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The Impact of Mapuche Mobilization on Policy Implementation
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Kelly Bauer 

 

Our community developed a formula, a strategy, to get the government to return 

our lands to us. We occupied the estate, which accelerated the process- some 

communities have waited 10 years. We arrived to a working table with the 

government to deal with the issue of applicability, the bureaucratic issues. It was 

the only way the government could buy land for us from the gringos. We 

continued negotiating with the government, but the people continued mobilizing. 

The government called us to La Moneda (seat of the president) and said they 

wanted an agreement that would calm the mobilizations, that would materialize 

the land purchase. We talked, but with conditions, which the government 

accepted. They started a series of processes, bureaucratic formalities… to be 

legally acceptable. The government found a way to invoke the antiterrorism law 

on me (community president) and some of the peñi (male community members). 

While I was detained, they couldn’t forget the land issue. After a month of being 

detained, they finalized the purchase. They bought three estates.  Why did it reach 

this level? The cost of the life and the community’s frustration.
2
 

 

 The Juan Catrilaf II Mapuche indigenous community had one of the most emblematic 

processes of negotiations with the Chilean state in order to recover ancestral land.  In 2009, the 

National Corporation for Indigenous Development (Corporación Nacional de Desarrollo 

Indígena, CONADI) finalized the purchase of 458 hectares for ~$4.2 million USD. This 

community’s story is particularly surprising considering that the mobilization, negotiations, 

terrorism charges, and land purchase, were done within the framework of a public policy in a 

country known for transparent and efficient governance. 

 The Chilean government has certainly worked to avoided processes that have proceeded 

like that of the Juan Catrilaf II community. Since the policy was created in 1993, CONADI and 

overseeing ministries have clarified the process through which Mapuche communities can claim 
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ancestral land. For example, CONADI has offices responsible for each of the four stages of the 

process, a waiting list of communities based on when their claim was presented, price points for 

land purchases, and independent evaluators. Not surprisingly, these processes do not include 

negotiations at La Moneda or terrorism allegations after repeated mobilization. Why does 

pressure continue to influence policy implementation?  

This research presents evidence that direct action has a statistically and substantively 

significant effect on decision-making across 20 year history of Chile’s indigenous land policy.  

The way in which the government responds to pressure, however, has evolved. Initially, 

communities were able to drive policy decision-making by engaging in direct action; by the end 

of the analysis period, direct action could only attract the attention of policymakers and/ or 

politicians, who work to find ways to push the case through institutionalized procedures.   

This article proceeds by, first, discussing expectations of policy implementation in Latin 

America, states’ efforts to make legal-rational bureaucracies, and the shortcomings of these 

literatures. Second, I explore the nature of the Chilean bureaucracy and the quality of democratic 

governance and provide evidence that the government has worked to fit this policy into the 

norms of Chilean governance.  I then present quantitative data providing evidence that these 

expectations do not hold and that conflict has motivated decision-making throughout the period 

under analysis. Prominent examples and historical context provide additional evidence of how 

conflict continues to drive policymaking.  Finally, I discuss the implications of this research for 

the Chilean and bureaucratic politics, as well as additional, related research. 

Policy Implementation in Latin America 

How are public policies implemented? Most authors argue that policy implementation is 

a function of the form of political authority, and distinguish between formal and informal, 
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traditional and modern, or neopatrimonial and legal-rational authority.  I focus on state efforts to 

transition from informal to formal bureaucratic authority in democratic contexts in Latin 

America.  In many ways, democracy exacerbates the tension over policymaking, as states are 

required to balance multiple roles of being an authoritative organization, an arena for social 

conflict, and representative of the collective good of the society.
3
  Politicians and bureaucrats are 

faced with the tension between understanding the state as a representation and aggregation of 

their constituents’ demands, or, as an abstraction from these particular demands in favor of 

broader goals.
4
 How does this tension over policymaking play out over time? As a democracy 

works to implement a more bureaucratic rational form of policy implementation, how do 

informal institutions support, undermine, and/or adapt to these efforts? 

