recursos de coo-
peracién y fomentar nuevas alianzas, asi como propiciar una mejor
coordinacién de la oferta y demanda de cooperacion internacional
(Direccidon de Cooperacion Internacional de la Agencia Presidencial
para la Accién Social y la Cooperacidn Internacional 2007, p. 25).

Se empez6 entonces a observar una estrategia mas clara de
cooperacion e incluso de entrada a un papel mas activo, como re-
ceptor y socio de ayuda, de manera que, en la agenda de coope-
racion, se consideraron temas de demanda como a) Objetivos de
Desarrollo del Milenio (ODM), b) lucha contra el problema mundial
de las drogas y proteccion del medio ambiente y ¢) reconciliacion y
gobernabilidad, asi como también una intencién de oferta que, sin
ser explicita en materia tematica, iba dirigida hacia la promocién de
las capacidades nacionales hacia otros paises en desarrollo, parti-
cularmente en América Latina y el Caribe (véase cuadro 4).

Si bien se intentaba abrir a otros espacios de la geografia cer-
cana como los paises vecinos, fue evidente que esta estrategia de
cooperacion no se desarrollé en relacién con todo lo consignado en
el documento, ya que fueron evidentes los conflictos diplomaticos
con los paises vecinos y la cercania con Estados Unidos.

Coincidiendo con autores como Tickner y Pardo (2003), Pastra-
na (2011), Vergara (2012) y Palacio (2013), por citar algunos, se po-
dria catalogar al Gobierno de Uribe Vélez como respice polum, gra-
cias a la afinidad y la alineacidn irrestricta con el Gobierno de Bush
de Estados Unidos, en detrimento de las relaciones con Sudamérica
como, por ejemplo, fue el respaldo de Uribe a Estados Unidos en
Su guerra contra el terrorismo, esto es, el uso de la fuerza en Irak.

Esta alineacién con la doctrina antiterrorista y todo lo que ello
contraia le costé a Colombia la relacién diplomatica con sus vecinos
e incluso, desde Europa, no se veia con buenos ojos algunas prac-
ticas en cuanto a cuidado de derechos humanos y sindicales. Borda et
al. (2011, p. 26) lo presentan de la siguiente manera: «La politica ex-
terior del pais ha enfatizado la dimension de la seguridad y la relacién
con Estados Unidos, en gran medida como resultado de los esfuerzos
por controlar el conflicto interno en medio de la indiferencia o la
desconfianza de buena parte de la comunidad internacional».
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Alvaro Uribe Vélez

Juan Manuel Santos Calderén

Variable/
periodo

2002-2006

2006-2010

2010-2014

Politica
exterior

Tratamiento del problema
mundial de las drogas
ilicitas y la lucha contra el
terrorismo, la corrupcién y
el crimen organizado

La politica exterior amarrada al plan
nacional de desarrollo «Hacia un
Estado Comunitario: Desarrollo para
Todos»

Un nuevo enfoque de cooperacion
técnica, tematica y horizontal, en el
que, al ser receptor y oferente, se
amplien las posibilidades de relacidn
politica en instancias bilaterales y
multilaterales

«La Estrategia constituye un
instrumento que contribuye al
desarrollo de la politica exterior
colombiana» (p. 22)**

La cooperacion internacional es un
aspecto fundamental de nuestra
politica exterior porque
complementa los esfuerzos
nacionales en materia econémica,
social y ambiental y, ademas, nos
posiciona como un actor
internacional —de peso— que
extiende sus manos para aportarle
al progreso de otros (p. 7)***
«La cooperacién constituye una
herramienta de politica exterior»
(p. 13)***

Cooperacion
internacional

«El Ministerio de Relaciones
Exteriores, con su red de

El Gobierno Nacional espera a través
de la Estrategia 2007-2010

Existe una estrategia autdonoma de
cooperacion internacional para el

para el representaciones consolidar un mejor entendimiento y periodo 2007-2010 elaborado por
desarrollo diplomaticas, es el eje participacion de la comunidad Accion Social
central del esfuerzo internacional en la realidad «Es el instrumento que refleja los
destinado a materializar el colombiana, continuar objetivos estratégicos de la
compromiso de la incrementando el flujo de los cooperacion internacional en
comunidad internacional recursos hacia el pais y fomentar Colombia, establece las prioridades
con la ejecucién del Plan alianzas con nuevas fuentes de para la definicion de la cooperacidn
Nacional de Desarrollo, cooperacién; asimismo, se busca que recibe el pais y consolida las
sobre la base de que la desarrollar nuevas modalidades, fortalezas que pone a disposicion de
cooperacién internacional como el codesarrollo; otros paises, para intercambiar
ya no puede ser concebida institucionalizar los espacios de experiencias que contribuyan con
desde el punto de vista didlogo y consulta con las agencias sus procesos de desarrollo»
tradicional de ayuda al de cooperacion y la sociedad civil, y (p. 9)***
desarrollo sino como una avanzar hacia una mejor
herramienta integral» coordinacién de la oferta y demanda
(p. 33)* de cooperacién internacional
(p. 25)**
Ayuda oficial Realizacion de una «Mesa En total, el aporte nacional en la Creacion de la Agencia Presidencial

al desarrollo

de Coordinacion y
cooperacion Internacional
como un espacio de
negociacion abierta,
bilateral y multilateral, que
canalice la ayuda oficial al
desarrollo proveniente de
la comunidad internacional
y del sector privado
nacional e internacional»
(p. 34)*

estrategia 2007-2010 asciende a
89 033 444 500 USD

El Gobierno Nacional espera que,
como resultado de esta estrategia
durante la vigencia 2007-2010, los
aportes de cooperacion internacional
asciendan, por lo menos, a 300
millones de USD por afo, para un
total de 1200 millones de USD
orientados a apoyar las tres areas
prioritarias de la estrategia (p. 92)**

de Cooperacion (APC)

Cooperacion
Sur-Sur

«Importancia a la
cooperacion horizontal que
pretende aprovechar
nuestra experiencia para
encontrar soluciones a
problemas comunes en el
mundo en desarrollo y
fortalecer la capacidad
técnica de las instituciones
nacionales» (p. 34)*

Promover las capacidades nacionales
en diferentes sectores a través de la
realizacion de programas y proyectos
de cooperacién que contribuyan al
desarrollo de otros paises, asi como
fortalecer la presencia colombiana en
el contexto de los paises en
desarrollo, particularmente en
América Latina y el Caribe (p. 26)**

Consolidar nuestra oferta de
cooperacion Sur-Sur (p. 8)***
«Nosotros hemos venido apoyando
a nuestros vecinos de Mesoamérica
y de la cuenca del Caribe. Para
fortalecer esa oferta de
cooperacion, nuestra Agencia
pasara de ejecutar 1 millén de
dolares anuales a cerca de 8
millones de ddlares» (p. 8)***
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Temas de Demanda

agenda

Seis areas prioritarias

1. Objetivos de Desarrollo del Milenio
(ODM)

2.Lucha contra el problema mundial
de las drogas y proteccién del
medio ambiente

3. Reconciliacion y gobernabilidad
(p. 11)**

- Fortalecimiento del
Estado de derecho

- Desplazamiento forzoso y
asistencia humanitaria

- Procesos de paz y
reincorporacion

- Programas regionales de
desarrollo y paz

- Desarrollo productivo y
alternativo

- Proteccion y desarrollo
productivo de los bosques
(p. 34)*

Oferta

Promover las capacidades nacionales
en diferentes sectores a través de la
realizacion de programas y proyectos
de cooperacion que contribuyan al
desarrollo de otros paises (p. 26)**

Demanda

1. Gestion integral del riesgo y
restablecimiento sostenible de
comunidades afectadas por
desastres naturales

.Igualdad de oportunidades para
la prosperidad democratica
(género, infancia, desigualdades

de ingreso, altos indices de
pobreza, proteccion social,

seguridad alimentaria, agua,
cultura y grupos étnicos)

Crecimiento econémico con

equidad y competitividad

Medio ambiente y desarrollo

sostenible

5. Gobernabilidad

6. Victimas, reconciliacion y

derechos humanos

3.

4.

Oferta

1. Cooperacion técnica en seguridad
2.Promocion y proteccion social
3. Cultura, deporte y educacion

* Ministerio de Relaciones Exteriores de Colombia (2004). Politica exterior de Colombia 2002-2006
gobernabilidad democratica, responsabilidad compartida y solidaridad. http://www.cooperacioninternacional.
com/descargas/politicaexterior2.pdf.

** Direccion de Cooperacidon Internacional de la Agencia Presidencial para la Accion Social y la
Cooperacién Internacional (2007). Estrategia de cooperacion internacional 2007-2010. http://www.
minambiente.gov.co/images/asuntos-internacionales/pdf/marco-internacional-de-la-cooperacion/
4991_080310_estrategia_coop_intern_2007_2010.pdf.

**x APC (2012). Estrategia nacional de cooperacion internacional 2012-2014. Ministerio de Relaciones
Exteriores y DNP, Bogota.

Cuadro 3
Matriz de andlisis de las estrategias de cooperacién internacional de los dos Gobiernos
(Alvaro Uribe y Juan Manuel Santos)

Donante/

afio 2002 2003 2004 2005 2006 2007 2008 2009 2010 2011 2012 2013 2014 Total
Francia 12,9 14,7 5,5 -3,0 24,3 34,4 22,6 22,4 160,2 178,7 124,6 217,6 477,7 1292,6
Alemania 21,3 19,3 20,5 21,5 22,3 23,8 42,0 45,2 45,2 46,2 48,9 50,3 156,0 562,5
Holanda 15,2 12,2 25,9 29,8 33,5 28 32,5 32,4 26,3 25,0 16,3 16,3 4,9 298,3
Espaiia 32,4 14,3 9,6 30,9 69,0 64,3 84,9 148,6 56,1 49,3 19,4 32,8 6,4 618
EE. UU. 306,2 670,8 375,5 448,9 719,7 403,5 636,0 6523 197,6 495,7 323,4 293,4 322,1 5845,1
Canada 6,1 5,7 9,1 9,1 10,6 20,0 14,3 25,2 22,6 33 33,0 28,8 34,6 252,1
Suecia 18,3 18,5 26,2 25,9 25,0 158,3 18,3 18,5 26,2 34,4 28,6 37,4 38,3 473,9
Cuadro 4

Ayuda oficial de paises desarrollados a Colombia. Principales paises donantes,
2002-2010, en millones de ddlares
Fuente: elaboracion propia con base en datos de la Data Base OCDE-2016.
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Durante el Gobierno de Uribe Vélez, se vivio un clima de ten-
sién exacerbada producto de las crisis diplomaticas y el rompimien-
to de relaciones con los paises vecinos de Venezuela y Ecuador. La
diplomacia de micréfonos y el temperamento altivo y enérgico de
los mandatarios de turno acrecentaron la hoguera en las deteriora-
das relaciones con los vecinos.

En sintesis, se podria sefialar que la politica exterior durante
estos ocho afios estuvo permeada por la securitizacion, al punto de
que esta fue una extension de la politica de seguridad democrati-
ca (PSD), tesis que va de la mano con el planteamiento de Rojas
(2006), para quien la politica internacional estuvo al servicio de la
PSD. Poca atencién, en relacién con el protagonismo que cobré el
tema de seguridad, merecieron litigios internacionales como el que
se estaba cursando en la Corte Internacional de La Haya por la so-
berania de San Andrés, Providencia y Santa Catalina.

Esta subordinacion de la politica exterior a la politica de seguridad
democratica se reflejé en la cooperacién que, durante el Gobierno de
Uribe, se ligd directamente a lo militar, componente establecido en el
marco de la cooperacién militar del Plan Colombia, en cabeza de Esta-
dos Unidos. Evidentemente, el componente militar se aleja de la razén
de ser de la CID; en tanto en esta se buscan elementos de desarrollo
en ambitos como la salud, el desarrollo humano, el buen gobierno y
demas. De acuerdo con Rojas (2013), los rubros del plan Colombia en
sus inicios se concentraban un 80 % en ayuda militar y un 20 % en
programas sociales y econdmicos; a partir de 2008, con la salida de
Bush de la presidencia, la relacién cambié a un 60 y 40 %, respecti-
vamente. Tal como afiaden Borda et al. (2011, p. 92):

Con todo, la importancia de la cooperacion internacional para la eco-
nomia colombiana es limitada. La ayuda oficial al desarrollo corresponde
a menos del 0,5 % del PIB. Los mayores donantes son Canada (30,62 %),
la Comision de la Unién Europea (21,2 %), Estados Unidos (15,84 %) y
Espafia (5,86 %). Cuando se suma la asistencia para temas de seguridad,
Estados Unidos ocupa por mucho el lugar de primer donante.

Esta ultima situacion sefialada en la cita anterior la podemos
ver en los informes de ayuda oficial que elabora y consolida perié-
dicamente la OCDE (véase cuadro 4).

En el cuadro 4 en cuestion, se observa de lejos que la coopera-
cion de Estados Unidos no disminuye ni en los momentos de crisis,
como fue en los afos 2008 y 2009, aunque si que se reduce dras-
ticamente en 2010, afio de culminacién del periodo presidencial e
inicio de Juan Manuel Santos.

Si bien con Estados Unidos la cooperacion era buena, como se
ha visto, para con los vecinos no se podia decir lo mismo, lo cual
podemos ver reflejado en la CSS en tanto es una cooperacion entre
iguales. En el grafico 2 se presenta la condicion de la CSS durante
el Gobierno de Uribe.

LA RELACION POLITICA EXTERIOR Y COOPERACION INTERNACIONAL PARA EL DESARROLLO... Lisbeth K. Duarte-Herrera y José A. Pedraza-Belefio
Revista Iberoamericana de Estudios de Desarrollo/Iberoamerican Journal of Development Studies
22_ Volumen/volume 7, nUmero/issue 2 (2018), pp. 4-30. ISSN: 2254-2035



10,00

8,85 8,65
8,00
/ ,86
6,00 5,50
4,00
2,00 U
0,7
0,37 0,42 0,44 0,46
U,UU [I —- T T T T T T T T 1
2005 2006 2007 2008 2009 2010 2011 2012 2012 2014
Grafico 2

Recursos de Cooperacidon Sur-Sur ejecutados por Colombia (en millones de USD), 2005-2014
Fuente: Tassara (2015, p. 9).

Se evidencia en el grafico 2 que la CSS en la era Uribe fue casi
nula, consecuencia de una politica exterior miope y poco dialogado-
ra con sus pares del area. Fue una politica exterior nada estratégica
en cuanto a la busqueda de apoyo para la solucion del conflicto in-
terno; todo lo contrario llevo a la creacién de otros frentes que, por
fortuna, se quedaron en la guerra de micréfonos.

3.2. Politica exterior durante el Gobierno de Juan
Manuel Santos, 2010-2014

El plan de desarrollo de Juan Manuel Santos recibié el nombre
de «Prosperidad para todos». En ella se hacia alusién a tres vecto-
res transversales: empleo, menos pobreza y mas seguridad. La vic-
toria de Santos en las elecciones presidenciales durante el periodo
2010-2014 parecia entrever coincidencias y continuismo en relacién
con Alvaro Uribe. Sin embargo, segtin Socorro Ramirez (2011), se
percibiéo un cambio de tono, de actitud, de prioridad y de contenido
en relacién con la politica exterior anterior, aunque se deben sumar
mayores esfuerzos.

La diversificacion geografica de las relaciones internacionales
fue uno de los principales propodsitos del mandato de Santos:

Antes de su posesidn, Santos realizd una gira por Europa, donde visitd
a los gobernantes de Espaia, Francia y Alemania para buscar el ingreso
del pais a la Organizacion para la Cooperacion y el Desarrollo Econdmico
(OCDE). Se apresurd a visitar también a los presidentes de varios paises
latinoamericanos y caribefios: Chile, Argentina, Per(, Panama, Costa Rica,
México y Haiti. En cambio, no acudié a Estados Unidos ni a Brasil, gesto
con el cual queria enviar un mensaje de autonomia frente a los polos he-
misféricos. A su posesidon invitd a todos los gobernantes de la regién,
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quienes respondieron mayoritariamente a su llamado. En el discurso de
posesion, el 7 de agosto de 2010, esbozd algunos puntos béasicos de una
politica exterior diversificada, cooperativa y no confrontacional, que posi-
cione a Colombia como un actor internacional relevante mediante una
asociacion mas estrecha con actores significativos, alianzas con sus afines
y liderazgos en temas especificos. Anuncid, ademas, que aspira a profun-
dizar la relacion con Asia (Ramirez 2011, p. 80).

No cabe duda de que hubo un cambio de lineamiento en las
relaciones exteriores direccionadas por el nuevo Gobierno que pro-
pendid, en primera instancia, por el restablecimiento de las re-
laciones diplomaticas con los vecinos Ecuador y Venezuela y, en
segunda instancia, por el redescubrimiento de las potencialidades
geoecondmicas de Sudamérica, de ahi que Brasil fuese el primer
destino oficial escogido por Juan Manuel Santos, en su condicién de
presidente de la republica, a diferencia del destino tradicionalmente
acostumbrado: Estados Unidos.

Estos cambios se reflejaron en la conformacién de la agenda de
politica exterior y la «Estrategia nacional de cooperacién interna-
cional 2012-2014» (véase cuadro 4). Durante el Gobierno del presi-
dente Santos, la cooperacién se concibié como una herramienta de
politica exterior de manera que expresamente se presentaban los
temas hacia donde se iba a orientar la demanda; estos son: a) ges-
tion integral del riesgo y restablecimiento sostenible de comunida-
des afectadas por desastres naturales, b) igualdad de oportunidades
para la prosperidad democratica (género, infancia, desigualdades
de ingresos altos, indices de pobreza, proteccion social, seguridad
alimentaria, agua, cultura y grupos étnicos), ¢) crecimiento eco-
ndmico con equidad y competitividad, d) medio ambiente y desa-
rrollo sostenible, e) gobernabilidad y f) victimas, reconciliacién y
derechos humanos. No obstante, también estaban incluidos clara-
mente los temas de oferta: a) cooperacién técnica en seguridad,
b) promocién y proteccidn social y ¢) cultura, deporte y educacién
(APC 2012).

En el documento de estrategia nacional de cooperacidn se ex-
presaba: «Nosotros hemos venido apoyando a nuestros vecinos de
Mesoameérica y de la cuenca del Caribe. Para fortalecer esa oferta
de cooperacion, nuestra Agencia pasara de ejecutar 1 millén de
dolares anuales a cerca de 8 millones de délares» (APC 2012, p. 8).

Claramente, durante el cuatrienio de Santos, se aprecia una
orientacion respice similia pero sin confrontar ni diferir en cuestio-
nes estratégicas con Estados Unidos. No obstante, se destaca un
acercamiento a paises como Peru, Chile y México materializado en
iniciativas como la Alianza del Pacifico (AP):

A pesar de ser una iniciativa de integracion relativamente reciente la
A.P. pretende ser motor de la integracion de América Latina. En conse-
cuencia, esta ya cuenta con resultados significativos, dentro de los que se
encuentran la eliminacién de los requisitos de visas de turismo y nego-
cios, asi como también, la implementacion de programas especiales para
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facilitar el intercambio cultural y académico para los ciudadanos de los
cuatro paises miembros (Duarte et al. 2014).

También se destaca la participacién activa por parte de Colom-
bia en la construccién de la agenda de los Objetivos de Desarrollo
Sustentable (ODS), unos acercamientos para ingresar en el Foro de
Cooperacién Econdmica del Asia-Pacifico, APEC; la intensificacion
de la CSS, y el subito protagonismo en cuestiones internacionales,
como la solicitud del levantamiento del embargo comercial a la isla
de Cuba por parte del pais norteamericano (Gonzalez et al. 2015).

Devolverle la institucionalidad a la diplomacia ha sido una de
las diferencias sustanciales entre el Gobierno de Santos y el de Uri-
be; no obstante, todavia se deben aunar esfuerzos por recuperar
la respetabilidad, la dignidad del ejercicio diplomatico y el prota-
gonismo de la cancilleria en los asuntos exteriores, ya que aun
se siguen presentando algunos lunares o salidas en falso; algu-
nos ejemplos serian los siguientes: a) la postulacién de nombres
cuestionados por la justicia para que cumplan labores diplomaticas
como embajadores del pais en el exterior; b) el innecesario, y por
demas, inoportuno encuentro entre Capriles y Santos tras los co-
micios electorales en el pais vecino: el «encuentro Capriles-Santos
desata tensidén entre Colombia y Venezuela» (Lares 2013), y ¢) el
controvertido error del presidente de la republica, al manifestar su
intencién de pertenecer a un organismo donde, a todas luces, es
imposible debido a la posiciéon geografica del pais: «Controversia
por propuesta de Santos de entrar a OTAN» (Semana 2013).

Dentro de los lineamientos de la politica exterior de Santos
sobresale también el interés manifiesto de pertenecer a la OCDE.
Dicha intencién se materializé el 30 de mayo de 2013, cuando la
OCDE invité al pais a formar parte de esta después de dos afios
y medio de reiterar su intenciéon. Sin embargo, el pais aun no es
miembro y debe surtir una hoja de ruta que pasa por ajustar politi-
cas publicas, asi como mejorar notablemente los indicadores socia-
les, lo que podria tardar varios afios en ver la luz, incluso durante
todo el postsegundo cuatrienio de Santos.

Ahora bien, la negociacién de la paz en La Habana no solo fue
el caballo de batalla en las elecciones presidenciales para el perio-
do 2014-2018, sino que también es uno de los pilares de la politica
exterior vigente en tanto el pais, a través de la herramienta de la
cooperacion internacional, ha solicitado apoyo y ayuda para finiqui-
tar este conflicto a la sociedad internacional.

Como ejemplo de la cooperacidn se puede observar que, apar-
te de los donantes tradicionales que siguen aportando, ya el pro-
tagonismo no se lo lleva Unicamente Estados Unidos, cabe anotar
el aumento de la ayuda por parte de paises que antes no lo hacian
tan notablemente, como es el caso de Canada, Francia, Alemania y
Suecia; sin embargo, en los ultimos anos han aumentado la ayuda
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6 Se ha de tener en cuenta que,
con la CSS, se busca estrechar
relaciones directas y
horizontales entre paises que se
enfrentan a problemas comunes;
la relacién en este tipo de
cooperacion pasa a ser
entendida como una relacién de
socios.

en un porcentaje significativo en comparacién con el Gobierno de
su antecesor (véanse cuadros 3y 4).

Estos paises en cuatro afos doblaron y hasta triplicaron lo
gue habian ayudado en los ocho anteriores. Sin embargo, también
se observan casos en los que se disminuye la cooperacidon, como
fue el caso de Espafia, o del mismo Estados Unidos. Para el caso
de Espafia, hay que tener en cuenta que fue uno de los mas gol-
peados con la crisis econdmica de 2008, efectos que aun hoy se
observan.

Para finalizar, el Estado colombiano no solo ha demandado
ayuda oficial para el desarrollo, sino que también esta transitando
hacia la condicion de «socio»® mediante la CSS y la cooperacién
triangular a partir de la experticia y las buenas practicas en temas
puntuales, sobre todo en lo que se refiere a seguridad y asistencia
humanitaria.

Es asi como el mandato de la CSS esta establecido tanto en los
lineamientos de la politica exterior como en la estrategia de coo-
peracién internacional para el desarrollo vigentes, ya que el pais
ha acumulado experiencias, capacidades y lecciones aprendidas
para compartir con paises pares como los de la Cuenca del Cari-
be, Mesoamérica y Africa. De hecho, segln el Plan de Desarrollo
2010-2014 en el acapite de «Relevancia internacional», se estimaba
incrementar a 50 los paises beneficiarios de la CSS colombiana.

La anterior fue una de las conclusiones de la misién de la po-
litica exterior que se llevd a cabo entre 2009 y 2010 elaborada por
Borda et al. (2011), y que el Gobierno de Santos tomé al pie de la
letra, diversificando y ampliando el espectro de las relaciones in-
ternacionales de Colombia y reflexionando en cuanto a que tener
otras alternativas de relacionamiento internacional diferentes a las
tradicionales permitira la consecuciéon de mas ayuda para el pais.

Con la nueva proyeccion de la politica exterior del Gobierno de
Santos que se enmarca dentro del respice similia, la CSS desempe-
fla un papel relevante en el momento de integrarse en escenarios
de influencia regional, multilateral y global con el objetivo de no
solo cambiar la imagen internacional sino, para el caso de la coo-
peracion, fortalecer la cooperacion internacional, siendo donante y
receptor (DNP 2011, pp. 672-690) (véase grafico 2).
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4
Conclusiones

Se puede concluir que, durante el siglo Xx1, Colombia ha ca-
recido de una politica exterior de Estado, es decir, de una politica
surgida dentro de él y con una proyeccion de objetivos nacionales a
largo plazo, que estén por encima de las soluciones parciales que se
plantean en relacién con los problemas domésticos y que superen
las divergencias de intereses y también los particularismos de los
Gobiernos de turno.

De igual manera se concluye que la politica exterior colom-
biana, en buena medida, ha sido reactiva, acorde con el contexto
particular historico del sistema internacional; muestra de ello es la
adopcién del discurso de la securitizacion, esto es, la lucha contra
las drogas y contra el terrorismo promovidos por Estados Unidos.
Lo anterior fue evidente en la agenda de politica exterior del Go-
bierno del presidente Uribe, donde primé la doctrina del respice
polum.

En relacion con la agenda tematica de cooperacion y la estra-
tegia de cooperacidn internacional, se concluye que la evolucidn
entre uno y otro Gobierno ha sido evidente. En la del Gobierno del
presidente Uribe, se observa un primer intento de apertura de coo-
peracion como oferente de cooperacion hacia los paises vecinos;
no obstante, la realidad superd esa intencién con la ruptura de
relaciones diplomaticas con los paises vecinos. Por su parte, en el
Gobierno de Juan Manuel Santos se observé una agenda y estra-
tegia mas precisa con una organizacion institucional para recibir y
ofertar cooperacion focalizada; ademas, en temas en los cuales el
pais ha ido adquiriendo experticia, como la cooperacion técnica y
la seguridad.

Otro aspecto para concluir es que, con el Gobierno de Santos,
se han hecho esfuerzos por volcar la mirada hacia los semejantes,
lo que en otros términos se podria resumir en un retorno al respice
similia, situacidon que se evidencia en el restablecimiento de las re-
laciones diplomaticas con los vecinos y en iniciativas integracionis-
tas como la Celac, la alianza del Pacifico, por citar unos ejemplos.
Estos hechos, sin duda, marcan mas cambios que continuidades en
relacidon con su predecesor.

Finalmente, y en consonancia con lo anterior, se afiade una
participacion mas activa de Colombia en el escenario del sistema
internacional, lo cual, durante los ultimos afios, se ha visto refleja-
do en una mayor cooperacion internacional, no solo en el aspecto
militar, como lo fue en su mayoria durante el Gobierno de Uribe
Vélez, sino hacia otros aspectos, como el desarrollo institucional o
ambiental y la convivencia, entre otros; todo esto apunta a una vi-
sion mas integral de desarrollo (esto es, hacia una verdadera CID).
Aunado a lo anterior, se deben afiadir la apertura y el aumento de
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la CSS, cuyo resultado es propio de los esfuerzos por agregar este
tipo de cooperacion en la politica exterior y una visidn mas amplia
de relacionamiento con los semejantes.

Partiendo del analisis conjugado de estos dos mandatos, se
evidencia un claro ejemplo de la inestabilidad de la accion exterior
de Colombia; en la medida en que este proceso esta condicionado
por el Gobierno de turno, el pais ha oscilado entre las distintas doc-
trinas tedricas. Ademas, la politica exterior no ha tenido una conti-
nuidad en pro de intereses nacionales, sino que se ha acomodado y
ha sido hasta condescendiente con el ambiente internacional, con el
amigo que ayuda, lo que ha dejado de lado la consolidacién de una
politica exterior de Estado.

En este sentido, la cooperacién internacional se ha convertido
en un instrumento de accidn exterior, debido a que ha sido utilizado
como mecanismo de acercamiento a los paises de interés, y no se
ha tenido en cuenta como un propdsito meramente en beneficio del
desarrollo sino para afianzar relaciones con los paises aliados, de
acuerdo con los intereses de estos; es decir, mas que cooperacion,
es bilateralismo jerarquico no horizontal.

Finalmente, se espera que Colombia estructure una politica ex-
terior de acuerdo con sus intereses nacionales, a largo plazo y con
base en la horizontalidad, ademas de buscar nuevas alternativas
con sus pares regionales, como en el caso de la cooperacion Sur-
Sur o triangular.
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Resumen

En el articulo se analiza la singularidad del fenémeno delictivo en Venezuela, debido a la inciden-
cia de variables ideoldgicas y politicas en el incremento de las tasas delictivas. Desde esta éptica, la
etiologia de la actividad criminal se asocia, mas bien, con el deterioro progresivo de las instituciones
politicas, sociales y judiciales, ya sea tanto por incompetencia, por desidia o por complicidad ante el
crimen. El mismo Estado, mediante su accién de gobierno, va creando aquellas condiciones ideoldgi-
cas, juridicas o culturales que justifican y amparan la transgresion de la norma legal establecida. De
este modo, se da una situacidon de anomia estructural creada precisamente por quien deberia garanti-
zar el orden social y la gobernabilidad del pais. Esta legitimidad politica de la violencia favorece tanto
la arbitrariedad del poder que lleva a cabo un uso sectario de la fuerza con objetivos meramente
politicos como la impunidad manifiesta de la actividad criminal.

Palabras clave: deterioro institucional, instrumentalizacion de la violencia, delincuencia emergente,
socializacion del delito.

Abstract

The article analyzes the singularity of the criminal phenomenon in Venezuela, due to the inci-
dence of ideological and political variables in the increase of criminal rates. From this point of view,
the etiology of criminal activity is associated rather with the progressive deterioration of political,
social and judicial institutions, whether due to incompetence, indifference or complicity in crime.
The same State, through its action of government, is creating those ideological, legal or cultural
conditions that justify and protect the violation of the established legal norm. Given a situation of
structural anomie created precisely by who should ensure the social order and governance of the
country, this political legitimacy of violence favors both the arbitrariness of power that carries out a
sectarian use of force with merely political aims, such as the manifest impunity of criminal activity.

Keywords: institutional deterioration, instrumentalization of violence, emerging delinquency, so-
cialization of crime.
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1
Introduccion

En estos ultimos afios, la progresion de las tasas delictivas en
Venezuela ha sido sorprendente; a esta constatacion hay que afa-
dir la preocupacién creciente de la poblacion en relacién con la im-
punidad de los delitos y la consecuente inseguridad que distorsiona
la cotidianidad ciudadana (Birkbeck y Gabaldén 2002, Keller 2005).

Un breve recorrido estadistico por la trayectoria cronoldgica que
ha seguido el fendmeno delictivo en Venezuela nos indica que, si
bien en el afio 2004 se produjeron 9719 homicidios, Unicamente tres
anos después la tasa de muertes violentas se elevd hasta 13156.
Ciertamente se trata de un aumento significativo, a la par que muy
preocupante, para la seguridad de los venezolanos (Camardiel et al.
2008). La pregunta es cdmo explicar este aumento tan significativo
del fendmeno delictivo que hace que el pais, en la actualidad, sea
considerado uno de los mas inseguros del mundo. Como senala el
propio Observatorio Venezolano de Violencia (2016), en el pais se
produjeron 28479 muertes violentas —90 asesinatos por 100000
habitantes—, lo cual arroja una tasa 10 veces mayor en relacién
con el promedio mundial, detras de El Salvador. Hay que tener pre-
sente que Venezuela no se enfrenta a la existencia de grupos gue-
rrilleros consolidados como en Colombia, o no es el escenario de
una pugna violenta entre los carteles de drogas como México, o no
sufre el azote de las maras —bandas juveniles criminales— propias
de los paises centroamericanos.

Todo esto hace que se planteen nuevos factores que puedan
dar una explicacién razonable o ajustada a la singularidad del feno-
meno delictivo venezolano (Bricefio 2007). Una primera aproxima-
cion al tema pone de relieve la significacién e implicaciones en la
seguridad ciudadana de la polarizacién politica tan acusada que se
ha instalado en el pais hace décadas y la deriva totalitaria que ha
ido adquiriendo el régimen chavista en el poder. Se constata cémo
el actual régimen politico instaurado en Venezuela no es la solucion
a los problemas planteados en el pais, sino que, en si mismo, es
el problema (Petkoff 2010, Mata 2010, Carrera 2011, Yépez 2012,
Silva 2014, Melean 2016). De hecho, Venezuela ha pasado de ser
una democracia representativa a convertirse en un régimen de na-
turaleza autoritaria, donde el funcionamiento de la institucionalidad
electoral se ha visto claramente alterada en beneficio del poder
(Kornblith 2006).

La historia politica de Venezuela, desde la conquista de su in-
dependencia de la metrépoli hasta el momento presente, siempre
ha sido convulsa, agitada y sometida a los vaivenes de los caudillos
militares de turno, cuando no de los intereses de las élites politicas
y econdmicas. En la ultima década del siglo pasado, el malestar de
la sociedad ante la creciente corrupcién de la clase politica provo-
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c6 la desafeccion de gran parte de la ciudadania hacia los repre-
sentantes de la Cuarta Republica (Kornblith 1996). Otro elemento
gue tensiond el sistema fue la contundente contestacién social por
amplios sectores de la poblacién ante la aplicacién de las medidas
liberalizadoras de la economia, exigidas por el Fondo Monetario In-
ternacional, que conllevaban la reduccién del gasto social y un au-
mento impositivo a las rentas y servicios (Lander y Lopez 1999). La
implementacion de estas politicas neoliberales agudiz6 los graves
problemas de desigualdad, pobreza y precariedad, que ya padecia
la mayor parte de la sociedad venezolana (Rincones y Quifiones
2006). El mérito reconocido a Chavez fue el que supo capitalizar de
forma eficaz este profundo malestar de amplios sectores de la so-
ciedad para proponerse como alternativa a un sistema politico que
institucionalizaba la corrupcidn y que solo beneficiaba a unas élites.

El aflo 1999 marca un punto de inflexion en Venezuela, con el
inicio de un proceso constituyente y la aprobacion de una nueva
Constitucion; de este modo, se inicia un nuevo tiempo politico, la
Quinta Republica, cuyo horizonte es la construccion del llamado
«socialismo del siglo xx1» (Lépez 2007, Guerra 2008). Los refe-
rentes tedricos se fundamentan en el reconocimiento de la epis-
temologia marxista clasica y en los referentes epistemoldgicos del
socialismo del mercado, donde se critican los modelos de propiedad
privada en beneficio de un protagonismo del Estado en el sector
econdémico (Borgucci 2012). El presidente Chavez se presenta con
un discurso regenerador, ético, ciudadano y con un fuerte compo-
nente identitario popular de caracter bolivariano (Langue 2002). El
objetivo no es solo descalificar a los representantes politicos; es
la de socavar la legitimidad de la democracia representativa para
proponer un nuevo modelo de democracia de caracter asambleario
y popular que construya la Patria Grande y Socialista, encarnacién
de la Revolucion Bolivariana (Harnecker 2004).

La propuesta chavista pivota sobre un Estado fuerte, con un
gran protagonismo en todas las esferas sociales, econdmicas y po-
liticas del pais, cuya finalidad es la de erradicar la pobreza y la
desigualdad que se extienden por amplias capas de la poblacidn
venezolana (Dieterich 2004). Es aqui, precisamente, donde se si-
tuan las coordenadas ideoldgicas del socialismo del siglo XXI en
cuanto construccion de una institucionalidad revolucionaria que
supere, por obsoletas, las instituciones del capitalismo neolibe-
ral. Por consiguiente, este nuevo modelo va a permitir resolver
los problemas sociales estructurales de desigualdad a través de
la redistribucién social de las rentas petroleras (Arriagada 2006,
Wiesbrot y Sandoval 2008).

Pero, desde una perspectiva que ofrece el paso del tiempo, este
nuevo arquetipo de organizacion social, politica y econdmica de la
Republica, y a pesar de poseer ingentes recursos provenientes del
periodo de bonanza petrolero, no ha cumplido sus objetivos fun-
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1

La primera etapa, entre 1999 y
2002, estuvo determinada por
el Programa Econémico de
Transicion (Gracia y Reyes
2008). La segunda, entre 2002
y 2006, definida como de
transicion, estuvo caracterizada
por la polarizacién y
confrontacion politica y social,
que deriva de la crisis petrolera
de 2002. La tercera etapa,
entre 2006 y 2013, se define
como inflexion en el proceso
revolucionario en la
implementacion del socialismo
del siglo xx1 (Lépez 2008). La
fase actual (2013-2017), bajo
la presidencia de Maduro, se
profundiza en la propiedad
estatal de los medios de
produccién y en la regulacion
de toda actividad econémica
(Rodriguez y Garcia 2013).

dacionales.! Ahora bien, se pueden distinguir diferentes fases del
chavismo en el poder: una constante en el tiempo es la incapacidad
de mitigar o de disminuir la dependencia del petrdleo, sin explorar
otras opciones econdmicas productivas (Schifter 2006). A este fra-
caso del proyecto revolucionario chavista se anade la socializacion
de la violencia, ahora con una clara instrumentalizacién politica,
para amedrentar a la poblacién que no asume los postulados y di-
rectrices del Gobierno en el poder.

Ciertamente, la debilidad del modelo chavista es intrinseca, no
Unicamente debido a la dependencia de las exportaciones de la pro-
duccién petrolera y del subsiguiente ingreso en divisas generadas
para el Estado, sino también, y de una forma muy especifica, a la
«gestion ideoldgica» de los recursos petroleros; es decir, no téc-
nica, debido a que se da un uso sectario siempre en virtud de los
intereses del clientelismo politico o de mayor influencia politica en
el concierto internacional (Arenas 2007). Se emplea la riqueza eco-
némica al servicio de un proyecto de expansion politica en la region.

Los movimientos y decisiones del Gobierno estan fuera de los
parametros de la busqueda de la paz social y del bienestar de la
poblacién. Como sefiala Antillano (2012), el tema de la seguridad
para el Gobierno representa ser un asunto secundario y, en el me-
jor de los casos, como un fendmeno contextualizado dentro de la
problematica de la inclusién social; en cambio, para la oposicién, se
convierte en un tema central. La retérica del discurso gubernamen-
tal sobre la paz no es congruente con las decisiones de politica de
seguridad que implementa. De hecho, el Gobierno no solo ha sido
incapaz de articular una respuesta minimamente eficaz al problema
de la delincuencia en Venezuela, sino que las propias estructuras del
Estado han estado en clara connivencia con actores criminales al
favorecer y legitimar la transgresion de las normas sociales estable-
cidas (Gabaldén et al. 2008, Sanjuan 2008, Rangel 2008). De ahi
qgue la Unica «racionalidad» politica es la de aferrarse con todos los
medios a su alcance al poder, aun a costa del colapso econémico,
social, alimentario o sanitario del pais (Alvarez 2008). De ahi que
los desequilibrios econdmicos y sociales sigan profundizando por
las decisiones erraticas y carentes de toda ldgica politica y econd-
mica, desde la perspectiva de una institucionalidad democratica.

En este sentido, las instituciones judiciales quedan esencialmen-
te desvirtuadas cuando se enmarcan en sistemas politicos autocrati-
cos, donde no hay un ejercicio efectivo en la separacion de poderes
del Estado. Este es el caso de Venezuela, donde las sefias de iden-
tidad de la mas alta magistratura, el Tribunal Supremo de Justicia
(TSJ), resultan ser la arbitrariedad y el abuso de poder, siempre
como respuesta a los intereses estratégicos del régimen chavista
(Brewer-Carias 2014).
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2
De la utopia bolivariana
a la gestion del caos institucional

El autollamado «régimen bolivariano» muestra una especifici-
dad dentro de las experiencias historicas latinoamericanas de con-
quista y mantenimiento de un poder absoluto; seria mas apropiado
denominarlo como «chavista».? Si bien, en otros paises, los mode-
los politicos autoritarios se han basado en un golpe de Estado, con
el concurso de la guerra de guerrillas o bien de una insurreccion
armada (Buzan 2003), en el caso venezolano no se siguieron esas
pautas, ya que el acceso al poder del chavismo fue a través de
comicios electorales (1998), con la aprobacién democratica de la
Constitucion de la Quinta Republica (1999). Dichos comicios conta-
ron con las simpatias de una gran parte de la sociedad venezolana,
incluso con el apoyo de sectores de las clases medias y de algunos
medios de comunicacién social.

Sin duda alguna, este nuevo marco constitucional supone un
cambio radical en la relacién entre el Estado y la ciudadania, que
trastoca el tradicional modelo democratico representativo en aras
de una democracia directa y participativa de base popular. En este
sentido, la llamada «democracia participativa y protagdnica» res-
ponde a la voluntad directa del pueblo como derecho superior y
como expresién mas alta del ejercicio democratico de las masas
populares (Harnecker 2004). Asi pues, la revolucién bolivariana se
presenta como la catarsis definitiva que va a permitir a Venezuela
superar la corrupcion e ineficiencia endémicas de los ultimos cua-
renta afios, protagonizada por un sistema de partidos politicos que
se habian apropiado de los beneficios de la renta petrolera (Diete-
rich 2007).

Ahora bien, los modelos politicos se contrastan por sus resulta-
dos. Y, en el caso de Venezuela, los datos son elocuentes por si mis-
mos (Blanco 2002). Los analisis muestran la continua pauperizacion

de la poblacién venezolana, en términos de renta o en el acceso al 2 FEl Gobierno venezolano se.

i i L. .. , , autoproclama como bolivariano,
conjunto de bienes y de servicios basicos. Hoy dia se esta hablando pero no deja de ser un mero
de estado de emergencia humanitaria debido a la carencia de insu- ejercicio retorico sin ninguna

. o . . correspondencia efectiva con el
mos medicos o del suministro de alimentos basicos para la pobla- ideario politico y del proyecto
Ny . . de nacion del propio Bolivar, ya
cion (Gracia y Reyes 209?, Mateo y.Sanchez 2010, Palma 2911). En que un régimen bolivariano es,
la Encuesta sobre Condiciones de Vida en Venezuela (Encovi 2016), en puridad, conceptual y
.. . doctrinariamente, un régimen
se apunta el dato de un empobrecimiento progresivo de gran parte ilustrado y burgués, nada que
de la poblacién: si en 2014 la pobreza extrema era de un 23,6 %, ver con la implementacion de
, o politicas revolucionarias
en 2016 aumento al 51 %. populistas efectuadas por
~ .~ el presidente Chavez o por el

Como senala Alvarado (2002), en lo que respecta al disefio e presidente Maduro en la

implementacion de las politicas sociales, una de las banderas del ré- actualidad. Asi lo demuestran
i i L. muchos de sus escritos, cartas

gimen, resulta que dichas politicas gubernamentales presentan una y proclamas; en especial, el

fuerte impronta asistencial que no atacan a la raiz de los proble- famoso Discurso de Angostura

. ) . o el famoso Diario de
mas estructurales de pobreza y de desigualdad propios de amplios Bucaramanga.

DETERIORO INSTITUCIONAL EN VENEZUELA COMO FACTOR ASOCIADO A LA EMERGENCIA DE LA DELINCUENCIA J. Garcia-Martinez
Revista Iberoamericana de Estudios de Desarrollo/Iberoamerican Journal of Development Studies
Volumen/volume 7, nUmero/issue 2 (2018), pp. 32-51. ISSN: 2254-2035 _37



sectores de la poblacién venezolana. Ademas, estos programas so-
ciales o misiones (Misién Madre del Barrio, Misién Alfabetizacién,
Mision Barrio Adentro, Mision Vivienda, etc.) terminan por desarro-
llar una clara dependencia de los destinatarios pertenecientes a las
clases populares, cuya consecuencia directa es la consolidacién del
caracter clientelar de las ayudas y prestaciones ofrecidas. A pesar
de los elevados ingresos petroleros en la pasada década, el Estado
venezolano no ha sido capaz de organizar y consolidar unas es-
tructuras e instituciones sélidas de Seguridad Social que hubiesen
permitido iniciar un cierto estado de bienestar.

3
Gobierno revolucionario e ideologizacion
de la vida institucional

La aplicacion del modelo revolucionario chavista en estas dos
ultimas décadas ha evidenciado una gran inestabilidad en lo econé-
mico y una evidente vulnerabilidad en la legitimidad politica, ya que
se ha carecido de una estrategia de Gobierno eficaz tanto a medio
como a largo plazo (Lander y Navarrete 2007).

Por otro lado, en la Republica Bolivariana de Venezuela el con-
cepto de «normalidad institucional» estd constantemente en entre-
dicho. De facto se va produciendo y reproduciendo una dinamica
institucional sumamente perversa que desdibuja, cuando no invade,
las competencias que tiene encomendado cada poder constitucional
o cada entidad institucional. Todo esto provoca que las funciones e
intereses tanto del Estado, del Gobierno y del partido que sustenta
al Gobierno —el Partido Socialista Unido de Venezuela (PSUV)— ter-
minen por entremezclarse de forma sistémica y afecten al correcto
funcionamiento de cada uno de ellos. La consecuencia mas inme-
diata es la existencia de un Estado sin un claro proyecto politico,
sometido a los vaivenes de la geoestrategia del chavismo, cuya
finalidad basica es mantener el control de todos los mecanismos y
estructuras politicas para mantenerse indefinidamente en el poder.
Esta influencia ideoldgica permanente del PSUV hace que la acti-
vidad gubernamental se halle en dependencia y en funcién de los
objetivos ideoldgicos y politicos del régimen chavista (Varo 2011).

Uno de los rasgos singulares del proyecto chavista es la visién
politica de la economia; es decir, el acceso a los ingentes recursos
petroleros del pais para financiar politicas de influencia internacio-
nal en la regién; es la llamada «diplomacia petrolera». Por otro lado,
el ineficiente enfoque por parte de las autoridades venezolanas para
poder controlar la inflacién lo ha llevado a crear distintos sistemas
cambiarios, como el Cadivi, Cencoex o Simadi, todos ellos abocados
al fracaso mas palmario de su cometido en la contencién de los pro-
cesos inflacionistas (Palma 2011).
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En definitiva, esta impronta ideoldgica de la actividad econdmi-
ca del pais ha hecho que el sector privado se fuera diluyendo pau-
latinamente y que el sector publico fuese adquiriendo mayor peso
hasta alcanzar el protagonismo absoluto en todas las areas econé-
micas de la nacidn. Hay que tener presente que, antes del periodo
chavista, la economia de esta nacidon sudamericana habia estado
creciendo a un ritmo en torno al 5 %. En este sentido, el control
econdmico no solo abarca la distribucidon y la venta de productos
al consumo a través de precios publicos —Red de Abastos Bicen-
tenario—, sino que también la regulacion se extiende al control los
margenes comerciales y de beneficios de toda actividad privada
empresarial.

Desde la perspectiva juridica, en Venezuela se presenta una
constante tensidon estructural, de dificil resolucién, entre los prin-
cipios de la legitimidad social y la legitimidad formal del ejerci-
cio del poder judicial. El conflicto es permanente debido a que los
mecanismos y organismos jurisdiccionales, que deberian limitar la
actuacion del Gobierno como plasmaciéon de una deseada division
de poderes, no cumplen su funcién de garantizar los derechos in-
dividuales y garantias constitucionales, sino que retroalimentan y
legitiman las dinamicas de abuso de poder por parte de las estruc-
turas del Estado (De la Cruz y Valenzuela 2017).

La mas alta magistratura del Estado en Venezuela, el TSJ, res-
ponde con docilidad a las directrices del poder establecido. Esta
es una de las razones que fundamentan la valoracion politica que
permiten sostener como, en el momento actual, no se puede hablar
de la existencia de un sistema realmente democratico en el pais.
De hecho, los procedimientos del TS], ciertamente, no encuentran
parangon en el funcionamiento ordinario del sistema de justicia en
otros paises latinoamericanos, donde rigen las reglas del juego de-
mocratico.

Por consiguiente, se puede hablar, en la Venezuela de estas
ultimas décadas, de una perversidn de las funciones institucionales
del TSJ; es decir, en vez de cumplir su cometido principal, que es la
de salvaguardar los principios y valores constitucionales, se ha con-
vertido en la némesis del mismo sistema democratico, a través de
la legitimacion de la arbitrariedad y el abuso de poder en aras de la
permanencia de un régimen de nula calidad democratica (Fernandez
Segado 2015).

3.1. Implosion del modelo chavista. Uso instrumental
de la violencia

El concepto de democracia, para que sea efectivo, debe tener
un contenido que sustancie aquello que se proclama; es decir, un
pais es verdaderamente democratico cuando hay un cumplimiento
escrupuloso de las garantias constitucionales, en lo relativo a la
libertad de opinion, de expresién, respeto a la propiedad, cumpli-
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La falta de calidad democrética
que se vive en Venezuela en
todos los 6rdenes ha tenido una
amplia cobertura informativa:
las tacticas del Consejo
Nacional Electoral para la
paralizacion del referendo
revocatorio aplicando
sentencias judiciales que
responden al interés del
Gobierno (www.bbc.com); la
estrategia del Consejo Nacional
Electoral responde al objetivo
politico de imposibilitar el
referendo revocatorio (www.
elmundo.es). La respuesta del
chavismo es la represion de las
manifestaciones democraticas
con el uso desproporcionado de
la violencia por parte de la
policia y grupos civiles armados
afines al poder: los llamados
«colectivos» (www.abc.es). La
marcha opositora en Caracas en
El Rosal recibe «gasesito» de la
PNB (www.elnacional.com).

miento del cronograma electoral o el respeto a las competencias
de cada entidad constitucional. Y este no es el caso de la Republica
Bolivariana Venezolana.? En el mejor de los casos, se podria soste-
ner un ejercicio parcial y limitado de la vida democratica. Cuando
un pais tiene poca calidad de vida democratica, las instituciones no
solo son disfuncionales en el cumplimiento efectivo de sus objetivos
de proteger al ciudadano y de establecer mecanismos de contra-
peso entre los poderes del Estado; también se desarrollan efectos
perversos, donde la imparcialidad de la justicia no estd garantizada
y donde los derechos fundamentales de los ciudadanos resultan
conculcados (Antillano 2007).

Uno de los aspectos relevantes en el deterioro progresivo de los
estandares democraticos lo representa la instrumentalizacion de la
violencia en Venezuela. En este sentido, una decision estratégica
que tomo el presidente Chavez, y con la que se profundizé en el uso
sectario de los mecanismos de control de la violencia, fue el decreto
presidencial de la nueva Ley Organica de la Fuerza Armada Nacional
Bolivariana (FANB) de 2009. Este nuevo marco regulador reconocia
a la Milicia Nacional Bolivariana —civiles chavistas encuadrados en
régimen paramilitar— como parte integrante de la estructura de la
FANB (Ellner y Hellinger 2003). En la actualidad, existe una cre-
ciente preocupacion en la sociedad civil sobre el protagonismo que
otorga el Gobierno a dicho cuerpo civil armado como instrumento
operativo para amedrentar a la oposicién y a todo actor que signifi-
que en contra del proceso revolucionario.

Esta progresiva presencia de los componentes de la fuerza ar-
mada en sectores y areas que no corresponden con sus funciones
constitucionales, como gerentes de empresas o en la provisidon de
servicios logisticos, ha conllevado una creciente militarizacién de la
sociedad, en cuanto presencia activa de los altos mandos militares
en todos los espacios administrativos y econdmicos (Norden 2006).
Todo esto se corresponde con una planificacion estratégica global
de control politico a la poblaciéon en general y a los sectores de la
oposicién en particular, ya que la socializacion del miedo provoca
una debilitacion de los vinculos sociales y comunitarios, lo que im-
posibilita una participacion ciudadana en los asuntos publicos.

La instrumentalizacion politica, tanto de los componentes de
la fuerza armada como de los cuerpos policiales de seguridad, por
parte del Estado, como mecanismo de control de la oposicién politi-
ca, ha sido una de las sefias de identidad del régimen bolivariano. El
monopolio de la violencia en manos de las autoridades publicas ve-
nezolanas no siempre ha respondido al interés publico por regular
la ordenada convivencia entre los ciudadanos. Como apunta Burgos
(2006), en la dinamica de centralizacion del poder, el papel de las
fuerzas armadas es crucial. De este modo, se han convertido en un
eficaz y poderoso recurso para la consolidacién y permanencia del
modelo politico chavista. Ya no se trata de que la Fuerza Armada
cumpla su funcion basica de defensa de la soberania de la nacién,
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sino la de llevar a cabo una nueva y definitiva mision: la de ga-
rantizar, con todos los medios que sean necesarios, la continuidad
indefinida del régimen politico bolivariano en el poder.

En estos momentos, diferentes estudios coinciden en constatar
la situacion de «corrupcién estructural» en la que esta instalada Ve-
nezuela. Ciertamente, el grado de practicas y conductas corruptas
alcanzado, sobre todo en los altos cargos institucionales, resulta
alarmante. La corrupcion se extiende por todos los niveles del Es-
tado: contrabando en la frontera por la Fuerza Armada, prevarica-
cion en el sistema judicial, complicidad con el hampa criminal en la
Guardia Nacional Bolivariana y en los diferentes cuerpos de policia,
trafico de favores en la recaudaciéon de impuestos —Seniat— o, lo
gue es mas alarmante, la involucracion de autoridades guberna-
mentales en el trafico de drogas —el llamado «narcogobierno»—
(Cofavic 2005, Gabaldén et al. 2008).

Por otro lado, este aumento y presencia activa del crimen or-
ganizado en la vida cotidiana venezolana no se ha correspondido
con una respuesta contundente por parte de las instituciones en-
cargadas de reprimir el delito. Esta dejacion de responsabilidades
gubernamentales en garantizar la seguridad ciudadana lanza un
mensaje de impunidad a los perpetradores de la legalidad, a los
delincuentes. Incluso, se llega al extremo de adoptar posiciones
institucionales claramente delictivas, donde el Estado, a través de
sus organismos de seguridad, llegan a negociar con redes crimina-
les a cambio de un intercambio de intereses (ABC 2015). Por con-
siguiente, la existencia de diferentes tipos de expresiones de vio-
lencia, sean estas de naturaleza social y/o politica, retroalimentan,
a su vez, la consolidacion de un estado permanente de impunidad
en la comisidén de ilicitos penales. En definitiva, se puede hablar de
una situacién de anomia estructural creada por el propio Gobierno,
precisamente por quien debiera garantizar el orden social y la go-
bernabilidad del pais.

4
Socializacion de la violencia
en Venez_uela como efecto
del deterioro institucional

Con la narrativa oficial del chavismo en el poder, se recurre,
con frecuencia, a una narrativa de la violencia con la que se busca
criminalizar, por un lado, al «otro» —disidente interno o enemigo
exterior— vy, por otro lado, se pretende legitimar la respuesta vio-
lenta proveniente de las estructuras del Estado (Chumaceiro 2003);
por ejemplo, se establece como principio basico revolucionario la
necesidad de la beligerancia activa contra todo lo que se oponga
a la revolucion bolivariana. De hecho, en la génesis del movimien-
to chavista, la dinamica de la violencia ha sido una de sus sefias
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El intento de golpe de Estado
en 1992, protagonizado por el
teniente coronel Chavez, se
saldé con decenas de muertos.
Fue una intentona militar que
rompia toda una tradicion
democratica de cuarenta afios,
que arrancaba del Pacto de
Punto Fijo de 1958, donde se
establecid la no injerencia en la
vida politica del pais, por parte
de la Fuerza Armada Nacional
(FAN). Este hecho cruento inicié
una dinamica de legitimidad
social de la violencia como
mecanismo de resolucién de
conflictos politicos.
Posteriormente, es lo que
algunos observadores (Bricefio-
Ledn y Camardiel 2015)
calificaron como «apologia al
delito», aquellos discursos
presidenciales en los que se
llegaba a justificar la comision
de hechos delictivos, como el
robo, por razones de justicia
social.

El objetivo es llegar a dos
millones de integrantes de
milicianos, dentro de una
estrategia de alianza civico-
militar. La FAN proporciona
asesoramiento técnico y logistica
a los militantes chavistas para
que estén capacitados en el uso
de armas y habilitados en
tacticas militares. Esta evolucion
de la doctrina militar bajo la
presidencia del presidente
Chavez supone redefinir el papel
de la Fuerza Armada Nacional
Bolivariana en el marco del
socialismo del siglo xXI. Esta
nueva relacion Estado-sociedad
civil-Fuerza Armada conlleva el
establecimiento de una alianza
civico-militar, donde uno de los
objetivos operativos es el de
encuadrar militarmente a dos
millones de ciudadanos,
claramente identificados con el
régimen chavista (cfr. Jacome
2011).

recurrentes de identidad; esto es, se procede a la construccién de
un relato que mitifica tanto las estrategias como los medios de ca-
racter violento empleados por el chavismo para conseguir objetivos
politicos.*

En este sentido, D'Aubeterre (2009) destaca las funciones que
contiene el uso de la violencia simbdlica en los discursos politicos
del chavismo: (i) fomentar el resentimiento social de los sectores
populares, que representan la mayoria de la poblaciéon venezolana,
como elemento de movilizacion; (ii) construir mensajes simplistas
que alimentan la polarizacién politico-ideoldgica de las clases socia-
les, y (iii) establecer una serie de identidades sociales dicotémicas
irreconciliables —«chavistas, revolucionarios, patriotas»—, por un
lado, contra aquellos que no se identifican con el modelo politico del
socialismo del siglo xxI —«imperialistas, antipatriotas, oligarcas».

Para conseguir la continuidad de la revolucién chavista, no solo
se recurre al ejército profesionalizado sino también a la colabora-
cion activa de las llamadas «milicias bolivarianas», civiles de ideo-
logia chavista con entrenamiento militar, para desactivar cualquier
intento de cambio o transformacion politica que se signifique como
alternativa de Gobierno. Esta suerte de fuerza de choque del cha-
vismo depende, en Ultima instancia, del presidente de la Republica,®
lo cual es coherente con aquellos regimenes autoritarios que recu-
rren a medidas politicas excepcionales que persiguen el control de
la poblacion, de la forma que sea y empleando todos los medios a
su alcance (Parker 2001).

Ademas, los llamados «colectivos», grupos organizados de base
comunal afines al chavismo, desempefian la funcidon de extender,
vigilar y defender la ortodoxia bolivariana en el conjunto de la socie-
dad, mediante el uso de medios violentos al margen de la legalidad
vigente (Arenas y Gémez 2005), de ahi que los «colectivos» sean
un claro exponente de los limites difusos que existen en la Vene-
zuela de hoy entre la represion politica y la delincuencia social. Lo
verdaderamente preocupante es constatar cdmo estos vasos co-
municantes entre delincuencia politica y delincuencia social estan
legitimados y promovidos por las maximas autoridades del estado
(Aniyar 2008).

Cabe sefialar que esta socializacion de la violencia en el pais
presenta un perfil poliédrico que abarca a todas las dimensiones de
la vida politica, social y econdmica (Hernandez 2002); socializacion
que se va autorreproduciendo en el seno mismo de la sociedad a
través de mecanismos de autocensura, donde la poblacidn procura
evitar criticas directas al Gobierno, o bien porque pueden perder su
trabajo debido a su condicion de funcionario, o bien porque tienen
miedo de ser objeto de una detencién arbitraria por parte de la po-
licia politica (Sebin). Esta autocensura afecta también a los medios
de comunicacion que filtran la informacidon para no ser objeto de
represalias administrativas, cuyo efecto ultimo seria la desaparicion
fisica del medio.
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5
La «paradoja venezolana».
Complejidad del fenémeno delictivo

Una de las caracteristicas de la delincuencia en Venezuela es la
significacion de los llamados «factores ideoldgicos», auspiciados por
las estructuras del poder que, de forma transversal, explican la sin-
gularidad del hecho delincuencial en el pais. Existen investigaciones
que reflejan este caracter peculiar, donde, al contrario de lo que se
esperaba, no se evidencia una relacién directa con la desigualdad eco-
nomica (Martinez Gdmez 2014). Estos estudios ponen de manifiesto
el crecimiento sostenido de la actividad delictiva en los ultimos ca-
torce anos. Los datos son irrefutables: a principios de la década de
los noventa, la tasa de homicidios venezolana representaba apenas
una cifra por debajo de 20 homicidios por 100000 habitantes, un
indice que se mueve dentro de margenes de la media.® Pasadas dos
décadas, los registros estadisticos de muertes violentas en el pais
sefialan un crecimiento sostenido y constante, lo que muestra una
cifra muy por encima de los valores medios a nivel mundial; son 70
homicidios por 100 000 habitantes. Si, en el afo 1999, el primero
de la presidencia de Chavez, el total de homicidios estaba en 5974,
en los dos primeros afios ya se duplicaban las muertes violentas.
En al aflo 2003 la cifra de asesinatos asciende a 11 342; en 2016,
fueron 29 875. Se trata de tendencias estadisticas que reflejan un
incremento constante en los niveles de violencia soportados por la
sociedad, lo que hace de Venezuela uno de los paises con las tasas
de criminalidad mas altas del mundo.

Precisamente, durante la llamada «bonanza petrolera», duran-
te los afios 2002 y 2012, donde los ingresos del Estado crecieron
de forma exponencial, se llevé a cabo el despliegue de las misiones
sociales, con la consiguiente reduccién de los niveles de pobreza y
desigualdad en la sociedad venezolana. Sin embargo, en contra de
lo que cabria esperar, las tasas porcentuales de homicidios, robos
y secuestros se incrementaron de forma alarmante. Es la llamada
«paradoja venezolana», por lo que la posible explicacion de las con-
ductas criminales evidencia que el lamado «factor econdmico» tiene
un peso relativo, no definitorio, en los niveles de las tasas delictivas
registradas. Dicha paradoja confronta con la perspectiva tedrica
habitual, por la cual se asocia la existencia de elevados niveles de
pobreza y desproteccion social con la emergencia del fendmeno
delincuencial en Latinoamérica (Hagan y Peterson 1995, Fajnzylber
et al. 2002, Barcia 2003, Martinez et al. 2006). De hecho, a pesar
de una cierta mejoria de las condiciones socioecondmicas de vida de
aquellos sectores poblacionales inmersos en ambientes de extrema
pobreza, el grueso de los sujetos —83 % — incursos en causas pena-
les lo siguen representando varones de quince a veinticuatro afios,
gue provienen de los estratos mas bajos de la piramide social; esto

Esta falta de respuesta por parte
de las instituciones ante el grave
problema de la inseguridad en
Venezuela hace que el aumento
de la inversion privada en
seguridad resulte ser mucho mas
significativa desde el punto de
vista cuantitativo que el propio
gasto publico del Estado. Si a
todo esto afiadimos los costes
totales que ocasiona la actividad
delictiva en el pais, tenemos una
cifra considerable,
aproximadamente un 3 % del
producto interno bruto.
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es, las dinamicas inclusivas no necesariamente suponen una reduc-
cién de la violencia, como es el caso de Venezuela (Zubillaga 2013,
p. 108).

5.1. Responsabilidad y/o complicidad gubernamental
ante la emergencia de la delincuencia

La etiologia del fendmeno delictivo venezolano responde a
causas complejas, donde las estructuras institucionales y sus co-
rrespondientes organismos judiciales, policiales y administrativos,
ya sea tanto por incompetencia, por desidia o por complicidad, son
también responsables de los altisimos niveles de inseguridad ciu-
dadana existentes en Venezuela. O, lo que es lo mismo, nos encon-
tramos en una tesitura donde el Estado no solo deja de ser parte
de la solucién, sino que es parte integrante, directa o indirecta, del
grave problema de la delincuencia. Como apunta Bricefio (2012), esta
particularidad de la trayectoria delincuencial en Venezuela se asocia
generalmente con el deterioro progresivo de las instituciones politi-
cas, sociales y judiciales. En este sentido, los hechos violentos acae-
cidos durante las manifestaciones pacificas de la oposicién entre
abril y junio del presente afio han sido protagonizados, en muchas
ocasiones, por los propios cuerpos y fuerzas de seguridad del Esta-
do. Se podia observar como efectivos de la Guardia Nacional iban
escoltando a bandas armadas del hampa con el objetivo de infundir
terror en la poblacion y evitar el recrudecimiento de las protestas.
En realidad, toda esta instrumentalizacién politica de la violencia
obtuvo el efecto contrario, pues no generaron el miedo y el efecto de
disuasion en la poblacién que el Gobierno estaba esperando.

Por consiguiente, una mayor presencia, o sobrerrepresentacién
del delito organizado en la sociedad venezolana, se asocia invaria-
blemente con un menor protagonismo y operatividad de las insti-
tuciones encargadas de velar por la seguridad de los ciudadanos.
Sin unas claras reglas de juego, asumidas por todos los actores,
que son las que regulan la convivencia social, la alternativa es la
socializacidén de la anomia o anarquia institucionalizada, verdadero
caldo de cultivo para que el hampa se aduefie de todos los espacios
sociales ciudadanos.

De este modo, el incremento sostenido en el tiempo de la ac-
tividad criminal en Venezuela estd en correlacion con dindmicas de
deslegitimizacion y destruccién de las instituciones democraticas.
Esta deconstruccion del cuerpo institucional se ha llevado a cabo de
manera consciente desde el propio gobierno nacional, cuyo maximo
responsable es el presidente de la republica (Bricefio y Camardiel
2015). Sin duda alguna, el efecto mas evidente de este deterioro es
como la institucionalidad, en cuanto cultura normativa y juridica, que
regula ordenada convivencia social, va perdiendo la exigencia del
respeto y cumplimiento debidos a las leyes y normas establecidas.
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Una de las consecuencias observadas, como la del desempefio
ineficaz por parte de las autoridades gubernamentales en la res-
puesta al fendmeno delictivo en Venezuela, es que se ha produci-
do un notable incremento de las compafias privadas que ofrecen
servicios de seguridad a las empresas y a los particulares, siempre
que puedan pagar dichas prestaciones; es decir, desde los sectores
mas acomodados de la sociedad (Bricefio 2007). En el caso de las
clases medias, estas optaron por la contratacién de vigilantes o por
el cierre de los accesos a las urbanizaciones, la vigilancia privada
informal (Romero Salazar 2002, Morais 2007). Este proceso de pri-
vatizacién, ante la dejacidon de funciones por parte del Estado, en
la defensa de personas y bienes de los ciudadanos, es de caracter
transversal ya que afecta no solo a las instalaciones o estableci-
mientos comerciales sino también a las areas residenciales donde
los propietarios de los inmuebles se autoorganizan para preservary
defender su seguridad personal y su patrimonio.’

El Observatorio Venezolano de Violencia (2016) sostiene que,
en Venezuela, a diferencia de otros contextos socioeconémicos la-
tinoamericanos similares, el fendmeno de la pobreza no represen-
ta ser causa directa en el incremento de las tasas delictivas y de
muertes violentas. En este sentido, el factor que puede explicar este
aumento de la criminalidad reside en la misma inseguridad juri-
dica y ciudadana que propicia el mismo Gobierno al hacer un uso
impropio y perverso en la aplicacion de los mecanismos juridicos y
de control que deberian reprimir al delito y que, obviamente, no lo
hace. Esta responsabilidad cémplice de las autoridades guberna-
mentales ante la delincuencia contiene un efecto perverso y demo-
ledor para la salud democratica de las instituciones publicas, ya que
una institucionalidad que debiera perseguir el crimen se convierte
ella misma en un factor crimindgeno estructural; esto es, el mismo
Estado, mediante su accién de Gobierno, va creando aquellas con-
diciones politicas, juridicas o culturales que justifican y amparan la
transgresion de la norma legal establecida. Esto termina por crear
un nuevo marco social, donde la arbitrariedad del poder consolida
el uso sectario de la fuerza con objetivos meramente politicos, a la
par que deja impune la actividad criminal.

5.2. Instrumentalizacion politica de la delincuencia

Las autoridades gubernamentales, en aras de consolidar el pro-
yecto politico chavista, han hecho, desde sus inicios, un uso re-
currente e interesado del fendmeno de la delincuencia como ins-
trumento politico bajo diversos escenarios, en una situacion de
clamorosa impunidad: uno, de forma directa, a través de una con-
nivencia manifiesta con el hampa, y que reproduce conductas de-
lictivas mediante la extorsién o el narcotrafico a gran escala y otro,
de forma indirecta, al incentivar las conductas delictivas en cuanto
mecanismo de control social a fin de desmovilizar a la ciudadania,

7 El ambiente de clara impunidad

del delito que se ha establecido
en Venezuela, debido a la falta
de diligencia institucional en la
persecucion y castigo de la
actividad criminal, ha
favorecido una serie de
reacciones que se sitlan en
espacios al margen de la
legalidad establecida: desde las
ejecuciones extrajudiciales por
parte de cuerpos policiales
hasta la contratacion del
sicariato, o la respuesta directa
de la comunidad mediante el
linchamiento de delincuentes.
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ya gque un pueblo amedrentado es mas facil de controlarlo y repri-
mirlo (Diario La Voz 2016).

En estos Ultimos afos, la posicion del Estado ante la delincuen-
cia no solamente no ha sido todo lo contundente que debiera haber
sido para garantizar uno de los cometidos de la acciéon de Gobierno
como es la seguridad ciudadana, sino que las mismas instituciones
y organismos encargados de reprimir y castigar al delito han estado
implicados, directa o indirectamente, en la génesis y consolidacion
de la delincuencia en Venezuela. En este sentido, a la hora de ana-
lizar el recorrido del fendmeno delictivo en Venezuela, se pueden
distinguir tres etapas en el tratamiento del hecho delincuencial en
el pais (Plessman 2013): la primera etapa va desde 1999 hasta
2005, en la cual, si bien se llevaron a cabo una serie de reformas
legislativas, procesales y penales, los resultados resultaron muy es-
casos —ademas, no se implementaron mecanismos de evaluacion
de los proyectos de intervencién y control de la delincuencia por
parte de los cuerpos policiales—; la segunda etapa (2006-2011)
refleja la insuficiencia en los avances de reduccidon de las tasas de
criminalidad, tras detectarse conductas disfuncionales, cuando no
delictivas, de las mismas fuerzas de seguridad, vinculadas a prac-
ticas delictivas y a la vulneracién de la legalidad vigente; la dltima
etapa (2012-2017) refleja no solo el agravamiento de estos com-
portamientos al margen de la legalidad vigente por parte de los
organismos y cuerpos de seguridad, sino la vulneracién sistematica
de los derechos humanos. El elemento preocupante, en la tesitura
presente, reside en la complicidad activa del Gobierno con estruc-
turas delincuenciales, lo que provoca una impunidad generalizada
en la comision de ilicitos penales y la percepcidn social de creciente
desamparo e inseguridad por los ciudadanos.

Las instituciones venezolanas son ineficientes en la contencion
de la delincuencia. Desde el afio 1999 se han implantado 20 pla-
nes de seguridad, todos ellos abocados al fracaso, por lo que son
directamente responsables, por desidia o complicidad, del grave pro-
blema de seguridad existente en el pais. Dicha responsabilidad re-
ferencia tanto la ausencia de medidas efectivas para acabar con la
impunidad delictiva como la manifiesta falta de voluntad politica por
combatir al delito.

Cuando las instituciones dejan de cumplir su cometido de re-
gular y ordenar la convivencia humana, la respuesta a los conflictos
queda insatisfecha, con lo que terminan por consolidarse y agravar-
se en el tiempo los niveles de conflictividad social. Ademas, no so-
lamente existe una mala percepcién ciudadana de estas institucio-
nes; también y, sobre todo, se constata una profunda desconfianza
hacia los cuerpos policiales (Provea 2012). De hecho, muchos de
los funcionarios policiales estan involucrados, directa o indirecta-
mente, en la comisién de delitos, lo que crea verdaderas tramas y
redes asociativas con bandas de delincuentes.

DETERIORO INSTITUCIONAL EN VENEZUELA COMO FACTOR ASOCIADO A LA EMERGENCIA DE LA DELINCUENCIA J. Garcia-Martinez
Revista Iberoamericana de Estudios de Desarrollo/Iberoamerican Journal of Development Studies
46_ Volumen/volume 7, nUmero/issue 2 (2018), pp. 32-51. ISSN: 2254-2035



Por otro lado, el efecto del delito y la violencia sobre la ciuda-
dania es demoledor, debido a que limita, e incluso llega a impedir,
el normal desarrollo de los procesos participativos en los espacios
publicos. De este modo, los vinculos sociales se debilitan en detri-
mento de la calidad de vida de los venezolanos, debido a que se
produce una percepcion del «otro» como amenaza para su seguri-
dad personal (Antillano 2012). El efecto previsible es una merma en
los estdndares de la convivencia democratica en Venezuela.

Este uso instrumental consciente de la violencia con finalidades
politicas ha sido una pauta recurrente en la accion de Gobierno.
Paralelo a dicho uso, se va construyendo de forma deliberada y
sistematica un discurso legitimador de la utilizacidn politica de la
violencia para justificar conductas impropias o directamente violen-
tas. De este modo, se van proponiendo como arquetipos sociales
personajes histéricos vinculados a la violencia mas extrema —Eze-
quiel Zamora— o festejando efemérides que rememoraban actos
politicos violentos —intentona golpista del 4 de febrero de 1992
(Ledn y Romero 2008)—. Paraddjicamente, las autoridades del Go-
bierno venezolano dan muestras de una extraordinaria laxitud en
la persecucién y castigo de los hechos delictivos. El argumento es-
grimido se basaba en que un gobierno popular y revolucionario no
puede ser percibido como represor de un pueblo pobre y explotado
por el capitalismo neoliberal (Vivas 2000, Medina 2001). Este relato
legitimador de las conductas andmicas propias de la delincuencia y
la consiguiente ideologizacion de los organismos de seguridad del
Estado han comportado un sentimiento de indefensién de la pobla-
cion ante el hampa, lo que hace desviar la atencidn del ciudadano
hacia la preocupacién por la inseguridad reinante en el pais y por
su propio bienestar personal, en vez de que focalice su interés en el
analisis de las politicas que el Gobierno va implementando de forma
autoritaria.

6
Conclusiones

Todos los estudios e investigaciones ponen de manifiesto el he-
cho de que Venezuela representa ser uno de los paises con mayor
nivel de violencia y de inseguridad a nivel mundial. Pero la llamada
«paradoja venezolana» pone en duda la asociacion tradicional entre
las tasas delictivas y los factores de riesgo social y de vulnerabilidad
econdmica, lo que evidencia la emergencia de otro tipo de princi-
pios explicativos, de naturaleza mas ideoldgica, donde se pone de
manifiesto la pasividad y/o complicidad de los poderes e institu-
ciones publicas: sistema judicial, cuerpos policiales, responsables
penitenciarios y autoridades del Estado, tanto como la delincuencia
comun —hampa— o la politica —los colectivos.®

Los llamados «colectivos» se
definen como aquellos sectores
populares claramente
identificados con el régimen
chavista, legitimados y
amparados por el propio
Gobierno, que utilizan la
violencia en todas sus
manifestaciones, desde la
coaccion verbal hasta la
agresion fisica, contra todo tipo
de disidencia politica que pueda
manifestar la oposicion. Este
ejercicio sistematico de
conductas violentas por parte de
estos grupos chavistas responde
a una clara instrumentalidad
politica, ya que el objetivo
perseguido es el de amedrentar
a los adversarios para
neutralizar cualquier propuesta
politica que suponga un cambio
en el actual statu quo que se
vive en Venezuela.
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En el Decreto nimero 2830, del
1 de mayo de 2017, publicado
en Gaceta Oficial nimero 6295
extraordinario de la misma
fecha, se recoge la convocatoria
de una Asamblea Nacional
Constituyente (ANC). Ademas,
se estipula la creacion de una
Comisién Presidencial, elegida
unilateralmente desde el
Gobierno, cuyas funciones
béasicas son las de elaborar una
propuesta sobre las bases
comiciales y de funcionamiento
de la ANC (Decreto numero
2831, también del 1 de mayo de
2017). Se habla de cémo los
miembros electos de dicha
asamblea perteneceran a los
«ambitos sectoriales y
territoriales»; esto es,
pertenecientes a un determinado
segmento social (campesinos,
pescadores, obreros,
estudiantes, etc.), lo cual va en
contra del articulo 63 de la
actual Constitucion, donde se
establece como el sufragio es
un derecho que se ejerce
mediante votaciones «libres,
universales, directas y
secretas». En cualquier caso, no
se contempla la opcién de un
referendo para que el pueblo se
manifieste sobre la necesidad de
dicha convocatoria. Hay que
tener presente que, en el
articulo 347 de la Constitucion,
se sefiala que quien puede
convocar una ANC es el pueblo,
el poder constituyente originario.
Por consiguiente, en estos
momentos, se esta haciendo un
uso espurio de los procesos
constitucionales recogidos en la
vigente Constitucion. El objetivo
de celebrar una nueva asamblea
constituyente responde a la
finalidad de adaptar el marco
constitucional a la perpetuaciéon
del régimen chavista, con lo que
se desactivan las posibles
opciones de un cambio
democratico de Gobierno por
parte de la oposicidn en
Venezuela.

Esta emergencia del fendmeno delictivo esta asociada tanto al
proceso de deconstruccién de la institucionalidad propia de la demo-
cracia representativa como al desarrollo del proyecto revolucionario
bolivariano. Dicha recreacion ideologizada de todo el cuerpo insti-
tucional y social del pais ha conllevado cambios en el ordenamiento
de los sistemas politicos, judiciales y juridicos; también, en el orden
cultural, en lo relativo a la percepcion social del cumplimiento de las
normas, lo cual ha repercutido en una evidente laxitud y/o compli-
cidad gubernamental en la respuesta a la actividad criminal.

En realidad, la solucién al grave problema de la delincuencia
en Venezuela, asociado a la crisis estructural de las instituciones, es
Unicamente a través de un respeto escrupuloso a la normativa legal
establecida y a las competencias de cada poder constitucional; de este
modo, se recupera un marco institucional fuerte que responde a las
reglas basicas de la democracia para proporcionar seguridad, liber-
tad y progreso a sus ciudadanos.’®
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Abstract

The purpose of this case study, conducted in Amhara region of Ethiopia, is to contribute to ef-
forts to measuring and assessing resilience properties of household livelihoods constructed in the
risky environments. It provides new insights for assessing livelihood vulnerability and designing
resilience building programs in areas of protracted food crisis. Based on resilience theory as applied
to social-ecological systems with an application of Modern Portfolio Theory, we adapted and measure
the four properties of resilience to livelihood systems and tested the expected relationships between
system properties as predicted by resilience theory. Household livelihood systems exhibited the ex-
pected pattern of increasing connectivity with increasing wealth (food income). Similarly, household
resilience to food insecurity improves with increasing diversity of livelihood options and diversity de-
clines with increasing connectivity of the system. This study demonstrates the use of a set of metrics
for assessing resilience properties of household livelihoods based on key driving factors.

Keywords: livelihood resilience, Resilience Theory, Portfolio Theory, food security, Ethiopia.

Resumen

Con este estudio de caso, realizado en la region de Amhara (Etiopia), se pretende contribuir a
los esfuerzos para medir y evaluar el grado de resistencia de los sustentos econémicos de los hoga-
res construidos en ambientes de riesgo. Asi, se proporcionan nuevos conocimientos para evaluar la
vulnerabilidad de los medios de subsistencia y disefar programas de fortalecimiento de la resiliencia
en areas de crisis alimentaria prolongada. Basandonos en la teoria de la resiliencia aplicada a los
sistemas socioecoldgicos, y aplicando la teoria moderna de carteras, adaptamos y medimos las cua-
tro propiedades de la resiliencia a los sistemas de medios de subsistencia y probamos las relaciones
esperadas entre las propiedades predichas por la teoria de la resiliencia. Los sistemas de sustento
de los hogares exhibieron el patrén esperado de conectividad creciente con el aumento de la riqueza
(ingresos alimentarios). Del mismo modo, la resistencia de los hogares a la inseguridad alimentaria
mejora con el aumento de la diversidad de opciones de medios de subsistencia y la disminucion de la
diversidad a partir del incremento de la conectividad del sistema. Este estudio muestra el uso de un
conjunto de métricas con el fin de evaluar las propiedades de resiliencia de los sustentos del hogar
basado en factores clave de conduccion.

Palabras clave: resiliencia de los sustentos diarios, teoria de la resiliencia, teoria de carteras, se-
guridad alimentaria, Etiopia.
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1
Introduction

The term «resilience» as a concept distinct to other stability
concepts was first introduced by C. S. Holling in his influential
paper «Resilience and Stability of Ecological Systems» referring
to the capacity of a system, or amount of disturbance a system
can absorb (Holling 1973) without shifting into an alternate state
(Walker et al. 2006) or a regime shift (Carpenter et al. 2005).
Recently the concept of resilience has been proposed to explor-
ing the relative persistence of different states in complex dynamic
systems, including food and livelihood systems (Frankenberger et
al. 2012; Fraser et al. 2005; Manyena 2006; Pingali et al. 2005).
This study was designed to explore resilience properties of liveli-
hood systems, at household level, constructed in one of the risky
environments of Amhara region in Ethiopia where recurring cli-
mate shocks undermine household livelihoods and food security.
Based on the concept of ecosystem resilience, commonly defined
as the capacity of a system to experience change while retaining
essentially the same function, structure, feedbacks, and therefore
identity (Walker et al. 2006), we follow similar resilience charac-
terization as applied to our system of concern, where a livelihood
system can be thought to be resilient if it can meet food security
and other non-food security objectives and still maintain its es-
sential functions following a disturbance (Fraser et al. 2005; Le
Vallé et al. 2007; Tincani 2012). In this regard, we gauge resilience
as both a measurable property of complex adaptive systems as
well as an outcome in the context of food security. The latter is
based on the conventional consumption vulnerability approach in
which the concept of resilience is understood as the opposite of
vulnerability, referring to the probability of a household to main-
tain wellbeing beyond a certain normative threshold. Although
the term «resilience» has become an important operational con-
cept in chronically vulnerable or food insecure areas of the world
(Frankenberger et al. 2012; Fraser et al. 2005; Pingali et al. 2005),
the application of the concept in policy-driven assessments has
been limited by a lack of robust metrics to measure resilience as
an emergent property of complex social systems such as house-
hold livelihoods. In this paper, we apply Modern Portfolio Theory
(MPT) analysis approach to understanding resilience properties
of household livelihood systems including measuring an outcome
variable, i.e., household resilience to food insecurity.
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2
Resilience and livelihood systems

2.1. Defining the system: resilience of what? To what?

The concept of «resilience» makes sense particularly when ap-
plied to a system. A system is a group of interacting components,
operating together for a common purpose, capable of reacting
as a whole to external stimuli (Spedding 1988). A system behaves as
a whole in response to stimuli to any of its components. In this
study, the concept of «resilience» is applied to household livelihoods.
A household livelihood system is defined as a set of the tangible and
intangible assets a household can access including all the things that
they do to acquire and sustain assets and resources towards achiev-
ing positive wellbeing outcomes within the broader environmental
and institutional context in which a household is situated.

Household livelihoods often consist of more than just one
activity and the portfolio structure and configuration may vary
from household to household. A set of food and income sources
of a household along with its food security outcomes represent the
system of the study concern, i.e., household livelihood system. Our
unit of analysis is therefore the «household unit» —that is an or-
ganized economic unit consists of the household head and its mem-
bers who together contributes to the household economy—. This
household definition is consistent with the definition of a system
(Alinovi et al. 2009) as a set of connected components that make
up a unified group and operate together for a common purpose.
Households can therefore be viewed as the most suitable entry
point for the analysis of livelihood systems (Alinovi et al. 2009). Of
the many livelihood outcomes of concern to rural households, we
focus on the food income obtained from different sources as our
measure of wellbeing. Household food income is affected by factors
both internal and external to the system. However, we focus our
assessment on climate related risks, mainly seasonal variability of
rainfall and related shocks, to calculate expected average house-
hold portfolio returns and its variation and to understand resilience
properties of the livelihood system at household level.

2.2. Resilience properties of systems as applied
to household livelihoods

In the field of ecology, the term «resilience» is considered as
an emergent property often ascribed to complex systems. There
are well established evidences in the field regarding at least the
four key properties of system’s resilience. First, resilience comes
from accumulated capital (wealth), which provides sources for re-
newal and represents the inherent potential of a system that is
available for change. In the case of ecosystems, this stored wealth
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refers to the biomass stored within an ecosystem (Carpenter et al.
2001). As an ecosystem accumulates biomass and is aggregated
among fewer units, and in turn species diversity declines (Gun-
derson et al. 2006). This progression makes the system more sus-
ceptible to shock. However, in social systems (Fraser et al. 2005),
wealth has a very different meaning that social or financial wealth
help communities adapt to changes. In this paper, wealth of the
system is measured by expected average livelihood portfolio return
using MPT as the proportion of food income obtained from portfolio
of livelihood activities as percent of the minimum food needs (2,100
kilocalories per person/day).

The second key source of resilience that lies within a system
captures the connectivity of the system, describing the interde-
pendence of different elements within an ecosystem (Holling 2001).
For socio-ecological systems, it has also been termed as the degree
to which the system is capable of self-organization, rather than
being shaped by external factors originated from the broader con-
text within which a particular system is operating (Carpenter et al.
2001). Fraser et al. (2005) suggested that MPT could help to capture
the interdependence of different elements of the livelihood system
measured by the variance and covariance structure between live-
lihood activities. MPT is uniquely suitable to gauge this property of
the livelihood system as its measure of portfolio variation accounts
both the variation of individual livelihood activities as well as the
covariance between any two activities within the whole household
livelihood portfolio. Increasingly positive covariance between port-
folio activities as well as increasing variation in portfolio return as a
whole would indicate a higher degrees of connectivity of the system
(Fraser et al. 2005). Positive covariance could be observed among
those households who specialize on few profitable activities at the
cost of resilience that would maintain stability of portfolio returns
by investing on diversified activities. This is because of trade-offs
between high expected returns and the expected variance of those
returns in the face of inherent uncertainty in most risky environ-
ments. Considering both, the expected returns and the expected
variance of returns may therefore provide a more complete under-
standing of the economic functioning of particular portfolio activi-
ties (Abson et al. 2013).