Many Latin America scholars argue that the modern emphasis on bureaucratic 

rationalism as the ideal form of policy implementation stems from bureaucratic authoritarian 

regimes. During the 1970s and 1980s, these authoritarian regimes created and implemented 

macroeconomic development strategies in allegiance with technocrats, commonly defined as 

“individuals with a high level of specialized academic training which serves as a principal 

criterion on the basis of which they are selected to occupy key decision-making or advisory roles 

in large complex organizations- both public and private.”
5
  Inherent in this definition is the 
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assumption that technocrats are able to make cohesive and consistent policy decisions based on 

professional expertise and experience, in the absence of extensive public participation or political 

negotiation.
6
  As O’Donnell summarized, “the ambiguities and politics are hindrances to 

‘rational’ solutions.”
7
 Policymaking was perceived to be apolitical, but facilitated by the isolation 

that came from political alliances.
8
   

Since the third wave of democratization, this form of apolitical policy implementation 

represented by technocratic rule, has been decoupled from authoritarianism and more frequently 

associated with neoliberal economic policy reform.
9
  Neoliberalization and the third wave of 

democracy in Latin America brought about a re-envisioning of the role and functioning of the 

state, and many authors point out the “electoral affinity” between freer markets and democratic 

governments. The international community recommended shrinking the role of the state, but 

quickly recognized the need for promote government capacity through “second-stage reforms.”
10

 

Bureaucratic and administrative modernization projects worked to promote oversight, evaluation, 
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and bureaucratic professionalization in hopes of changing the relationship between bureaucrats 

and politics. In many cases, technocrats continued to lead these processes.  

This democratic context and reform of the state do not eliminate informal patterns of 

policy implementation.  Recent literature on Latin American governance has highlighted the 

persistence of personalism and neopatrimonialism. Among others, scholars have referred to 

delegative democracy (O’Donnell 1994) and the reemergence of left-wing populism in 

Venezuela, Bolivia, Nicaragua, Honduras, and Argentina (Weyland 2013). 

I argue that these discussions over the tension between formal and informal patterns of 

governance in Latin America are overly static and state-centric.  Studies focus on defining how a 

country has ‘resolved’ the tension. This balance is usually conceptualized as a point on a 

continuum between the programmatic, structured policy implementation associated with 

technocratic, apolitical rule and political negotiation that responds to constituents demands.  For 

example, O’Donnell highlights this distinction in his description that, “A noninstitutionalized 

democracy is characterized by the restricted scope, the weakness, and the low density of 

whatever political institutions exist. The place of well-functioning institutions is taken by other 

nonformalized but strongly operative practices----clientelism, patrimonialism, and corruption.”
11

  

I respond to this characterization in two ways.  First, I seek to explore how patterns of 

institutionalization and governance evolve over time, paying particular attention to the 

interaction between these two contrasting patterns of policy implementation. As Patashnik 

justifies, “Because policy reform is best understood as an unfolding historical process, attention 
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must be directed to factors that affect the willingness and ability of policy-makers to promote or 

frustrate an extension of a given reform’s line of policy development.”
12

 

Second, I focus on one public policy. Most work on the effectiveness and sustainability 

of reforms focus on the state and elite actors and draw conclusions from country-level 

variables.
13

  Several authors have argued the importance of focusing on the bureaucratic actors; 

Ross Schneider argues that “Some of the most neglected subjects of comparative research are the 

mechanism that motivate, coordinate, and facilitate these myriad decisions and the factors that 

determine who wins in the bureaucratic politics…”
14

  

Expectations of Chilean Governance 

I explore these questions in the Chilean context, frequently recognized as an example of 

good governance in the region. Transparency International’s Corruption Perceptions Index ranks 

Chile as 22nd out of 177 countries, placing it 5th in the hemisphere behind Canada (81), 

Barbados (75), United States (73), and Uruguay (73). Chile also ranked in the 91st percentile in 

control of corruption in TI’s 2010 measure.
15

  

This stability is often attributed to the preference for technocratic rule since the 1920s and 

persisting through both authoritarian and democratic regimes.
16

 This was particularly true during 

the Pinochet dictatorship (1973-1990) when a group of technocrats referred to as the “Chicago 