The third key property of a resilient system is, therefore, the
diversity and variety that exists within functional groups, such as
biodiversity in critical ecosystem functions, and cultural and politi-
cal diversity in social groups (Fraser et al. 2005). Both vulnerability
and resilience research communities (Adger 2000; Berkes & Seixas
2005; Bohle 1993; Braun et al. 2005; Perz 2005) agreed that diversi-
ty is the key property of resilient social-ecological systems. Diversity
provides a way of assessing the capacity of the system to adapt to
external forces as diverse systems are better able to tolerate a wide
range of environmental conditions than simple systems (Holling
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2001). In social systems as applied to livelihood, many scholars
(Frankenberger et al. 2012; Fraser et al. 2005; Niehof 2010; Tincani
2012) have suggested Shannon’s index to measure diversity of en-
titlements to better reflect the process described for ecosystems.

The fourth resilience property captures the adaptive capacity
of the system, describing how vulnerable the system is, based on
its capacity to reorganize its elements into a new form, which is less
exposed to a given shock (Holling 2001). In ecosystems, adaptive
capacity is characterized by the opportunities for innovation which
arise after a disturbance. For socio-ecological systems, it refers to
the capacity for learning and adaptation occurring within the sys-
tem (Carpenter et al. 2001). In the case of livelihood systems, this
can be understood as the opportunities to undertake new or differ-
ent livelihood strategies (Fraser et al. 2005; Tincani 2012). In some
studies of global change, the concept of adaptive capacity (Bohen-
sky & Lynam 2005; Luers et al. 2003) is differentiated from the con-
cept of adaptation. The latter is considered as inherent property of
the system to deal with shock while the former often defined as the
extent to which the expected vulnerability of the system that could
be reduced due to coping and adaptation interventions. In this pa-
per, we prefer to use the term «response capacity», referring to
the amount of food income that a household could expand through
various coping mechanisms during periods of shock.

3
The empirical context

3.1. Livelihood context

Located in northwestern Ethiopia, Amhara regional state is one
of the nine administrative regions in Ethiopia where the study area,
Tach Gayint district, is located. The region encompasses 106 ad-
ministrative districts and more than half of them are characterized
as drought prone and food insecure areas. Tach Gayint District is
one of the region’s top priority areas characterized by risky envi-
ronments exposed to recurrent food emergencies. The district, with
the total area of 995 square kilometres, is located 200 kilometres
north east of Bahir Dar City, the regional capital. With a 2 % popu-
lation growth rate, projected population of the district for the 2015
is 112,762 (BoFED 2015). Almost all residents in the district belong
to the Amhara ethnic group and about 98 % of the population lives
in rural areas where rain-fed mixed farming is the main activity.
Two livelihood zones, namely Abay Beshilo Basin (ABB) and Abay
Tekeze Watershed (ATW) (Figure 1), both with a very long history
of relief assistance predominantly characterize the district (TGWA
2014).

MEASURING RESILIENCE PROPERTIES OF HOUSEHOLD LIVELIHOODS... T. A. Kasie, E. A. Tsegaye, A. Grandio-Botella e I. Giménez-Garcia
Revista Iberoamericana de Estudios de Desarrollo/Iberoamerican Journal of Development Studies
Volumen/volume 7, nimero/issue 2 (2018), pp. 52-80. ISSN: 2254-2035 __57



430000 440000 450000 460000 470000
o w w w w

Map of study area, Tach Gayint .
n

1300000

-
1290000

»
1280000

1270000
-
1270000

n
Livelihood zone

0 ABB
CJATW

-
1260000

25 0 25 5 7.5 10km
e = — ——

m n - n n
430000 440000 450000 460000 470000

Figure 1
Map of the study area

These livelihood zones serve as a stratum to select five kebe-
les (the smallest administrative units in Ethiopia) as primary sampling
units (see section 4.4): ATW livelihood zone characterized by mid-land
and highland agroecology, and ABB livelihood zone, predominantly
characterized by lowland agroecology. Barley, wheat, beans and peas
are the major crops in the highlands while sorghum, maize and haricot
beans are widely cultivated in the lowland kebeles. Both livelihood
zones suffer from chronic food insecurity due to a combination of
various factors including erratic rains, small landholdings, and high-
ly degraded farmlands.

3.2. Shock context

The major shocks occurring in Tach Gayint district are mainly
climatic shocks with soil erosion and deforestation as the major en-
vironmental problems challenging the overall development of the
district (DRMFSS 2012). Climatic shocks such as drought, flood,
hail-storm, and frost are the common climate related problems af-
fecting the district household livelihoods. The most important cli-
matic shock is drought, characterized by unusually dry conditions
during the growing season with poor rainfall distribution, affecting
agricultural production in the district. Table 1 shows the specific
nature of drought related to the start and end of rain including ir-
regular and unusual rainfall patterns affecting crop production as
well as availability of pasture for livestock. Communities reported

MEASURING RESILIENCE PROPERTIES OF HOUSEHOLD LIVELIHOODS... T. A. Kasie, E. A. Tsegaye, A. Grandio-Botella e I. Giménez-Garcia
Revista Iberoamericana de Estudios de Desarrollo/Iberoamerican Journal of Development Studies
58_ Volumen/volume 7, nimero/issue 2 (2018), pp. 52-80. ISSN: 2254-2035



that climatic shocks such as droughts are a recurring feature of
the district causing production shortfalls in at least every three

Years.
Type of weather shock Period of occurrence Frequency of occurrence
Drought (late onset) After June 30
Drought (early secession) Before August 30
Drought (unusual rainfall) October and November Once in every two years

Drought (erratic rainfall:

rains in May but stops in June) May to June

z:?;;g('c/vl}lgzh) combined with September to October Once in every three years

Flood July to August Once in every four years

Hail storm (beredo) June to August Once in every three years
Table 1

Type of weather shock affecting the study area and its temporal aspects
Source: own survey (2015).

Recently, the worst global E/ Nifio phase affected the 2015 wet
season resulted in up to a 50 % reduction of crop production in
the district (Amhara DPFSPCO 2015). The Standard Precipitation
Index (SPI) calculated using historical record of precipitation of data
available for the district between 1997 and 2015 is shown by Figure 2.
In order to account episodes of agricultural drought in the district,
the SPI values were calculated for the cropping season (June, July
and August). The district experiences at least four drought episodes
over the last 20 years with the severe drought in 2015. Drought
induced food emergencies are recurrent problems causing half
of the population trapped in a state of chronic poverty subject to
beneficiaries of the biggest social protection program in Ethiopia.

With the above empirical context of the study area, this study
should be understood with the following spatial and temporal as-
pects. First, the study area is located in one of the drought-prone
and chronically food insecure areas of the country. The area expe-
riences one drought episode in every two or three years (DRMFSS
2012). Almost half of the district population has a food gap of more
than six months every year regardless of normality of seasonal cli-
mate and the same proportion of population subject to benefiting
regular food transfer programs of the country (TGWA 2014). Deep
rooted poverty trap predominantly characterize the study area and
household resilience should be understood in the context of recur-
rent drought and protracted food crisis.

MEASURING RESILIENCE PROPERTIES OF HOUSEHOLD LIVELIHOODS... T. A. Kasie, E. A. Tsegaye, A. Grandio-Botella e I. Giménez-Garcia
Revista Iberoamericana de Estudios de Desarrollo/Iberoamerican Journal of Development Studies
Volumen/volume 7, numero/issue 2 (2018), pp. 52-80. ISSN: 2254-2035 _59



JJA-Standard Precipitation Index

TN .
0.5 - /\
/

T T T T T T T T T T T T T 1
05 1997 1999 200]\!0(*5 200%5,2007\20 2013 po1s  —JA-SPI
h ) \/ \I / r Linear (JJA-SPI)
-1 v \
-1.5 \
|

JJA SPI

Year

Figure 2
Standard Precipitation Index for Wet Season (Tach Gayint District)

Second, intra-annual and inter-annual variation in availability
of food is an important temporal aspect of food security to under-
stand household resilience. Seasonal hunger often occurs during
September to November just before the harvest period in Decem-
ber. In this study, only the inter-annual food security dynamics was
considered to understand household resilience using methodologi-
cal approach of MPT as the former require repeated surveys during
harvest and hungry season in order to capture the dynamics of
seasonal hunger. Hence household resilience should be understood
in the context of inter-annual food insecurity dynamics rather than
in the context of seasonal hunger. Finally this study has been de-
signed to generate new insights for developing a set of metrics that
can be used to measure and assess resilience properties of house-
hold livelihoods constructed in areas of recurrent food crisis rather
than generalising the results to all livelihoods and shock contexts.

4
Method

4.1. Modern Portfolio Theory (MPT):
analysis approach

The finance literature in its emphasis on resource allocation
and multiple investment options offers valuable insights into house-
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hold livelihood strategy as a portfolio of activities. Rural household
livelihood portfolios with multiple ways of portfolio configuration
structure and objective could represent a social-ecological sys-
tem of concern for resilience assessment. Modern Portfolio Theory
(MPT), developed in the 1950s, provides a set of metrics with a
systems-based analysis approach (Markowitz 1952) to examining
the whole portfolio of activities.

Its concepts are also applicable to household livelihoods be-
cause resources are invested into multiple activities. As a result,
MPT, with its underlying principle of minimizing risk for a given level
of returns, can provide an analytical framework for examining a
livelihood system as a whole (Fraser et al. 2005). Therefore, house-
hold’s expected livelihood portfolio returns are used as a measure
of wealth and its variance as the standard deviation of expected
returns, which includes not only the variation in return of individual
livelihood activity but also the covariance between portfolio activi-
ties, is used in this paper as a measure of connectivity of the live-
lihood system.

For the analysis of livelihood activity portfolios the following
assumptions are made following the works of (Witt & Waibel
2009) who applied MPT to farming systems in Cameroon with
the objective of understanding the system’s sensitivity to climate
risk. First, households behave in a rational way, i.e., productive
assets are allocated among the different activities in order to
maximize returns for a given level of risk or minimize risk for a
given level of returns. Second, the relative weight of each activity
in the portfolio is represented by the share of labor allocated to the
activity a household is engaged in, as livelihood activities in the
study area are characterized by high labor intensity. Third, labor is
completely distributed among the different activities in the portfolio
of a given household. The returns to labor for each activity are
computed as the maximum possible income if all labor would be
assigned to the respective activity. Households in the study area
are often vulnerable to climate related risks where the portfolio
analysis can be done subject to probabilities of identifiable climatic
states of the world based on subjective perception of households
in the last ten years. The following section outline details of the
methods as applied to the measurement of resilience properties.

4.2. Measuring resilience properties

Based on resilience properties described in section 2.2 at con-
ceptual level following resilience characterization in the field of
ecology, hereafter referred to as resilience theory, we applied a set
of metrics developed in various fields of study to measure resilience
properties of household livelihood systems. Primarily, these include
portfolio analysis approach from financial literature and household
economy analysis (HEA) approach from food and livelihood security
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Household Economy Approach
(HEA) was developed in the early
1990s by Save the Children-UK in
order to improve the ability to
predict short-term changes in
access to food. It is a livelihoods-
based framework for categorization
and quantification of people’s
sources of food and income, and
their expenditure patterns, using a
common currency. In other words,
all food and income sources must
be converted into their calorific
equivalencies, i.e., the calories in
food consumed, plus the calories
that could hypothetically be
purchased if all cash income was
used to buy grain, and then
compared to the internationally
accepted standard of 2,100
kilocalories per person per day.

literature. Measurements for the four key resilience properties in-
cluding resilience itself are described below.

4.2.1. Measuring wealth of the system

Wealth of the livelihood system in this paper is measured by
the expected average food income that a household obtains from
various entitlement channels. We employed Household Economy
Approach (HEA)! to accounting the food and income obtained from
different sources (Seaman et al. 2014) as percent of the minimum
food needs. The ways in which the household acquires the food in-
come include own crop and livestock production, self-employment
and labor exchange activities as well as participation in food-for-
work programs. In order to capture the expected average livelihood
portfolio income and its variability, we employed Modern Portfolio
Theory (MPT). The stochastic distribution of returns for each activ-
ity results from the food income variations between years with dif-
ferent climatic states of nature as the set of S = (1, 2... 5). However,
despite the many possible states of the climatic condition, we limit
the possible states of the climate into three states: s = (1, 2, 3) rep-
resenting «bad year», «normal year» and «good year», respective-
ly. Hence, we could be able to establish a subjective probability dis-
tribution for the stochastic outcomes based on household’s shock
experience in the last ten years. We then estimate the expected
mean food income using MPT for both individual livelihood activity
and the whole household livelihood portfolio. Expected mean food
income as percent of the minimum food needs for individual liveli-
hood activity is estimated using Equation 1.

S
E[FI]= ) P, R, ,
s=1
Equation 1

Where E(FI) is the expected food income from activity i; P, is the
probability of state s occurring for s = («bad year», «normal year»,
or «good year»); R, . is the returns (in food income as percent of the
minimum food needs) to labor for activity j, computed as the max-
imum possible food income if all labor would be assigned to the re-
spective activity. We then estimated the expected mean food income
for the whole household livelihood portfolio using Equation 2, repre-
senting wealth of the livelihood system at household level, where
E(FI,,.) is the expected average portfolio food income and W, is the
relative weight of each activity in the portfolio, represented by the
share of labor allocated to activity /.

n
E(Flyor) = ) W, . ECFI))
i=1

Equation 2
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4.2.2. Measuring connectivity

Connectivity was observed by examining the variation in return
among individual livelihood activities as well as covariance between
livelihood activities within the whole household livelihood portfo-
lio, which captured the interdependence present between the four
different entitlement channels. Higher variation in return among
individual livelihood activities and increasingly positive covariance
between activities signals high interdependence and thus high-
er connectivity, whereas lower variation and negative covariance
signals low interdependence and thus lower connectivity (Tincani
2012). Variation in returns for individual activities and covariance
between each pair of sources was calculated using Equation 3 and 4
and considering both parameters we calculate the variation for the
whole portfolio to represent connectivity using Equation 5.

Hence, the expected average variability of the food income for
individual livelihood activity was calculated using Equation 3, where SD
(FI) is expected average variability of the food income from activity /.

SD(FI) = | ) Py. (Ry s~ EIFL])?
s=1

Equation 3

In addition, the covariance between any two individual activi-
ties (/ and j) within a household livelihood portfolio was calculated
using Equation 4.

COV[FI, FI;| = z P,. (R, s — E[FL]). (R; s~ E[FI;]) foralli#jen

s=1
Equation 4
Based on Equation 3 and 4, the expected average variation of

food income for the whole household livelihood portfolio, repre-
senting connectivity, was calculated using Equation 5.

n

n n
SD(Fl,oy:) = E wisD? + Z Z w; w;cov(FI;,FI;)

i=1i=1
=1 i i

Equation 5

Where SD(FI,,,.) is standard deviation of household portfolio food
income; SD,is expected average variability of the food income fromin-
dividual activity i and COV(FI, FI) is the covariance between any two
individual activities (/ and j) within a household livelihood portfolio.
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4.2.3. Measuring diversity

Diversity as a property of resilient livelihoods captures the
degree of concentration of portfolio of food entitlements through
which the household achieved its food security. The diversity of
food entitlements was measured via the weighted proportion of food
income obtained through each of the household’s entitlement
channels during the study period. Diversity was calculated using
Shannon’s diversity index (Equation 6).

N
SHI = Z p;: * Inp;
B=1

Equation 6

where SHI is Shannon’s diversity Index, N is the number of food
entitlement channels, p is the proportion of each food income that a
household obtains from each food entitlement channels indexed by
i, and /np;is natural logarithms of each proportions of food income
indexed by /.

4.2.4. Measuring response capacity

In response to shocks, households tend to expand the food
income through various temporary coping mechanisms, which in-
clude private and public transfers as well as through increasing
sales of livestock and labor. Food income expandability potential
of household’s during shock were captured in the survey question-
naire outlining how much of food income could a household often
expand from the potential sources based on their experience in
the previous shocks they encounter. It is assumed that households
could expand the food income through such positive coping options
independent of the shock, i.e., the extra food income expanded by
a certain household represents mean zero shock portfolio return
which should be accounted as part of response capacity to move
the system to a less vulnerable position. We first calculate levels
of food income at t + 1 when there is shock and, when there is no
shock, we use Equation 7, where E(FI,,.) is the expected average
portfolio food income obtained from Equation 2, CC,,is the coping ca-
pacity defined as the proportion of food income that a household
could expand during periods of shock from various coping mecha-
nisms relative to the expected average portfolio food income, and
CV,,; is coefficient of variation calculated using equations 2 and 5.

1if there is no shock
E(FlLyore J(1 + CCr) X
1—CV,,; if there is shock

Equation 7
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Since coping mechanisms are only used when there is shock,
we define response capacity (RC) as the percentage points im-
proved in food security position due to coping relative to the
minimum survival threshold (z1)? as compared to the relative
position without coping at t + 1 when there is shock. Given
a and b, it represents the food income at t + 1, where there
is shock with coping and without coping, respectively (derived
from Equation 7). We measure response capacity of household
i(RC,;) using Equation 8.

a—>b
RCy; = (7)

Equation 8

Unlike household response capacity which is activated in re-
sponse to shock, adaptive capacity is inherent to the system. The
latter is already captured in the wellbeing function used to measure
household resilience to food insecurity (see section 4.2.5). Howev-
er, in order to check the robustness of our measure of resilience,
we construct adaptive capacity index based on the factors which
includes access to basic services, social safety net, assets and risk
management strategies. This is the capacity to manage resilience
which the United Nations Food and Agriculture Organization (UN/
FAO) termed it as resilience capacity. We employed FAO-RIMA3
methodology to construct the index.

4.2.5. Measuring resilience to food insecurity

Following conventional vulnerability studies, resilience is de-
fined as the probability that a household will be meeting or ex-
ceeding the normative well-being threshold representing the total
income required to meet the minimum food and non-food needs.
We consider the latest livelihood protection threshold (z2)* value
set by Ethiopian Government Early Warning System for the study
district-which is 140 % as percent of the minimum food needs.
We compute the probabilities based on the distribution of the
household average portfolio food income E(FI) and its variance
SD(FI) obtained from MPT, using equations 2 and 5. Assuming
natural logarithms of the expected average household portfolio
food income, standard deviation of portfolio food income as well
as the normative well-being threshold values as normally distrib-
uted in Equation 9 denoted by /nE(FIport), InSD(FIport) and In,,
respectively and letting (@) denote the cumulative density func-
tion of the standard normal distribution, the estimated probability
(Pr) that a household will be meeting or exceeding the normative
well-being threshold representing resilience denoted by R; ., is
given by:

2 Survival threshold represents

the total food income required
to cover 100 % of minimum
food energy needs (i.e., 2,100
kilocalories per person per day,
which is the internationally
accepted standard).

Food and Agriculture
Organization (FAO) of the
United Nations developed a
model for Resilience Index
Measurement and Analysis
(RIMA), hereafter referred to as
FAO-RIMA model. The model
adopted two-stage Factor
Analysis with Bartlett’s
prediction technique. In the
first step resilience pillars were
estimated through Factor
Analysis of observable variables
and Resilience Capacity Index
(RCI) was then estimated
through Factor Analysis of the
pillars (the document
information is available on
www.fao.org/publications).
Livelihood protection threshold
represents the total food
income required to cover both
the minimum food needs and
non food needs such as regular
purchases of seeds, fertilizers,
veterinary drugs, etc., which
can sustain livelihoods.
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lnE(FIport) - lnz)

Ri, t+1 = Pr (lnE(FIport) = lnzz) = ¢< In
SD(FIport)

Equation 9

4.3. Determining thresholds and pathological states

Thelong-term study of ecosystems confirmed thatthe changes
in systems’ structures and functions subject to internal dynamics
and external shocks follows a predictable cyclical pattern which
constitute the adaptive cycle. This adaptive cycle first entails
the slow build-up of wealth in the absence of disturbance, and
then the reorganization of elements following a disturbance,
followed by a renewed accumulation of wealth (Holling 2001).
Many systems appear to move through these phases, including
social systems.

The properties of systems at a particular stage of the adaptive
cycle is determined by wealth of the system and the degree of con-
nectivity between system components and the resulting resilience
of the system to change. Assuming that each of the three prop-
erties in the adaptive cycle is given two nominal levels either low
or high (Allison & Hobbs 2004), it shows possible combinations of
the three properties that characterize the adaptive cycle. The first
four combinations of the three adaptive cycle properties represent
normal flow of conditions (Table 2) and resilience is high in the first
phase of the fore-loop (growth phase) and in the second phase of
the back-loop (reorganization phase).

Four adaptive cycle phases

Key properties Reorganization Conservation Growth Release

Wealth High High Low Low

Connectivity Low High Low High

Resilience High Low High Low
Table 2

Level of key properties and normal characteristics of the four phases of the cycle
Source: Allison & Hobbs (2004).

The other four combinations represent a deviation from normal
flows which are often known as pathological states (Table 3). Fol-
lowing Allison & Hobbs (2004), the description of the four patho-
logical states as applied to our system of concern is outlined as
follows.
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Adaptive cycle properties

Pathological state Wealth Connectivity Resilience

Poverty trap Low Low Low

Rigidity trap High High High

Lock-in trap Low High High

Structural trap High Low Low
Table 3

Level of the three adaptive cycle properties and Pathological states
Source: Allison & Hobbs (2004).

The first pathological state, poverty trap, is the predominant
state expected to characterize household livelihoods constructed
in the study area predominantly distinguished as chronically poor
district. This pathological state is characterized by all three prop-
erties having low values, creating impoverished systems that exist
in a recurring state of crisis. The second pathological state, rigid-
ity trap, may apply to our system of concern characterizing those
households that tend to specialize on few livelihood activities and
managed to maintain stability of expected portfolio returns de-
spite higher sensitivity to risk. The third pathological state, lock-in
trap, refers to the situation where technology effectively redefines
the system and prevents the whole system from crossing critical
thresholds. This pathological state may be the least expected state
to characterize our system of concern. Finally, structural trap char-
acterized by various forms of entitlement constraints that prevents
access to available wealth sources, rendering the system caught in
a back-loop of recurrent reorganization.

In this paper, the method for classifying household livelihoods
for each of the three variables (Wealth, Connectivity and Resilience)
into levels of high and low is based on the following. First, wealth of
the system represented by household livelihood portfolio food in-
come is classified into high and low levels based on livelihood pro-
tection threshold set by Ethiopian government Early Warning System
for the study area (140 % as percent of the minimum food needs).
It is also possible to use minimum survival threshold, which is 100
% as percent of the minimum food needs, but we prefer the for-
mer as it reflects both the food and non-food needs. Hence House-
holds whose expected portfolio food income are greater than this
threshold are classified at high wealth level and low wealth level if
otherwise. Second, in terms of connectivity, the average expected
standard deviation associated with the level of portfolio food income
equivalent to the livelihood protection threshold is used to classify
household livelihoods into similar categories. Finally, for the third
variable, resilience, which is defined, in our case, as the probability
that a household will be meeting or exceeding the normative well-be-
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ing threshold, were categorized into high and low resilience levels
based on the normative probability threshold value of 0.5 or 50 %.

For simplicity those households with a characteristic of the four
combinations of the three variables representing any of the normal
states of the adaptive cycle will be classified as a state of no-trap
and the remaining households will be classified into the four patho-
logical states based on the relationship they exhibit between the
three variables as described in Table 3.

4.4. Field survey design and data collection

The main data source for this study is the field survey that was
conducted between the November 15 and the December 29, 2015.
The contents of the survey modules relevant for this study include
household demographic characteristics, livelihood assets, shock/
risk profiles as well as household production and income sources.
Planning and implementation of the survey field work for data col-
lection followed several stages.

First, as part of the preparation stage, desktop study to under-
stand the overall setting of the study area (geography demography,
socio-economic as well as risk profile of the target district) was
done. This background information was obtained from Amhara Re-
gion Bureau of Finance and Economic Development (BoFED). Based
on the 2007 census projected by BoFED for 2015 on the population
size of the district, the desired sampling size were determined. Cur-
rent list of kebeles arranged by livelihood zones were also obtained
from the same source. A total of five kebeles were randomly se-
lected as primary sampling units from both strata (ATW and ABB
Livelihood zones of the district).

Second, initial visit to the study area were made to contact and
introduce the study to the local officials of the district who are often
considered as gatekeepers. During the initial visit, research assis-
tances were identified. These include 5 supervisors and 15 enu-
merators who have good knowledge of the five sample kebeles. Full
lists of villages in each kebele were also obtained and three villages
per kebele were randomly selected, as secondary sampling units,
making up a total of 15 villages. However, due to absence of full
list of households (HHs) in each village, it was decided to conduct
household listing in the 15 villages for the purpose of constructing
appropriate sampling frame.

Hence as a third step, the lists of all households found in 15
sample villages were done by 15 enumerators for about 3 days
where a minimum of 149 and maximum of 255 households were
registered per village. Twenty households per village were random-
ly selected from the list, as final sampling units, to come up with
the required sample size (300 HHs) for the study. Finally, following
training of enumerators, the household questionnaire was admin-
istered to sample households and each enumerator managed to

MEASURING RESILIENCE PROPERTIES OF HOUSEHOLD LIVELIHOODS... T. A. Kasie, E. A. Tsegaye, A. Grandio-Botella e I. Giménez-Garcia
Revista Iberoamericana de Estudios de Desarrollo/Iberoamerican Journal of Development Studies
68__ Volumen/volume 7, nimero/issue 2 (2018), pp. 52-80. ISSN: 2254-2035



complete five household interviews per day. While conducting inter-
views, focus group discussion in each sample of kebeles was made
to collect qualitative data at community level which includes disas-
ter history, seasonal calendar of livelihood activities and hazards.

For the collection of data on yields and income flows from household
livelihood portfolio activities (such as crop, livestock, off-farm and non-
farm employment activities) and subjective probabilities for stochastic
outcomes, a visual impact method was applied. Households were first
asked to report how often out of the past ten years (covering the period
2005-2014) they had encountered a bad, normal or good year.

The criteria for defining each state were clearly presented to
respondents. The criteria were set based on how good production
year was in terms of availability of rains, harvest and pasture con-
ditions. For instance, a bad year was defined as a production year
with poor or no rains, poor or no harvest and poor or no pasture,
while a good year was represented by good rains, good harvest and
good pasture. A production year that does not reflect either of the
two descriptions but a typical year with usual production conditions
was considered as a normal year. The study reference year, the
2014 production year, was considered as a normal year. The fact
that the reference year was the last 12 months’ prior the survey
made it possible for households to recognize deviations in produc-
tion conditions from what is considered to be a normal year.

Having a clear understanding about the above criteria, house-
holds were given 10 bean grains or stones and asked to allocate
them among the three rectangles, representing each state. The
relative number of grains or stones in each state of the world rep-
resents the subjective probability of facing a certain climatic event.
Referring to this probability distribution, several questions followed
concerning the average yield and income levels for the livelihood
activities carried out by the household in each state of the world.
The data that was generated through this exercise was used to
derive probability density functions for each activity as well as the
whole livelihood portfolio.

In addition, referring to the study reference year (2014), which
is considered as part of the normal state, households were asked
to report the amount of labor hours devoted for each livelihood
activity. The reported labor hours were used as a weighting factor
for calculating expected average returns and standard deviation of
returns for the whole household portfolio of livelihood activities.

5
Result and discussion

5.1. Summary of resilience properties

In order to summarize measures of resilience properties, we
classify households into three distinct livelihood strategy groups
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who have similar patterns. We use non-hierarchical cluster analysis
technique using k-means, based on the proportion of income each
livelihood activities contributes to the total household food income
as percent of the minimum food needs. Accordingly, sample house-
holds were categorized into crop farming groups (who obtain most
of the food and income from crop farming); mixed farming groups
(those who depend on both crop and livestock), and non-agricultur-
al livelihood groups (primarily dependent on off-farm and non-farm
employment opportunities).

The proportion of sample households who were classified as
crop farming, mixed farming and non-agricultural groups accounts
the 57 %, 34 %, and 9 % respectively. Figure 3 depicts the pro-
portion of food income each entitlement channels contribute to
the household. More than three-fourth of the food income proceed
from crops where as both of the remaining livelihood groups have
relatively more diversified sources of food income.

The two reference lines z1 and z2 are survival and livelihood
protection thresholds defined above. In this paper, resilience is
considered as the probability that a household will be meeting or
exceeding the normative well-being threshold representing the
total income required sustaining local livelihoods. The normative
well-being threshold value is different across regions and zones.
We consider the latest threshold value set by Ethiopian Govern-
ment Early Warning System for the study district-which is (140 %)
expressed as percent of the minimum food needs. Based on the
distribution of expected average household food income and its
variability obtained from the MPT analysis, we compute the proba-
bility of households to maintain food income beyond the threshold.

150
1

Z1

100
|

50

Mixed Farming Non-agricaltural Crop Farming

I Crop I Livestock/liv.products
I Non-farm [ Off-farm

Figure 3
Average contribution of food income entitlement channels by livelihood groups
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The probability that an average household will have to maintain
food income beyond the threshold is 0.40 (Table 4), which is on
average below the minimum probability (0.5) threshold that marks
resilience status of households. Crop-based livelihood groups have
relatively lower resilience level as compared to other livelihood
groups. The average expected portfolio food income per household
(@ measure of wealth) and associated average standard deviation (a
measure of connectivity), computed as percent of the minimum food
needs, ranges between a minimum of (mean=85%, SD =24%)
and a maximum of (mean =117 %, SD = 31 %) for crop farming and
non-agricultural livelihood strategy groups, respectively.

Livelihood strategy group

Resilience attributes All Mixed- Non- Crop-
farming agricultural farming

Wealth 94.85 105.79 117.02 85.12
Connectivity 25.61 26.37 30.68 24.43
!—|ouseh_o|d resilience to food 0.40 0.42 0.43 0.38
insecurity

Diversity (Shannon’s 0.60 0.81 0.91 0.42
Diversity Index)

Response capacity 0.29 0.28 0.33 0.28
Adaptive-Capacity Index -0.0009 0.10 0.12 -0.08

Table 4
Mean values for key resilience properties of livelihood systems by livelihood strategy group
Source: own survey (2015).

Similarly, higher diversity as well as shock response and
adaptive capacity were exhibited among non-agricultural livelihood
groups. With higher diversity, mixed-farming and non-agricultur-
al groups could be able to maintain minimum covariance between
individual livelihood activities. Households with higher wealth and
connectivity as well as higher diversity and response capacity tend
to have the highest resilience.

5.2. Testing relations between resilience properties

This section focuses on testing relation among resilience prop-
erties of the livelihood system based on resilience theory described
above. We use two-way scatter plot to explore relationships be-
tween resilience properties including levels of household resilience
plotted against each component. Relation between resilience prop-
erties tend to vary by levels of wealth. Hence, we classify house-
hold’s food security levels into higher and lower levels using the
threshold value defined above based on the distribution of expected
average portfolio food income obtained from MPT.
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Firstly, resilience theory would predict that wealth of the sys-
tem growths with increasing connectivity. In our case as applied
to social system, household livelihood systems in the study area
show the same pattern as predicted at both lower and higher levels
of food security. Similarly, with increasing wealth and connectivity
household resilience to food insecurity increases (top-left and top-
right side of Figure 4).

However, at higher level of wealth resilience theory would
predict that with increasing connectivity of the system diversity
declines and intern these relationship causes resilience to decline.
As applied to livelihood systems, although livelihood diversity
declines with increasing connectivity (bottom-right side of Figure 4)
which is significant at 5 %, household resilience to food insecurity
does not decline as predicted (bottom-left side of Figure 4). This
may be because of at least two reasons. First, the study area
is predominantly characterized as chronically poor district and
households categorized as high wealth level are only relatively
wealthy. Hence these households may tend to diversify their
livelihoods sufficiently enough to maintain their resilience to food
insecurity. In fact, most households exhibited the expected pattern
of increasing diversity with increasing levels of resilience at both
lower and higher levels of food security. This confirms the critical
role of diversity of entitlement channels to maintain household
resilience.

Many studies in Ethiopia (Berhanu et al. 2007; Block & Webb
2001; Canali & Slaviero 2010; Carter et al. 2004; Dercon 2002;
Dercon & Hoddinott 2005; Holden et al. 2004; Lemi 2005; Vaitla
et al. 2012), in the context of food insecurity, confirm the critical
role of livelihood diversification to deal with shocks and household
resilience. This is not surprising as these studies focus on risky
environments characterized by recurrent food crisis due to climate
shocks as well as structural poverty. Second, the stage at which
the system is at within an adaptive cycle also determines the
relationship between resilience properties. For example, resilience
theory predicts increasing resilience at growth stage and declining
resilience at conservation stage with increasing wealth and
connectivity. Hence none of sample household livelihoods exhibits
the characteristics of conservation stage (see section 4.3 for normal
and pathological states of household livelihoods along the adaptive
cycle).

In terms of adaptive capacity, we distinguish response
capacity of system participants as they deliberately act to manage
resilience trajectories of the system particularly in times of crisis
from existing inherent capacity of the system. In characterizing
vulnerability (Luers et al. 2003), we define the concept of «adaptive
capacity» as the capacity of the system to move to a less vulnerable
condition in the face of risk; we termed this capacity as response
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Figure 4

Scatter plots for wealth, connectivity, diversity and household resilience to food
insecurity

capacity and use the term «adaptive capacity» to represent the
existing inherent capacity of the system of concern. Although, in
our resilience characterization, the latter is already captured in our
measure of wellbeing function based on the distribution of expected
average portfolio food income and its variation obtained from MPT,
we develop a separate measure using FAO-RIMA model. This is
because our definition of adaptive capacity of the system is very
similar to FAO’s concept of resilience capacity.

Hence, as independent property of resilience, we define
response capacity as the extent to which a system can modify
its circumstances to move to a less vulnerable condition due to
household coping. Households of the study area employed various
coping mechanisms to meet the food and non-food gaps in
response to shocks. We asked during the survey the number of
days households could cover their food and non-food expenditure
from a list of common positive coping mechanisms during times
of shortage. We converted the number of days as percent of the
minimum food needs based on HEA. If, for example, a household
reported a total of three months that they could cover from a list
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of coping mechanisms, the average contribution of coping to the
household food needs as percent of the minimum food needs could
be computed by dividing 3 months by 12 months multiplied by 100.

Since this capacity is only used during periods of shock, we
measure response capacity as the percentage points improved
in food security positions of household’s due to coping relative
to the minimum survival threshold as compared to the relative
position without coping. Resilience theory would predict that
household resilience to food insecurity decreases with declining
response capacity at both lower and higher levels of wealth.
Figure 5 confirms this hypothesis as predicted by resilience theory
despite the relationship is found not significant. This relationship
is not surprising as we include only what is often considered to be
positive coping mechanisms unlike those coping mechanisms such
as selling of productive assets which undermines the resilience
of household livelihoods as a whole. This is very interesting if
future studies explore further the relationship between negative
coping behavior of households and resilience properties of their
livelihoods.

Similarly, the other aspect of inherent part of system’s capacity,
which we termed as «adaptive capacity», also shows a positive
correlation with household resilience to food insecurity. Adaptive
capacity index was constructed following a similar statistical
technique used by FAO-RIMA model in constructing resilience
capacity index. This aspect of capacity is already part of our
wellbeing function, which is used to construct household resilience
to food insecurity and it is not surprising to have a significant relation
with our measure of resilience at 1 % level of significance. However,
FAQO’s measure of resilience capacity index as a multidimensional
concept could confirm the robustness of our measure of household
resilience to food insecurity.

5.3. Household resilience profile and pathological
states

From the four pathological states defined in section 4.3 based
on resilience theory, only two undesirable pathological states of
poverty trap and rigidity trap found to be characterizing household
livelihoods in the study area. In livelihood systems, poverty trap
can be observed if households achieve lower food security levels
at lower connectivity with lower resilience, i.e., lower probability to
maintain food security beyond the minimum livelihood protection
threshold. In contrast, rigidity trap can be observed if households
achieve higher levels of food security at higher connectivity with
higher resilience. Small proportion of households (14 %) exhibited
the pattern of rigidity trap.
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Figure 5
Scatter plots for response capacity, adaptive capacity and resilience to food insecurity

As the study area is one of the risky environments in Ethiopia,
more than 70% of sample households have exhibited the charac-
teristics of undesirable pathological state of poverty trap and only
21% of all sample households have found to be food secure and
resilient. However, this proportions varied by livelihood strategy
groups. Most of the households under non-agricultural livelihood
strategy groups are found to be outside of undesirable pathological
state and more than one-third of them found to be food secure and
resilient. This is mainly because these livelihood groups tend to
diversify their livelihoods outside of agriculture. For example, the
70% of these livelihood groups are categorized as higher levels of
portfolio diversification (Table 5). Similarly, these households also
have relatively higher levels of response capacity as well as the
capacity to manage resilience. Hence this confirms that livelihood
diversification is a key strategy to building household resilience to
food insecurity in the risky environments of Ethiopia characterized
by chronically food insecure and other similar features with our
study area.
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Livelihood strategy group

Resilience attributes All fr:)r:ﬁ:; agril\::zll.It-ural facrrn‘:'i)r:g
Pathological-state

Poverty-trap 72.85 70.00 50.00 77.84
Rigidity-trap 14.43 17.00 20.83 11.98
No-trap 12.71 13.00 29.17 10.18
Food-security-status

Chronic 63.23 53.00 41.67 72.46
Transitory 15.81 21.00 25.00 11.38
Food secure 20.96 26.00 33.33 16.17
Connectivity-status

Low 79.38 79.00 62.50 82.04
High 20.62 21.00 37.50 17.96
Resilience-status

Non-resilient 79.04 74.00 66.67 83.83
Resilient 20.96 26.00 33.33 16.17
Portfolio-diversification

Low diversity 34.02 3.00 16.67 55.09
Moderate diversity 34.02 42.00 12.50 32.34
High diversity 31.96 55.00 70.83 12.57
Response-capacity

Low 33.33 34.00 29.17 33.53
Moderate 33.33 34.00 25.00 34.13
High 33.33 32.00 45.83 32.34
Resilience-capacity index

Low 33.33 18.00 20.83 44.31
Moderate 33.33 37.00 29.17 31.74
High 33.33 45.00 50.00 23.95

Table 5
Household resilience profile by livelihood strategy group
Source: own survey (2015).

5.4. Implications of the study

One of the primary concern of both humanitarian and devel-
opment communities has been the issue of methodology for meas-
uring and assessing resilience. However there has been a consid-
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erable methodological development for measuring similar complex
concepts such as famine vulnerability and several assessment and
analysis tools developed to advance famine early warning and mon-
itoring systems for early disaster response and recovery purposes.
One of such methodologies includes HEA originally developed by
Save the Children-UK. The approach was adopted by Ethiopian Ear-
ly Warning Institution in 2005 as a standard tool to predicting fam-
ine and local food shortages.

Building on this approach for collecting information related to
portfolio of household food income sources and risk assessments,
we demonstrated the application of MPT for measuring resilience
properties of livelihood systems and assessing household resilience to
food security shocks. As a complex concept, no single measure will
be able to capture completely the multiple dimensions of resilience.
However, build on conventional vulnerability assessments combined
with the application of MPT analytic measures, our study demon-
strated the use of a set of metrics that can help analyze and explain
resilience properties of livelihood systems at household levels. The
approach could be replicated at larger scales for example at liveli-
hood zone and regional levels by making use of livelihood and shock
monitoring databases. We believe the methodology could be used
to advance existing famine early warning and vulnerability analysis
tools to better inform both emergency response and development
interventions.

There are at least four reasons that the proposed metrics are
relevant for both humanitarian and development communities in-
volved in resilience building interventions in areas of risky areas
characterized by recurrent food crisis. Firstly, understanding re-
silience of complex systems like livelihoods is the key principle for
both humanitarian and development communities. In this regard,
the proposed methodology provides a set of metrics to analyze four
essential aspects of resilience independently, which are already de-
veloped in various fields and sufficiently generic to apply to various
scales. For example, it could be used for design of resilience build-
ing programs and targeting both in terms of geography and live-
lihood strategy groups. It is particularly insightful for policy mak-
ers as the proposed approach views rural households in the risky
environments as rational economic units rather than victims of
food emergencies. Second, because the metrics uses standardized
measure of units (as percent of the minimum food needs), it is eas-
ily comparable between and within systems and allows prioritizing
development and emergency resources for targeted interventions.
Third, the metric would allow making use of existing HEA-based
early warning and monitoring databases for modeling the resilience
implications of future environmental or development scenarios. Fi-
nally, as an emerging field of study, the concept of «resilience» is
being increasingly applied to social systems and there are multiple
frameworks developed by various organizations and institutions for
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assessing resilience particularly in the context of protracted food
crisis in most African countries prone to climate shocks. Since the
proposed metric is not confined to a particular conceptual frame-
work, it could be applied to test and compare the appropriateness
of such frameworks and paves the way for the development of a
more comprehensive framework for assessing resilience of rural
households.

6
Concluding remarks

This study has proposed a set of metrics for measuring the
properties of resilience of livelihood systems at household level.
Based on resilience theory (Holling 2001) as applied to social-eco-
logical systems, we adapted the four properties of resilience to
livelihood systems and we measure wealth, connectivity, diversity,
and adaptive capacity using methodological approaches of Mod-
ern Portfolio Theory. We also tested the expected relationships be-
tween resilience properties as predicted by resilience theory. Most
of the sample households exhibit the expected patterns of increas-
ing wealth, connectivity and diversity with increasing resilience of the
system, particularly among sample households at lower level of
wealth. At higher levels of wealth, sample households also exhibit
the expected pattern of declining diversity with increasing connec-
tivity as these households tend specialize on those few activities
with higher return. As typical part of resilience, adaptive/response
capacity plays a critical role to maintain household resilience to-
wards a positive food security outcome.

The fact that the study area is one of the priority risky areas
characterized by drought prone chronically food insecure districts
in Ethiopia causes only the 21 % of the sample households could be
considered as resilient. Considerable proportion of sample house-
holds (73 %) shows properties of poverty trap-where unviable live-
lihood system may persist at higher diversity and remain in the trap
and continue to achieve negative livelihood outcome (food insecu-
rity). Based on the portfolio analysis result designed to explore the
relationship among resilience properties, we recommend interven-
tions designed to expand opportunities of diversification that could
improve household resilience to maintain food security beyond the
minimum wellbeing threshold. In addition, interventions designed to
expand coping options of households in response to shock including
safety net programs could have a positive role towards household
resilience to food insecurity.

Finally, we recommend further research to explore the poten-
tial of Modern Portfolio Theory to measure household resilience
trajectories combined with HEA, which is livelihood based early
warning instrument to predict food emergency needs, employed
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in most African and Asian countries. This is particularly important
to advance food security and early warning systems in determin-
ing not only emergency needs but also development needs which
facilitates targeting and the design of resilience building programs
in Africa.
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Abstract

This paper deals with the electrification of rural villages in developing countries using Sustai-
nable Energy Systems. The rural electrification feasibility study is done using Hybrid Optimization
Model for Electric Renewable PRO (HOMER PRO). The HOMER PRO energy modelling software is an
optimization software improved by U.S. National Renewable Energy Laboratory. It helps in designing,
comparing and optimizing the design of power generation technologies.

In this paper, two rural electrification case studies are modelled and analysed using HOMER
PRO. Technical and economic evaluation criteria are applied to study the feasibility of a micro-hydro
plant in El Diptamo (Honduras), and a hybrid plant composed of photovoltaic module arrays, Diesel
generators, and flow batteries, in a small island on Victoria Lake. For both cases, we show the results
of the studies of the daily and yearly loads, of the resources available in the area and the economic
evaluation of the chosen plants configuration.

Keywords: HOMER PRO, optimization, microgrids, rural electrification, sustainable energy systems,
renewable resources.

Resumen

En este documento se trata el tema de la electrificacién de aldeas rurales en paises en desarro-
llo donde se utilizan sistemas de energia sostenible. El estudio de factibilidad de electrificacion rural
se realiza utilizando el Modelo de Optimizacién Hibrido para Electric Renewable PRO (HOMER PRO).
El software de modelado de energia HOMER PRO es de optimizacién, mejorado por el Laboratorio
Nacional de Energia Renovable de Estados Unidos. Ayuda en el disefo, la comparacion y la optimi-
zacion de tecnologias de generacidén de energia.

En este trabajo, se presentan y analizan dos casos de electrificacién rural mediante el uso de
HOMER PRO. Se aplican criterios de evaluacion técnica y econdmica para estudiar la viabilidad de una
microhidroeléctrica en El Diptamo (Honduras), asi como de una planta hibrida compuesta de matri-
ces de modulos fotovoltaicos, generadores diésel y baterias de flujo, en una pequeiia isla ubicada en
el lago Victoria. Para ambos casos, mostramos los resultados de los estudios de las cargas diarias y
anuales, de los recursos disponibles en el area y la evaluacién econdmica de la configuracion de las
plantas elegidas.

Palabras clave: HOMER PRO, optimizacion, microrredes, electrificacion rural, sistemas de energia
sostenibles, recursos renovables.
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1
Introduction

Electrification of rural areas could represent a problem in
developing countries which have difficulties in power generation and
transmission (Micangeli et al. 2012). According to several studies,
political efforts to improve transmission grid and power generation
system are to satisfy urban areas and industrial poles loads (Orecchini
et al. 2002) because of the greater energy demand (Arrambide et
al. 2012). Recent reports suggest that the use of electrical devices
in rural areas in developing countries, for domestic (Micangeli et al.
2014b), agricultural, commercial and public purposes, could bring
benefits to its inhabitants, especially for basic services related to
water (Dell’'Era et al. 2013, Micangeli et al. 2004a, lannuzzo et
al. 2013, Michelangeli et al. 2013, Noubondieu et al. 2017) and
communication (Micangeli et al. 20144, Ferrara et al. 2015), and to
the entire community (IEG 2008).

According to several studies and reports, solutions to bring elec-
tricity in rural areas are different: national grid extension, stand-
alone systems (Bocci et al. 2014), and microgrids. The choice be-
tween different solutions depends on various factors, such as: size
of community, density of population, economic strength, complexi-
ty of terrain and distance from national grid, emergency (Micange-
li et al. 2004b, Michelangeli et al. 2013, Grego et al. 2013, Es-
posto & Micangeli 2010) or development programmes (Alves et al.
2009) implementations. Both stand-alone systems and microgrids
are very interesting in developing countries to provide electricity
(Cataldo & Micangeli 2013, Ten-Palomares 2016) and thermal en-
ergy, especially if they are powered by hybrid plants, i.e., powered
by different kinds of renewable and non-renewable energy sour-
ces, including solar thermal (Kurdgelashvili et al. 2012), and bio-
mass-driven devices (Evangelisti et al. 2013, Esposto & Micangeli
2010, Bocci et al. 2015, Di Carlo et al. 2013, Vecchione et al. 2013).
Climatic conditions and local socioeconomic context have an influence
on the choice on which kind of renewable or non-renewable sources
are available to be exploited (Arrambide et al. 2012, AEREC Pro-
gramme 2014).

The first community that we analyse in this paper is El Dipta-
mo, Olancho (Honduras), where a long study on attitudes toward
sustainability and green economy has previously been performed
(Micangeli et al. 2014c). According to World Bank data of 2015,
Honduras is a developing country with about 45 % of the population
living in rural areas, 65 % of which live below the national poverty
threshold. Currently, power generation is mainly thermoelectrically
powered and closely linked to oil imports (CEPAL 2014). Because of
this, Honduras is the second larger GHG emitter of Central America
after Mexico (CDIAC Data 2014). In 2017, the 88.7 % of the Hon-
duras population and the 76.3 % of rural population has access to
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electricity (World Bank Data), being one of the lowest access rate
in Central America.

The second evaluation regards the fishermen’s village of a
small Island on Victoria Lake, in Uganda. According to World Bank
Data, Uganda is a developing country as well, with about 83 %
of the population living in rural areas, the 27% of which live below
the national poverty threshold (World Bank Data 2016). 85% of the
total energy is consumed in the rural areas where most people live.
The main energy source of the country is wood that is extremely
important for cooking and heating in rural areas (Di Carlo et al.
2013) and constitutes 90 % of rural energy consumption. Regarding
power generation, there is an exploitation of the abundant hydric
source using hydroelectric plants (695 MW out of the total 873 MW)
(Ministry of Energy and Mineral Development 2014). From recent
evaluations, the electrical network coverage on the national territory
results to be only 15-20% in 2014 (Ministry of Energy and Mineral
Development 2014) (World Bank Data).

2
Materials and methodology

In both case studies, we model and analyse rural electrification
using HOMER PRO (Hybrid Optimization of Multiple Energy Resources),
an optimization software improved by U.S. National Renewable
Energy Laboratory (HOMER Energy 2017). It helps in designing,
comparing and optimizing the different combinations of power
generation technologies. Technical and economic evaluation criteria
are applied to study the feasibility of a micro-hydro plant in El
Diptamo and a hybrid plant composed of photovoltaic (PV) modules,
a set of electrical Diesel generators, and batteries. A first step is
the assessment of the possible electrical load to be served by the
microgrid, which is performed thanks to data collected during on-
site inspections.

2.1. HOMER PRO: hybrid optimization of multiple
energy resources

This simulation tool assists in the planning and design of re-
newable energy based microgrid. The physical behaviour of each
power plant configuration, their life-cycle cost and the energetic
and economic comparison were made through the three main op-
erations of the software: simulation, optimization and sensitivity
analysis.

In the simulation area, HOMER Pro determines technical be-
haviour, feasibility and life-cycle cost of a system for every hour of
the year. The assessment is made not only for the entire system:
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the operation of each component is simulated to examine how the
components work in relationship with the entire system.

In the optimization section HOMER displays each feasible sys-
tem and its configuration in a search space sorted by the minimum
cost depending on the total net present cost. In this way, we can
find the optimal configuration which satisfies the constraints im-
posed in the model.

The description of the economic output is set out in the follow-
ing paragraph.

In the section of sensitivity analysis, the user can analyse the
effects of parameter variations in time and the behaviour of the sen-
sitivity variables. The sensitivity variables are those parameters en-
tered by the user and having different values.

Before the construction of the model, the first step needed is
the evaluation of the load which could be electric and/or thermal,
although in this study we focus on the electric load only. The yearly
electric load profile is evaluated by a typical daily shape input. The
methods used for the assessment of the daily input load and the
simulation of yearly load are set out in the next two paragraphs.

2.2, Evaluation of daily load

In general, evaluating the daily load for communities that are
not currently using the electricity is a non-trivial task. The specific
context and the lack of public data about the on-going electrifica-
tion projects and programs provide big uncertainty on the future
consumption of the local population. Many factors, like the average
income, the demographic increase (due to either newly born or
migration), the economic activities and their diversification are
factors that likely change in time, in timescales which are shorter
than the lifetime of the plant. The correct modelling of these changes
in the future years is an almost impossible task, given that the local
and national socio-economic context will also affect.

If a greater than expected rise of electricity demand will take
place in a timescale of several years, the issue could be faced in
this case, for instance, by a revamping of the plant, the inclusion
of further power generators (PV modules, Diesel generators, ad-
ditional turbine, etc.), or by a smart management of the loads by
the same community. Given the high uncertainties on this future
consumption, and the high investment and logistic costs related to
the construction, in the project it was preferred to avoid an oversize
and it aims at covering the demand for the estimation provided.

With all these limitations, any rural electrification project needs
a rough estimate of the future loads connected to the plant. In this
sense, the first necessary step in the evaluation is the assessment
of the community buildings. It is necessary to know the number of
buildings and classify them into groups according to their intend-
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ed use. For each group of buildings, we consider the likely, typical
electrical devices present in them, through door-to-door surveys.
The following step consists in an estimate of the hourly operation
for every device in each type of building, and a calculation of the
power consumption.

In the estimate of the hourly power consumption of the electri-
cal devices for a given group, we used this following formula:

Rgroup = anpe, d (D)

where:

P,.up: hourly power consumption of the single electrical device

group.

N: number of buildings with the same intended use.

n: number of electrical devices in each building.

f: effective power consumption versus nominal installed
power ratio.

P, ,; nominal installed power of the electrical devices for every
building.

Once the hourly power consumption of each similar group of
buildings is obtained, the sum over all groups of buildings gives the
hourly and daily loads of the community. Finally, the obtained value
has been increased by a security factor which only partly accounts
for the uncertainties mentioned above (+10 %).

Figures 1 and 2 represent hourly loads of a typical day for res-
idential buildings for El Diptamo and the small island on Victoria
Lake, respectively; the columns represent the hours of the day and
the lines represent the devices considered for residential buildings
and their power needs, and in the last line it is explained the total
requested load for all the residential buildings.

For both cases, users will employ AC power.

2.3. Evaluation of yearly load

The yearly load is obtained through adding a daily load sto-
chastic variability over a given baseline. Such variability, quantified
by the factor g, is defined by two values: §, (daily variability) and
0., (infra-daily variations), which vary the size and the shape of the
baseline load profile, respectively:

0{=1+5d+5ts (2)
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Building
Intended Use

Internal lighting
External lighting
Tv

Radio

Fridge

Mobile Charge
Generic Load
TOTAL

Figure 1

Hours of the day
1 2 3 4 5 6 7 8 9 10 11 12 13 14 15 16 17 18 19 20 21 2 23 24
Consumption (kW)
0 0 0 0 0 0 0
0 0 0

0 0 0 0
0.4 0 0 0 0 0 0 0 0 0 0 0 0
1.238 1.238 1.238 1.238 1.238 1.238 1.238 1.488 1.488 1.438 1.488 1.488 1.488 2.288 3.338 3.638 3.638 7.638 7.638 7.638 6.838 6.288 1.238 0.825

Hourly loads for residential buildings, El Diptamo

Building Intended

Use and Number

Internal lighting
External lighting
tv

radio

fridge

mobile charge
pc

generic load
TOTAL

Figure 2

Hours of the day
1 2 3 4 5 6 7 8 9 0 11 12 B “ 15 16 17 18 19 20 21 2 23 4
Consuption (kW)
2 0 0 0 0 0 0 0

0 0
0 0

o o o o
o o o o
o o o o

0 0
0.1 0 0 0 0 0 0 0 0 0 0 0 0 0
0.2 0 0 0 0 0 0 0 0 0 0 0 0 0
4224 4224 4224 4224 4224 4224 4224 7.808 7.808 7.808 7.808 7.808 7.808 10.368 27.776 33.920 33.920 49.792 43.648 40.576 38.016 34.432 4.224 4.224

Hourly loads for residential buildings, Lake Victoria Island

These values mimic the typical variability of loads observed in
grid-connected domestic users. A proper statistical study should
be carried out to accurately set these variables, but there is lack
of such data for similar contexts. Such statistics can be inferred in
the national load data of developed countries, but we think that
extrapolating such variability parameters and apply them to our
cases is not a realistic choice, due to the very different quality of
load profiles (presence/absence of industry, socio-economic situa-
tion, etc.). Last, a fine-tuning of such parameters is a second-order
uncertainty, compared to the much larger ones mentioned above,
regarding the future unknown consumption trends.

To calculate the yearly load of both case studies, an estimation,
based on field observation, of typical seasonal daily loads has been
done. The calculated profile was then corrected through adding a
daily load stochastic variability.

2.3.1. Hydroelectric power

The hydroelectric power output is calculated with the following
formula:

P = nhydpwaterghnetéturbine (3)
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where h,,, is the net head measured in meters, considering the fric-
tion loss; g = 9.81 m/s? is the gravity acceleration; (ét,,,b,-ne, measured
in m3/s, is the water flow through the turbine; p,...- = 1,000 kg/m3is the
water density, and n,,, is the turbo-generator efficiency (Harvey et
al. 1993).

2.3.2. PV output

The PV output depends on the available solar radiation and
the plant efficiency, which in turn depends on the orientation of the
plant (as much horizontal as possible, given that the location is very
close to the equator, but considering practical aspects like deposi-
tion of dust, that can be avoided only with a minimum inclination)
and on individual efficiencies of the components (modules, inverter,
battery pack, cables). Particularly important is the temperature of
the modules, which correlate with the solar irradiation. The power
output of PV plant can be calculated using the following formula
(Lilienthal et al. 2006):

Gt

P = Wpyfpy [1 +kp(Te — TSTC)] (4)

Gstc

where W,, is the peak power output of the PV array at standard test
conditions (kW), f,, is the derating factor (%), G; and Gs;c are the
solar radiation incident respectively at current time step and stand-
ard test conditions (kW/m?), k, is the temperature coefficient of the
power change module (%/°C) and, finally, T. and T are PV cell
temperature at current time step and at standard test conditions,
respectively (°C).

2.3.3. Economic output

The economic evaluation considers a lifetime of 25 years. Economic
outputs are necessary for an evaluation of both plants economic feasi-
bility. The first parameter is the Net Present Cost (NPC, or Lifecycle
Cost) that represents all costs during the lifetime of the plant, in-
cluding capital, and ordinary and extraordinary operation and main-
tenance (O&M). NPC can be calculated by the following formula
(Lilienthal et al. 2006):

TAC
NPC = CRF(i, N) (5)

where TAC is the Total Annualized Cost (value/year) and repre-
sents the Capital Recovery Factor calculated by:

ii+1DY
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where j is the real interest rate (%) and Y is the number of the year of
the useful life of the plant. The second parameter is the Levelized Cost
of Energy (LCOE), which compares the TAC with the total energy pro-
duced. HOMER calculates this indicator with the following equation:

COE = rac (7)

Eprim"‘ Edef + Egrid, sales

where TAC is the Total Annualized Cost, E,;, is the total amount
of primary load that the system serves per year, E,, is the total
amount of deferrable load that the system serves per year and E,,;,
saes IS the amount of the energy sold to the grid per year. In our
cases, the last two values are zero because there are no deferrable
loads and the plants are not connected to the grid.

In the economic evaluation, Global Nominal and Discounted
Cash Flows have been used. Those parameters are the sums, year
after year, of the cash flows of each configuration plant, including
the initial investment. Other parameters are the Simple and the
Discounted Payback Time: those parameters represent the time
when the cumulative cash flows, nominal or discounted respective-
ly, cross from negative to positive.

3
Results and discussion

3.1. El Diptamo community

The village is located at 24 kilometres from the closest elec-
trified town (La Unidn), thus reaching it by extending the national
grid is unfeasible, considering the costs, the small population living
there and the same limited reliability of the national service, espe-
cially in a region like Olancho, far from the main cities. In the vil-
lage, there are five groups of buildings with different intended use:

1 school.

1 health center.

50 households.

3 pulperias (little markets), including owners’ houses.
4 other business activities, including owners’ houses.

3.1.1. Daily and yearly load

In Figure 3 it shows the hypothetical typical daily load profile of
the community. It should be noted that domestic load is estimated
to reach its peak (10.3 kW) during the evening, between 7 p.m.
and 10 p.m. During the night, the load reaches the lowest values,
while during the daytime it shows intermediate values: a typical
behaviour, especially for contexts without industrial consumption
nor active nightlife.
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Average daily load El Diptamo community

1

=+=Global Load

-#-Global Load with Security Factor
=+~Domestic

=—Health Center

=—=5co0l

-o~FPulperias

—Q.B.A,

Figure 3
Estimated average daily load, El Diptamo

The yearly load (Figure 4) was estimated accounting for sto-
chasticity, with 6, and o,, both set to 10 %. Darker colours indicate
low loads while tending to red colours indicate high load. Such vari-
ability brings a maximum hourly demand up to 16.6 kW. The annual
consumption is about 49 MWh, with an average daily consumption
of 143 kWh, as shown in Table 1.

ke Yearly Profile

B ) B A, (L) 1 P i (]

156 KW

Hours of
the day
5
Or T T * y DKW
1 20 180 70 365
Days of the year
Figure 4

Estimated average daily load, El Diptamo

Average (kWh/d) Average (kW) Peak (kW) Load Factor Annual consuption (kWh/y)

143.07 5.96 16.56 0.36 49,086

Table 1
Yearly profile load, El Diptamo
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3.1.2. Resources and community electrification

During the project development phase, one of the first decisions
to be taken was which kind of resource could be exploited. Such
decision was motivated more by the specific needs of the project
than by technical reasons. As a matter of fact, since the community
is in La Muralla National Park, at short distance from a stream (rio
Diptamo), and the main aim of the donor was not bringing electric-
ity but the environmental protection, the valorisation of the water
resources through a micro hydro-power plant seemed the best op-
tion. In this sense, a PV system would have provided less added
value to the project objectives and, to give a 24-hours supply, it
would have needed the installation of batteries, giving much higher
capital costs and not-trivial maintenance skills. Instead, the protec-
tion of the river as energy source was a win to win solution for the
local community and the park safety.

Other renewable energy alternatives would be biomass and
wind. However, biomass use in developing countries is conflicting
because of the spread deforestation and poor environmental con-
servation context. This is especially true for Honduras, and espe-
cially its central regions, are afflicted by very serious deforesta-
tion and wildfire problems, which, together with the diffusion of
the weevil plague from Canada, are destroying large extents of the
forest. Wind power was excluded since the region is not apparently
windy enough. No specific measurements were taken due to lack
of resources in the development phase, but the preliminary sur-
veys showed that, according to local knowledge, it was probably
not a feasible option. Moreover, other logistic needs were favouring
plants composed by components easily transportable through the
bumpy road connecting to the village.

Thus, during the project development, it was clear that the best
solution for the community, due to the proximity to rio Diptamo, is
a micro-hydroelectric plant. Moreover, the very good experience of
previous similar micro-hydro plants by FHIA (Federacion Hondu-
refla de Investigacion Agricola) in Honduras! was important for the
local expertise already acquired. The project could lean on FHIA
personnel expertise in the project management and construction.

As we can see from Figure 5, in Honduras there are two
seasons: rainy (from May to November) and dry (from December
to April). Specific data for the village location are not available,
but the local populations confirmed us the presence of the two
seasons stated above, even though recently seasons appear to
shift, as in many other countries, very likely due to climate change.
An assessment of the precipitation pattern is fundamental because
measurements of the rio Diptamo flow have been taken for a limited
period, due to problems related to the specific project and location.

1 http://www.fhia.org.hn/htdocs/ The measurements, taken in March, showed 45 |/s. According to
pmicro.html. the local knowledge, the observed flow was the typical one for the
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Average monthly temperature and rainfall for Honduras from 1991-2015 (World Bank
Data 2017)

dry season. Given the limited period of measurements and the
intrinsic variability of any hydrological resource, we consider an
environmental minimum flow is 25 I/s. This is supposed to preserve
the ecological health of the river, with special care about its flow
during in the dry season.? Note also that the turbine can be manually
regulated (by closing inlets) in case of further exceptional reduction
required.

The exploitable measured head is 75 metres. Considering the
nominal efficiency of the turbo-generator to be 72 % (90 % from
the generator, 80 % from the chosen Pelton turbine), we conserv-
atively assume an average plant efficiency of 55 %, also given
the usual friction losses (less than 10 %) and distribution losses
(less than 5 %). Therefore, the available calculated output pow-
er amount to 15.1 kW, which satisfies the community’s load, as
shown in Figure 6.

2 See, for instance,

Environmental Flow Assessment
for the Patuca River (2007).
Honduras: Maintaining
ecological health below the
proposed Patuca III
Hydroelectric Project December
15. https://www.
conservationgateway.org/
Documents/Rio%?20Patuca®%20
Environmental%?20Flow%20
Assessment%20-%20With%20
Appendices.pdf.
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Figure 6
Yearly profile load, El Diptamo
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Another alternative, which would be logistically easy but envi-
ronmentally non-optimal, would be the installation of Diesel gen-
erators. As a pure comparison case, we consider a set of 4 gen-
erators, each of them with a 4.5 kW power output. Costs of both
solutions are shown in tables 2 and 3, and its O&M costs are esti-
mated according to the past experiences by project developers and
local technicians (FIHA 2009, Ten-Palomares 2016).

Micro-hydroelectric component Cost [$]
Turbine + generator 30,500
Pipeline 6,000
Workers 3,500
Staff 12,006
Logistical support 22,365
Civil works 8,000
SUBTOTAL 82,371
Unexpected (5 %) 4,118.55
TOTAL 86,489.55
Operation and Maintenance 500 $/yr
Table 2

Micro-hydroelectric plant cost, El Diptamo

Generators component Cost [$]

Generators (4,5 kW) 950

Installation-transport soundproofing 700

TOTAL 1,650

Fuel 0.74 $/

Operation and Maintenance 0.56 $/h
Table 3

Generator plant cost, El Diptamo

3.1.3. Economic evaluation

For economic evaluation of both solutions, 25 years plant life-
time, inflation rate and real interest rate respectively equal to 6.1
and 14.3 %, were considered (World Bank Data 2017). The follow-
ing tables (tables 4 and 5) show both solutions NPC and TAC and
the single items that compose them, in $.
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NPC [$]

Hydroelectric Generators
Capital 86,490 6,600
Replacement - 14,178
o&M 3,375 31,913
Fuel - 118,098
Salvage - -
TOTAL 89,863 170,763
Table 4
NPC, El Diptamo
TAC [$]
Hydroelectric Generators
Capital 12,820 978.29
Replacement - 2,101.6
Oo&M 500 4,730.4
Fuel - 17,505
Salvage - -
TOTAL 13,320 25,308
Table 5

TAC, El Diptamo

TAC of generators configuration is higher than hydro config-
uration because of fuel, O&M and replacement. Thus, the NPC is
lower than generators case. In the hydroelectric configuration, the
capital cost is much larger than for the generators scenario. The
COE of hydro is lower, almost half, than generators: 1.83 $/kWh
versus 3.48 $/kwh. The nominal and the discounted cash flows of
both configurations are compared in the next figures (figures 7, 8,
9 and 10) and in Table 6. Outgoing cash flows have been consid-
ered in the economic evaluation to show how hydro plant solution
allows to save money in time respect to other solutions. In Figure
7 it is showed the nominal cash flows occurring during the 25 years
lifetime: blue represents hydro cash flow, red is the generators cash
flow and green is the cumulative difference (hydro minus genera-
tors). The cumulative difference starts with a negative value be-
cause the higher capital cost of hydro, but it goes to zero in 3.43
years: this value is the Simple Payback. The value of the cumulative
difference at 25 years is 515,165 $. Figure 8 has the same meaning
than Figure 7, but it regards the discounted cash flows. In this case
the payback time, the Discounted Payback, is 5.03 years and the fi-
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Figure 7
TAC, El Diptamo
Nominal cash flows: hydro, generators, difference

Discounted Cash Flow
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Figure 8
Discounted cash flows: hydro, generators, difference

nal value amounts to 80,873 $. In figures 9 and 10 it is showed the
trends of nominal and discounted cash flows of both solutions. Also,
in those figures, it can be noticed how the hydro cash flows remain
approximately equal to the initial value contrary to the generators
cash flows that starts with a low value but increases constantly year
after year. In those figures the payback time is represented by the
value of time where the generators cash flow crosses the hydro
cash flow.
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Figure 9
Nominal cash flows: hydro versus generators

Global Discounted Cash Flow
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Figure 10
Discounted cash flows: hydro versus generators

Present worth -80,873 $

Annual worth 17,341 $

Simple payback 3.43 Yr

Discounted payback 5.03 Yr
Table 6

Economic advantages of hydro versus generators, El Diptamo
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The result of the economic confrontation between hydro versus
generators is shown in Table 5: the higher capital cost of hydroelec-
tric plant is recovered in a few years thanks to the much smaller
operational (fuel, replacement and maintenance) costs.

3.1.4. Environmental and socio-economical evaluation

For environmental evaluation of both solutions yearly GHG
emissions associated to the plants operation were considered.
Please note that for the environmental evaluation only the yearly
GHG emissions associated to the plants operation were considered.
A life-cycle calculation of GHG emissions, including the construction
and dismantling phase, would be very challenging, and require in-
formation which are often impossible to have. A life-cycle assess-
ment, which is a complicated task even for normal products, is
notably complicated by the complex nature of the projects in rural
areas of developing countries. Particularly, the construction phase
implies emissions related to fabrication and transportation of ma-
terial, which origin is however not always well known (for instance,
the cement). Given the small-scale project, and the adaptability
required in project management in rural areas, a well-documented
and complete inventory of the bill of quantity of the material and
its origin is virtually impossible difficult. For this reason, given the
intrinsic difficulties of such elaborations, we decided to not include
the life-cycle assessment of GHG emissions.

With this approximation, micro-hydro plant presents no emis-
sion because it does not require fuel. Generators emissions are
evaluated through software emissions factors: GHG emissions ver-
sus energy production ratio (kg/kWh) (Table 7).

Micro-Hydro Generators Difference

Cco2 0.00 62,293.00 -62,293.00 kg/yr

co 0.00 153.76 -153.76 kg/yr

Unburned hydrocarbons 0.00 17.03 -17.03 kg/yr

Particulate 0.00 11.59 -11.59 kg/yr

S02 0.00 125.10 -125.10 kg/yr

NOXx 0.00 1,372.00 -1,372.00 kg/yr
Table 7

Enviromental evaluation - hydro versus generators, El Diptamo

3.1.5. Management

The plant was funded by European Union as the main action
of the project Entorno Amigable para el Bosque (Contract DCI-
ALA/2014/338-887) managed by Re.Te. NGO.
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The project doesn’t fund future technical actions/support after
the installation of the turbine; the community has in charge the plant.

A public cooperative, nhamed Directiva de la Micro-Hidro Cen-
tral, will be responsible of Operation & Maintenance and finance
aspects, the cooperative is composed by three women and six men
and was born during the action with the aim of manage the plant.

The model of this kind of cooperatives is usually present in rural
communities of Honduras with the aim of aqueduct management
(Junta de Agua). The Junta de Agua exists in El Diptamo community
since 2005.

The members of the cooperative have been chosen by partic-
ipated process with the community. The process considered com-
munity meeting, technical trainings and construction of the plant in
collaboration with the community. Technicians involved in operation
are members of the community and trained during the project.

The users will pay a fixed fee to have access to the power pro-
duced by the plants and the Directiva de la Micro-Hidro Central
will be responsible of tariffs. The incomes will be used to pay staff,
spare parts and extraordinary operation.

3.2. Lake Victoria Island

This island is in Victoria Lake, at 30 kilometres from the main-
land, thus unreachable by the national grid. A fishermen community
live on the shore, with scarce access to electricity (only generators
and few roof solar panels are present). There are some groups of
buildings with different intended use:

e 1 school.

e 30 commercial buildings.

e 15 saloons.

e 43 other business activities.

e 50 households.

e 2 farms (poultry and livestock).
e 1 private fish company.

e 1 fishing processing plant.

3.2.1. Daily and yearly load

In Figure 11 it is showed the estimated daily load profile of the
community, with all the limitations and uncertainties already men-
tioned in Section 2.2. As in the previous case, it should be noted
domestic load is the main load during the evening; the peak hap-
pens between 7 p.m. and 10 p.m. and is about 72 kW. Figure 12
represents the load at different hours of the day for different days
of the year. As reported in the legend, different colour shows differ-
ent load: darker colours indicate low load while tending to red colours
indicate high load. In this case, peak increases to about 110 kW and
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the annual consumption is 361,573 kWh, with an average daily con-
sumption of 990.62 kWh.

Again, the yearly load (Table 8) was estimated with HOMER
PRO, with and setto 10 % (see considerations above for these val-
ues). In this case, peak increases to about 111 kW and the annual
consumption is about 362 MWh, with an average daily consumption
of about 991 kWh.

Average daily load Kitoho Island

80

o
f\L ~+Domestic
i

=+=School

~=(Commercial Activities

0
~~Saloon
“1 +03A
kw -
i —Livestock Farm

—Poultry Farm
“ —PEC,
i “FP.
~#-Global Load
a -+-Global Load With Security Factor

Hour

Figure 11
Average daily load, Victoria Lake Island
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Figure 12
Yearly profile load, Victoria Lake Island
Average (kWh/d) Average (kW) Peak (kW) Load Factor Annual consuption (kWh/y)
990.62 41.28 110.86 0.37 361.573

Table 8
Yearly profile load, Victoria Lake Island
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3.2.2. Resources and community electrification

In the island there are no rivers, and the most available renew-
able energy resource that can be easily exploited is the solar radia-
tion. Wind appears to be scarce, even though scientific data for the
specific locations are not available. The same reasons applied for
El Diptamo led to discard this hypothesis. Biomass is not feasible
because of the higher O&M costs, higher environmental impacts
and problems related to the strict legal restrictions on collecting
wood resources, especially for the remaining original tropical forest
of the islands. A possible hydro-power plant construction of a dam
to be fed with solar-pumped water from the lake was discarded for
the high infrastructural impact. Thus, the solar PV option is clearly
preferred for the high availability of such resource, and for its mod-
ularity. In Figure 13 it is showed daily average solar radiation on the
horizontal surface for each month: February and March, with 5,720
and 5,580 kWh/m?/day, are the months in which solar radiation is
maximum while May is the month in which it is minimum (4,710
kWh/m?/day) (NASA 2017).3

Because of this, the first solution proposed to community elec-
trification is a hybrid PV + generator configuration. This configura-
tion is formed by a 300 kW, PV generator, a storage system with 3 httes://eosweb.larc.nasa.gov/
sse/, accessed August 8, 2017.
1,000 kWh battery bank and a 30 kW Diesel generator to be used
as a back-up or to cover unpredicted high peaks of demand. In Ta-
ble 9 it is showed the characteristics of the plant.
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Figure 13

Daily average solar radiation on the horizontal surface for each month, Victoria Lake Island

Installed Power Average Power Aver(a)?:pli::ergy T::ztlhlli(r:\g;?‘y Maximum Power Hours of
(kw) Output (kW) (kWh/day) (KWh/yr) Output (kW) Operation
300.00 48.59 1,166.20 425,650.00 265.29 4,381.00
Table 9

PV plant energy production, Victoria Lake Island
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In Figure 13 it is showed that PV generator produces electricity
only in central hours of the day, so a battery bank and a generator
are necessary to satisfy load in the absence of PV production. The
estimated PV energy production available (considering the losses)
is 425,650 kWh/yr and almost satisfies the load energy consump-
tion, 361,573 kWh/yr. However, note that the production and con-
sumption occur in different hours of the day.

In figures 14 and 15 it is showed the estimated battery bank
state of charge and the generator power output. The state of charge
is maximum when PV generator produces, and it gradually reduces
in evening and night time. Generator is in operation to satisfy peak
loads: in fact, it produces during evening and night hours, when the
load is high and battery bank do not satisfy energetic demand. The
bigger the battery capacity, the lower the use of the generator, but
the higher the capital costs (Micangeli et al. 2017).

Tables 10 and 11 represent battery bank and generators op-
erational parameters during the year. As shown in Table 12, PV
generator contributes to 92.84 % global electrical production while
Diesel generators only to 7.16 %. Figure 16 represents monthly
production: blue bars represent PV generator production, red bars
generators production.

As for the previous case, we compare the optimal solution with
a non-renewable power plant composed of Diesel generators. In
this case, it has been assumed to use 3 generators, each of them
of 36 kW electrical power output. Costs of both solutions are shown

in Table 13.
Nominal energy Energy In Energy Out Expected Lifetime
(kWh) Autonomy (hr) (KWh/yr) (KWh/yr) Losses (kWh/yr) (yr)
1,000.00 24.23 208,691.00 134,362.00 73,328.00 20%*
* In the present study there were considered vanadium redox battery with their nominal expected lifetime of 20 years.
Table 10
Battery bank operational parameters, Victoria Lake Island
c:lpzl:';stizfn Nu;l;c::ss of Operational Pif:::tcizln Minimum Maximum Mean Output Scp::;t:;tl:::sl
(hr) (starts/yr) Lifetime (yr) (kWh/yr) Output (kW) Output (kW) (kW) (1/kWh)
2,000.00 193 10.00 32,836.0 7.50 30.00 16.42 0.33
Table 11

Generators operational parameters, Victoria Lake Island

Production kWh/yr %
PV Generator 425,925 92.84
Diesel Generators 32,836 7.16
TOTAL 458,761 100
Table 12

Yearly plant production, Victoria Lake Island
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PV power output, Victoria Lake Island
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Geneset power output, Victoria Lake Island
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Figure 16
Battery Bank State of Charge, Victoria Lake Island
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Hybrid Solution Components

gg)l(t.:: ;l::)tallation and Cost [$] f:;‘;'::::‘i Cost [$]
PV panels 345,271 Generators (36 kW) 19,254
Inverter 212,929 I”tas'(')a:;%”p'rtgz?iizort' 7,964
Battery Bank 109,194 TOTAL 27,218
Generators 23,869 Fuel 0.961 $/I
TOTAL 691,263 Operation and 3.93 $/h
Maintenance
Fuel 0.961 $/I
O&M Generators 1$/hr
O&M PV plant 3.276 $/yr
Table 13

Hybrid solution cost and generators solution cost, Victoria Lake Island

3.2.3. Economic evaluation

For the economic evaluation of both solutions 25 years plant
lifetime, inflation rate and real interest rate respectively equal to
4.1 % and 18.8 % were considered (World Bank Data 2017). In
tables 14 and 15 it is showed both solutions NPC and TAC and the
single items that compose them, in US dollars. NPC and TAC of
generators configuration are higher than hybrid configuration, as
before: fuel, O&M and replacement are larger for generators. In
the hybrid configuration, the main cost is the capital cost, while in
generators the main item is fuel. This difference influences the COE
of the two configurations, COE of hybrid plant is lower than gener-
ators plant: 1.80 $/kWh versus 2.90 $/kWh. The nominal and the
discounted cash flows of both configurations are compared in the next
graphs, likewise to El Diptamo Community. In Figure 17 it is com-
pared nominal cash flows: blue represents the outgoing cash flows
of hybrid plant, red corresponds to generators plant, and green is
the cumulative difference between them (hybrid minus generators).
Similarly, to hydro plant in El Diptamo community, the cumulative
difference starts negative because the high capital cost of hybrid
configuration, but it goes to zero in only about 3 years (Simple Pay-
back Time). In this case, the saving after 25 years is 3,739,833 $.
Similar considerations can be made for the Discounted Cash flows
reported in Figure 18: in this case, the payback time (Discounted
Payback) is 4.65 years and the saving after 25 years are 400,012%.
In figures 19 and 20 it is showed the trend of the global nominal
and global discounted cash flows of both configurations. In hybrid
configuration both nominal and discounted remain approximately
constant to the initial value (capital cost) and the little increment is
due to the little cost of fuel, to the O&M costs and to the replace-
ment costs. In generators configuration the cash flows increase year
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after year because the high costs of fuel, O&M and replacement, as
shown in Figure 21. In those figures the payback is represented by
the time when generators cash flows cross hybrid cash flows while
the saving is the difference, at 25 years, between them.

NPC [$]
Hybrid Generators

Capital 620,287 81,654.29
Replacement 9,988.1 116,859.57
Oo&M 27,504.91 150,588.56
Fuel 55,185.6 798,400.31
Salvage -2,304.8 -38.71
TOTAL 710,671.5 1,147,463.42
Table 14

NPC, Victoria Lake Island

TAC [$]

Hybrid Generators

Capital 118,202.66 15,560.17
Replacement 1905.44 22,269.05
o&M 5,241.32 28,696.22
Fuel 10,515.39 152,143.48
Salvage -439.22 -7.38
TOTAL 135,425.86 218,661.28
Table 15

TAC, Victoria Lake Island
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Figure 17
Monthly plant production, Victoria Lake Island
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Nominal Cash Flows
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Figure 18
Nominal cash flows: hybrid, generators, difference

Discounted Cash Flows
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Figure 19

Discounted cash flows: hybrid, generators, difference

The result of the economic confrontation between hybrid ver-
sus generators is shown in Table 16: the higher capital cost of the
hybrid plant is recovered in a few years thanks to the much smaller
operational (fuel, replacement and maintenance) costs.
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Global Nominal Cash Flow
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Figure 20
Nominal cash flows: hybrid versus generators

Global Discounted Cash Flow
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Figure 21
Discounted cash flows: hybrid versus generators, difference

Present worth 436,791.88 $
Annual worth 103,901.51 $
Simple payback 2.94 yr

Discounted payback 4.65 yr

Table 16
Economic confrontation, hybrid versus generators, Victoria Lake Island
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3.2.4. Environmental evaluation

For environmental evaluation of both solutions yearly GHG emis-
sions associate to the plants operation were considered (Table 17).
As before, in these estimates it is not considered the entire life-cy-
cle of the plant, for the reasons explained above. The hybrid plant
presents lower emissions because fuel consumption is lower than
purely generator plant. Both generators emissions are evaluated
through software emissions factors: GHG emissions versus energy
production ratio (kg/kWh).

Hybrid (FV +

generators) Generators Difference
co, 28,819.00  416,944.00 -388,125.00 kg/yr
Cco 71.14 1,029.20 -958.06 kag/yr
:;‘::Jc“:rions 7.88 114.00 -106.12 ka/yr
Particulate 5.36 77.58 -72.22 kg/yr
so, 57.88 837.30 -779.42 kg/yr
NO, 634.76 9,183.30 -8548.54 ka/yr
Total 29,596.02 428,185.38 -398,589.36 kg/yr
Table 17

Enviromental evaluation - hybrid versus generators, Victoria Lake Island

3.2.5. Management

This project has a better business opportunity due to the rel-
atively higher incomes of the community, compared with the Hon-
duras community. We considered the possibility of the participation
of private funds and, in this case, the private fund is the owner and
responsible of the plant. The business opportunity is selling energy;
there will be necessary the training of local staff composed by tech-
nical and customer service.

Everything is managed and supervised by the investors, who
take important decisions such as routine maintenance or personnel
management. The regulated fee (decided by the dedicated national
regulatory agency) paid by users to the investment company de-
pends only on the energy consumption. There are no components
of the tariff which are fixed or related to the maximum usable pow-
er cost (like in developed country national grid fees). The situation
is also different compared to many cases in developing countries
where users pay a fixed rate according to the number and type of
connected devices, due also to the lack of a dedicated meter. The
pre-payment energy is via mobile, also avoiding the flow of cash,
which can cause social and management problems.
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4
Conclusions

In this paper it is studied some technical, environmental and
economic aspects of solutions that can be taken in rural areas with-
out access to electricity in developing countries. We have considered
communities from two different countries, Uganda and Honduras,
which share some problems, like poverty and electricity shortage,
but differ in many other features. Projects have already been de-
veloped and implemented and they are currently in the first oper-
ational stages.

The HOMER PRO software was used to carry out this study,
through which various adoptable solutions have been studied, re-
newable or hybrid configurations. Technical and operational values
have been evaluated for each solution, and subsequently, the most
cost-effective one has been chosen and compared with a non-re-
newable based case.

First, we underline the similarity between the two simulated
load profiles, which share the same main common three-bands load
features:

1. A demand peak in the evening, driven by the domestic con-
sumption, which represents in both cases the main load.

2. A night load, which represents the minimum.

3. An off-peak daily load, which is intermediate.

Different shapes of the load would result in the case of large
consumers in specific hours, like heavy machinery for medium or
large businesses.

Local availability of natural resources has been evaluated
before adoptable configuration selection and, in both cases, they
influence this choice. Environmental impacts are important to
consider discard non-renewable solution, use of biomass, and other
possible invasive solutions. Considering this, it appears that the
best adoptable solution depends on geographical location and on
the natural local context: the best solution for El Diptamo is a micro-
hydroelectric plant, while the best solution for the small island on
Victoria Lake is a hybrid PV-generators configuration.

Economic and environmental analyses have been done for each
solution in both case studies, with three main results:

1. Renewable or hybrid configurations are less expensive, con-
sidering 25 years plant lifetime, in comparison with non-
renewable configurations. Comparing economic indicators,
we cah see an economic convenience in micro-hydroelectric
and in hybrid solution in respect to base cases. In fact, the
micro-hydro solution and the hybrid solution have lower NPC
and TAC than the base case. This influences the COE of every
configuration: hydro and hybrid COE is about 1.80 $/kWh,
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among half of base case COE. This convenience can be also
seen through the comparison of annual O&M costs: for hy-
dro and hybrid plants, they are lower than the generators
case; an investment in renewable or hybrid-renewable con-
figuration can be repaid in 5 years or less, compared to an
investment in non-renewable configuration.

2. What we have just said leads us to affirm that renewable or
hybrid solutions are more competitive at the economic le-
vel, compared to non-renewable solutions, also in develo-
ping countries, with weak economies and where factors like
inflation and real interest rate are unpredictable. This kind
of solutions serves to save money, that could be used diffe-
rently by population.

3. This kind of solutions brings to save fuel and so to reduce
GHG emissions, with savings of tens to hundreds of tonnes
of CO, every year, compared with alternative solutions ba-
sed on fossil fuels. The use and diffusion of renewable ener-
gy in developing country, instead of traditional energy sys-
tems, is a strong contribution to reach the recent objectives
of greenhouse emission reduction, set by the international
community in the COP21 of Paris.