Boys” rose to prominent positions and implemented classical neoliberal economic restructuring. 
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While there was no overarching administrative reform program, the role of bureaucrats and state 

offices was diminished as a consequence of the perception that the state was inefficient.
17

 

During the uncertain return to democracy in 1990, the incoming government worked to 

maintain macroeconomic stability and consolidate democratic rule; while administrative reform 

was not a primary focus, it was understood to be crucial to maintain separation between 

bureaucrats and politics.
18

  Successive administrations refocused on state modernization projects, 

promoting institutional reforms related to restructuring ministries, municipalization, and 

regionalization; health, education, environment, etc policies; and management modernization.
19

  

Technocrats have continued to play a dominant role, yet one that varies based on the policy focus 

of the administration; Joignant argues that the role of technocrats significantly diminished during 

the Bachelet administration (2006-2010), due to her emphasis on social welfare reform and a 

more participatory form of governance.
20

  

Indigenous Land Policy in Chile  

I focus on Chile’s indigenous land policy to explore the extent to which this classification 

of Chilean governance as technocratic holds
21

 and, more broadly, the challenges associated with 

developing bureaucratic rational governance.  Indigenous communities comprise ~10% of the 

Chilean population and the Mapuche community accounts for approximately 90% of the 
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indigenous population.  The community historically occupied the regions of south-central Chile 

centered around current-day Temuco.  The Mapuche community’s connection with the land is 

particularly important (mapu-land, che- people) and land demands are the “central focus of the 

Mapuche conflict.”
22

 

After significant Mapuche mobilization coinciding with the transition back to democracy 

in the late 1980s, the incoming Aylwin government signed an agreement with Mapuche leaders 

in 1989.  Key in this agreement was a commitment to respond to territorial demands.  CONADI 

was created in 1993 as the institutional representation of this agreement and was tasked with 

implementing numerous indigenous policies that had no precedent.  The land policy is created by 

article 20B of the 1993 Indigenous Law and administered by the Land and Water Fund (Fondo 

de Tierra y Agua, FTAI) within CONADI; CONADI is located within the Ministry of Social 

Development (previously MIDEPLAN).  The recent creation of this policy allows for a historical 

evaluation of how the technocratic tendencies of Chilean governance have affected policy 

implementation.   

There is certainly evidence that successive administrations have worked to make the 

policy more transparent and legal-rational. The initial indigenous law and accompanying 

regulatory policy left policy implementation largely undefined.  Article 20B gives CONADI the 

authority to establish:  

…mechanisms allowing to overcome land issues, specially, by reason of 

compliance with judicial or out of court resolutions or transactions 

concerning indigenous lands in which there are solutions on indigenous 

lands or these are assigned to indigenous people, coming from land grants, 

or acknowledged by commisioner’s titles, or other assignments or 

transfers made by the State in favor of indigenous people.
23
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The only requirement, as suggested by the final wording of the law, was historical 

documentation of the indigenous community’s relationship with the plot of land.  This 

requirement is further established by Decree 395 (published November 1993) that clarifies the 

implementation procedures and regulations surrounding the Indigenous Land and Water Fund; 

Article 6 establishes that the policy only extends to land claims supported by títulos de merced 

and other state-issued recognitions of indigenous land.  Beyond this requirement, the National 

Director of CONADI is to prioritize requests based on the number of people, severity of the 

social situation, and the antiquity of the land conflict.
24

   

 In 1999, CONADI released “Land Policy,” acknowledging that 20B had “low efficiency 

in its implementation due to errors and omissions.”
25

  The policy outlined in this 1999 document 

is CONADI’s direct response to this situation and an attempt to clarify the implementation 

procedures where they had not previously existed.
 26

  CONADI employees were to conduct 

social, productive, legal, and anthropological studies of each case. A number of employees with 

technical capacities were also hired as part of this institutionalization process.
27

 The author of the 

1999 Land Policy and director of the FTAI at the time expressed the rigidity of the changes, 

stating that:  