A deep analysis of the social impacts, here not faced, is a com-
plicated issue, and it relies on very practical issues related to the
project management, the confidentiality of data and the lack of
appropriate resources and management of an ex-post proper eval-
uation and monitoring. We think this is a problem in common to
many projects. In this paper we presented the information in our
hands. A review of the potential and really observed impacts of the
rural electrification is given by Barron and Torero (2014), and refer-
ences within (particularly, Bernard & Torero 2009, Barron & Torero
2014). The author of the review collects different papers present in
literature, regarding monitoring and evaluation of projects in North
Africa, Sub-Saharan Africa, Asia and Central America. He concludes
that there is a systematic lack of monitoring of the impacts and
the conclusions about the impact are not providing a unique and
definitive answer. Such impacts are also difficult to be evaluated be-
cause a simple comparison, for instance, of individuals before and
after the project, is biased by a series of factors which can concur
to change their personal socio-economic situation. Moreover, in his
paper and the references within, it appears that, while the electrifi-
cation allows a reduction of solid fossil fuels for lighting, the cooking
behavior, relying on contaminating and toxic fuels, is apparently
not affected. Electricity is seen mostly as an additional source of
energy, rather than a clean alternative. Moreover, we note that in
the literature much focused is posed on incomes and expenditures
for separate, but very little is explored regarding quality of life and
effective annual saving power. The theoretical reasons for positive
impacts are several: reduction of health problems due to less ker-
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osene consumption, increase of income, women empowerment,
enhancement of education. However, in the few cases where such
impacts were addressed, there is little evidence for them. This issue
needs to be addressed in future works if data coming from a proper
evaluation and monitoring phase are available. We also note, how-
ever, that data are often not disclosed, thus it is difficult to have an
independent, objective and complete study of the impact for a given
project. This is especially true when the private sector is involved,
and data about consumption and prices are strictly confidential. In
our case, we are not in possess of the data and the resources to
carry a long-term monitoring but that should be implemented and
should be a crucial part of the project management.

Another important issue is related to the tariff, which, besides
guaranteeing the covering of O&M costs and (in case of private
capital investment) the pay-back to investors, should be afforda-
ble, agreed with a well-informed community before the project, and
regulated by the dedicated national agencies. Moreover, training
and hiring local personnel for the O&M has a direct impact, and, in
case of a private management, should also guarantee wages decent
enough to improve often difficult living conditions of the local pop-
ulation. During the implementation phase, there should be training
activities directed to a responsible consumption (e.g., which electri-
cal devices can be afforded and bought, how much they consume)
and to the new ideas for a diversification of new small-scale (bars or
hairdressers) and medium-scale businesses (mills or ice machines).
In this sense, given the very high unemployment rate and the low
purchase power, the wages should not merely adapt to the market
labor price (often very low and biased by lack of jobs, spread pov-
erty and illegal activities), but should meet the sustainable develop-
ment objective, contributing to it on a small-scale level.
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Abstract

Territory has been taken as one of the main dimensions of the process of formulation and im-
plementation of public policies. This article is based on the concept of public policy territorialisation
as stated by the IFDR (2010) when referring to the place based approach as the new international
paradigm of regional policies. This study aims to describe the possible benefits of these policies in
the face of previous regional development European policies (OECD 2009, p. 50) and assess, based
on the Portuguese case, if there is an effective correspondence between the theoretical framework of
place based policies, as they are formulated (Barca 2009), and the actual implementation of territo-
rial instruments, in the case of Portugal 2020, by mobilizing the budgetary dimension.

This study is relevant because the place based policies are changing the formulation mode of
territorial development policies in many countries and regions, so it is important to understand asso-
ciated benefits and risks. In this study, we describe these advantages and elaborate an analysis of the
effective correspondence between the formulation and its practical implementation in the European
Union, by analysing the Portuguese case (Portugal 2020), from the viewpoint of resources allocated.
Naturally, at the heart of European concerns, is the fight against regional imbalances without los-
ing sight of the difficult task of maintaining the financial sustainability of the European budget and
achieve fiscal consolidation, particularly in a context of global crisis (Catarino & Alcario 2016, Catari-
no 2015, Catarino & Fonseca 2013).

It was found that the place based instruments identified in the Portugal 2020 represent 11 %
(EUR 2 billion to EUR 18 billion) of regionalized funds and 7.6 % (EUR 2 billion to EUR 26 billion) of
the total received by Portugal. It is concluded that there is no correspondence between the place
based formulation of the current territorial development policies cycle of the European Union for the
period 2014-2020 and its effective implementation of Portugal 2020. This confirms the hypothesis
that there is a dysfunction between theory and practice, not validating the advantages referenced in
the scientific literature about the place based policies.

Keywords: European regional policy, cohesion policy, place based approach, Portugal 2020.

Resumen

El territorio se ha asumido como una de las principales dimensiones del proceso de formulacién
e implementacién de politicas publicas. En este estudio se parte del concepto de territorializacion de
politicas publicas, como el enunciado por el Instituto para el Financiamiento y Desarrollo Regional
(IFDR 2010) al referirse al enfoque basado en el lugar como el nuevo paradigma internacional de las
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1 The Partnership Agreement

between Portugal and the
European Commission includes
the action field encompassed by
five European Structural and
Investment Funds (ERDF,
Cohesion Fund, ESF, EAFRD,
and EMFF), and defines the
programming principles
establishing the economic,
social and territorial
development policy to promote
in Portugal between 2014 and
2020. Source: Acordo de
Parceria 2020 (2014).

politicas de desarrollo regional. El estudio tiene como objetivo describir los posibles
beneficios de estas politicas frente a las europeas de desarrollo regional previstas
(OCDE 2009, p. 50) y evaluar, basandose en el caso portugués, si existe una co-
rrespondencia efectiva entre el marco tedrico de las politicas basadas en el lugar,
tal como se formulan (Barca 2009), y la implementacion real de los instrumentos
territoriales, en el caso de Portugal 2020, movilizando la dimensidn presupuestaria.

Este estudio es relevante porque las politicas basadas en el lugar estan alte-
rando el modo de formulacion de las politicas de desarrollo territorial en muchos
paises y regiones, por lo que es importante percibir las ventajas y los riesgos aso-
ciados. En este estudio describimos estas ventajas y se lleva a cabo el andlisis de
la correspondencia efectiva entre la formulacion y su aplicacion practica en la Unién
Europea, tomando como ejemplo el caso portugués (Portugal 2020), desde el punto
de vista de los recursos asignados. Naturalmente, en el centro de las preocupacio-
nes europeas se encuentra la lucha contra los desequilibrios territoriales, sin perder
de vista la dificil tarea de mantener la sostenibilidad financiera del presupuesto
europeo y alcanzar la consolidacion presupuestaria, sobre todo en un contexto de
crisis global (Catarino y Alcario 2016, Catarino 2015, Catarino y Fonseca 2013).

Se constatd que los instrumentos de caracter local identificados en Portugal
2020 representan el 11 % (2000 en 18 000 millones de euros) de los fondos regio-
nalesy el 7,6 % (2000 en 26 000 millones de euros) del total recibido por Portugal.
Y se concluyd que no existe correspondencia entre la formulacién place based del
actual ciclo de politicas de desarrollo territorial de la Unidn Europea para el periodo
2014-2020 y su aplicacién efectiva en Portugal 2020. Se confirma la hipdtesis de
que existe una disfuncion entre la teoria y la practica, lo que no valida las ventajas
referenciadas en la produccién cientifica acerca de las place based policies.

En este trabajo, se presentan y analizan dos casos de electrificacién rural me-
diante el uso de HOMER PRO. Se aplican criterios de evaluacion técnica y econdmica
para estudiar la viabilidad de una microhidroeléctrica en El Diptamo (Honduras), asi
como de una planta hibrida compuesta de matrices de mddulos fotovoltaicos, gene-
radores diésel y baterias de flujo, en una pequefia isla ubicada en el lago Victoria.
Para ambos casos, mostramos los resultados de los estudios de las cargas diarias
y anuales, de los recursos disponibles en el area y la evaluacion econdmica de la
configuracién de las plantas elegidas.

Palabras clave: politica regional europea, politica de cohesién, politica basada en
el lugar, Portugal 2020.

1
Introduction

The territorialisation of public policies of development in the
European Union (EU) is based on a new programming cycle for
the period of 2014-2000, and partially on the referencing of place
based policies as the new paradigm of regional policies. The EU,
via European Commission, has signed Partnership Agreements!
with several member-states, defining the programming principles
establishing the economic, social and territorial development
policies to be promoted. Said programming principles are aligned
with the goals of the Smart, Sustained and Inclusive Growth,
continuing the so-called Europe 2020 strategy (Acordo de Parceria
2020 2014). In the scope of its Partnership Agreement with the
EU, Portugal has set its thematic goals to promote growth and
employment creation, as well as all required interventions to fulfil
said goals, and the accomplishments and outcomes expected with
such financing. As consequence, Portugal is receiving 26 billion
euros until 2020.
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Place based policies are deemed the «new regional paradigm»,
standing out due to their focus on regional performance improve-
ment, namely by mobilizing local and exogenous players, replac-
ing the former paradigm based on a logic of sectorial implementa-
tion, conditional to administratively established territorial divisions
(OCDE 2011, p. 34). This new paradigm is further guided by the
non-discrimination principle, as all other European policies encom-
passed by the community integration progress framework (Catari-
no & Diogo 2015, Catarino 2011).

In this sense, authors like Barca, McCann, and Rodriguez-Pose
(2012, p. 135) state that its dissemination was made through re-
ports of international organizations like the Organization for Eco-
nomic Co-operation and Development (2009), the EU (2009) and
Corporacion Andina de Fomento (CAF 2010).

In the scope of the dissemination of this new approach, Moura-
to (2013, p. 166) mentions that, also at the level of European pol-
icy-making, we are facing a change of paradigm, going from a
sectorial approach to the current approach, in which place based
policies are deemed pivotal for territorial development processes.

In this regard, monitoring and assessing the European Struc-
tural and Investment Funds (ESIF)? in Portugal becomes more rel-
evant, particularly in relation to issues concerning the process of
territorialisation of public policies (IGFSE 2013).

In Portugal, the new programming cycle is materialized by Por-
tugal 2020, with this being the Partnership Agreement established
between the Portuguese State and the European Commission, com-
bining the ESIF, and the definition of the programming principles es-
tablishing the economic, social and territorial development policies
between 2014 and 2020 (Acordo de Parceria 2020 2014).

We will focus on the territorial dimension of Portugal 2020, pur-
suing a contribution for the scientific questioning regarding the bud-
getary dimension of the process of territorialisation of public policies.
We will try to address the problem of learning if there is (or there
isn't) a correspondence between the place based formulations of the
current community programming cycle, for the period 2014-2020, by
focusing on the case study of the implementation of Portugal 2020,
by means of budgetary dimension mobilization.

If the outcome is positive, it will confirm the hypothesis of the
relevance and centrality of the place based approach in formulating
and implementing territorialized policy instruments in the scope of
this study, illustrated by Portugal 2020, as well as the materializa-
tion of the regional policy paradigm change.

In the event the outcome is negative, the hypothesis of dys-
function between its theoretical formulation and practical imple-
mentation is confirmed, therefore not validating the advantages
mentioned in scientific studies about place based policies, and «re-

2 European Structural and Invest-
ment Funds (ESIF): European
Regional Development Fund
(ERDF), European Social
Fund (ESF), Cohesion Fund (CF),
European Agricultural Fund for
Rural Development (EAFRD),
European Maritime and Fisheries
Fund (EMFF). Source: Regulation
(EU) No. 1303/2013 of the Euro-
pean Parliament and of the Cou-
ncil of December 17, 2013.
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vealing the budgetary dimension as a critical factor for the imple-
mentation of place based public policies of territorial development».

Based on the mentioned context, this study initially focuses on
the issue of public policy territorialisation. Then, it characterizes the
emergence of place based policies as a new regional policy paradigm,
by comparing it with the former paradigm. Next, we address the
Cohesion Policy of the EU and the new programming cycle for the
period of 2014-2020, both at the EU and national policymaking
level, focusing on the Territorial Development Strategies identified
therein. Subsequently, we address the budgetary dimension of
Portugal 2020, and then discuss the correspondence between
the place based approach and Portugal 2020, confirming if the
study hypothesis is observed. It is also identified two different but
complementary frameworks that can potentially explain the results
observed. Lastly, in the concluding part, we suggest potential
research lines that may add value to the scientific area of Public
Policies.

2
Methodology

This study focuses on assessing if there is an effective corre-
spondence between the theoretical formulation of place based poli-
cies, for the current programming cycle of EU development policies
for the period of 2014-2000, and its practical implementation, hav-
ing the goal of assessing the actual correspondence between the
theoretical base and the empirical dimension of such policy.

The budgetary dimension of the implementation of Portugal
2020 territorial instruments is used as a case study to find tangible
results. For such purpose, we will perform an analytical analysis and
revision of the relevant literature concerning this subject, which will
be used to carry out the conceptualization of the territorialisation
of Public Policies and determine its relevance for the issue of the
articulation between territorial dimension and its implementation.

To characterize the rationale of place based policies, and the
former European regional policy paradigm, in addition to the anal-
ysis and revision of the relevant scientific literature, we have an-
alysed official strategy reports and documentation from organiza-
tions like OECD (Regions Matter: Economic Recovery, Innovation
and Sustainable Growth 2009 and Regional Outlook: Building resil-
ient regions for stronger economies 2011) and the EU (Barca Report
- An Agenda for a Reformed Cohesion Policy 2009).

The characterization of the relation between the place based
approach and the EU Programming Cycle 2014-2020 is made mainly
by analysing EU documents, reports and official strategies, being
complemented by the scientific literature. The assessment concerning
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the correspondence between the theoretical speech of place based
policies and budgetary dimension of Portugal 2020, is made by
reviewing the scientific literature and analysing official documents.

3
Territorialisation of Public Policies

The IFDR —Instituto para o Financiamento e Desenvolvimento
Regional (Institute for Regional Financing and Development)— de-
fines «the territorialisation of Public Policies in Portugal» as «the
formulation and implementation of programmes and projects with
a relevant territorial impact, whose intervention priorities are de-
fined depending on the strategic frameworks formulated for the
target-territory, and whose elaboration relies on the involvement
of institutions and players related to such territory» (IFDR 2010,
p. 11). The IFDR mentions four structuring elements:

e The existence of a pertinent territory.

e Programmes and projects with impact in said territory.

e The existence of strategic frameworks elaborated for the
pertinent territory.

e The creation of formal or informal processes involving local
players.

In this conceptual context, the report «Territorializacdo das Politi-
cas Publicas» (Territorialisation of Public Policies) (IFDR 2010) con-
siders the existence of a distinction between the «territorialisation
of public policies» and the «territorial impacts of public policies».
For a public policy to be deemed territorialized, it is not enough to
consider that the investments or actions which embody said policy
have a relevant territorial impact. For the Institute (IFDR 2010),
this necessarily requires the existence of a specific strategy con-
ceived based on the territory or involving it, or at least prepared
in function of a prospective analysis, with a higher or lower degree
of involvement of said territory, for instance, the macroeconomic
stabilization policies or macroeconomic policies with an anti-cyclic
profile, as their territorial impacts are independent of the goals es-
tablished with their creation and accomplishment.

Lastly, the IGFSE —Instituto de Gestao do Fundo Social Europeu
(Institute for Management of the European Social Fund)—3 (IGFSE 3 IGFSE, I.P, is the body in

2013) considers the territorialisation of public policies to be a piv- charge for ensuring national
] ] . . management of the European

otal element in the effective management of economic and social Social Fund, being responsible

d | t d that th itori d t for the physical and financial

evelopment processes, an a e monitoring and assessmen coordination and

of the European funds of 2007-2013, allow to conclude that there monitorization, exercise of

. . . . . .. . . competences set for the

is margin for progress in regard to its territorialisation. This inter- certification and paying

pretation shows the relevance and pertinence of the study of this authorities, and auditing

. . . . o . operations supported by the

issue, in @ moment in which the initial stage of the process of im- ESF. Source: www.igfse.pt.
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plementation of a new programming cycle for the period 2014-2020
in Portugal is currently in course.

This study is therefore integrated in this structuring analytical
context of potential conceptualization of the Territorialisation of Public
Policies. Based on the definition given by the IFRD (2010), we will
use this analytical reference as a framework for the analysis of the
allocation strategy for budgetary resources in relation to the centrality
of Portugal 2020 place based approach, in order to conclude if there
is an effective correspondence between the theoretical formulation
of the regional European development policy territorialisation and
its effective implementation, in the view of allocated resources.

4
From the classic paradigm of Regional
Policies to European Place

based Policies

By referencing the features of the European Regional Policy
at its beginning stage, Esteban, Rodriguez, Moreno and Altuzarra
(2009, p. 160) interpret this policy as having been elaborated as a
financial solidarity policy focused on reducing economic disparities
between different regions of the European Community.

In this line of thought, said authors strongly highlight the redis-
tributive nature of this policy, with the less favoured regions being
subject to the allocation of resources coming from the more devel-
oped regions.

The Organization for Economic Co-operation and Development
(OECD 2009, p. 50) corroborates this thought, highlighting the re-
distributive nature of financial transfers, with these being followed
by major public investment programmes, and states that, during
the 70s and 80s of the 20™ century, the existence of several shocks
and changes in world economy led to the emergence of a context,
characterized by the geographic concentration of high unemploy-
ment levels, which made the regional policies to have to address
these new realities.

The OECD (2009, p. 50) highlights the conflict between region-
al policy goals in the 50s and 60s and its inability to address the is-
sues arising in following decades. Esteban, Rodriguez, Moreno and
Altuzarra (2009, p. 169) state that the crisis of the mid 70s and the
consequent extended economic restructuring process gave rise to
profound revisions of the goals, strategies and instruments of the
Regional Policy.

The OECD (2009, p. 50) claims that the outcomes were not
satisfying, because regional disparities were not significantly
reduced, despite the high public investment, and that the
insufficiency of the regional policy and its instruments led to an
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ample politic and scientific debate about the best way to reduce
said disparities.

In an effort to summarize the scientific debate, Camagni and
Capello (2014, p. 26) highlighted the existence of an extended dis-
cussion regarding the nature of last decade’s cohesion policies, and
that a paradigm change was observed, going from a predominantly
redistributive logic to a developmentalist logic. They further note
that this debate originated from the existence of three different
types of consideration:

1. The high financial costs, the opportunity costs and the invo-
luntary impacts of the «old» paradigm.

2. The evidence of the poor results of regional policies.

3. The new global context, marked by the imposition, to all
countries and regions, of a redefinition of their location pat-
ters, new efficiency, economy and innovation ability stan-
dards, and new behaviours in technology, production cycles,
information and finance management.

Doucet, Bohme and Zaucha (2014, p. 4) mention that, in the
scope of this discussion, there are three different perspectives
about the best way to articulate territorial dimension and the de-
velopment of policies and their respective instruments.

e Spatially blind.
e Spatially targeted.
e Place-based.

When characterizing the first perspective, Doucet, Bohme and
Zaucha (2014, p. 4) claim that it does not tell the difference between
the several territory typologies and focuses on a homogeneous
application of a certain policy at every location. This lacks the
territorial dimension of the policymakers at the moment of the
creation of said policies and respective implementation instruments.
These authors note that this approach could have been implicitly
adopted by the Sapir Report (2003) and by the World Development
Report made by the World Bank (2009).

In regard to the second perspective, Doucet, Bohme and Zau-
cha (2014, p. 4) state that it reflects territorial diversity and consid-
ers both the existence of asymmetric and interdependent territorial
patterns and the attempt made by public players to model their
interventions taking into account the several existing territorial fea-
tures.

In relation to the place based perspective (Doucet, Bohme and
Zaucha 2014, p. 4), they state that it was systematized in docu-
ments like the Barca Report (2009), and that it was based on a
principle that claimed that an equivalence among territories and
administrative entities should not exist, and a functional logic con-
sidering the holistic nature of development should prevail.
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Camagni and Capello (2014, pp. 26-27) state that this interpre-
tation is based both on the exploitation of each territory’s specifici-
ties and on the identification of territorial advantages.

In this theoretical conceptualization context, it is also worth to
note that one of the starting points of the place based policies fo-
cuses on the fact that the territorial development process must be
based on a participated and deliberative process involving endog-
enous and exogenous players (Barca, McCann & Rodriguez-Pose
2012, p. 147).

Place based policies, as pointed out by authors like Tomaney
(2010), are formulated based on the existence of a development ref-
erence which relies on a long-term logic, favouring integrated strat-
egies, able to integrate an extended group of territorial players.

The OECD (2009 and 2011) states that the rationale for the new
place based regional approach relies on the principle that growth
opportunities exist for every territory and region type, in the con-
text of a sane competition policy, and no longer in the existence of
a logic based on the mere redistribution of resources among the
regions (Catarino 2001).

Place based policies have become the paradigm to follow in the scope
of the public development policies of the UE, starting with the need to
fully know and explore a territory’s potential growth and to design
institutions and investments, not currently available, which will
be created by means of a deliberative and participative process
involving local and external players (Barca, McCann & Rodri-
guez-Pose 2012, p. 147).

Lastly, and to summarize, Tomaney (2010, p. 7) has concluded
that place based policies are being adopted worldwide as the new
paradigm and that:

e Place-based approaches require strengthened local and re-
gional institutions that are able to assess and develop local
economic assets in ways that amount to more than «tailo-
ring national policies».

e The active role of local stakeholders is critical to the success of
place-based approaches but this places new demands on local
business and other bodies to actively shape local policy, rather
than merely make demands on State and Federal agencies.

e Successful place-based approaches place the development
of human capital and the promotion of innovation at their
centre.

e Successful place-based economic development is generally a
long-term process.

We will therefore base the explanation of the implementation of
place based policies, in the scope of EU policymaking, on this sedi-
mentation of the rationale of this approach and its dissemination as
the new paradigm of regional development policies.
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Former Regional

Paradigm New Regional Paradigm

Regional disparities

regarding profit, level of Regional competitiveness

Issue . deficit and unexplored
infrastructures and -
growth ability
employment
Compensation for
disadvantages concerning Focus on the mobilization of
the location of less each territory’s potential to
Goals . ) ;
developed regions, equality promote regional
via balanced regional competitiveness
development
Uses all regions potential,
Addresses the disadvantages enabling their
Formulation of Public concerning the location of competitiveness, by means
Policies poorer regions, reactive of a strategic and regional
approach programming; proactive
approach
Territory Typology Poorer regions All regions
Territorial Units Administrative units Functional areas
Time Dimension Short-term Long-term
Integrated approach with an
Implementation Sectorial approaches with a  extended group of players
Strategies limited number of players (Integrated Development
Programs)
Approach One-size-fits-all Context-specific-approach
Exogenous investments and  Endogenous resources and
Focus ) .
financial transfers knowledge
Mix (labour markets,
Instruments Benefits and State Aids corporate_envnronment,
share capital, networks,
etc.)
Methodology Specific Projects Strategic and programmatic
Central Administration (Top- SeveraI.Admln!stratlon levels
Players down) and varied social players
(Strategic Conciliation)
Evaluation Ex post Ex ante, ongoing, ex post
Table 1

Regional Policy Paradigms
Source: adapted from OCDE (2009), Vanthillo and Verhetsel (2012) and Baleiras (2014).
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5

Cohesion Policy for the programming
cycle for the period 2014-2020:

The Portugal 2020 Partnership
Agreement

The Eurostat Regional Yearbook 2015 (2015, p. 20) defines the
Cohesion Policy of the EU as a policy that focus on investment,
growth, employment and territorial co-operation.

For the programming period of 2014-2020, the European Com-
mission has proposed to its member states some significant chang-
es, both in formulation and implementation of the cohesion policy,
and also stated that, in the scope of the legislative package framing
the cohesion policy of the EU for said programming period, those
changes focused on the following aspects (CE 2011, p. 1.):

e Alignment of cohesion policy priorities with Europe 2020.
e Compensation for good performances.

e Support integrated programming.

e Focus on results.

e Reinforcement of territorial cohesion.

e Execution simplification.

The European Commission (2011, p. 11) claims that the Cohe-
sion Policy is an instrument for the fulfilment of Europe 2020.

According to the new focus of the territorial development policy
of the EU, in order to improve the effectiveness of community ex-
penditure, and reach better outcomes, the Commission’s proposal
encompasses a Common Strategic Framework (CSF) for all regional
policy funds. Said framework must ensure goals lead to investment
priorities, providing the programming process with a strategic di-
rection therefore facilitating the sectorial and territorial coordina-
tion of interventions (CE 2011, p. 3).

Based on the CSF, the Commission proposed the signing of a
Partnership Agreement with each member state, which consists in
a document prepared by the member states with the participation
of the country’s main economic and social agents.

Said agreement must include member state’s strategy, and its
priorities and measures regarding the use of CSF funds, in order to
effectively accomplish Europe 2020 goals.

In a national context, Portugal 2020 is the Partnership Agree-
ment signed between the Portuguese State and the EU, and in-
cludes the action of the ESIF which set the programming principles
establishing the economic, social and territorial development policy
between 2014 and 2020.

The European Commission (2014, p. 2) states that the Portugal
2020 Partnership Agreement:
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Is a framework document that should set out clear political commitments
to the strategic goals to address the key challenges identified by the Euro-
pe 2020 strategy. It should define a framework for achieving the maximum
European value added of the ESI Funds’ investments in Portugal for 2014-
2020 by addressing the bottlenecks hampering growth and by pursuing an
ambitious development strategy enabling enhanced competitiveness of the
Portuguese economy and reducing regional disparities.

Portugal 2020 programming principles are aligned with the Smart,
Sustainable and Inclusive Growth, continuing Europe 2020 strategy.
Portugal 2020 programming, according to the Partnership Agreement
(2014), is organized in four thematic fields and two transverse fields.
The former are: /) competitiveness and internationalization, /i) social
inclusion and employment, jii) human capital and sustainability and
effectiveness in resource usage. The latter are: i) reformed Public
Administration and /i) territorialisation of interventions.

Regarding the configuration of Portugal 2020 operational struc-
tures, and according to the Partnership Agreement (Portugal 2020),
said configuration will be made through 16 Operational Programmes,
plus Co-operation Programmes. The issue of Europe 2020 territorial
dimension reinforcement and subsequent territorialisation of the
interventions made in the scope of the Cohesion Policy of the EU is
essential for the logical comprehension of this Partnership Agree-
ment’s structure.

In this context, the principle of subsidiarity,* as identified in the
Partnership Agreement, is very relevant in the design and struc-
turing of territorial programming instruments, as it enhances the
use of a territorial scale of intervention as one of the mechanisms
imprinting higher degree of rationality and efficiency in policy inte-
gration and community fund application.

By highlighting the relevance and pertinence of territorial
approaches, the 2020 Partnership Agreement (2014) identifies
the NUTS III scale®> as the privileged level for the establishment
of coordination and articulation relations between the players of
several territorial levels.

The existence of these strategies, focused on a high territorial
policy coherence, has developed with the elaboration of the Integrated
Territorial Development Strategies (ITDS) made by the so-called
Intermunicipal Entities (Metropolitan Areas and Intermunicipal
Communities included in Law no. 75/2013).® Such strategies are
strategic references, ensuring coherence with sub-regional or
local interventions, and with strategies defined at the level of the
respective NUTS II. The formulation of these strategies relied on
the participation of several territorial players, from public players to
private and 3™ sector players.

This new reality has led to the introduction of new public poli-
cy instruments which operationalize the ITDS. In the scope of the
ITDS implementation, the 2020 Partnership Agreement (2014) and

Subsidiarity Principle: applied to
the EU context, the principle of
subsidiarity is a regulatory
criterion for the exercise of
competences with are not
exclusive of the EU. It therefore
excludes Union’s intervention
whenever a matter may be
regulated in an effective way by
the member states at the central,
regional or local level, and grants
the Union with legitimacy to
exercise its powers whenever the
goals of an action cannot be
satisfyingly accomplished by the
member states, and the Union’s
action can add value. Source:
Fichas Técnicas sobre a Unido
Europeia (2015), http://www.
europarl.europa.eu/ftu/pdf/pt/
FTU_1.2.2.pdf.

Nomenclature of Units for
Territorial Statistics. Source:
NUTS 2013: as novas unidades
territoriais para fins estatisticos,
Instituto Nacional de Estatistica
(2015).

Established the legal framework
of local autarchies, approves
intermunicipal entity statutes,
established the legal framework
of competence transfer from the
State to local autarchies and
intermunicipal entities, and
approved the legal framework of
autarchic associativism. Source:
Law 75/2013, 12t September.
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Centro 2020 Operational Programme (2015) identify the following
instruments:

e Integrated Territorial Investments (ITI), materialized by the
Territorial Development and Cohesion Pacts (TDCP).

e Community-based Local Development (CLD), materialized
by the Local Development Strategies (LDS).

e Integrated Actions for Sustainable Urban Development (IASUD),
based on an autonomous guideline for regional operational
programmes.

Regarding the characterization of ITI, DG Regio (2015a) states
that these are a new instrument introduced by the EU for the cur-
rent community programming cycle with the goal of formulating
territorial strategies, within a logic of multi-fund financing, which
promote a more place based intervention approach.

In relation to the characterization of the CLD, the European
Commission (2014, p. 2) states that this is a specific tool that can
be used at the sub-regional level and which complements other
local development support instruments. The CLDs can mobilize and
engage local communities in contributing for the fulfilment of Europe
2020 goals and promoting the principle of territorial cohesion.

In respect to the IASUD, the 2020 Partnership Agreement (2014,
p. 311) states that said actions are destined to carry on the Sustain-
able Development strategies, considering the relevance of urban
systems in growth, employment, competitiveness, and innovation
dynamization, and additionally in the sustainability and promotion
of the quality of life.

5.1. The Budgetary Dimension of Portugal 2020 - the
case study

The European Commission (2016) notes that the ESIF of the
EU rely on budget of 454 billion euros, for the period of 2014-2016.
AD&C (2015) and Eurostat (2015) mention that budget allocation re-
garding the Cohesion Policy represents about 1/3 of the EU budget
for said period. The definition of regional categories and respective
operational co-financing rates is likewise conditional to the GDP per
capita, still prioritizing resource allocation for regions with a GDP
per capita below the 75 % average of the EU (Table 2).

Region Typology (2014-2020) GDPpc EU 27 % Co-financing

Less Developed <75% 75 to 85 %

In Transition Between 75 and 90 % 60 %

More Developed > 90 % 50 %
Table 2

Cohesion Policy Region Typologies
Source: own elaboration based on Acordo de Parceria Portugal 2014-2020 (2014).
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This regional characterization, depending on region’s GDP per
capita, results in a budgetary framing that makes a positive dis-
crimination of co-financing rates of funds provided by the European
Cohesion Policy in function of the respective region typology, fa-
vouring regions with lower GDP per capita.

Regarding fund distribution by the member states, Eurostat
(2015) states that Portugal receives 6.1 % of the total budget,
standing behind Poland (22 %), Italy (9.3 %) and Spain (8.1 %),
Romania (6.5 %) and Hungary (6.2 %).

The 2020 Partnership Agreement (2014) established between
Portugal and the EU combines the action of the five ESIF (ERDF, CF,
ESF, EAFRD and EMFF) through which the country will be provided
with 26 billion euros until 2020. Regarding this issue, the European
Commission (2016) claims that «Portugal, through 16 national and
regional programmes, benefits from ESIF funding of EUR 25.8 bil-
lion representing an average of EUR 2474 per person over the pe-
riod 2014-2020».

In respect to the intersection between fund typology and terri-
torial dimension, the ESIF attached to Portugal 2020 are divided in
funds liable to be regionalized or not (Table 3).

Funds Liable to Be Amount (Million Funds not Liable to Be = Amount (Million
Regionalized Euros) Regionalized Euros)

European Fund for
Regional 10.777 Cohesion Fund (CF) 2.862
Development (EFRD)

European Social European Maritime and

Fund (ESF) 7543 Fisheries Fund (EMFF) 393
European Agricultural Fund
for Rural Development 4.052
(EAFRD)
Youth Employment 322
Initiative (YEI)
TOTAL 18.320 TOTAL 7.629

Table 3
Fund Typology and Territorial Dimension
Source: own elaboration, adapted from AD&C (2015).

As to the analysis of the budgetary dimensions of Territorial
Development strategies, AD&C (2015) states that about 2 billion
euros were made available for these strategies. Lastly, in the scope
of a more fragmented analysis of those two billion euros allocated
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to these policy instruments, and according to data provided by the
EU Funding Bulletin (AD&C 2015):

e 1 045 742 million euros allocated to ITI.
e 796 666 million euros allocated to IASUD.
e 280 760 million euros allocated to CLD projects.

5.2. Place based policies: theoretical formulation and
practical implementation in Portugal 2020

In regard to the analytical referencing identifying place based
policies as very important to fulfil the process of territorialisation of
public policies and, at the same time, as the base to a new frame-
work, at the level of EU policymaking, with the budgetary dimen-
sion of Portugal 2020, it is important to note that:

e The Cohesion Policy of the EU already represents more than
one third of community budget.

e Portugal belongs to a group of countries with higher ESIF
transfers receiving around 26 billion euros until 2020.

e From these 26 billion euros, 18 billion euros are liable to be
regionalized and about 8 billion euros are not.

e From the 18 billion liable to be regionalized, 2 billion are
allocated to Territorial Development Strategies.

Territorial Development Strategies including policy instruments
like ITI, CLD and IASUD can also be deemed place based instru-
ments as regarded in reports from international (OCDE 2009, Barca
2009) and national (IFDR 2010) organizations.

We are referring, in particular, to the concept of Territoriali-
sation of Public Policies (IFDR 2010) identifying as essential con-
ditions: the existence of a pertinent territory, programmes and
projects with impact in said territory, the existence of strategic
frameworks elaborated for the pertinent territory, and the creation
of formal or informal processes involving local players.

Dimension
Dimension Dimension «Formal or
Portugal 2020 Dimension «Progralpmes «Strategic mfo_rma_l
. " and Projects Framework participation
instruments «Territory» s -
with impact in made for the processes
the Territory» Territory» involving local
players»
ITI X X X X
CLD X X X X
IASUD X X X X
Table 4

Intersection between Portugal 2020 Policy instruments and the Dimensions of Territoria-
lisation of Public Policies (IFDR 2010)
Source: own elaboration based on IDFR references (2010).
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It is worth to highlight the fact that all these conditions are
simultaneously observed, therefore qualifying policy instruments
like the ITI, CLD, and the IASUD as place based policies (Table 4).

For this EU programming cycle, and in relation to the articu-
lation with territorial dimension, the European Commission (2015)
has introduced new and improved implementation mechanisms for
the policies formulated at EU level, namely by combining several
EU funds.

DG Regio (2015b, p. 4) corroborates the thought that the role
of both the ESIF and the new territorial instruments are relevant for
the implementation of the place based approach.

With the instruments suited for the referred theoretical mobili-
zation already identified, it is important to observe their real budg-
etary dimension in the current programming cycle for the period
2014-2020, in the scope of the case study. In this sense, and ac-
cording to available data, this research has ascertained that these
place based instruments (ITI, CLD and IASUD) allocate about 2 bil-
lion of the overall funds available for Portugal until 2020, therefore
representing 11 % of the funds liable to be regionalized (18 billion
euros) and 7.6 % of the national total (26 billion euros).

When comparing this numbers with the existing EU strategic
documents, we can conclude that there is a dysfunction between
the theoretical policy formulation of European and national institu-
tions’ official speech and the implementation of Portugal 2020, giv-
en that the allocation of budgetary resources did not keep up with
the place based approach rhetoric, as referenced for the current
community programming cycle.

By mentioning the place based approach as a more effective
and efficient way to implement economic development processes
based on the combination of a set of dimensions stated by us in
Table 1, Barca (2009) simultaneously highlighted two issues:

e The inability of the classical regional policy paradigm to res-
pond to challenges imposed by globalization.

e Assumption of the new place based policies paradigm as the
most effective and efficient way to implement economic de-
velopment processes, being that the Cohesion Policy of the
EU must be based on this approach.

In the scope of Portugal 2020 implementation and according to
data, there is not a significant fund allocation to place based policy
instruments, which may reflect an important dysfunction between
the theoretical and practical references.

But, in our point of view, there is another dysfunction between
the theoretical references and EU praxis. This was addressed by
Barca, McCann, and Rodriguez-Pose (2012, p. 149), who underlined
the impossibility of the implementation of a place based territorial
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development policy exclusively based on convergence criteria, giv-
ing the Cohesion Policy of the EU as an example.

The analysis of the structure of Portugal 2020 is also relevant
to this discussion, as it is based on Regional and Sectorial Opera-
tional Programmes (Acordo de Parceria 2020 2014), which do not
represent an innovation when compared to former Community Sup-
port Framework. Following this line of thought, Barca, McCann, and
Rodriguez-Pose (2012) stated that the existence of rigid typologies
based on the regional GDPpc (Table 2) in regard to regions liable to
be funded, is not aligned with the place based approach, as it advo-
cates that, at the level of its theoretical formulation, the existence
of functional areas to the detriment of administrative units (Table 1),
as referenced by the current Cohesion Policy of the EU.

Lastly, we note that Barca (2009) considers the place based
approaches to effectively and efficiently change policies, operation-
al instruments and that the territorialisation of public policies, in the
scope of ESIF implementation, is essential for the effective man-
agement of economic development processes (IGFSE 2013).

In this scope, the referred theoretical studies consider the place
based policies as the most effective and efficient way to manage
development processes. By comparing the place based narrative,
as the new regional policy paradigm, with the budgetary allocation
for territorial instruments, it is important to note that:

e Or the EU and respective member states are not effectively
and efficiently implementing their development policies, which
could be deemed a problem.

e Or the theoretical studies about place based policies and sub-
sequent inclusion in the EU speech must face their practical
limitations and consequent impossibility of being pivotal in
regard to the implementation of EU development processes.

This effective limitation regarding the budgetary weight of the
place based policy instruments as suggested by the analysed case
—Portugal— data allow us to address an essential issue for the EU
policymaking: to assess if place based policies are truly the most
effective and efficient reference for the formulation and implemen-
tation of development processes at the EU level.

The fact that there is no correspondence between the theo-
retical grounds of the place based policies and its empirical dimen-
sion, in the context of Portugal 2020 implementation, reinforces
the correctness and pertinence of the scientific debate on the real
and effective centrality of the territorial dimension in international
development processes.

This mismatch between the theoretical formulation of place-
based policies and their implementation of the scope of the Portu-
gal 2020 Partnership Agreement can be the subject of a analysis
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that is based on the scientific mobilization of two distinct frame-
works which we believe are interconnected.

The first one is anchored in the trajectory and history of im-
plementation of EU funds in Portugal since its accession to the then
European Economic Community (EEC) in 1986.

The second framework is based on the very formulation and
structuring of the Portugal 2020 Partnership Agreement.

Regarding the first framework, authors such as Baleiras
(2014), Costa (2016) and Marques (2017) articulate arguments re-
garding the importance of the Portuguese trajectory of the imple-
mentation of EU funds. It derives from these understandings the
anchoring of historical and institutional analytical dimensions as ex-
planatory factors.

Baleiras (2014) argues that Portugal is in a phase of transition
between paradigms of regional policy (2014, p. 20) and argues for
the existence of a set of 10 barriers that prevent the full imple-
mentation of public development policies in Portugal, with a strong
impact on the implementation and implementation of EU funds in
Portugal:

1. Difficulties in the public understanding of cross-cutting is-
sues.

2. Cross-cutting issues and vertical governance.

3. Territorial disarticulation of public policies.

4. Strategy.

5. Regional development policy and use of structural funds.
6. Habits of «rent-seeking».

7. Proportionality and representation of minorities.

8. Lack of trust between agents.

9. Regional Aspirations and Status of regional entities (CCDR).”
10. Demography, desertification and development.

Costa (2016) refers the Portuguese trajectory of the implemen-
tation of EU funds since the first Community Support Framework.
As a constant in this trajectory, the author identifies the existence of
a sectoral implementation logic that makes difficult the existence of a
territorial rational in the national strategy of allocation of financial
resources as well as their coordination. It is noted that the sec-
toral implementation logic is the mainstream approach of national
authorities regarding EU funds.

Marques (2017) conceptualizes the implementation of three dec-
ades of community funds in Portugal and refers to the existence of
a logic of fragmentation that has hindered the existence of a true
territorial dimension in the implementation of EU funds and refers
to Barca (2009) emphasizing the need for a strategic dimension as

a means of enhancing the territorial dimension of Cohesion Policy. 7 SEDR - Comissoes de
oordenagao e
It should also be stressed that within the evaluation structure Desenvolvimento Regional -
Regional Coordination and

of the last EU programming cycle in Portugal, the Final Report of Development Commission.
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8 NSRF - National Strategic
Reference Framework.

the Global Evaluation Study on the Implementation of the NSRF?8
2007-2013 (2010) points out that there was a reinforcement of the
sectoral approach which corresponded to a decrease in the impor-
tance of territorial dimension.

Regarding the explanation of the second framework, Ferrei-
ra and Seixas (2017) conceptualize an argument that resides in
the existence of a neo-institutional logic of implementation of the
Agreement of Portugal 2020 partnership. These authors identify
the existence of a mismatch between the place-based relational
nature and the formulation of policy instruments that are imple-
mented in function of a state-based institutional logic based on a
set of bureaucratic and sectoral logics.

Ferreira and Seixas (2017) identify the following arguments as
explanatory of the hypothesis that supports the logic of implemen-
tation of Portugal 2020 as neo-institutional and not as place-based:

1. Existence of a new glossary of territorial development esta-

blished in top-down form.

2. Absence of a real effort to disseminate this new glossary.

3. Mastery of this new glossary by networks of experts and po-

licymakers.

4. Existence of territorial statistical entities (NUTS) that do not

correspond to established sociopolitical identities.

5. Creation of territorial entities managing EU funds (intermu-

nicipal entities).

We consider that both approaches are potentially explanatory
of the mismatch we have identified and referenced in this article
and that together have the ability to give a broad and capable ex-
planation to the phenomenon under analysis.

The mobilization of an explanatory framework based in his-
torical and institutional factors could better observed and properly
validated in the scope of a scientific study that can be translated
in the development of a better understanding of EU and Portugal
territorial public policies.

6
Concluding Remarks

This new public development policy paradigm had a significant
impact on the reality of EU policymaking, being particularly relevant
in the formulation and implementation of the new community pro-
gramming cycle for the period 2014-2020. As observed in Table 1,
the place based policies show a number of features distinguishing
them from the former regional policy paradigm, and these are in-
corporated in the design of the new community programming cycle
for the period 2014-2020.
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The implementation of this new programming cycle in Portu-
gal was made by means of the Portugal 2020 Partnership Agree-
ment, which encompasses the ESIF, and defines the programming
principles establishing the economic, social and territorial develop-
ment policy between 2014 and 2020 for Portugal. As to its territorial
dimension, the structure and operational logic of the Partnership
Agreement (2014) reflects all priorities and fund allocations set for
the Cohesion Policy.

This context of alignment with community funds should be used
as the foundation to interpret territorial policy instruments based on
a place based approach:

e ITI.
e CLD.
e JTASUD.

These are the policy instruments to be mobilized by the play-
ers implementing territorial development processes, using the new
European regional policy paradigm —the place based policies— as
theoretical foundations.

In the view of ascertaining the centrality of said approach, in
this study we have mobilized the budgetary dimension of Portugal
2020, our case study, focusing on place based territorial instrument
analysis. After analysing all official data available at the time, and
answering at the research question raised, we can conclude that
there is no correspondence between the theoretical formulation
of the place based policies of the current community programming
cycle for the period 2014-2020 and the practical implementation of
Portugal 2020.

Data suggest the confirmation of the hypothesis of a dysfunction
between the theory on which the place based approach is based,
and the practice, therefore, not validating the change of paradigm
referenced by the observed official reports and scientific studies.

The non-existence of an effective correspondence between the
theoretical grounds of the place based policies and its empirical
dimension, in the context of European policymaking, raises some
questions regarding its applicability as the dominant paradigm in
the field of public policies of territorial development in other geo-
graphical locations.

In this respect, results suggest that future formulation of place
based policies by other world states or economic regions, where
the reduction of regional development disparities is required, must
consider all conceptual and implementation fragilities of this poli-
cies in the EU.

In this paper it is identified two different frameworks that can
explain the identified mismatch between the theoretical grounds
of the place based approach and its implementation in Portugal.
These two frameworks that rely in the mobilization of historical and
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institutional factors can be observed as possible explanations and
should be deepened in future studies. Bearing in mind this lack
of correspondence between the theoretical references and the ob-
served praxis, we think that it would be interesting to address, in
subsequent studies, the issue of knowing if the place based policies
are, in fact, the most effective and efficient reference for the for-
mulation and implementation of development processes in the EU.

In this regard, and considering our analysis, we think that it
would be relevant to perform studies comparing the territorial di-
mensions of each Partnership Agreement made with the several
member states, and the EU’s own bodies, based in the mobilization
of historical and institutional factors.
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Resumen

Con este articulo se busca contribuir a una mejor comprension de la pobreza energética e incluir
la vision de las personas afectadas. Para ello, utilizando el enfoque de capacidades y tras un trabajo
de campo cualitativo, proponemos un marco conceptual para reinterpretar y redefinir la pobreza
energética, de manera que /) sea vinculada con cuestiones de justicia social y vulnerabilidad; /i) se
amplie el espectro de causas y se vinculen con cuestiones personales, sociales, medioambientales y
estructurales; iii) se comprendan las consecuencias, como la privaciéon de una serie de capacidades,
funcionamientos y agencia que impiden a las personas vivir la vida que valoran. Avanzar hacia esta
comprensién mas amplia resulta relevante, como paso previo para disefiar politicas mas efectivas y
alineadas con las percepciones y aspiraciones de las personas que sufren pobreza energética.

Palabras clave: pobreza energética, enfoque de capacidades, visién desde la base, agencia, justi-
cia energética.

Abstract

This paper seeks to contribute to a better understanding of fuel poverty, and to include the vision
of people who are suffering the problem. To do this, using the capability approach and a qualitative
fieldwork, we propose a conceptual framework to rethink and redefine the phenomenon, in order to:
i) link the problem with social justice and with vulnerability; ii) broaden the spectrum of causes and
link them with personal, social, environmental and structural issues; iii) understand the consequences
as the deprivation of a series of capabilities, operations and agency that prevent people from living
the life they value. Moving towards this broader understanding is relevant, as the first step to design
more effective policies aligned with the perceptions and aspirations of people in fuel poverty.

Keywords: fuel poverty, capability approach, bottom-up experience, agency, energy justice.
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1
Introduccion

La preocupacion por la pobreza energética esta recientemen-
te ganando atencién en las esferas de la Academia, la politica y la
indignacion social a lo largo de los distintos paises de Europa (Bou-
zarovski 2014). En mayor o menor medida, todos miran y toman
como referencia el trabajo que se viene realizando desde hace mas
de veinticinco afios en el Reino Unido donde, a lo largo del tiempo,
se ha ido desarrollando investigacion al respecto acerca de su de-
finicion (Moore 2012, Thomson et al. 2016), de su medicion (Hills
2012, Liddell et al. 2012), de las implicaciones en el dia a dia de las
personas (Anderson et al. 2012, Brunner et al. 2012), del impacto
en su salud (Ormandy y Ezratty 2012, Gilbertson et al. 2012) y de
las politicas para combatirla (Bouzarovski et al. 2012, Teller-Elsberg
et al. 2016).

No obstante, a pesar de que ampliamente se ha demostrado
cuales son las consecuencias de la pobreza energética en la vida
de las personas, no son muchos los estudios que la vinculen con
un problema de injusticia social (encontramos las mas claras re-
ferencias en la creciente bibliografia sobre «Justicia Energética»,
liderada por Walker y Day 2012, Sovacool y Dworkin 2015). Tam-
poco es facil encontrar estudios que reflexionen sobre sus causas,
entendiéndolas desde una perspectiva mas compleja y sistémica.
De igual manera, existen relativamente pocas investigaciones que
aborden la pobreza energética desde andlisis cualitativos donde se
conceptualice el fendmeno desde la perspectiva de las personas
que sufren el problema (Middlemiss y Gillard 2015).

Por todo ello, nuestro punto de partida en este articulo es su-
gerir que la manera actual en la que se esta interpretando la pobre-
za energética es limitada, pues no se aborda o visibiliza aspectos
fundamentales de su naturaleza: por un lado, la conceptualizacion
actual no evidencia explicitamente que se trate de un problema
complejo de injusticia social causado, en gran medida, por cuestio-
nes estructurales; por otro lado, tampoco se construye en torno a
un trabajo cualitativo que recoja directamente las percepciones y
aspiraciones de las personas en situacion de pobreza energética.
Consideramos que explorar cdmo se concibe la pobreza energética
dese la perspectiva de las personas que sufren el problema es re-
levante para comprender la complejidad del fendmeno con mayor
profundidad y con mas matices, como paso previo y necesario para
poder disefar politicas efectivas para combatir el problema.

Para ello, en el epigrafe 2 tomamos como marco conceptual el
enfoque de capacidades, liderado por el economista y filésofo Amar-
tya Sen (1993, 1999, 2002) y posteriormente por la filésofa Marta
Nussbaum (2000, 2003, 2006) y un amplio abanico de investigado-
res (Alkire 2002, Robeyns 2005, Crocker 2008). Este enfoque pone
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en el centro de cualquier fin y proceso la expansion de las capa-
cidades y la agencia de las personas. Ha tenido gran relevancia e
impacto en la evaluacion de procesos de desarrollo y ha sido am-
pliamente utilizado en el ambito de la pobreza. Claros ejemplos de
ellos son el conocido Indice de Desarrollo Humano y los informes
del Programa de las Naciones Unidas para el Desarrollo (PNUD),!
ambos inspirados en este enfoque.

Siendo que el objetivo de esta investigacion es avanzar hacia
una mejor comprensién del fendémeno —al conectarlo con la cues-
tion de la justicia social e incluir la vision de las personas que sufren
el problema—, consideramos que este constituye un marco apro-
piado por su propia razén de ser: poner en el centro a las personas,
a sus aspiraciones y a la ampliacion de sus libertades, con el fin de
promover y respetar valores basicos e intrinsecos de justicia social.

En el epigrafe 3 explicamos la metodologia del trabajo de cam-
po desarrollado, con el que se recoge la realidad de la pobreza ener-
gética en la ciudad de Valencia, en Espafia. Se basa en entrevistas
semiestructuradas, observacién participante y revision documental.
Consideramos que el caso de estudio es relevante puesto que: a)
el fendmeno se empezd a visibilizar en Espana hace relativamente
poco (a partir de 2012) y no existe todavia mucha reflexién al res-
pecto; b) en general, se estan tomando los mismos discursos de
Reino Unido e Irlanda, de manera acritica; ¢) existen también, no
obstante, casos en los que los marcos de abordaje del fendmeno
han tomado un cariz mas critico, fruto del momento de indignacién
ciudadana y de crisis social, econdmica y politica (Tirado Herrero y
Jiménez Meneses 2016); d) puesto que aun se estd construyendo
el concepto en el imaginario colectivo de la sociedad espafiola, este
puede resultar un momento clave para contribuir a que el fendmeno
de la pobreza energética se comprenda de una manera mas amplia
y compleja.

En el epigrafe 4 tomamos como referencia los elementos del
enfoque de capacidades presentados en el marco tedrico para com-
prender, de manera mas amplia, el fendmeno de la pobreza ener-
gética, desde la perspectiva de las personas que sufren el proble-
ma. Tras este analisis, proponemos un marco conceptual con el que
se sugiere evolucionar en tres aspectos en relacion con la manera
convencional de entender la pobreza energética: a) modificar su
nomenclatura y los elementos centrales de la definicién, b) leer las
causas desde una vision mas critica y estructural y ¢) caracterizar
las consecuencias de una manera mas amplia que recoja las aspi-
raciones de las personas que sufren el problema.

Fruto de todo ello, proponemos una nueva definicion con la
que se reinterprete el fendmeno de manera mas completa y com-
pleja. Finalmente, en el epigrafe 5 cerramos el articulo con las , ,
1 Veéase, por ejemplo, PNUD

conclusiones. (2011), centrado en los
desafios globales de
sostenibilidad y equidad.
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2
Elementos tedricos

2.1. Elementos tedricos de la bibliografia sobre
pobreza energética: nomenclatura, causas y
consecuencias

Relatamos en este epigrafe cuales son los principales debates en
relacion con cédmo se esta definiendo la pobreza energética, cudles
se estan remarcando que son sus causas, cuales sus consecuencias
y cudles estan siendo las principales medidas que se estan tomando
para combatirla.

La pobreza energética (PE) fue definida por primera vez por
Brenda Boardman (1991) en el Reino Unido como la «incapacidad
[para un hogar] de obtener una cantidad adecuada de servicios de
la energia por el 10 % de la renta disponible». Desde el principio
se excluyo del analisis los costes de un hogar en energia destinada
a otros usos como, por ejemplo, el transporte. Basandose en esta
primera aproximacién, en 2001 en el Reino Unido se planted una
«estrategia de pobreza energética», en la cual se vinculaba dicho
umbral de gasto con un régimen de temperatura adecuado segun la
Organizacion Mundial de la Salud (OMS). La definicion entonces se
amplié a «incapacidad [para un hogar] de satisfacer [en el hogar]
un régimen térmico de la vivienda adecuado (21 °C en la sala de
estar y 18 °C en el resto de estancias, propuesto por la Organi-
zacion Mundial de la Salud) a una cantidad adecuada de servicios
de la energia por el 10 % de la renta disponible» (BERR 2001). La
anterior definicion, planteada en clave de temperatura/ingresos, ha
evolucionado a lo largo de los afios hasta llegar a hablar, en lugar
de temperatura, de servicios energéticos: «La pobreza energética
ocurre cuando un hogar no puede pagar los costes de los mas ba-
sicos servicios energéticos, para proveerse de calefaccion, ilumina-
cion, cocina y uso de electrodomésticos» (Boardman 2010).

A pesar de la evolucion en los ultimos afios de la nomenclatura y
definicion de la pobreza energética, en la gran mayoria de los casos,
los conceptos clave en torno a los que se formula siguen siendo la
baja temperatura, los bajos ingresos del hogar o los servicios ener-
géticos insuficientes.

Aungue son escasos los estudios que abordan la pobreza ener-
gética desde un posicionamiento normativo mas firme, si existen
algunos estudios, como los de Sovacool y Dworkin (2015) y Walker
y Day (2012), en los que se plantean, de manera explicita, que la
pobreza energética es un problema de injusticia social. Esta idea
es fruto de una propuesta tedérica mas amplia en la que se define
el marco conceptual para la «justicia energética». Walker y Day
(2012) lideraron esta rama de la bibliografia y definieron la «injusti-
cia energética» como un problema complejo que implica una injus-
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ticia no Unicamente distributiva —équién tiene qué?—, sino también
de reconocimiento —injusticia como falta de reconocimiento de las
diferencias, necesidades especificas y vulnerabilidades de deter-
minados colectivos— y de procedimiento —injusticia como acceso
desigual a la informacion y a la participacion real en procesos de
toma de decision—. Sovacool y Dworkin (2015) desarrollaron unos
criterios? como marco de referencia para tomar decisiones desde
una perspectiva de justicia energética. La edicion especial en la re-
vista Local Environment, coordinada por Hall et al. (2013), aglutind
las principales conexiones entre energia y equidad, justicia y vulne-
rabilidad. Desde entonces, en nuevos estudios se han desarrollado
dichas conexiones (Heffron et al. 2015, McCauley et al. 2013), para
una revision de la bibliografia (Jenkins et al. 2016).

Este articulo parte de esta Ultima corriente de la bibliografia
sobre justicia energética y, en concreto, del articulo seminal de Day
et al. (2016), en el que se inicia el debate para utilizar el enfoque
de capacidades para una mejor comprension del fendmeno de la
pobreza energética.

En relacién con las causas, en la bibliografia dominante se iden-
tifica la combinacion de tres factores principales: a) disposiciéon de
bajos ingresos, b) incremento en los precios de la energia, c) resi-
dencia en viviendas con baja calidad de eficiencia energética. Estas
tres causas fueron inicialmente propuestas por Boardman (1991),
ampliamente aceptadas por el resto de académicos, como se de-
muestra en la primera edicién especial sobre pobreza energética
publicada en Energy Policy (Boardman 2012), y fueron relativamen-
te poco debatidas o cuestionadas a medida que la investigacion
ha ido avanzando, como se puede apreciar en la reciente edicién
especial de la revista Indoor and Built Environment (Ambrose y
Marchand 2017). No obstante, algunos estudios si han contribuido
a anadir, ademas, otros factores adicionales, como el hecho de re-
querir necesidades energéticas por encima de la media; por ejem-
plo, debido a la densidad de habitantes del hogar (Bouzarovski y
Cauvain 2016) o por enfermedad (Snell et al. 2015). Otros factores
adicionales que han sido nombrados en la bibliografia han sido la
cuestion de no disponer de ahorros y de vivir en régimen de alqui-
ler, hecho que limita a las personas a realizar mejoras energéticas
en su vivienda (Ambrose 2015, Boardman 2010), o practicar habitos
poco eficientes por desconocimiento sobre el tema (Love y Cooper
2015). Por ello, consideramos que la combinacion de las tres cau-
sas expuestas, a pesar de ser las mas ampliamente utilizada, es en
gran medida limitada, puesto que no visibiliza otras cuestiones que
también generan pobreza energética.

Para completar la definicién de las causas, consideramos que
la propuesta de Bouzarovski y Petrova (2015) es un buen punto
de partida; por ello, sera la que tomaremos como orientacién para
entender mejor, desde la perspectiva de las personas, las causas
que provocan pobreza energética. En esta propuesta se plantean

Su propuesta es que la justicia
energética se debe garantizar en
funcién de los siguientes
criterios: disponibilidad,
accesibilidad, proceso justo,
transparencia y rendicion de
cuentas, sostenibilidad, equidad
intergeneracional, equidad
intrageneracional y
responsabilidad.
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seis factores, entre los que se engloban las tres causas anterio-
res y, ademas, se afiladen nuevas. Son: a) accesibilidad al recur-
so limitada; b) baja capacidad de pago, debida a altos precios de
la energia y bajos ingresos, lo cual limita también la inversion en
nuevas infraestructuras energéticas; c¢) baja flexibilidad, entendida
como la capacidad de pasar de un servicio de provision energético
a otro apropiado para las necesidades del hogar; d) baja eficiencia
energética, lo cual conlleva alta pérdida de energia Gtil en el hogar
durante el proceso de conversion; e) necesidades, que suponen un
desequilibrio entre los requerimientos energéticos en el hogar y los
servicios de los que se dispone; a su vez, estas necesidades estan
moldeadas por razones sociales, culturales, econdmicas o de salud,
y f) practicas no eficientes, debido a la falta de conocimiento de
programas de apoyo o maneras de utilizar la energia de manera
mas eficiente.

Cabe remarcar que estos seis factores no son Unicamente cues-
tiones internas al hogar, sino también (y principalmente) causas ori-
ginadas por elementos externos a él.

En relacién con las consecuencias, y basandose en el trabajo
de numerosos estudios (Liddell 2012, Tirado Herrero et al. 2016,
Liddell y Morris 2010), las consecuencias de la pobreza energética
se presentan agrupadas en las siguientes:

i. Riesgos e impactos sobre la salud fisica (problemas respira-
torios, utilizacién de fuentes energéticas auxiliares con ries-
go de accidente, incendio o envenenamiento debido al mo-
noxido de carbono).

ii. Riesgos e impactos sobre la salud mental: ansiedad, aisla-
miento, exclusion social o pérdida de autoestima.

jiii. Degradacién de las viviendas.

iv. Acumulacion de deuda excesiva (el pago de facturas eleva-
das de suministro energético limita el poder enfrentarse a
otras necesidades como son la comida y el transporte).

v. Mayores emisiones de CO..

En el siguiente subepigrafe, presentamos los elementos prin-
cipales del enfoque de capacidades en los que nos basaremos para
conocer la perspectiva de las personas que sufren pobreza ener-
gética, con el fin de avanzar hacia una mejor comprension del fe-
némeno.

2.2. Elementos tedricos del enfoque de capacidades:
capacidades, funcionamientos, factores de
conversion, estructura y agencia

El enfoque de capacidades conforma un amplio marco norma-
tivo para la evaluacion y la valoracion del bienestar individual y de
las convenciones sociales, el disefio de politicas y las propuestas
sobre cambio social en la sociedad (Robeyns 2005, p. 93). El enfo-
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Concepto POBREZA ENERGETICA

Temperatura
Coste energia
Servicios energéticos

Elementos
centrales

Bajos ingresos
Causas
Alto precio de la energia

Baja eficiencia energética de
la vivienda

Riesgos e impactos sobre la salud fisica

Riesgos e impactos sobre la salud mental
Consecuencias

Riesgos e impactos econdmicos

Riesgos e impactos ambientales

Figura 1
Conceptualizacion convencional sobre la pobreza energética
Fuente: elaboracion propia basada en revision de la bibliografia.

que de capacidades en si mismo no constituye una teoria que ex-
plique la pobreza, la desigualdad o el bienestar, sino que, mas bien,
ofrece una herramienta y un marco para conceptualizar y evaluar
tales fendmenos.

De los elementos nucleares en torno a los cuales se construye
el enfoque (Robeyns 2016), tomamos, en primer lugar, la idea de
capacidades y funcionamientos.

Las capacidades se caracterizan como el conjunto de libertades
de las que gozan los individuos para llevar la vida que tienen razo-
nes para valorar (Sen 1993), para hacer aquello que quieren hacer y
para ser las personas que quieren ser (Robeyns 2005). Los funciona-
mientos son los estados de existencia y las acciones que una persona
consigue o realiza a lo largo de su vida: «las cosas que logra hacer
o ser». Los funcionamientos pueden ser actividades (como leer o
escribir), estados fisicos (como estar bien alimentado o sano),
situaciones mentales (como estar contento) o funcionamientos
sociales (como estar integrado en la sociedad). Por tanto, las ca-
pacidades son entendidas como las oportunidades o las libertades
reales que una persona tiene para lograr los funcionamientos que
valora. Segun Sen, el desarrollo se entiende como la ampliacién de
dichas capacidades, lo cual contrasta con el foco de otros enfoques
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filosoficos, cuyo énfasis se pone en promover la felicidad, los ingre-
sos, los gastos o el consumo.

Robeyns (2016, p. 406) explica que, a priori, las capacidades y
los funcionamientos se conciben desde una valoracion moralmente
neutral. Ante ello, remarca la importancia de que sean las propias
personas quienes los evallien. No obstante, puesto que no todos
los funcionamientos poseen necesariamente un valor positivo, Ro-
beyns remarca que debemos también permitir conceptualmente la
idea de la existencia de «malos funcionamientos».

Aplicando estos dos conceptos al caso de la pobreza energé-
tica, y en aras de profundizar en la comprensién del fendmeno
desde la perspectiva de las personas que lo sufren, nos pregunta-
mos: j) écudles son las capacidades que las personas valoran y de
las que estan siendo privadas a causa de la pobreza energética? y
ii) éa qué «malos funcionamientos» les esta conduciendo la situa-
cion de pobreza energética?

La segunda idea nuclear del enfoque de capacidades que toma-
mos en consideracion son los factores de conversion. El enfoque de
capacidades sugiere que las personas cuentan con distintas habili-
dades para convertir los recursos en capacidades y funcionamien-
tos. Estas habilidades estan construidas, influidas o modeladas por
los factores de conversién, que pueden ser personales (por ejem-
plo, el género, el estatus, la raza, la inteligencia, las habilidades
personales, etc.); sociales (por ejemplo, las politicas publicas, las
normas, los roles de género, las jerarquias sociales, las relaciones
de poder, etc.) y medioambientales (por ejemplo, el clima o las
condiciones geograficas). Ademas de estos factores de conversion
individuales y de la historia personal y psicoldgica individual, tam-
bién influyen las cuestiones estructurales, que son aquellas que no
resultan propias de los individuos sino del contexto social (como las
instituciones, las normas sociales y legales, el comportamiento y
las caracteristicas de otras personas, etcétera).

Para avanzar en la comprensién de la pobreza energética des-
de el punto de vista de las personas que sufren el problema, nece-
sitamos conocer como la pobreza energética influye en su set de
capacidades (sus libertades reales) y en sus decisiones para con-
vertirlas o no en funcionamientos. Para ello, necesitamos informa-
cion acerca de sus factores de conversion y de los elementos de la
estructura social. Por ello, la tercera pregunta que nos planteamos
a lo largo de la investigacién es: jii) écuales son los factores de con-
version y los elementos de la estructura que generan o acenttan el
problema de la pobreza energética?

Por ultimo, el tercer elemento nuclear que tomamos del en-
foque de capacidades es la idea de expansion de la agencia. Se
refiere a como las personas pueden modelar sus propias vidas en
funcién de los fines que desean, en lugar de ser simplemente mo-
deladas en cédmo pensar y vivir (Walker y Unterhalter 2007). Ade-
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mas, se refiere no solo a determinar la propia vida sino también a
producir cambios en el mundo (Crocker 2008), a alcanzar objetivos
de cambio hacia modelos mas justos y sostenibles mas alla del
propio bienestar individual. Si Unicamente el bienestar fuese lo im-
portante, entonces no se estaria prestando atencion a quién decide
qué es y qué no es importante o al proceso a través del cual dichas
decisiones han sido tomadas (Crocker y Robeyns 2010, p. 75). Con
el concepto de agencia, por tanto, Sen (1999, p. 281) considera a
las «personas o grupos [...] como participantes activos del cambio,
en lugar de ser receptores de instrucciones pasivos y dociles». Con
ello, Sen crea el espacio conceptual para que se pueda considerar
gue las personas persiguen no Unicamente su propio interés, sino
también objetivos altruistas. En este didlogo entre agencia y bien-
estar, por un lado, Dreze y Sen (2002, p. 288) remarcan que, «sin
libertad de agencia —la libertad de actuar como ciudadanos que
importan y cuyas voces cuentan—, las personas corren el riesgo
de vivir como siervos bien alimentados, bien vestidos y bien en-
tretenidos», mientras que, por otro lado, Crocker y Robeyns (2010,
p. 86) afirman que, «sin un adecuado nivel de bienestar, libertad
y logros, las personas son incapaces de realizar todo su potencial
como agentes».

Considerar como la idea de agencia esta o no presente en las
personas en situacion de pobreza energética contribuye a avanzar
hacia la comprension del fendmeno desde su perspectiva. Por ello,
la cuarta pregunta que nos planteamos en esta investigacion es:
iv) éen qué medida la pobreza energética afecta a la agencia en las
personas que sufren el problema?

Consideramos que explorar el set de capacidades, los funciona-
mientos, los factores de conversion, la estructura social y la agen-
cia en las personas que sufren pobreza energética nos resultan de
utilidad para avanzar hacia una mayor comprensién de la pobreza
energética, desde la perspectiva de las personas que sufren el pro-
blema.

3
Metodologia

La epistemologia que orienta el presente trabajo es interpre-
tativista, a través de la cual se asume que «la realidad no puede
ser solamente observada, sino que debe ser interpretada» (Cor-
betta 2007). Con esta eleccidn, se ha realizado una aproximacion
a la realidad estudiada para tratar de desvelar el significado que la
pobreza energética les supone a las personas afectadas por este
fendmeno en el caso de Valencia (Espana). La investigacion tiene
una vocacioén exploratoria, no orientada a obtener generalizaciones
o explicaciones, sino a contribuir a entender con mas profundidad
la realidad del fenédmeno.
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Los métodos utilizados fueron la revisidon de informacién se-
cundaria y la investigacion empirica basada en la observacién par-
ticipante y en la entrevista semiestructurada.

El analisis de la informacion secundaria abordd webs de colec-
tivos sociales que trabajan en Espafia en temas de pobreza energé-
tica, informes de investigacion, documentos legislativos sobre po-
liticas y normativas contra la pobreza energética, iniciativas para
combatirla (de ambito tanto municipal como estatal) y principales
documentales, noticias y articulos sobre pobreza entre 2014 y 2016.

La observacion participante se basé en la participacién por par-
te de la autora, desde 2014 hasta 2016, en colectivos sociales que
trabajan por la erradicacion de la pobreza energética, desde la in-
cidencia politica hasta la asistencia directa. Las evidencias empiri-
cas tomadas durante el trabajo de campo fueron recogidas bajo el
formato de notas o apuntes (en modo de cuaderno de bitacora) vy,
posteriormente, sistematizadas y analizadas. Las entrevistas se-
miestructuradas en profundidad realizadas fueron 19, distribuidas
de la siguiente manera: 10 entrevistas a personas en situacién de
pobreza energética, con perfiles diversos detallados en la tabla 1.
Con ello se aspiraba a comprender la pobreza energética desde
la perspectiva de las personas que sufren el problema. Ademas,
para comprender con mayor profundidad el contexto, las politicas
existentes y los servicios a los que las personas nos hacian refe-
rencia en sus entrevistas, en paralelo se realizaron otras nueve
entrevistas: cinco a personas expertas en el ambito de la pobreza
energética en Espafa y cuatro a cargos politicos municipales (dos
responsables del drea de energia y medio ambiente y dos respon-
sables del area de servicios sociales).

La utilizacion de los tres métodos fue Util en dos sentidos: en
primer lugar, para reenfocar la mirada a medida que se iba desa-
rrollando el trabajo de campo (por ejemplo, el analisis documental
contribuyé a definir la muestra de iniciativas en las que realizar ob-
servacion participante, a la vez que fue Util para centrar las pregun-
tas sobre intervenciones y soluciones propuestas por la Adminis-
tracién publica); en segundo lugar, fue util para triangular algunas
evidencias o percepciones con la finalidad de garantizar la validez
de los resultados.

Para el analisis de las entrevistas, se empled el software ATLAS.
ti®, que nos facilitd relacionar los contenidos de las entrevistas
con las definiciones, las causas y las consecuencias a la pobreza
energética. Para ello, se utilizé un sistema de categorias y subca-
tegorias, algunas creadas previamente y otras que fueron surgien-
do a medida que se avanzaba en el andlisis. De esta manera, los
contenidos de las entrevistas fueron agrupados por categorias y se
establecieron, a su vez, conexiones entre estas.
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N.° de Perfil de los hogares entrevistados, en situacion de pobreza
entrevista energética

Hogar de tres miembros: madre, padre e hijo (ocho afios). Los
dos adultos en situacién de desempleo desde hace siete afios

Hogar de tres miembros: madre, padre e hijo (once afios).
2 Padre incapacitado para trabajar desde hace diez afios, con un
subsidio de 395 euros/mes. Madre sin empleo

Hogar de tres miembros: madre y dos hijos (mellizos de ocho
afios). Madre sin empleo desde hace un mes y actualmente
con subsidio de desempleo. Hasta entonces, con empleo de 30
horas semanales remunerado con 560 euros/mes

Hogar de cuatro miembros: madre, padre, dos hijas (once y
quince afios). Madre embarazada de siete meses. Familia de

4 origen rumano. Ambos adultos en situacion de desempleo
desde hace cuatro meses, uno de ellos con subsidio minimo
(426 euros/mes)

Hogar de dos miembros: madre e hijo (quince afios). Familia de
origen colombiano. Madre con trabajo de una hora/dia.

Hogar de dos miembros: madre (ochenta y cinco afos) e
6 hijo. Hijo incapacitado para trabajar, con subsidio. Madre con
pensidon minima (ingresos totales alrededor de 600 euros/mes)

Hogar de tres miembros: madre, padre e hija (de seis meses).
Hogar de origen boliviano. Padre con trabajos informales

Hogar de cuatro miembros: madre, padre e hijas (de ocho y
8 doce afios). Madre con trabajo informal (500 euros/mes) y
padre en situacion de desempleo

Hogar de dos miembros: dos mujeres de mas de sesenta afios.
Sin trabajo remunerado ni cobrando ningun subsidio

Hogar de tres miembros: madre y dos hijos (cinco y ocho afos).
10 Madre sin empleo desde hace tres meses y actualmente con
subsidio de desempleo

Tabla 1
Perfiles de los hogares entrevistados

4
Analisis y discusion de resultados

En este andlisis exploramos el caso desde el enfoque de capa-
cidades (2.2), con el proposito de avanzar hacia una mayor com-
prensién y vincularlo a una cuestidn de injusticia social; a tal efec-
to, se incluye la perspectiva de las personas que sufren pobreza
energética. Ello nos permitira presentar una conceptualizacion del
fendmeno que va mas alla de los conceptos «clasicos» presentados
en el subepigrafe 2.1.
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4.1. Evolucionando en la nomenclatura
y los elementos centrales

Una de las primeras evidencias con las que nos encontramos a
lo largo de la investigacion fue el hecho de que no todas las perso-
nas que, a priori, se encontraban en situacion de pobreza energéti-
ca se sentian comodas bajo esta etiqueta, puesto que la propia pa-
labra «pobreza» llevaba embebida, en la mayoria de las ocasiones,
un marcado caracter estigmatizante. Por un lado, a algunas perso-
nas entrevistadas —principalmente, aquellas que se encontraban
en situacién de exclusion social mas aguda— no les preocupaba
especialmente que se les considerase en situacion de pobreza:

A mi, mira, no me da verglienza de nada. ¢Pobreza? Pues pobreza,
pues si, la verdad (E.4).

¢Pobreza energética? iLo que tenemos es pobreza de todo! (E.9).

Sin embargo, por otro lado, otras personas, a pesar de encon-
trarse en situacion de imposibilidad o dificultad de poder satisfacer
sus necesidades energéticas, no se sentian representadas por el
concepto de «pobreza energética»:

Pobreza energética..., en definitiva, pobreza..., suena feo, muy feo [...].
Lo de pobreza energética es que no nos gusta reconocerlo. Vulnerabilidad
si que estaria yo mas de acuerdo. Define mejor la situacién del grupo, o
de mi entorno. Yo creo que vulnerabilidad es impresionante la que hay en
general (E.3).

Ello nos invitd a pensar que el motivo podia ser el de no querer
formar parte de un determinado grupo, por las connotaciones so-
ciales y personales que ello implicaba. Este fue un matiz importan-
te, puesto que permitié diferenciar dos tipos de colectivos:

e Personas que se encontraban en situacion de exclusién so-
cial desde hacia un largo periodo de tiempo.

¢ Aquellas que habian pasado recientemente a encontrarse en
situacion de vulnerabilidad energética, debido a cambios so-
brevenidos en una serie de factores. En los ultimos afos se
habian visto con dificultades para hacer frente a los suminis-
tros energéticos, por factores sobrevenidos (pérdida de tra-
bajo, nacimiento de un nuevo miembro de la familia o reagru-
pacion familiar por motivos de desempleo, subida drastica o
progresiva del precio de la electricidad o del gas, etcétera).

Especialmente para el segundo colectivo, que respondia al pro-
totipo de clase que ha entrado recientemente en una espiral de
empobrecimiento, tenia sentido hablar de «vulnerabilidad», lo cual
permitia apelar a la idea de que se trata de un fendmeno dindmico,
del que «se entra y se sale» con mayor frecuencia que en otras
dimensiones de la pobreza (como, por ejemplo, la pobreza eco-
ndémica). En la mayoria de los casos conocidos tras la observacién
participante y en cinco de los nueve casos entrevistados, este no
habia sido un problema habitual del hogar desde siempre, sino que
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se habian visto en dicha situacién en las Ultimas etapas por factores
sobrevenidos.

Esto tiene, a su vez, implicaciones para el disefio de las politi-
cas publicas (qué discursos manejan o déonde y con qué lenguaje se
difunden las ayudas sociales). En el caso de estudio, encontramos
gue existia un programa de ayudas para el pago de dos facturas
energéticas titulado «ayudas para pobreza energética». Las entre-
vistas desvelaron que no estaba acudiendo un determinado grupo
de personas (con dificultades reales para hacer frente a sus fac-
turas energéticas) por el mero hecho de no sentirse etiquetadas
como «pobres energéticos».

En términos del enfoque de capacidades, se puede afirmar que,
en estos casos, desempefian un rol relevante los factores de con-
version social referentes a las jerarquias sociales, asi como unas
politicas publicas que no se formulan teniendo en cuenta la existen-
cia de dicha jerarquia y normas sociales. Ello supone una barrera
para que personas que estan sufriendo el problema lo admitan, lo
hagan visible y puedan acceder a opciones para combatirlo.

Las personas entrevistadas si explicaban que la pobreza ener-
gética les impedia llevar una vida digna. Su justificacién se basaba
en ejemplos de mayor complejidad (explicados mas detalladamen-
te en el subepigrafe 4.2) que iban mas allad de la baja temperatura
de su hogar o la dificultad de pagar los servicios energéticos. Aun-
gue no de manera literal, en sus discursos si vinculaban la pobreza
energética con una cuestion de injusticia social. Esta ultima idea
estuvo mas presente en los discursos de politicos/as y expertos/as
con mayor conciencia social, asi como en aquellas personas que de-
mostraron tener mas agencia y sentir menos culpa, ya que estaban
convencidas de que el problema resulta estructural.

4.2. Causas: avanzando hacia factores mas
estructurales

A lo largo del estudio de caso comprobamos que, mas alla de
las tres causas convencionales (bajos ingresos, altos precios de la
energia y baja eficiencia energética de la vivienda), emergieron
ademas otros factores que clasificamos en virtud de las seis cau-
sas propuestas por Bouzarovski y Petrova (2015) (entre las que
se incluyen las tres causas convencionales y, ademas, se afaden
nuevas) —accesibilidad al recurso, baja capacidad de pago, baja
flexibilidad, baja eficiencia energética, necesidades y practicas—.
Identificarlos a través de la realidad de las personas que sufren
pobreza energética nos facilitd una comprensién mas amplia de
dichas causas que pueden impulsar al hogar a entrar en situacion
de vulnerabilidad energética y, a la vez, nos ayudd a visibilizar su
vinculo con cuestiones tanto propias de las personas (factores de
conversién personales) como externas (factores de conversién so-
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ciales y medioambientales) y estructurales. Presentamos a conti-
nuacion dicho analisis.

En relacion con la categoria de accesibilidad al recurso, se vio
gue, generalmente, el problema no residia tanto en dificultades para
acceder a él (seria el caso de lugares aislados donde no alcanzase el
tendido eléctrico) sino en la desconexidn forzada de dicho recurso.
Por tal motivo, una cuestién que se manifesté importante en el pro-
blema de la pobreza energética, como su causa generadora, fue la
relativa a la facilidad de desconexidn del recurso, principalmente en
el caso de la electricidad. Vinculado a esta causa, a lo largo de las
entrevistas se destacd el hecho de que las principales compafiias
energéticas eran muy estrictas en los plazos que requerian para
el pago de las facturas, sin hacer excepciones o modificar el pro-
tocolo para aquellos hogares con dificultades especiales. También
se enfatizd la presencia de amenazas que sufrian las personas
por parte de las compafias eléctricas, y como ello se traducia en
un sentimiento de ansiedad y miedo. Ademas, el hecho de que,
para cortar la luz, no fuese necesario acceder al interior del hogar
(el corte se realizaba en los contadores, los cuales se ubican en
espacios comunitarios) suponia que la gente priorizaba el pago
del recibo de la electricidad, aunque ello implicase dejar de pagar
otros servicios, como el gas, el agua, el alquiler o la alimentacion
digna. También los elevados precios que suponia la reconexidn al
suministro, en el caso de la electricidad, se manifestaron como un
elemento afiadido de presidn para priorizar el pago del recibo de
la electricidad:

Como el gas no lo pueden cortar si yo no estoy en casa, pues no les
dejo entrar en casa; nunca abro la puerta. Dejo de pagar esa factura y
pago la de la luz y asi evito el corte y, sobre todo, el sobrecoste de volver-
me a conectar (E.5).

En varias situaciones en las que el corte ya habia tenido lugar,
algunas personas optaron por la opcién de la conexién ilegal, aun-
que este hecho les suponia, para algunas, un conflicto moral.

El factor disponer de baja capacidad de pago nos evidencio la
multidimensionalidad y la complejidad con que la pobreza ener-
gética se enraizaba con otras dificultades, ya que no disponer de
capacidad de pago suficiente para cubrir los recibos energéticos
derivaba, a su vez, en otros problemas como tener que elegir entre
pagar el recibo de uno u otro suministro (verse ante la dificultad de
priorizar suministros basicos, como el agua o la vivienda); entrar
en espirales de endeudamiento progresivo; tener que pedir ayuda,
bien a través de las organizaciones sociales, bien a través de algun
familiar o amigo, y sufrir la preocupacién y la angustia de que el
problema se repitiese constantemente todos los meses («La luz no
te da un respiro» [E.1]). A la opinidon compartida del elevado precio
del recurso —si se tiene en cuenta de que se trata de un bien basi-
co— se le afadia constantemente la denuncia generalizada de que
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también eran elevados los precios de cualquier gestion relacionada
con dicho servicio (reconexién o intereses de demora):

Cada vez debes mas dinero; cada vez los intereses son mayores. Si te
cortan la luz, tienes que pagar luego el reenganche, que es carisimo v,
entonces, aln debes mas... Es una espiral sin salida, una bola que se hace
grande y grande (E.7).

El factor de baja flexibilidad (entendida como la dificultad para
cambiar su situacién energética a otra de mayor calidad) fue otra
de las cuestiones que dificultaba a las personas en situaciones de
pobreza energética tomar medidas para salir de ella. Algunas de las
causas identificadas fueron en viviendas de alquiler, por la falta de
voluntad por parte de la persona propietaria para cambiar electro-
domésticos a otros mas eficientes o para modificar titularidades de
contratos o tarifas; por la falta de capacidad de pago para poder
hacer frente a mejoras orientadas a disminuir el consumo o el cos-
te; por la imposibilidad de optar por fuentes de energia autosufi-
cientes, como la solar fotovoltaica, debido a la complejidad de las
regulaciones actuales, y por el inexistente apoyo financiero para
optar a ello.

Como refuerzo de los discursos teoricos, en las entrevistas
realizadas se manifestaron expresamente las dificultades afadidas
gue suponia el hecho de vivir en una vivienda con bajos indices de
eficiencia energética:

La casa es muy antigua, de esas de techos altos... y, vamos, estd que
se cae [...]. Tiene las ventanas en muy mal estado: son de madera, tienen
agujeros y no cierran bien. En invierno pasamos mucho frio (E.2).

Asimismo, se evidencié que esta causa va mas alla de tal y
como se concibe en los discursos convencionales, cuyo foco se pone
en la eficiencia energética de la vivienda. Las evidencias mostraron
qgue el problema no se limitaba Unicamente a la cuestién de la en-
volvente de la vivienda, sino que, en muchas de estas situaciones,
los electrodomésticos de los que se disponia eran electrodomés-
ticos antiguos o econdmicos, con bajas prestaciones de eficiencia
energética y, por tanto, altos consumos: frigorificos antiguos, tele-
visores de tubo, hornillos eléctricos en casos de cortes de suminis-
tro de gas, calefactores de aire, etcétera.

El trabajo de campo realizado evidencié también la existencia
de multitud de realidades y necesidades especiales en el seno de
cada hogar, que debian ser tenidas en cuenta como posibles vecto-
res generadores de pobreza energética. Algunos ejemplos de estas
necesidades especiales —que, a su vez, se traducian en causas
que generaban vulnerabilidad energética— podian ser: un miembro
del hogar que requeria un aparato especial de respiracién asistida
durante la noche, un hogar numeroso o con nifios/as, un hogar
compuesto por personas de distintos nucleos familiares (pisos com-
partidos) con habitos y horarios de consumo distintos o un hogar
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donde todos sus miembros estaban en paro y, por tanto, pasaban
la mayor parte del dia en casa:

Mi madre esta enferma y hace treinta afios que no sale practicamente
de casa... Ella se pone la tele; si, esta todo el dia encendida..., pero es que,
claro, no tiene otra cosa... Si ya le quito eso, équé le queda? Pero una
pregunta: eso égasta mucho? Es de las teles esas antiguas (E.6).

De igual manera, a lo largo de toda la investigacidn se constaté
que unas practicas energéticas poco eficientes aumentaban consi-
derablemente la vulnerabilidad del hogar, y se vio que ello era debido
al desconocimiento generalizado sobre educacion energética. Algunos
ejemplos fueron: no entender los conceptos de la factura, no conocer
ni saber planificar sus propios patrones de consumo y los de su ho-
gar, desconocer las posibles ayudas como el bono social, rechazar el
pago de servicios por desconocimiento o miedo a la estigmatizacién,
etc. Las practicas agresivas de algunas compafiias energéticas, como
quitar el contador sin previo aviso o cortar la luz en invierno, también
generaron situaciones de vulnerabilidad.

Todo ello puede ser entendido como parte de las practicas so-
ciales asociadas con el consumo de energia, las cuales estan embe-
bidas en la configuracion material, tecnoldgica y relacional del lugar
y el momento temporal determinado (Walker 2015). Como Shove y
Walker (2014) plantean, las practicas sociales estarian modelando
las demandas energéticas en el hogar y estarian influyendo en lo
que se considera necesario (por ejemplo, disponer de Internet),
normal (por ejemplo, tener un televisor o aceptar que la compafiia
energética no preste facilidades para entender los conceptos de
las facturas ni las opciones para minimizar su importe) o estigma-
tizante (por ejemplo, dormir con animales para pasar menos frio o
mandar a tus hijos a ducharse a casa de la vecina).

Explorar el contexto social y los factores de conversidn socia-
les, personales y medioambientales ha sido Gtil para desvelar las
evidencias que se acaban de presentar, las cuales ayudan a matizar
y completar las seis causas principales.