Many indigenous people or indigenous leaders who had constructed small 

corrupt practices with the land owners rejected the changes. They provoked 

conflict [to pressure a response from CONADI]… Leaders of the social party, 

landowners, and indigenous leaders called me. A minister of Lagos tried to force 

                                                                                                                                                                                           
land has always been clarified to be an economic resource used to promote development. 20B, however, has the 

expressed objective of responding to historic land disputes.  
24

 Ministerio de Planificación y Cooperación (MIDEPLAN). “Decreto 395: Aprueba Reglamento Sobre el Fondo de 
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25

 Ministerio de Planificación y Cooperación (MIDEPLAN), Corporación Nacional de Desarrollo Indígena. “La 
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26
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me to give priority to one land purchase and I said no. ‘You will have to leave,’ 

They said. ‘Yes, I’ll leave. No problem.’
28

 

 

The resulting land policy outlined in this 1999 document is CONADI’s direct response to 

this situation.  First, the policy proposes clarifying the implementation procedures and 

eliminating the influence of outside actors.  As the policy justifies:  

In the opinion of many, it is very unlikely that current land problems in 

southern Chile can continue to be solved if it is not possible to work in an 

environment free of pressure and if there is not a program for land 

solutions within a span of a few years. This requires reaffirming the 

confidence between the State and indigenous communities. It also requires 

that CONADI continually improves its work organization (emphasis 

added).
29

   

In establishing these regulations, CONADI claimed that, “the procedures of the solution system 

are being normalized and redesigned to prevent the price speculation and external interferences 

in the organization.”
30

 The policies developed in this document mark a significant shift in the 

goals 20B is working to serve.  As one CONADI employee expressed, the document develops 

the “grounds for decisionmaking” for the first time.
31

 The policy makes particular effort to 

clarify the amount of land purchased at what price. The quantity of land returned to a community 

was to be based on the productive capability of the plot of land and, according the National 

Director of CONADI from 1999-2001, priced within the range of the market, up to 20% over the 

estimated value of the land, if approved by the director.
32

 Finally, CONADI also began to buy 

alternate land if the land the community lost was too expensive and/or if the landowner was not 

willing to negotiate with the government.
33
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Resolution 878, “Manual for the Application of Procedures for Land Purchases through 

Article 20 Letter B of the Land and Water Fund of CONADI,” was introduced in 2003 to further 

clarify the regulatory procedures governing the implementation of 20B.  It establishes four stages 

of the land purchase process: applicability, feasibility, viability, and completion, and clearly 

defines specific procedures to be carried out by specific offices.  Futhermore, social, 

occupational, and judicial/ administrative reports specific to each community were required. The 

social report would include levels of poverty in the community, the number of children and 

young adults that would soon be requesting land from their parents, prompting CONADI to, 

ideally, allocate 10 productive hectares of land per family.
34

  

The incoming Bachelet administration took explicit steps improve the management of 

indigenous policies. In January 2008, Rodrigo Egaña, an economist and specialist in public 

management, was appointed Presidential Commissioner for Indigenous Affairs and tasked with 

improving the management of indigenous policies as well as the coordination of indigenous 

policies between various government offices.  The resulting plan, Re-conocer, was published in 

April 2008 and worked towards “improving and optimizing the public response to land 

demands.”  While previous policy changes clarified the requirements for communities to qualify 

and procedures surrounding which land could be bought at what price, Re-conocer created a 

waiting list.  115 communities were given priority because their cases had already been 

documented, studied and approved through the established requirements.  An additional list of 

308 communities was comprised of the communities who had submitted their documents, but 

had yet to be studied.  Re-conocer is largely recognized as a relative success for bringing 

transparency to the process.  As a director of the FTAI describes, “After Re-conocer, people 

understood. We didn’t process anything for anyone because the procedures did that. The district 
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attorney was always on top of us. That was part of my agenda and, to me, it seemed healthy. … 

there was a level of annoyance because things couldn’t be invented.”
 35

 

In December 2009, the center-right Alianza coalition won the presidency and Sebastian 