Como factores de conversion sociales destacan, principalmen-
te, las politicas insuficientes e inadecuadas, que permiten los plazos
estrictos e inflexibles para el corte de suministro; el elevado precio
de las gestiones; la desproteccién del consumidor vulnerable frente
al casero/a o las politicas para promover inversiones en eficiencia
energética, que resultan incompatibles con la realidad de las perso-
nas en situacion de pobreza energética.

El andlisis de los factores de conversidén personales ha permi-
tido identificar la importancia del estatus social de la persona que
sufre el problema: por ejemplo, si es alguien que, hasta el momen-
to, habia estado socialmente ubicado en una clase media-alta, tiene
menos habilidades para manejarse dentro del sistema de ayudas
sociales, pero tiene mas facilidad para apoyarse econdmicamente
en sus redes sociales o para encontrar un empleo que reduzca su
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vulnerabilidad. La capacidad de razonamiento légico y de proce-
samiento de la informacion influye, a su vez, en las opciones para
comprender las facturas energéticas, saber realizar los tramites
para contratar servicios mas econdmicos o planificarse los consu-
mos bajo criterios de eficiencia.

En el caso de estudio, explorar los factores de conversion me-
dioambientales nos permite entender que, al tratarse de una zona
de clima mediterraneo tradicionalmente calurosa, el parque de vi-
viendas estad compuesto, en general, por edificios con bajo aislante
térmico, frios en invierno y calurosos en verano, hecho que acentua
una de las seis causas («baja eficiencia energética»).

Finalmente, el andlisis de la estructura (o contexto social) ha
identificado, ademas, otros elementos externos que han sido evi-
denciados como causas relevantes del problema de la pobreza
energética. Aunque sobrepasa el objeto de este articulo, breve-
mente se pueden citar algunas causas propias del modelo energé-
tico espanol, como la complejidad del mercado eléctrico, los altos
precios de la energia o la dificultad de promover fuentes de energia
autonomas. Se deducen, ademas, otras causas de calado estruc-
tural que van mas alld del modelo energético, como lo son el alto
indice de desempleo; la mercantilizacion de otros bienes, como el
agua, el gas o la vivienda; la baja calidad energética del parque de
viviendas, o los estigmas sociales y culturales que bloquean a las
personas al borde de la pobreza energética y los arrastran a ocultar
y, por ende, enraizar su problema.

4.3. Consecuencias:
de pasar frio a no vivir una vida digna

A lo largo del analisis, se identificaron las consecuencias de la
pobreza energética y se comprobd que tiene sentido englobarlas
bajo la constataciéon de que la pobreza energética impedia a las
personas llevar una vida digna que merezca la pena ser vivida,
puesto que /) les suponia la privaciéon de una serie de capacidades,
ii) las impulsaba a realizar funcionamientos no deseables vy ijii) limi-
taba su agencia.

La privacion de una serie de capacidades se explica en la me-
dida en la que el hecho de hacer frente a los elevados costes de
la energia (pese a los inmensos esfuerzos en reducir al maximo el
consumo energético) restaba recursos para poder expandir capaci-
dades como, por ejemplo, tener una vida saludable; disfrutar de un
hogar digno; frenar el empeoramiento de enfermedades crénicas
(asma, artritis, reumatismo o cardiovasculares); poder cocinar y ali-
mentarse correctamente; seguir los ritmos de estudio sin dificultad;
no tener dificultades para costear la compra de medicamentos o
incluso mantener tratamientos que supongan conexion a la luz, o go-
zar de seguridad en el hogar, lo que minimiza el riesgo de incendios
o electrocuciones:
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Hemos ido a visitar a gente y, mas de una vez, nos hemos encontrado
casas donde se les ha cogido fuego, y tienen la cocina quemada o parte
de alguna habitacién..., porque utilizan hornillos de esos de gas viejos o
velas (entrevista a una trabajadora social).

Asimismo, algunas personas destacaban también la privacion
de capacidades como afiliacién y vivir en comunidad, pues manifes-
taban pudor ante el caso de que algun conocido entrase en su casa
y descubriese la situacion en la que vive. Ello pone de manifiesto una
de las mayores barreras del problema: su invisibilidad, por tratar-
se de un fendmeno eminentemente doméstico y que, ademas, esta
afectando a poblacion que, con anterioridad a la crisis, se habia con-
siderado en situacién de exclusion social. Con ello, se reforzaban las
sensaciones de ansiedad, de estigma, de aislamiento y de depresion.

Esta privacion de capacidades los obligaba a adaptarse a nue-
vos habitos o, dicho en términos del enfoque de capacidades, a
realizar funcionamientos no deseables. En la mayoria de los casos,
estos giraban en torno a reducir el consumo o0 a aprender a vivir
sin él: por ejemplo, no encender nunca las luces o utilizar linter-
nas; ducharse con agua fria, en casa de familiares y amigos o en
instalaciones municipales; estar fuera de la casa la mayor parte del
tiempo; ir por la casa con mantas; dormir varias personas o incluso
con los animales domésticos en una cama para pasar menos frio,
0 encender velas y braseros, que son peligrosos y contaminantes.
Junto a estas, se adoptaban también estrategias para disminuir los
gastos econdmicos, como conectarse a la luz de manera ilegal, no
pagar otros recibos como el alquiler o el agua o dejar de disfrutar
del ocio que se valora.

La mayoria de las evidencias nos mostraban que las personas en
situaciéon de pobreza energética entraban, en general, en un estado
de aislamiento y ansiedad que les dificultaba actuar y generar un
cambio en su situacion. En otras palabras, les limitaba la expansion
de su agencia:

Es que, cuando le pasa a un amigo, tu haces lo que haga falta, mueves
cielo y tierra y te indignas..., pero, cuando te pasa a ti, te bloqueas. No
sabes qué hacer. éComo he llegado aqui? Y te quedas ahi en casa parada
y a oscuras, sin hacer nada, pensando que es culpa tuya (E.10).

Contribuian a limitar esta agencia sentimientos generados por
la situacion de pobreza energética, como la ansiedad o el miedo
(por la llegada del préximo recibo, por abrir la puerta por si vie-
nen a cortar el agua, por descolgar el teléfono por si la llamada es
para reclamar la deuda) o como la culpa y la verglienza (por no
poder pagar los recibos, por no poder proporcionarles a los hijos
una alimentacion equilibrada, por pedir a las companias eléctricas un
fraccionamiento de los pagos o por acudir a los servicios sociales o
a entidades para pedir apoyo). Entre las personas que eran mas
conscientes de que la problematica resulta sistémica, los senti-
mientos que emergen son de enfado, rabia e indignacién, primero
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hacia las compafiias energéticas por los precios encarecidos y la
falta de simplicidad de las facturas eléctricas y, después, hacia
las instituciones publicas por la falta de soluciones aterrizadas a las
realidades diferenciadas de cada persona.

En cualquier caso, ninguna de las personas entrevistadas re-
conocid que participase en iniciativas de denuncia o incidencia po-
litica ni apenas se encontraron personas en situaciéon de pobreza
energética a lo largo de la observacion participante en espacios de
movilizacién ciudadana. Unicamente se reconocieron discursos mas
criticos (que cuestionaban las causas estructurales del sistema que
las han empujado a la situacion de pobreza energética) en aquellas
personas que, a su vez, estaban vinculadas, de alguna manera, al
tejido asociativo de la ciudad. Ello nos lleva a pensar que, como en
otros aspectos, también en el caso de pobreza energética la agen-
cia se refuerza a través de la participacién ciudadana. El bajo nivel
de bienestar por la privacidon de capacidades enumeradas, asi como
los sentimientos de bloqueo, ansiedad, miedo, verglienza y culpa,
dificultan esta implicacion.

Algunas de estas consecuencias podrian verse solucionadas
aumentando los recursos econdmicos. No obstante, el enfoque de
capacidades nos permite desvelar un espectro mas amplio de pri-
vacion de capacidades y agencia, lo cual nos hace poner en valor la
necesidad de promover —ademas de recursos econdmicos— otras
cuestiones fundamentales como la libertad de participacion y los
canales adecuados para ella o la promocién de normas sociales y
habitos que impliquen corresponsabilidad y permitan dignificar a
personas en situacion de pobreza energética.

4.4, Propuesta de tres traslaciones:
avanzando en la definicion

El analisis realizado nos permite proponer una evolucion de la
manera actual como se estd comprendiendo la pobreza energética
(figura 1). Esta nueva propuesta de conceptualizacién, recogida en
la figura 2, ubica el problema como una cuestién de injusticia social
y estad construida en funcion de las visiones y percepciones de las
personas que sufren el problema. Sugerimos, en primer lugar, pa-
sar de hablar de pobreza energética a vulnerabilidad energética y
enfatizar la idea de que se trata de una injusticia social que impide
a las personas llevar una vida digna.? En segundo lugar, se amplia
la perspectiva de las causas que generan la situacién de vulnera-
bilidad energética, lo que refuerza el argumento de que, mas alla
de las causas individuales de los hogares (factores de conversion
personales), existen también factores sociales, medioambientales
y causas estructurales profundas sobre las que se sostiene el fe-
nomeno. Finalmente, se agrupan las consecuencias de la pobreza
energética bajo una vision centrada en la expansién de las capaci-
dades, funcionamientos y agencia de las personas.

3 De esta manera, tal y como se
ha explicado en el epigrafe 2.1,
asumimos las propuestas de
autores como Sovacool y
Dworkin (2015), Walker y Day
(2012) o Bouzarovski y Petrova
(2015) y contribuimos a la
corriente de la bibliografia que
ya actualmente esta conectando
la vulnerabilidad energética con
cuestiones de justicia.
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CONCEPTUALIZACION PROPUESTANUEVO

CONVENCIONAL MARCO CONCEPTUAL
Concepto POBREZA ENERGETICA VULNERABILIDAD ENERGETICA
Bl ’ Temperatura :> Injusticia social
CIIentos Coste energia Necesidades energéticas para llevar una vida
centrales - L di
Servicios energéticos 12na
Baios i Facilidad de desconexion Baja eficiencia energética
ajos ingresos
Causas Alfo precio de Ia enersia |:> Escasa capacidad de pago Necesidades especiales
Baja eficiencia energética de Baja flexibilidad Practicas sociales
la vivienda ‘—\;—’
Factores de conversion
Sociales, Personales y Causas estructurales
Medioambientales
Riesgos e impactos sobre la salud
fisica
Riesgos e impactos sobre la salud . . . . .
Dificultad o imposibilidad de expansion de una serie de
. mental . ; . . )
Consecuencias |:> capacidades, funcionamientos y agencia que permiten a
Riesgos e impactos econdmicos las personas llevar la vida que tienen razones para valorar
Riesgos e impactos ambientales
Figura 2

Propuesta para transitar hacia un marco de analisis de la vulnerabilidad energética, basado en el enfoque de capacidades
Fuente: elaboracion propia.

La definicion sugerida se concibe
como complementaria a las
definiciones ya existentes en la
bibliografia britanica; en
concreto, con la definicién de
vulnerabilidad energética
propuesta por Bouzarovski y
Petrova (2015) y con

la definicién de pobreza
energética desde el enfoque de
capacidades propuesta por Day
et al. (2016) (ambas explicadas
en el subepigrafe 2.1 del
presente articulo). Es nuestra
intencion partir de estas
propuestas y contribuir a
enriquecerlas con evidencias
empiricas del caso espafiol, que
confirman la nociéon de
vulnerabilidad energética y la
comprensién del fenémeno
desde la complejidad que aporta
la mirada del enfoque de
capacidades.

En la figura 3 se resumen las evidencias encontradas tras la
aplicacién al caso de estudio del marco conceptual propuesto.

Lo expuesto anteriormente nos demuestra que la pobreza ener-
gética es una realidad compleja que va mas alla de la incapacidad
de pagar los recibos energéticos y de pasar frio o calor, pues impide
a las personas desarrollar una vida plena y digna. Por todo ello,
creemos que es relevante avanzar hacia una definicién que visua-
lice estas cuestiones y, de esa manera, reconocer su importancia
pues, siguiendo a Day et al. (2016, p. 261), «diferentes definiciones
de pobreza energética implican diferentes asunciones de cuales son
sus causas Yy, como consecuencia, ello conlleva diferentes politicas
y medidas de intervencion».

Una potencial propuesta* para reinterpretar el fendmeno desde
una mirada mas amplia podria ser la siguiente:

Se entiende por vulnerabilidad energética la dificultad de disfrutar de
los servicios energéticos necesarios que permitan a las personas vivir una
vida digna y que merezca la pena ser vivida. Se trata de una cuestion de
injusticia social, modelada por factores sociales, personales y medioam-
bientales (como las politicas, las jerarquias y los circulos sociales, la edad,
las habilidades personales, las necesidades energéticas especiales o la cli-
matologia) que, en gran parte, estd provocada por causas derivadas del
modelo energético (como los elevados costes, la estricta regulacion de
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Conceptoy

Necesidades energéticas para llevar una

; 2 tipos de colectivos:
VULNERABILIDAD ENERGETICA + Ensituacion de precariedad desde hace un largo periodo de tiempo =
Injusticia social profundizacion de la pobreza

+ Ensituacion de precariedad recientemente, por motivos energéticos y

elementos centrales

vida digna otros factores sobrevenidos = empobrecimiento clase media
e Escasa . . . N . L
Eacilldad_ fle capacidad de l}a_jfl Baja eﬁ’ ¢ N d Pricticas
esconexion flexibilidad energética especiales sociales
* Plazos de + Obligacion de + Dificultad en + Viviendas + Hogares en + Dificultad
pago estrictos clegir qué régimen de construidas desempleo comprension
e inflexibles recibo no pagar tenencia en sin criterios de « Empleos con facturas
* Presencia de - Endeudamiento alquiler eficiencia remuneracion + Desconocimie
amenazas progresivo *+ Reticencia a + Viviendas es nto pricticas
« En « Solicitar ayuda cambio de deterioradas insuficientes eficiencia
electricidad: para el pago titularidades + Electrodomés- + Necesidad de energética
desconexion « Presién repetida en el contrato ticos antiguos pasar gran
sin necesidad (mensual) = necesario ¥ econdmicos parte del
de entrar en el « Elevado precio para bono = poco tiempo en
hogar del recurso social eficientes casa
* Situaciones de | | Elevado precio * Imposibilidad « Hogares con
conexion de las gestiones de optar por hijos/as
ilegal e fuentes de MEDOLES
tocma * Viviendas
autoproducida habitadas por
z : 2-3 familias ,
-2}
=
=
© Factores Internos Factores Externos
« Intrinsecos a la realidad del hogar (capacidad + Modelo Energético espaiiol:
de pago, necesidades, practicas, habitos, etc). « Oligopolio; complejidad del mercado
eléctrico; escaso apoyo para el
desarrollo de nuevas instalaciones de
energias renovables; inexistencia de
politicas para abordarla, etc.
* Otras causas estructurales:
* Desempleo; mercantilizacion de
servicios basicos; calidad energética del
parque de viviendas; normas y/o
estigmas sociales y culturales; etc.
Dificultad para vivir una vida digna
Privacion de capacidades = funcionamientos no deseables
»  Alimentacion = No comer poder comer caliente
*  Educacion = Modificar habitos y lugares de estudio
*  Salud Fisica = Pasar frio v calor. Enfermar. Posibilidad de incendios por velas o electrodomésticos en
z mal estado
E *  Salud Mental = Ansiedad, Miedo, Culpa, Vergiienza
g *  Vivienda < No poder pagar alquiler = riesgo de desahucio. No invertir en mejoras = deterioro
Q vivienda
<] »  Ocio = No poder disfrutar del ocio que valoran (ver TV y ordenador, salir con amigos/as, etc)
8 »  Relaciones sociales — Ej: vergiienza por invitar a conocidos/as a casa
Limitacion de la expansion de agencia:
*  Bloqueo, ansiedad, miedo, culpa, vergiienza =>debilitan la capacidad de las personas para implicarse
en espacios de incidencia y generar cambios
*  Enfado, rabia, indignacion = generan frustracion y desconfianza en posibles cambios a futuro
Figura 3

Marco conceptual aplicado al caso de Espafia

Fuente: elaboracion propia.
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desconexiodn, la complejidad del mercado o la falta de transparencia), asi
como del contexto estructural mas amplio (como el alto indice de desem-
pleo; la mercantilizacidon de otros bienes como el agua, el gas o la vivien-
da; la baja calidad energética del parque de viviendas, o los estigmas
sociales y culturales).

Aun conscientes de que esta definicidn, por ser mas compleja
que las utilizadas hasta el momento, puede ser menos Uutil para
medir o monitorizar la pobreza energética, si consideramos que
es valida y apropiada para avanzar hacia una mejor comprension
del fendmeno y evidenciar, de manera mas clara, que se trata de
un problema de injusticia social que debe ser abordado de manera
prioritaria.

5
Conclusiones

En concreto, este trabajo nos permite avanzar hacia una mejor
comprensiéon del problema de la pobreza energética y ha evolucio-
nado en los términos en los que se define la pobreza energética, en
las causas que se le atribuyen y en las consecuencias originadas.
Utilizando los elementos centrales del enfoque de capacidades, he-
mos explorado estas cuestiones desde la perspectiva de las perso-
nas que sufren el problema, para respondernos a las preguntas que
nos plantedbamos acerca de qué consecuencias tenia la pobreza
energética en las capacidades, funcionamientos y agencia de las
personas, y cuan influyentes eran los factores de conversién y la
estructura social. Todo ello nos ha permitido construir un marco
conceptual para reinterpretar y redefinir la pobreza energética, de
manera que se aborden y visibilicen algunos de los aspectos funda-
mentales de la pobreza energética.

En primer lugar, nos ha permitido corroborar la idea de que
se trata de un problema de injusticia social, mas bien identificada
con la vulnerabilidad que con la pobreza en si, pues esta afectando
también a personas que no se consideran en situacién de pobreza
«al uso», sino que representan a una clase media vulnerable a en-
trar en situacion de precariedad debido a sus condiciones energé-
ticas. Factores de conversion como las jerarquias, el estatus o las
normas sociales contribuyen a invisibilizar esta realidad.

En segundo lugar, nos ha permitido completar, matizar y con-
cretar las causas que la generan, partiendo de que estas son diver-
sas, complejas e interconectadas y van mas alla de las tres causas
convencionales (bajos ingresos, altos precios de la energia y baja
eficiencia energética de la vivienda). A su vez, el andlisis visibilizé el
vinculo de la pobreza energética con cuestiones tanto propias de las
personas (estatus social, edad, necesidades energéticas, inteligen-
cia, habilidades, etc.) como externas (politicas, normas, jerarquias,
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climatologia, etc.) y estructurales (modelo energético, desempleo,
austeridad, crisis, etcétera).

Finalmente, ha contribuido a comprender las consecuencias de
la pobreza energética desde la visidon de la privacién de una serie
de capacidades y funcionamientos (relacionadas con la alimentacion,
la educacion, la salud fisica, la salud mental, la vivienda, el ocio y
las relaciones sociales) y la dificultad para ejercer la agencia de las
personas.

Consideramos que el ejercicio realizado para comprender con
mayor profundidad la complejidad del fendmeno es relevante, como
paso previo y necesario para poder disefiar politicas efectivas que
respondan a las necesidades y aspiraciones reales de las personas
que sufren pobreza energética. Como primera aproximaciéon para
dichas recomendaciones politicas, sugerimos dos ideas generales:
la primera, animamos a adoptar una narrativa mas critica y politi-
zada, en cuyo centro esté garantizar una vida digna y haga visible
las causas estructurales del problema. Ello contribuiria a desplazar
el foco de responsabilidad mas alld de los hogares, permitiria te-
ner un mayor alcance para apelar y movilizar conciencias (incluso
de quienes no se encuentran en situacion de pobreza energética)
y estaria contribuyendo a un cambio de valores y asunciones. En
segundo lugar, recomendamos adoptar un enfoque multidimensio-
nal, que implique el disefio de politicas en todas las dimensiones
afectadas por la pobreza energética, al incorporar cuestiones no
Unicamente de salud, sino también de educacién, inclusion social o
expansién de agencia.
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Abstract

Community consultation prior to large-scale land acquisitions (LSLA) is a cornerstone that jus-
tifies the portrayal of projects as partnerships or land grabs. This study focuses on one of the coun-
tries most targeted by LSLA in the last decade, namely, Mozambique. We examine the legal and
theoretical bases that support community consultations and analyse their corresponding everyday
practices in Mozambique. The article argues that, although the existence of these participatory fo-
rums is inspired by normative ideals of popular deliberation, the prevailing practices in these spaces
are diametrically opposed to deliberative foundations and values. As shown in this study, this mis-
match between theory that is institutionalized in legal frameworks and practice derives largely from
the interplay of hierarchical relations anchored in, inter alia, formal and customary ethnically based
realms, gender disparities, and livelihood orientations. A core argument of the article is that any
attempt to ameliorate these practices must consider critical insights regarding the centrality of en-
hancing social equality and inclusion in participatory spaces —challenges that are immense in places
marked by deep structural inequalities.

Keywords: consultation, deliberative democracy, large-scale land acquisition, land grabbing, land
rights, Mozambique.

Resumen

La consulta con la comunidad antes de las adquisiciones de tierras a gran escala (LSLA) confor-
ma la piedra angular sobre la cual se justifica la representacion de proyectos como asociaciones o
la toma de tierras. Este estudio se centra en uno de los paises con mas LSLA en la ultima década, a
saber, Mozambique. Examinamos las bases legales y tedricas que apoyan las consultas comunitarias
y analizamos sus correspondientes practicas cotidianas en Mozambique. En el articulo se sostiene
gue, aunque la existencia de estos foros participativos se inspire en ideales normativos de delibera-
cion popular, las practicas predominantes en tales espacios se muestran diametralmente opuestas a
fundamentos y valores deliberativos. Como se expone en el estudio, este desajuste entre la teoria
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institucionalizada en los marcos juridicos y la practica deriva, en gran medida, de
la interaccion de relaciones jerarquicas ancladas en las esferas étnicas formales y
consuetudinarias, las disparidades de género y los medios de subsistencia. Un argu-
mento central del articulo es que, en cualquier intento de mejorar dichas practices,
se han de considerar aspectos criticos relacionados con la mejora de la igualdad
social y la inclusion en espacios participativos —desafios inmensos en lugares mar-
cados por profundas desigualdades estructurales.

Palabras clave: consulta, democracia deliberativa, adquisiciéon de tierras a gran
escala, apropiacion de tierras, derechos a la tierra, Mozambique.

1
Introduction

The most recent decade has seen an unprecedented number
of large-scale land acquisitions (LSLA) in the Global South, particu-
larly in Sub-Saharan Africa, targeting a vast array of sectors (e.g.,
agriculture, forestry, and mining). Although the majority of projects
are of an extractivist character —i.e., involving «the extraction of
natural resources, in large volume and intensity, mainly to be ex-
ported as raw materials» (Gudynas 2015, p. 13)— and have been
historically accompanied by social and environmental costs at the
local level, the current wave is considered a potential driver of local
development (Von Braun and Meinzen-Dick 2009). Local consulta-
tions, through which affected communities may establish dialogue
with investors and make gainful decisions about the exchange of
their land, are a key enabler of mutually beneficial agreements and
have therefore been institutionalized in national and international
frameworks.

In Mozambique, one of the countries most frequently target-
ed by recent LSLA, a World Bank study has estimated that LSLA
amounted to 2.67 million hectares between 2004 and 2009 (Dei-
ninger & Byerlee 2011, p. 62), whereas data from the Land Ma-
trix (2017) suggest that LSLA accounted for 2.43 million hectares
between 2004 and 2014. Considering that approximately 80 % of
Mozambique’s economically active population is engaged in agricul-
ture, the processes through which large parcels of land are conced-
ed to investors have fundamental implications for the future of rural
livelihoods (FAO 2016).

Community consultations seem to be a major (if not the sole)
novel aspect in processes of LSLA in Mozambique. No attempts to
consult communities were made in colonial Mozambique as Portu-
guese monocultures partly reliant on coerced African labour evicted
smallholders from the most fertile lands (Roesch 1991, pp. 252-
253; Bowen 2000, pp. 28-36). Likewise, after independence, the
government of the Frente de Libertagdo de Mogambique (FRELIMO),
aligned with Soviet ideas, allocated the best lands to state farms
and promoted the communalization of agricultural production in a
top-down fashion (Bowen 2000, pp. 48-57). Since the liberalization
of Mozambique’s economy in the late 1980s, new participatory pro-
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cedures have emerged, from multi-level elections to local commu-
nity consultations (Canhanga 2009). The latter are meant to mim-
ic ideal archetypes of deliberative democratic processes that have
become increasingly popular in the last three decades, in line with
efforts to expand and deepen citizen participation.

Despite an increasing amount of literature on LSLA, no sin-
gle overarching study has been devoted to analysing consultations.
Thus, in the current body of literature, this novel forum for par-
ticipation is not addressed in a comprehensive way that promotes
the understanding of researchers, practitioners, and policy-mak-
ers involved in the discussion or the implementation of community
consultations. Our study addresses this gap in the literature as it
seeks to a) identify the everyday practices in consultations between
investors and communities in Mozambique and b) analyse these
practices in relation to their theoretical basis of deliberative deci-
sion-making, which is increasingly institutionalized in international
and national legislative frameworks.

The research questions that have guided our study are as fol-
lows. 1. What are the everyday practices underpinning consultation
processes? 2. How do these practices correspond to their legal and
theoretical precepts? 3. How do these practices affect the delibera-
tive potential of these forums?

To answer these questions, our study builds on a critical read-
ing of a wide range of secondary material (i.e., previous research,
reports, and legal public documents). In addition, we utilize prima-
ry material from fieldwork in 2013 and 2017 in the Lower Limpopo
Valley, where a Chinese company was in the process of occupying
20,000 hectares of land previously used by smallholders. Fieldwork
consisted of 213 structured interviews (the analysis of which is pre-
sented in Porsani et al. 2017) and a series of semi-structured in-
terviews and focus group discussions upon which this study draws.
Semi-structured interviews were conducted with non-governmen-
tal organizations, company representatives, and local governmental
and traditional authorities. Focus groups were conducted with in-
dividuals who had lost or were about to imminently lose land (i.e.,
who had fields in the area targeted by the investor). To reach per-
sons who had lost land, we relied on a civil society organization
that advocated for farmers’ land rights (Forum of the Gaza NGOs,
or «Fonga»), visited the areas surrounding the newly ploughed Chi-
nese fields, and approached a site where fields had been allocated
to some of the affected farmers.

This article is organized as follows. In the next section, we
present the international framework and the Mozambican legisla-
tion on consultations in LSLA along with the main ideas of and crit-
icism to deliberative theory that inspired these legal frameworks.
These theoretical bases are important to the extent that they con-
stitute the normative basis sustaining consultations, establish the
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archetype of these encounters, and create particular expectations
for them. In the two sections thereafter, we present the way these
ideals are expressed in the everyday practices underpinning con-
sultations in Mozambique and analyse their conformance to what is
legally required as well as what is posited by, and challenging to,
deliberation. We assess these everyday practices based on a vast
literature review and our own case study material. Our analysis
reveals a multitude of factors that shape consultation processes,
in which hierarchical relations between, inter alia, formal and cus-
tomary ethnically based realms along with contextually meaningful
social identities such as gender defy the deliberative aspiration of
these forums. Our findings reiterate the view of consultations as
processes in which formal or substantial exclusion prevails despite
their sound theoretical and legal basis. Following our analysis of
everyday practices, complexity is added as we present understud-
ied cases in which material or immaterial community gains emanat-
ed from consultations and discuss proposals from civil society to
improve these unequal encounters. Finally, we conclude by stress-
ing that only critical engagement with the challenges of achieving
deliberation in places marked by deep structural inequalities can
inform understandings and prospects of LSLA as coercive or con-
sensual processes.

2

International and national frameworks
on community consultation and their
theoretical basis

Following the most recent global food crisis of 2007-2008,
sizeable land acquisitions in the Global South were reported (Grain
2008; Deininger & Byerlee 2011). These land acquisitions are often
referred to, particularly by critical voices, as land grabs (Li 2011;
Borras et al. 2013). Although definitions of land grabbing may vary,
they usually allude the land dispossession of inhabitants of the Global
South due to national or international investors’ purchasing or long-
term leasing (usually of 30 to 99 years) of the «best» areas (with
regard to irrigation potential, proximity to markets and availability of
infrastructure) (Zoomers 2010; Cotula 2011; Deininger 2011).

The first international attempt to instate community consul-
tations prior to LSLA was conducted in 2009 under the «principles
for responsible agricultural investment that respects rights, live-
lihoods and resources», or PRAI (FAO et al. 2009). In 2012, the
«voluntary guidelines on the responsible governance of tenure of
land, fisheries and forest in the context of national food security»,
or VGGT, were formulated (FAO 2012). More recently, the «princi-
ples for responsible investment in agriculture and food systems»,
or RAI, were approved (CFS 2014).
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These principles and guidelines are part of the push for inter-
national codes of conduct to govern transnational investments in
ways that craft «win-win» development outcomes (Borras & Franco
2010). These instruments extol the promotion of commercial farm-
ing as essential to close the productivity gap between African agri-
culture and the rest of the world where the Green Revolution mate-
rialized in addition to the potential of investments to improve local
access to capital and technology, create employment, enhance the
livelihoods of smallholders and vulnerable groups, promote partic-
ipation and inclusiveness, and eradicate poverty (FAO et al. 2009,
pp. 1-2; CFS 2014, pp. 3-4). As highlighted by Borras and Franco,
these codes do not question «the variable kinds of development
that may be envisioned by communities [...] [but presuppose] a cer-
tain vision of successful national capitalist economic development,
along with an implicit belief that rural poverty is the result of poor
developing countries’ failure to follow this particular path» (Borras
& Franco 2010, pp. 510-511).

The question is accordingly not if but how LSLA should occur.
Instatement for community consultation does not emerge in a leg-
islative vacuum but builds on broader bodies such as the «Universal
Declaration of Human Rights» (UN General Assembly 1948), which
affirms that no one shall be arbitrarily deprived of his/her prop-
erty and that everyone has the right to an adequate standard of
living,! and, more specifically, the «Indigenous and Tribal Peoples
Convention» (ILO 1989), and the «United Nations Declaration on
the Rights of Indigenous Peoples» (UN 2007). The latter adjudicate
people’s right to lands, territories and resources that have been
traditionally occupied? along with the centrality of free, prior, and
informed consent on matters that affect them.® Accordingly, the
international legal framework enshrines people’s right to determine
their own priorities for the process of development* and claims that
when faced with proposals for extractive activities in their lands,
potentially affected peoples should be consulted with the objective
of achieving agreement on the sharing of benefits from these activ-
ities or, at least, fair compensation for eventual damages.®

In a similar vein, the previously mentioned PRAI, VGGT, and RAI
instruments proclaim that consultation with communities should
occur prior to decision-making, should be organized in a climate of
trust, and should comprise ongoing dialogue. Information should
be made available on which communities can evaluate the propos-
al and understand their rights; procedures should be clarified and
formulated to minimize elite capture and to allow the manifestation
of the voices of vulnerable groups; decisions should be documented
in a formal record, and means to monitor and enforce agreements
as well as to resolve disputes should be defined (FAO et al. 2009;°¢
FAO 2012;” CFS 2014).8

The rhetoric of this international framework is in line with Mozam-
bique’s land legislation, which has been praised as one of «the most

Universal Declaration of Human
Rights, Articles 17 and 25.
Indigenous and Tribal Peoples
Convention, Articles 14 and 15;
United Nations Declaration on
the Rights of Indigenous
Peoples, Article 26.

Indigenous and Tribal Peoples
Convention, Article 16; United
Nations Declaration on the
Rights of Indigenous Peoples,
Articles 10, 18, 19, 20, and 32.
Indigenous and Tribal Peoples
Convention, Article 7; United
Nations Declaration on the
Rights of Indigenous Peoples,
Articles 3 and 23.

Indigenous and Tribal Peoples
Convention, Articles 6 and 16;
United Nations Declaration on
the Rights of Indigenous
Peoples, Articles 10, 19, 20, 28,
and 32.

Principles for responsible
agricultural investment that
respects rights, livelihoods and
resources, Principles 3 and 4.
Voluntary guidelines on the
responsible governance of
tenure of land, fisheries and
forests in the context of
national food security, Principles
3B.6, 9.9, and 12.5-12.10.
Principles for responsible
investment in agriculture and
food systems, Principle 9.
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National Policy on Land, Section
1V, point 18.

Land Law, Article 3.

Land Law, Articles 12 and 13.
Technical Annex to the Land
Law Regulation, Article 1.
Land Law, Article 15.
Constitution of the Repubilic,
Article 109.

Constitution of the Republic,
Article 111.

Land Law, Article 16.
Constitution of the Repubilic,
Article 36.

Land Law, Articles 10 and 12.
Land Law, Article 16.

DUAT (Direito de Uso e
Aproveitamento da Terra)
literally means the «Right to
Use and Benefit from the
Land».

Land Law, Articles 13 and 14.
Land Law, Article 11.

promising legal frameworks in Sub-Saharan Africa» (Kloeck-Jenson
2000). Accordingly, the National Policy on Land has attempted to
reconcile private investments with the fight against poverty (Mo-
zambican Republic 1995). It specifies that it is the interest of the
State to «ensure the rights of the Mozambican people over the land
and other natural resources, as well as promote investment and
the sustainable and equitable use of these resources»® (Mozam-
bican Republic 1995). To ensure these outcomes, Mozambique’s
1997 Land Law (which replaced the previous Land Law of 1979 and
its Regulation of 1986) maintained all land, as well as all natural
resources, under the ultimate property of the State,'° but recog-
nized the legality of customary land rights'! and rights over land
occupations exceeding ten years (i.e., «good faith occupation»)?
- conditions that can be attested through verbal testimonies!®* (Mo-
zambican Republic 1997). These assertions were corroborated by
the latest Mozambican Constitution, which reiterated state owner-
ship of all land** and the rights acquired through inheritance or oc-
cupation®® (Mozambican Republic 2004). Additionally, the Land Law
declared equal land rights for men and women,*® gender equality
that was reaffirmed by the latest Constitution!” (Mozambican Re-
public 1997; 2004).

These dual assertions (i.e., that customary forms of land ac-
cess are valid and that women and men should have equal land
rights) are by no means harmonious. Customary land rights vary
throughout Mozambique largely due to ethnic traditions. In the
southern and central zones, patrilocal residence customs prevail,
and land inheritance follows a patrilineal mode; in the north, matri-
local residence customs prevail, and land inheritance follows a mat-
rilineal mode (Vijfhuizen & Waterhouse 2001, pp. 266-269). These
differences imply that, despite contextual exceptions, women in the
southern zones tend to have weaker control over land, particularly
in situations of divorce or widowhood (Vijfhuizen 2001, pp. 89-91).

Notwithstanding this contradiction between the formal and cus-
tomary systems, the official recognition of customary forms of land
access and of gender equality constitutes legal benchmarks that
support the understanding of Mozambique’s land framework as ex-
emplary in the African context, particularly in terms of safeguard-
ing communities’ rights in relation to external investment interests.
Consequently, according to the Land Law, men and women —as
individuals or collectives—® have the right to obtain «land use ti-
tles»® known as DUATs?® (Mozambican Republic 1997). Although
the acquisition of these titles is not a requirement for communities
or their members,?! they are compulsory for investors who want to
secure land access?? (Mozambican Republic 1997).

Specifically, the Land Law determines that the title release to
investors is dependent on the approval of the local district admin-
istrator, which may be given after consultation with communities to
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confirm that the requested land has no occupants?® (Mozambican Re-
public 1997). The regulation of the Land Law states that, if the land is
occupied, common work should be carried out involving different parts
(members of the local government, the investor, and the potentially
affected local community) with the goal of defining the terms of part-
nership between the investor and the community?* (Mozambican
Republic 1998; 2010a). Recently, three specific procedures were
legally instated: consultations should occur in at least two meetings
held 30 days apart;?® one copy of the minutes of the consultation
should be given to the community;?¢ and the district administrative
authorities should state the consultative procedures to safeguard
the effective participation of community members?” (Mozambican
Republic 2011). The minutes of the consultations, along with com-
plementary documents (among which is an «exploration plan»),2®
should then be submitted to the appropriate state organ,?® which
may issue a provisory authorization of two to five years3® (Mozam-
bican Republic 1997; 1998). If the exploration plan is followed (a
judgment that should be done by the «Cadastral Services»),?! the
authorization or DUAT may be extended to 50 years with possible
renewal;3? otherwise, it should be revoked?® (Mozambican Republic
1997; 1998).

According to these regulations, consultations preceding LSLA
constitute the forum where communities decide whether to cede
land to investors and the terms of eventual concessions. There is,
however, one exception to these two scopes: when the government
deems the land in question to be of national interest. In such case
(according to the Law of Territorial Planning, the Regulation of
Relocation Process due to Economic Activities, and their related
regulations and directives), involuntary land expropriation is legally
recognized (Mozambican Republic 2007; 2008; 2010b; 2012; 2014).
In these circumstances, communities do not hold the right to refuse
the project or the ceding of their land. However, they do hold the
right to information,3* participation,*® and fair compensation that
should enable the establishment of life standards equal to or
better than the previous ones3® (Mozambican Republic 2007; 2008;
2010b; 2012; 2014). Consultations in contexts of involuntary land
expropriation constitute a central forum where affected communities
should be able to discuss and negotiate compensatory measures of
their choice®” (Mozambican Republic 2007; 2008; 2014). At least
four public consultations should be held®*® (Mozambican Republic
2012; 2014).

This Mozambican legal framework is aligned with the interna-
tional ideals of local participation through consultations as key en-
ablers of consensual outcomes that should be beneficial to all parts
involved or, at least, not detrimental to any of these parts. Such
correspondence is further substantiated by Mozambique’s declared
view of consultation as «a very important procedure [...] that brings
closer different interests, creates an environment for negotiation,
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39 Technical Directive to the
Process of Elaboration of
Resettlement Plans, point 4.

[and] enables the discussion and impartial analysis of diverse as-
pects [...]»*° (Mozambican Republic 2014).

The Mozambican and international frameworks’ prescriptions
for community consultation have not emerged in a theoretical vac-
uum. On the contrary, they are part of (and institutionalize) ideals
of popular deliberation that aim to deepen citizen participation. The
deliberative trend that began to gain traction from the 1980s has
been propelled not only by the perceived need to create spaces
for interaction between different actors (e.g., communities, social
movements, national and international non-governmental organi-
zations or NGOs, private enterprises, and formal state structures)
but also by growing attention to new modes of decision-making in
which individuals can be actively involved rather than passive sub-
jects. These developments are closely linked to growing concerns
with the legitimacy of decisions from, as well as the efficiency of,
elitist Schumpeterian models of democracy in which «democracy is
seen as a competition among elites, with ordinary people having a
say only at election times» (Dryzek 2010, p. 23).

The terms «deliberative», «participatory», and «radical» are often
used interchangeably by scholars to underscore a normative view of
democratic processes in which participants, as equal citizens, rea-
son and engage in a mutually respected debate. As formulated by
Cohen and Fung,

citizens should have greater direct roles in public choices or at least enga-
ge more deeply with substantive political issues and be assured that offi-
cials will be responsive to their concerns and judgements [...] radical de-
mocrats emphasize deliberation. Instead of a politics of power and
interest, radical democrats favour a more deliberative democracy in which
citizens address public problems by reasoning together about how best to
solve them —in which no force is at work, as Jirgen Habermas said, «ex-
cept that of the better argument» (Cohen & Fung 2004, pp. 23-24).

Consequently, inclusion, equality, reason, and commitment to a
common good rather than bargaining for self-interest are viewed as
the foundations of deliberation. In this sense, popular deliberation
is intrinsically linked to the free and equal exposition and appraisal
of different views in processes whose outcomes can be deemed
legitimate to the extent that «all those subject to them have [had]
the right, capacity, and opportunity to participate» in their making
(Dryzek 2010, p. 21). In addition to strengthening the legitimacy
of decision-making, some deliberative democrats suggest that de-
liberation, by allowing the appraisal of different perspectives and
knowledges, tends to produce better decisions and performs better
at solving problems than its alternatives (Bohman 2006; Lande-
more 2014).

Deliberative processes have been increasingly incorporated
in policy- and decision-making throughout the world as preferred
best practices underpinning support for decentralization and ac-
counts of political legitimacy (Sass & Dryzek 2014, p. 5; Lalander
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2016). Nonetheless, as deliberative ideals are institutionalized and
enacted, experiences reveal the challenges of ensuring some of
the most central fundaments or requisites of deliberation, namely,
inclusion and equality (Gambetta 1998; Parkinson 2006; Karpowitz
et al. 2009; Sass & Dryzek 2014; Abdullah et al. 2016). Accordingly,
critical voices note the utopian character of deliberation in the face
of inherent power asymmetries within any group and the partiali-
ty of forums that inevitably exclude, formally or substantially, the
most disenfranchised voices, legitimizing the status quo (Sanders
1997; Young 2001). Through this critical lens, deliberative pro-
cesses stand accused of working in potentially undemocratic ways
by «discrediting on seemingly democratic grounds the views of
those who are less likely to present their arguments» (Sanders
1997, p. 349).

In the following sections, we will analyse the manifestation of
deliberative ideals in the context of LSLA in Mozambique. Based
on a literature review and a case study analysis, we scrutinize the
everyday practices that prevail around consultations and discuss
their correspondence to their legal precepts and deliberative fun-
daments.

3

What do we know about the conundrum
of community consultations in LSLA in
Mozambique?

Before we begin this section, we would like to clarify that our
analysis is not restricted to any particular type of project since the
legal precept of community consultation is overarching and appli-
cable to any land investment (e.g., related to agriculture, agro-live-
stock, forestry, and the mining sector).

Although there are examples in which no form of community
consultation occurred (Hanlon 2004; Akesson et al. 2009; Mata-
vel et al. 2011), in most cases, meetings seem to occur prior to
LSLA (Norfolk & Tanner 2007). The practice of holding only one
(often short) consultation was widespread until 2011, when a min-
isterial decree required investors to hold at least two sessions with
communities.*® These encounters among communities, representa-
tives from the government, and representatives from the company
contribute to validating the perception of the legality of land deals
in conformance with international and national legal frameworks.
Nonetheless, although legislation has made strides in the materiali-
zation of meetings, its implementation remains limited by everyday
practices that jeopardize deliberation. These practices, schema-
tized in Figure 1, imply that consultations irremediably corroborate ~ ** LomPEmenationto e
land concessions. Article 1. '
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Figure 1
Everyday practices within community consultations that lead to land being ceded to investors

41 Principles for responsible

agricultural investment that
respects rights, livelihoods and
resources, Principle 3;
Voluntary guidelines on the
responsible governance of
tenure of land, fisheries and
forests in the context of
national food security, Principle
12.11; Principles for responsible
investment in agriculture and
food systems, Principle 9; Law
of Territorial Planning, Article
21; Regulation of the Law of
Territorial Planning, Articles 10,
69 and 71; Regulation of
Relocation Process due to
Economic Activities, Article 14;
and Technical Directive to the
Process of Elaboration of
Resettlement Plans, point 2.3.

As noted by Tanner & Baleira (2006), the initial meeting often
serves to determine a date for the subsequent meeting, which
stresses positive aspects such as job creation and infrastructure
instead of providing factual information on the project’s characteristics
and expected impacts (Waterhouse et al. 2010; Andrew & Van
Vlaenderen 2011). These meetings are held with the main purpose
of obtaining corroborative signatures on agreements that are vague
and oftentimes contradictory (German et al. 2015; Milgroom 2015).
This means that as a matter of rule and despite a substantial legal
framework on communities’ right to information,*! as an integral part
of informed consent, communities rarely know «who the investor is;
what the planned investment will be [...]; what land the investor has
requested [...]; or how the planned investment will impact the [...]
the community» (Knight 2010, p. 140).

The suppression of central project information severely com-
promises communities’ deliberative capacity since one cannot de-
liberate something that one does not understand. Deliberation thus
assumes that individuals have sufficient knowledge about the issues
under consideration (Cohen & Fung 2004, p. 27). Access to infor-
mation and accurate data has been problematized by scholars who
are critical of deliberation in inevitably plural communities since
inequality of information (and of the ability to process it) tends to
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be the rule rather than the exception in decision-making processes
(Sanders 1997, pp. 351-354; Przeworski 1998, p. 145).

In theory, and in line with the international framework and Mo-
zambican legislation, in addition to providing affected communities
with an understanding of the project, consultations should allow
for «effective» and «meaningful» participation of individuals and
groups, «negotiation», and «impartial analysis».*> Dynamics that
limit these processes seem to derive from investors’ and govern-
mental authorities’ attempts to simplify and speed procedures
while complying with traditional forms of decision-making. Accord-
ingly, most (if not all) meetings occur, at least initially, only with the
village leadership vested in the figure of the chief and individuals
close to him who give their consent without conversing with other
community members (Borras et al. 2011; Fairbairn 2013).

Despite recognition that consultations should account for ex-
isting power imbalances and strive to reduce elite capture,*® the
chiefs’ prompt approval is often explained in terms of the seizing
of private benefits, such as gifts, food, money, favours, and work
positions (Baleira & Buquine 2010; Fairbairn 2013). However, there
is also evidence that chiefs perceive that they were not given the
option of refusing the deal (Milgroom 2015). With the knowledge
that investors’ plans are endorsed by higher authorities, local chiefs
are certainly aware of the relationships at stake and are wary of the
eventual implications of their own positioning.

Another way of approaching the lack of direct community
engagement is in terms of «who appoints whom» as legitimate
decision-makers or, in other words, who is responsible for the
selective involvement of particular individuals in consultations. It
is often noted that investors accompanied by government officials
first address community leaders (Otsuki et al. 2017). However, in
most cases, this seems to be the result of local chiefs’ self-selection
since the praxis is that, when different projects arrive in communities,
the people who come forward are, as a matter of rule, the chief and
his mates (Wragham 2004). The rootedness of this practice in long-
standing forms of decision-making exemplifies how «culture meets
deliberation» and shapes «the way political actors engage one
another» in more or less overt deliberative forms (Sass & Dryzek
2014, p. 20). Decision-making in rural Mozambican communities
has been centralized in the figure of the village chief. This feature
was strengthened by the colonial system of leadership co-optation
through indirect rule and by the reinstated relationship of local
authorities with the FRELIMO government (West & Kloeck-Jenson
1999; Bowen 2000, pp. 47-49). Exploitative as they may be in
some cases (such as when using their privileged position to garner
personal benefits), they also serve important roles of community
cohesion and conflict resolution that are usually perceived locally
as more legitimate than alternatives emanating from the formal
governmental realm (West & Kloeck-Jenson 1999).

42

43

Indigenous and Tribal Peoples
Convention, Article 6; Principles
for responsible agricultural
investment that respects rights,
livelihoods and resources,
Principle 4; Voluntary guidelines
on the responsible governance
of tenure of land, fisheries and
forests in the context of
national food security, Principles
3B.6, 9.9, and 12; Principles for
responsible investment in
agriculture and food systems,
Principle 9; Complementation to
the Regulation of the Land Law,
Article 6; Technical Directive to
the Process of Elaboration of
Resettlement Plans, point 4.
See also Indigenous and Tribal
Peoples Convention, Article 6.
Principles for responsible
agricultural investment that
respects rights, livelihoods and
resources, Principle 4.2.2;
Principles for responsible
investment in agriculture and
food systems, Principle 9.
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Complementation to the
Regulation of the Land Law,
Article 6.

Universal Declaration of Human
Rights, Article 2; Constitution of
the Republic, Article 36.
Universal Declaration of Human
Rights, Preamble; Principles for
responsible investment in
agriculture and food systems,
Principle 3; Voluntary guidelines
on the responsible governance
of tenure of land, fisheries and
forests in the context of
national food security, Principle
3B.4; Land Law, Article 16.

As a consequence of this intra-community power asymmetry,
even when the community as a whole is invited to meetings, the
voice of the chief and voices endorsing his words are the voices
raised (Otsuki et al. 2017). When community members are present,
women are usually absent even though their livelihoods are propor-
tionally more dependent on land (Waterhouse et al. 2010; Porsani
et al. 2017). These meetings are generally poorly attended even
when the project is expected to affect a large number of people
(Tanner & Baleira 2006).

Although the power emanating from the chief’s authority seems
to be a central factor in the absence of women’s and other possibly
divergent voices in consultations, it is not the sole reason. In one
case, a woman reported that the views of the younger male popu-
lation who were interested in employment had prevailed (Matavel
et al. 2011). In general, the voices of those who expect to gain from
the land deal predominate (such as tractor drivers and skilled work-
ers), to the detriment of those who are likely to lose from it (such
as women, farmers, and charcoal producers) (Waterhouse et al.
2010; Hanlon 2011). Furthermore, meetings at which governmental
authorities are present tend to be associated with the leading par-
ty FRELIMO (Wragham 2004). Thus, non-exclusive social identities
or standpoints based on a combination of factors (such as gender,
age, ethnicity, livelihood or class, and political inclination) interact
to validate some voices while silencing others.

The above practices withstand the specific legal requirement for
«consultative procedures to safeguard the effective participation of
the community»,** more general premises of equality,** particularly
gender equality,*® and the expectation that diversity in deliberative
processes should be conducive to decisions that are valuable or
beneficial to the community as a whole. This epistemic value is
usually explained in terms of the wider variety of perspectives that
deliberation can accountforincomparisontoits alternatives (Bohman
2006; Landemore 2014). Nonetheless, the Mozambican experiences
of community consultations indicate that intra-community diversity
and divergence work against the most disenfranchised parts in a
context where deliberative processes fail to include, formally or
substantially, the perspectives of all affected groups.

Although deliberative democrats do not deny the existence of
self- or group interests, they tend to emphasize the difference be-
tween decisions made in private spheres and those made in public
spheres and the congruency of rationality with political values (such
as fairness, liberty, equal opportunity, public safety, and common
good), which leads to public «decisions that are not simply a prod-
uct of power and interest» (Cohen & Fung 2004, p. 26). As Esterling
et al. (2015, p. 530) remind us, divergence and disagreement are
expected in any deliberative process since, «with no disagreement,
reasons need not be offered nor considered». Nonetheless, these
processes require that participants «listen to others who do not

WHY DOES DELIBERATIVE COMMUNITY CONSULTATION IN LARGE-SCALE LAND ACQUISITIONS FAIL... J. Porsani y R. Lalander
Revista Iberoamericana de Estudios de Desarrollo/Iberoamerican Journal of Development Studies
176_volumen/volume 7, nimero/issue 2 (2018), pp. 164-193. ISSN: 2254-2035



share their beliefs, values or interests, to engage in constructive
dialogue, to gain knowledge, and perhaps to be persuaded about
the merits of views that differ from their predispositions» (Esterling
et al. 2015, p. 529).

In a context where diversity is not a neutral attribute but
irremediably impliesinequalities, the equal treatment of participantsin
deliberative processes is severely compromised, as the Mozambican
experiences indicate. Consultations’ formal or substantial exclusion
emphasizes the importance of recognizing group-based identities
or perspectives and rendering visible intra-community power
asymmetries to counteract what scholars critical of deliberative
processes consider «a tendency» of deliberation to privilege certain
types of agendas, speeches and cultures to the detriment of those
already underrepresented, such as women, ethnic minorities, and
the poorer (Sanders 1997, p. 349; Parkinson 2006, p. 36).

In addition to power discrepancies within communities, the lack
of divergent voices in consultations seem to derive from inequali-
ties between communities and external agents (i.e., investors and
governmental authorities) (Peters 2013; German et al. 2015). The
pervasive lack of education is one of the aspects that contributes
to make community members ill equipped to negotiate on an equal
footing with the investor (Wily 2011). This unequal basis is exem-
plified by the affected individuals’ inability to grasp the real magni-
tude of thousands of hectares (Rkesson et al. 2009), their low un-
derstanding of the worthiness of the ceded land and resources and
of the consequences of the project to the existing land uses (Hanlon
2004), and their inability to evaluate the fairness of the deal (Otsuki
et al. 2017). Unsurprisingly, different cases report that communities
easily fall prey to discourses that rely on external technology that is
not understood locally, such as geographic mapping and agro-eco-
logical zoning that reveal underutilized spaces (Waterhouse et al.
2010).

These difficulties are reinforced by low levels of legal literacy
since individuals are often unaware that the Land Law recognizes
customary rights and stipulates consultations prior to land con-
cessions (German et al. 2015). According to research conducted in
Northern Mozambique, only 40 % of the population was cognizant
of the legal necessity of consultations (Matavel et al. 2011). The
international framework recommends that «the State or other rele-
vant parties should inform individuals and communities of their ten-
ure rights, and assist to develop their capacity in consultations and
participation, including providing professional assistance»* (FAO
2012). This recommendation is comprehensible since a prerequi-

site for deliberation is that participants, aware of their rights, are o
47 Voluntary guidelines on the

able to critically assess all raised arguments (Parkinson 2006, p. 4). responsible governance of
Hence, deliberation is contingent upon the consciousness raising Eenure of 'ahnd, ﬁsherieSfand

. A . orests in the context o
and capacity building of all engaged parties (Lalander 2016). In the

national food security, Principle
absence of these processes, hegemonic discourses lead to strong 12.9.
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Complementation to the
Regulation of the Land Law,
Article 2.

Land Law, Articles 12 and 13.
Land Law, Article 3; Law of
Territorial Planning and its
Regulation; Directive of
Expropriation due to Territorial
Planning; and Regulation of the
Relocation Process due to
Economic Activities.

argumentative biases (Young 2001), and communication becomes
a type of instrumental rhetoric that co-opts participants instead of
producing reasonable debate (Parkinson 2006, p. 26).

Adding to communities’” weak educational and legislative basis,
the alignment between the government and investors contributes
to further undermining the potential of forums with deliberative
democratic pretentions. As mentioned, chiefs who are wary of
the consequences of an oppositional stance may feel compelled
to approve projects endorsed by the government. Voice is further
jeopardized in meetings when community members perceive the
government to be on the side of investors. Borras et al. (2011, p.
227) note that room for community contestation of a project is
limited once it appears to enjoy official support. Similarly, Bechtel
(2001, p. 9) reports that it is extremely difficult for communities to
go against the «combined weight» of investors and the government.
Communities’ impression that they have no choice but to accept the
project is well founded (Milgroom 2015). First, following legislation,*®
district authorities and officials from the Cadastral Services are
typically present in community consultations. However, these
government officials often follow instructions from above that
entrust them with the task of securing communities’ acceptance
(Tanner & Baleira 2006; Baleira & Buquine 2010). When implicit
coercion is insufficient, authorities may resort to assertions such as
the «land belongs to the State» (Akesson et al. 2009, p. 9) or «you
may be angry but they [investors] will stay» (Hanlon 2002, p. 22).

The weight of the above statements should not be underesti-
mated. Whereas the legality of customary rights to land was only
recognized by the latest 1997 Land Law,* individuals’ experiences
that reify the conviction that «the land belongs to the State» date
back to the colonial period (Roesch 1991, pp. 252-253; Bowen 2000,
pp. 28-36). These experiences continued during the decades after
independence when the FRELIMO government promoted the invol-
untary resettlement of communities in an attempt to form commu-
nal villages along socialist lines (Bowen 2000, pp. 48-57). Notwith-
standing the legal recognition of customary rights, ultimate State
ownership of all land has been reaffirmed by the current legislative
framework, which allows land expropriation in particular conditions
(i.e., when the land is deemed of national interest).>°

Thus, more or less overt practices and discourses that reproduce
status quo relations contribute to the creation of zones of influence
in which not everything is open to deliberation, not everyone is
allowed a voice, and not all arguments are raised and appraised
neutrally. It is these influential zones of deliberative settings that
critical scholars remind us to be sceptical of (Young 2001). In a
lifelike example, Young’s characters, the deliberative democrat and
the activist, face each other in an unequal relationship in which the
former represents the state authority and the latter, the oppositional
activist. In anideal scenario, this liaison would express a constructive
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deliberative debate characterized by respect and understanding for
one another and with the aim of reaching consensus on a situation to
be resolved. However, in real-life settings, the characteristics of the
relation and the discursive atmosphere reflect distrust, anger and
frustration on behalf of the activist and ignorance and stultification
of the other on behalf of the state (Young 2001). As illustrated by
Young’s tale and the Mozambican examples, achieving a setting in
which deliberation can fulfil its promises is, particularly in spaces
marked by deep structural inequalities, an immensely challenging
quest.

The above dimensions of power asymmetries that affect de-
liberative settings —within communities and between communities
and external agents— are magnified by the inadequate monitoring and
enforcement of agreements (Otsuki et al. 2017). The existence of
means to monitor and enforce agreements is central in the inter-
national framework addressing consultations in LSLA.>* Mozam-
bican legislation ascribes monitoring responsibility to the Cadastral
Services.>? Nonetheless, in practice, companies have successively
broken agreements and failed to keep promises with no or little
consequences (German et al. 2015). These shortcomings are partly
explained by the already mentioned pressure «from above» exert-
ed on local government authorities or civil servants with monitoring
responsibilities. Baleira & Buquine (2010, p. 43) report that offi-
cials from the Cadastral Services had numerous threats directed at
them if they did not obey orders from above, which were often of
an illegal character. Inappropriate monitoring can also result from
the meagre resources that are devoted to enhancing the adequacy
of land transfers and consultations in Mozambique (as illustrated by
the limited hiring, training, and allocation of funds to land adminis-
trative bodies) (Kloeck-Jenson 2000; Knight 2010). Unsurprisingly,
numerous cases report authorities’ limited technical capacity and
legal knowledge of due administrative procedures for land conces-
sions (Baleira & Buquine 2010; Andrew & Van Vlaenderen 2011).

Even if legitimate and mutually beneficial agreements were
reached in consultations, communities would not know how to use
(or would not trust) formal ways to hold investors accountable for
their promises (Matavel et al. 2011). Otsuki et al. (2017) note that
prohibitive bureaucracy or blunt indifference awaits communities in
Mozambique’s formal judicial system. Through the lens of deliber-

ation, community members’ perception that they have no means  >1 Principles for responsible

agricultural investment that

to enforce decisions reached in consultations is likely to contribute to respects rights, livelihoods and
deteriorating the credibility of these events, limiting individuals’ resources, Principles 3 and 4;
o ) . i ) . Voluntary guidelines on the
willingness to spend time in them and demotivating voice. In other responsible governance of
words, attending consultations in a context where agreements can tenure of land, fisheries and

. . C . forests in the context of
easily be broken may be perceived as an initially worthless deal national food security, Principle

made by or forced upon affected communities. 12.4; Principles for responsible
investment in agriculture and

i i ithi i food systems, Principle 10.
. Overall, Power as.ymm_etrles and dlv_ergenc_es W|t_h|n commum 52 Regulation of the Land Law,
ties defy the ideals of inclusion and equality leading to impartial con- Articles 37 and 38.

WHY DOES DELIBERATIVE COMMUNITY CONSULTATION IN LARGE-SCALE LAND ACQUISITIONS FAIL... J. Porsani y R. Lalander
Revista Iberoamericana de Estudios de Desarrollo/Iberoamerican Journal of Development Studies
Volumen/volume 7, nimero/issue 2 (2018), pp. 164-193. ISSN: 2254—2035_179



sensus that reflect what is best for entire communities. Moreover, as
meetings with consultative facades corroborate decisions made in
advance in closed spaces among companies, government officials
and, to varying extents, the local customary authorities, the instru-
mentality of participation is revealed. This instrumentality feeds
on the joint force of investors and government and means that
although communities legally have the right to refuse the invest-
ment, in practice, the room for community deliberation is minimal
or non-existent.

4
«Those on top give orders, the rest of
us obey»: Chinese rice production in the
Lower Limpopo Valley

The above analysis is reiterated by a recent LSLA in one of
Mozambique’s most important valleys, the Limpopo Valley. The pro-
cess that we will describe below shows that practices —that are
diametrically opposed to the theoretical and legal bases sustaining
consultations— also prevail in central areas located near the capital
of Maputo and along one of the country’s most vital rivers.

In Lower Limpopo, land previously used by smallholders was
ceded by the government to a Chinese company, «Wanbao Africa
Agriculture Development LLC» (Wanbao), with virtually no commu-
nity consultation. The deal was established at the end of 2012,
and land occupation within the district of Xai-Xai (located 215 kilo-
metres from the capital Maputo) began in January 2013.

Although most of the affected communities were not addressed
by the Chinese company or the public company responsible for
the area (E. P. Regadio do Baixo Limpopo or RBL), a meeting
was called in the town of Chicumbane in which the local chief
informed farmers of the investment plan for the area. Farmers
who attended this meeting had fields on the right bank of the
Limpopo River in a locality adjacent to the town of Chicumbane,
known as «Zaninie». In this occasion, farmers were informed
that their fields would be occupied by the Chinese company, but
they would be compensated with new parcels in an area known
as «Mutropa». The conditions were set and reached the farmers
indirectly through the chief. Regardless of the amount of land used
by each family in the affected area, the compensatory fields would
be 0.25 hectares, which, as a matter of rule, did not cover the lost
parcels (see Porsani et al. 2017). The company ploughed the new
terrain, provided seeds for the farmers’ initial planting season, and
opened drainage channels since the area was known for suffering
from recurrent and long inundations. Only the farmers who
attended the meeting in Chicumbane received land in «Mutropa».
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The names of the farmers who did not attend the meeting did not
enter the compensation register.

In this case, one-way information occurred, but free, prior, and
informed community consent did not. In the rest of the affected
area located on the right bank of the Limpopo River, there was no
communication between the investor or government and commu-
nities and/or traditional authorities. Farmers understood the com-
pany’s intention only when Chinese tractors entered their fields.
When farmers addressed the company, they received the reply:
«Go speak to your government; they gave us the land» (focus group
with women of mixed age, 23 August 2013, Xai-Xai District; see
also Porsani et al. 2018). By the time the initial fieldwork was con-
ducted seven months into the process, approximately 8,000 of the
total approved 20,000 hectares had been ploughed for rice mono-
culture. Throughout the remaining area, farmers were unaware of
the company’s plan to expand their operations, although they were
fearful: «We do not know about tomorrow, but until now, they have
not come here. If they want our land, we will not be able to manage.
This is the land we have. God willing, they will stop there!» (woman,
43 years old in focus group with women of mixed age, 3 October
2013, Xai-Xai District).

The reason for this differentiated treatment cannot be affirmed
with certainty. One plausible explanation seems to be the govern-
ment’s inability to deliver what farmers considered the only accept-
able compensation: land of similar type (i.e., located on the floo-
dable and very fertile valley). As explained by one of the farmers,
until the arrival of the Chinese, his field had enabled his wife to
feed their family. If the same field could not be regained, he and
others like him perceived land equitable to the lost parcels (i.e.,
of similar sizes and located on the river valley) to be the only
acceptable compensation (man, 46 years old in focus group with
men of mixed age, 8 August 2013, Xai-Xai District). Given that
the investor targeted a large part of the valley that, in contrast
to the surrounding higher sandy soils, was the only irrigable area,
the possibility of providing satisfactory compensation for farmers
was limited. This seemed to discourage government officials from
enforcing consultations and subsequent negotiations with affected
communities.

Company and government officials alike portrayed the project
as a done deal justified by its positive potential to create jobs
and transfer technology to progressive local farmers (see Porsani
et al. 2017) as well as the importance of fulfilling the productive
capacity of the valley. When questioned about the unfolding pro-
cess of land dispossession without consultation or equivalent com-
pensation, Wanbao’s representative perceived the government to
be responsible for eventual reparations with communities. Thus,
according to the investors’ view (although they planned and had
begun to create jobs and implement a training programme in line
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with outgrower schemes of production that could benefit some of
those affected), direct compensation should be handled by the
government, from whom they had acquired the land (interview
with Wanbao representatives, 12 September 2013, Xai-Xai Dis-
trict). In turn, government and RBL officials explained that they
«cannot possibly satisfy all parts» and that «some will lose, but
it is for the overall benefit of the majority», as one official said in
reference to the expected drop in the price of rice following Chi-
nese production (interviews with RBL officials, 30 August 2013
and 11 September 2013, Xai-Xai District; interview with official
from agricultural department, 19 September 2013, Xai-Xai Dis-
trict; see also Porsani et al. 2017). In this case, the notion that
the valley should not serve smallholders’ private needs but should
serve a greater common good through the large-scale production
of rice for national consumption was internalized in the discourse
by which formal authorities justified the lack of consultations with
affected communities. This case demonstrates that a discourse on
«fairness to the country» based on the logics of modernization as
an imperative for development can be one of the instruments that
enables the disregard of legal precepts.

The above excerpts show that the company and government
were aligned to make the project a rapidly concretizing reality. In
this context, dissident voices were quickly dismissed as emanating
from particular political interests. In response to the allegations of
a local NGO (Forum of the Gaza NGOs, or «Fonga») that this LSLA
followed illegal routes because it bypassed community consulta-
tion, an RBL official contended «This NGO is acting on behalf of the
opposition; they only want to “make noise” instead of seeing the
country grow» (interview with RBL official, 11 September 2013, Xai-
Xai District). Thus, in this case, dissident voices were dismissed and
attributed to political rivalry.

Although a sentiment of unfairness seemed to prevail among
those who had received previous information from their chief and
partial compensation from RBL, they were still less inclined to
speak against the process in comparison with farmers who had
neither been informed nor compensated. In this context where
real choices were not offered and complete land dispossession
was an omnipresent risk, partial compensation seemed to serve
the purpose of silencing resentment. Discontentment was rife and
overt among the latter group, who perceived the process as un-
just but legal since, ultimately, individuals were convinced that
all land belonged to the State. One of the men explained their
situation as follows: «Those on top give orders, [and] the rest of
us obey. This is much worse than what forced us to use weapons
during the war, but what will we do? The government has decided»
(senior man in focus group with men of mixed age, September, 5
2013, Xai-Xai District).
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In an attempt to achieve compensatory measures, farmers
placed their hopes in the ability of their local chiefs to mediate the
matter with formal authorities: «We must listen to our chief. Only
he can help. He knows people, and we do not» (women, 45 years
old in focus group with women of mixed age, September 10, 2013,
Xai-Xai District; see also Porsani & Caretta, under review). In addi-
tion, the advocacy work of the NGO Fonga was perceived by farm-
ers as promising.

As of August 2017, no further compensation has been provided
to the affected communities. Nonetheless, the area occupied by
Wanbao has only expanded to 9,000 hectares (and not to the total
acquired 20,000 hectares). It is not evident whether this change in
plans derives only from declared financial and infrastructural chal-
lenges exacerbated by floods of the Limpopo or due to pressure
exerted by the NGO Fonga in coalition with communities.

In this case, it has not been possible to determine whether
the land occupied by Wanbao was classified as retaining national
interest. The discourse of local authorities on the importance of
the region to the country’s economy and food security supports the
«national interest» thesis. However, if that were the case, along
with an official declaration,*3 the government should have followed
several legal procedures with regard to land expropriation. These
procedures comprise the provision of information, the holding of
four consultations aimed at reaching an agreement on adequate
compensation, and, ultimately, the implementation of measures
that allow the affected population to establish life standards equal
to or better than their previous ones.** However, if the occupied
land was not officially classified as holding «national interest», the
company should have engaged directly with the communities to
secure their consent and negotiate the terms of the land conces-
sion.>®

This case illustrates the lack of transparency in land deals in
Mozambique and the difficulty of navigating their conformance to
legal frameworks. Even though the material consequences for the
communities are likely the same, the question matters of who,
the government or the investor, is the main party responsible for
infringing the law. In one of the alternatives, the government is
the main violator for not fulfilling the requirements on involuntary
land expropriation. In the other alternative, the company is the
main violator for illegal expropriation, whereas the government
is co-responsible for allowing (and supporting) the process. The
central role of the government in both alternatives casts doubt
on the capacity and willingness of the Mozambican government to
implement sound legislation on community consultation in LSLA.
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Point 2.1 of the Directive of
Expropriation due to Territorial
Planning specifically states that
prior to expropriation due
national interest, the
government should issue a
public statement specifying the
reasons for, and the area
affected by, expropriation; and
that such statement should be
published in the Bulletin of the
Repubilic.

Law of Territorial Planning,
Articles 20, 21 and 22;
Regulation of the Law of
Territorial Planning, Articles 9,
10, 69, 70 and 71; Directive of
Expropriation due to Territorial
Planning, point 2.2; Regulation
of Relocation Process due to
Economic Activities, Articles 4,
10 and 14; and Technical
Directive to the Process of
Elaboration of Resettlement
Plans, points 2.1 and 2.3.

Land Law, Article 13;
Regulation of the Land Law,
Article 27.
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5
Renewing faith in consultations?
Suggestions from civil society

In our case study and throughout the other experiences an-
alysed by this study, consultations prior to LSLA in Mozambique
were either lacking or did not resemble the envisioned forums for
deliberative decision-making institutionalized in international and
national legal frameworks. The findings from previous studies in-
dicate a vast range of bottlenecks to participation in consultations
between investors that apply for land and communities that legally
hold the right to these lands (summarized in Figure 1 and ana-
lysed in section 3). Our case study reiterates many of these find-
ings and specifically adds new aspects to the discussion, namely:
a) the weight and instrumentality of hegemonic discourses on the
imperative of agricultural modernization and of the prominence of
a national good over local necessities in the non-compliance to leg-
islation; b) the dismissal of critical voices as detrimental to this na-
tional common good (and as emanating from political opposition);
and c¢) the difficulties of navigating the legality of land deals in a
context where the government is either the violator of the law or
the violator’s active partner.

The everyday practices discussed here imply that legal frame-
works on consultation that institutionalize deliberative ideals fall
short of expectations. Consequently, rights on paper do not coincide
with rights in practice. Li (2011) notes that the mending of deep-
ly rooted practices must involve the complete reworking of power
relations. In the deliberative vein, we are faced with the circular
problem that, for popular deliberation to occur in line with what
is theoretically (and, in this case, legally) postulated, democratic
structures must first be in place. As current structures are left un-
touched, «participatory exclusions» become apparent —processes
in which individuals and groups are excluded from decision-mak-
ing that affects them through seemingly participatory institutions
(Agarwal 2001).

Our findings and analysis may seem daunting to those who be-
lieve that LSLA, by consulting affected communities, can form the
basis of commonly agreed-upon and mutually beneficial relations.
However, to critics of LSLA, these findings are likely unsurprising
and may strengthen both their conviction of impossible win-win out-
comes from deals marked by discrepant power relations and their
conclusion that, due to their back-firing effect, consultations, along
with their prescriptive codes, are part of the problem rather than
the solution to land dispossession. Although this seems to be the
case so far in Mozambique, the outcomes of consultations are likely
more nuanced and must be addressed in their complexity.
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First, although the majority of cases suggests that consultations
sway towards the advantage of investors and local elites, a few reports
have noted outcomes from consultations perceived as positive by
communities: a community that refused an investor (Hanlon 2011);
a community that refused the ceding of approximately two-thirds of a
requested area (Mondlane 2011); a community that negotiated with
three different investors and chose the one that offered the best deal
(Hanlon 2002); a community that established an agreement in which
the investor would pay 60 % of the accorded compensation up front
(Tanner & Baleira 2006); and a community that ensured regular
lease fees through a revenue-sharing plan (Norfolk & Tanner 2007).
These outcomes are highly interesting despite being superficially
addressed in a handful of grey studies. A clearer understanding of
the factors that increase communities’ deliberative capacity vis-a-
vis investors is needed.

The deliberative stand internalized by the international and
national frameworks ignores (or at least does not problematize) the
implicit Habermasian discernment of deliberation not as stand-alone
activities but as resulting from processes in which individuals
«become more reflective with reference to cultural traditions and
political power, and they exercise this capacity in communicative
practice that are eventually institutionalized» (Sass & Dryzek 2014,
p. 5). The fact that consultations in Mozambique are immersed in a
contextlargely lacking overt forms of inclusion in decision-making is
certainly problematic for the deliberative potential of these created
forums. Nonetheless, this does not imply that consultations cannot
foment reflective processes. Accordingly, studies have noted that
consultations (or even the awareness of their legal necessity) can
increase individuals” knowledge, and justice-seeking inclination,
which may contribute to new room for a posteriori and non-invited
participation in diverse forms of contestation (Otsuki et al. 2017;
Leifsen et al. 2017). In Mozambique, Tanner & Baleira (2006)
suggest that consultations have fomented a local sense of «self-
worth» and of «being noticed», promoted negotiation skills, and
contributed to greater cognizance of customary rights to the land.
Furthermore, individuals’ newfound awareness of the law may
allow them to mobilize, fight against or demand compensation from
investors (German et al. 2015; Milgroom 2015). These outcomes
broadly match the general expectation that participation, despite
being pervaded by equality gaps, can promote learning and
reflective capacity and strengthen the citizenry by «training»
them in a central democratic skill (Manin et al. 1987, p. 354; Gastil
& Dillard 1999). This view substantiates individuals’ engagement
in public matters as valuable and potentially transformative
regardless of the outcomes that are directly related to the cause
of the engagement.

Due to faith in potential material or immaterial community
gains emanating from consultations, scholars and civil society
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organizations have proposed several procedures to improve these
unequal encounters. In Mozambique, the most comprehensive
attempt from civil society to improve consultations has been the
guide published by the NGO Centro Terra Viva (Tankar 2004). This
guide recommends that different communication channels should
be utilized in the dissemination of project information and the call
to consultations, such as oral conversations that take stock of local
associations, written announcements fixed in public areas, letters sent
to houses, and radio transmissions. It also proposes that minutes from
consultations should be standardized to include central elements;
the requested area should be walked through by the community;
government authorities should clarify land rights; and traditional
leaders should be made aware that all individuals who live in or use
the requested area must participate in the decision about whether
to cede the land.

In addition, Hanlon (2004; 2011) has suggested the use of com-
munity organizers in supporting communities before, during and
after consultations (e.g., by helping communities to assess the use
and value of their resources, to negotiate sources of income through
rents or jobs and to monitor compliance with agreements). The po-
tential of these community organizers should not be underestimated.
A recent project under the scope of community land delimitation
used the opportunity to explain legal aspects of land transfers,
and an a posteriori analysis reported that throughout all communi-
ties reached by this project, leaders and community members alike
had acquired a profound awareness of their rights to the land and
their right to negotiate and refute investors’ proposals (German et
al. 2015).

When individuals or groups, due to one or several of their so-
cial identities, are unable to engage directly in decision-making
whose outcomes affect them, one alternative to increase the in-
clusiveness of these processes could be the use of independent
intermediaries, such as Hanlon’s (2004) proposed community or-
ganizers. These intermediaries could feed upon more covert forms
of deliberation that manifest differently in different cultures (see
Sass & Dryzek 2014), thereby promoting the indirect engagement
of excluded interests through parallel discussion groups in what
has been called «affinity group enclaves» (Sunstein 2002; Kar-
powitz et al. 2009; Abdullah et al. 2016). In addition to enhancing
the space for more feeble voices, since «members of low-status
groups are often quiet within heterogeneous bodies» (Sunstein
2002, p. 186), parallel enclave deliberation could contribute to
solving a scale problem that is commonly faced in matters that
affect large contingents — such as the concession of several thou-
sands of hectares of land in places where livelihoods rely on nat-
ural resources in multiple ways. Since guaranteeing the direct
voice or the representation of diverse groups in single forums is
practically impossible because «not everyone can be attentive to
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every issue which affects them, let alone actively participate in
their resolution» (Parkinson 2006, p. 8), multiple and inter-related
deliberative sites could improve the performance of deliberation
by allowing more people to raise and discuss issues as well as the
legitimacy of decisions. Furthermore, given the long duration of
land concessions (50 years, with possible extensions), these par-
allel sites could be used to foment discussion on less immediate
concerns, such as the project’s long-term social and environmen-
tal implications, thereby increasing the attention devoted to future
generations (see Eckersley 2000). Nonetheless, these suggested
practices, like deliberative processes in general, would require
time that the Mozambican government, afraid of losing investors’
interest, has not been willing to grant (Hanlon 2011).

Recommendations such as those above, which (as illustrated by
the practices analysed here and exemplified by the case in the Low-
er Limpopo) remain largely unaccomplished in practice, would by
no means eradicate inequalities within consultations. The complete
elimination of inequalities between individuals and groups in any
decision-making process is a utopian goal. Plural and antagonist in-
terests pose limits on expectations from consultations and thus on
their potential to reconcile the diverse views not only within com-
munities but also between communities and external (usually ex-
tractivist) interests. Nonetheless, following these recommendations
may enhance the deliberative capacity of less powerful individuals
and improve compliance with the existing legal framework. Sugges-
tions of this kind would have to be implemented tentatively in a way
that is attentive to the contextual social realities and cognizant that
they carry no guarantees of «win-win» outcomes but only the cer-
tainty that consultations are backfiring on the most marginalised
land-dependent groups and that LSLA, in countries where natural
resources such as fertile land and minerals are relatively abundant,
will most likely remain on the agenda of policy-makers.

6
Conclusion

In the context of LSLA, the instrument of community consul-
tation has been used as a benchmark that substantiates projects’
portrayal as partnerships or land grabs since, in principle, it can en-
able land-dependent groups to deliberate on their natural resources
and livelihoods. This study has focused on Mozambique, a country
that has experienced a substantial amount of LSLA.

The everyday practices analysed here have shown that com-
munity consultations broadly repeat some critical deliberative
vices: treating communities as homogenous natural social enti-
ties; using deliberative spaces for the instrumental end of fabri-
cating consent; and ignoring power in its multi-dimensional na-
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ture, which places limits on the presumed democratic equivalence
of participants. In these encounters, envisioned through ideals of
democratic popular deliberation, legal and voluntary frameworks
institutionalize the promise of outcomes as valuable to all par-
ties involved. Nonetheless, despite these frameworks, in practice,
consultations have been performative spaces in which voices have
followed pre-defined scripts and top-down decisions have been
legally ratified.

Consequently, outcomes from consultations can be deemed
highly illegitimate through the deliberative rationale from which these
processes emanate. LSLA in Mozambique can be more accurately
described as «land grabs» than as the consensual «partnerships»
envisioned by international and national legal frameworks. The
everyday practices enabled by ubiquitous power asymmetries imply
that the materialization of theoretically and legally sound precepts
contradict forecasts of win-win scenarios —which contributes
to explain the devastating consequences LSLA have had on
communities at the receiving end of the democratization projection,
as illustrated by accounts of land deprivation without compensatory
alternatives (Porsani et al. 2017).

The most critical voices consider binding and unbinding codes
to be mechanisms that are appropriated by profit-seeking agents to
drive current land dispossession (FIAN 2010). Others, even if they
are also critical of the ways LSLA have occurred, state that un-
clear or unenforceable laws are to blame and that a stronger leg-
islative framework is needed (/&kesson et al. 2009; Knight 2010;
Wily 2011). Our study has shown that frameworks resting on the
ideal of popular deliberative consultations sustain unwitting prac-
tices that are diametrically opposed to the foundations of this in-
spiring doctrine although not uncommon to its manifestation in
the real world (Sanders 1997; Young 2001). Nonetheless there is
also (meagre) evidence of communities that managed to reach
favourable agreements with investors and of consultations that
strengthened individuals’ knowledge and justice-seeking inclina-
tion. The findings and analysis of this study raise the following
question: should community consultations be refuted or rescued?
Supporting consultations in their current form means supporting
highly illegitimate procedures that have daunting outcomes for
the rural poor. However, rejecting consultations as a whole is an
integral part of the rejection of the current common sense on the
instrumental and intrinsic importance of popular deliberation and
democracy.

For democrats who are not ready to give up on consultations,
we would like to stress two points. First, the debate about wheth-
er and how these events can serve as platforms for inclusive de-
cision-making should be informed by local experiences through
which contextual obstacles and opportunities are revealed. There
is considerable room for the contribution of more case studies to

WHY DOES DELIBERATIVE COMMUNITY CONSULTATION IN LARGE-SCALE LAND ACQUISITIONS FAIL... J. Porsani y R. Lalander
Revista Iberoamericana de Estudios de Desarrollo/Iberoamerican Journal of Development Studies
188_ volumen/volume 7, nimero/issue 2 (2018), pp. 164-193. ISSN: 2254-2035



orient discussion and action. Second, the espousal of communi-
ty consultation —similar to support for popular deliberation— has
tended to overlook the importance of contextual inequalities that
pervade created participatory spaces and limit the inclusiveness of
less powerful groups. This inclusion is problematic even in socie-
ties that rank higher in terms of democratic benchmarks let alone
in less democratized neo-liberal regimes where «powerful elites
representing structurally dominant social segments have signif-
icant influence over political processes and decisions» (Young
2001, p. 677). It is thus crucial that those involved theoretically
or practically with community consultations in LSLA engage with
the challenges of deliberation in places marked by deep structural
inequalities and substantial democratic deficits. In the Mozambican
context, we hope our study can be a starting basis for this critical
exercise, which we believe is the principal means to inform pros-
pects of LSLA as coercive or consensual.

For scholars concerned with the manifestations of deliberative
theory, this study has provided empirical material on the legal
institutionalization of deliberation through consultations in the
context of LSLA in Mozambique, noted that faith in deliberation
through consultations has been instrumental in the support for
LSLA as drivers of development (as demonstrated by the rhetoric
of international and national legal frameworks), and, most importantly,
analysed some of the challenges deliberative ideals face in
conforming to complex realities. As stressed by Sass & Dryzek
(2014), empirical studies are central since the political and practical
relevance and implications of deliberation must be examined from
below and anchored in local-level experiences that vary across
cultures and places. We hope that this study encourages further
empirical analysis of Mozambique and other contexts in which
deliberation confronts structural inequalities. We believe that such
analyses are fundamental since the future of rural livelihoods
depends largely on consultations’ observable procedures but also,
and most importantly, on the equality and substantial inclusiveness
of these novel forums.
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rencias se ordenaran alfabéticamente por apellido del autor. En este listado no se
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El manuscrito sera evaluado, en primer lugar, por el Consejo de Editores,
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revista. Si el manuscrito encaja dentro de los objetivos de la revista, se enviara
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o peticion de cambios al autor.
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trata de un articulo original, que no esta en evaluacién, no ha sido publicado ni
esta pendiente de publicacion en otra revista. Tampoco se admiten articulos pre-
viamente publicados o pendientes de publicacién en libros con ISBN.

Notese que los articulos enviados para evaluar pueden ser sometidos a com-
probacion para detectar plagios u otras conductas inadecuadas.
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Author Guidelines

Manuscripts should be submitted through the electronic submission system
of the Journal, in Word format.

The authors’ name and affiliation has to be removed from the text. The text
will contain the following elements:

Title.

Abstract up to 150 words. The aim of the abstract is the assessment of the
manuscript potential interest. It will not contain references.

3 to 6 keywords to inform of the main content of the paper.
Paper, including the bibliographical references.

Figures and tables will appear at the end of the paper, each one in a diffe-
rent page.

If the manuscript is in Spanish, it has to provide title, summary and
keywords in English.

Manuscripts should be double-spaced. They should not exceed 10,000 words.
Pages should be numerated. Each figure and table should indicate its position in
the main text. Every formula should be written with Equation Editor. Footnotes
and endnotes should be kept to a minimum and avoided in general.

The text will be divided into sections. If needed, it can contain sub-sections
and epigraphs. They will be numbered as follows:

1. SECTIONS
1.1. SUB-SECTIONS
1.1.1. EPIGRAPHS

All manuscripts will end with a Conclusions section. This section will sum up the
value of the paper and future research directions, if applicable.
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References will appear in the text with the name of the author, followed by
the year of publication, for example (Brown and Berger 2001); or (Brown et al.
2001) for more than two authors. If several references are provided, the less
recent should be the first one.

At the end of the paper, all the references should be arranged in alphabeti-
cal order. This references list should not use et al.; instead, all the names of the
coauthors should be provided. If a given reference has the same year and author,
it should indicate a, b, c, etc., after the year, for example (Brown 2001a).

Citation style of the Journal:

Papers:

Wheelock D, Wilson PW (1999). Technical progress, inefficiency, and produc-
tivity change in US banking. Journal of Money, Credit and Banking 31(2):212-234.

Books:

Glover F, Yo M, Laguna M (1997). Tabu Search. Kluwer Academic Publishers,
London.

Book chapters:
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luating poverty outreach of development policies and projects. In: Zeller M, Me-
yer RL (eds). The Triangle of Microfinance. John Hopkins University Press, Balti-
more and London, pp. 172-195.

Doctoral Theses:
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orthogonal latin squares. Doctoral Thesis, University of London.

Internet sites:

The in-text citation will follow the same rules as papers or books, for example
(Martin 2004). The references list will provide the complete URL and the date
when the page was accessed.

SPI (2003). Social Performance Indicators for the Financial Industry. http://
www.spifinance.com/SPI_Finance_2002.pdf, accesed June 8, 2007.

Review process:

The manuscript will be evaluated, in a first stage, by the Board of Associate
Editors. They will assess if the manuscript is suitable within the aims and scope
of the Journal. Manuscripts meeting the aims and scope of the Journal will be
sent out for external double blind review. Reviewers can accept, reject or suggest
changes to the author.

Manuscripts must not have been published elsewhere, or is in press or under
consideration by other journals. Authors should not submit papers previously pu-
blished or forthcoming in books with ISBN codes. Notice that submitted manus-
cripts can be examined to prevent plagiarism or any other inadequate behaviour.

Revista Iberoamericana de Estudios de Desarrollo/Iberoamerican Journal of Development Studies
Volumen/volume 7, nimero/issue 2 (2018), pp. 199-203. ISSN: 2254-2035_203



Catedra de Cooperacién A
. para el Desarrollo Prensas de la Universidad

RED ESPAFOLA D ESTUDIS DEL DESHRROLLO Universidad Zaragoza Universidad Zaragoza