Piñera (RN) assumed the presidency in March of 2010.  Aware of persisting tensions, the 

administration’s first priority was to revise the mechanisms of land purchases.  Matias Abogabir, 

the Special Advisor on Indigenous Affairs for the Piñera administration as of September 2013, 

summarized the incoming government’s perspective, stating “… We did not have a defined 

policy of how we were going to buy, but first had to revise the mechanisms of land purchases in 

order to generate a policy that could advance quickly based on clear and objective 

parameters.”
36

 

To do so, the incoming government chose to not use a significant portion of the 2010 

budget for land purchases. As Sebastian Donoso, Special Advisor on Indigenous Affairs for the 

Piñera administration at the time justified, “…the least we could do was stop, look inward, and 

try to solve it. …When we restarted the land policy, we bought land under certain parameters: 1- 

no violence; 2- more than 12.7 hectares per family; 3- per capita should not pass $20m (CLP); 4- 

2.5/3m (CLP) per hectare.”
37

   

Quantitative Evaluation of Policy Implementation 

As evidenced, each administration has worked to improve and clarify implementation 

procedures. Have these efforts been effective? I argue that despite these efforts described above, 

the policy continues to be implemented to serve political purposes. 

This analysis draws on quantitative records of land purchased through 20B. Between 

1994 and 2012, the government processed an average of 35 cases per year, totaling 499 transfers 

                                                           
35

 Interview with Richard Mansilla. 
36

 Interview with Matias Abogabir. 
37

 Interview with Sebastian Donoso.  



Bauer 13 

 

and 137,953 hectares at a cost of $31,105,529 USD. For each transfer, government records 

include the location of the request (region, province, and community), the location of the land 

granted (in some circumstances the government acquires land separate from the community’s 

current location, requiring the community to move to receive the land), the name of the 

community actors requesting the land, the number of hectares of land received, the number of 

families associated with the particular request, and the amount paid for the land (in 2008 constant 

USD
38

).  I also included dummy district variables and a categorical variable to account for the 4 

different administrations over the analysis period. Table 1 in the Appendix summarizes these 

variables.   

The dependent variable under examination, the amount of money the government paid 

for the plot of land, captures the amount of discretion the government has in responding to land 

requests.  Numerous public officials and activists have referred to this indicator as best revealing 

irregularities in the land purchase process, as it captures discretion in both the amount of land 

purchased and land price. The DV ranges from $1918 to $7,293,384, with a mean investment of 

$776,506. The standard deviation is $880,199, meaning that 95% of the plots of land were 

purchased for less than $2.54 million USD. Figures 1 and 2 in the appendix graphically describe 

the variation in the dependent variable by year.   

Several trends in the government's implementation of 20B are immediately obvious.  

First, there is a notable increase in the size and variation of the government’s investment over 

time, as current and former public officials frequently reference in interviews and is seen in 

Figure 2. This is in part due to land speculation over the analysis period.  Because CONADI does 

not have the ability to expropriate land, landowners can value their land at any price.  

Particularly when CONADI did not have strict regulations governing how much could be spent 
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on a particular land purchase, CONADI had the option to pay above market value.  Second, it is 

commonly-known that some landowners and communities engaged in a premeditated conflict so 

CONADI would act more quickly on the claim and/or pay the landowner a higher price.  As Diaz 

describes, “…the open market that Chile has is less profitable for (small) agriculture. They 

(landowners) prefer to sell and offer their lands to CONADI. They are threatened by this policy; 

their land was never part of a título de merced, but they think there could be a claim to the land, a 

threat that the media has inflated a lot.”
39

  As Matias Abogabir, current Presidential Adviser on 

Indigenous Affairs, describes, communities and landowners cooperate to create “a black 

market… They generate pressure on CONADI to elevate prices. Incentives are perverse … it is a 

vicious cycle that raises prices.”
40

 The solid line in Figure 2 shows an increase in the average 

amount the government spends to complete a land transfer per year.  

Initial regression analysis accounting for data published by the government (the number 

of hectares, number of families, location, number of requests) does not explain these deviant 

cases. As shown in table 3, there are 17 deviant cases, defined as the cases with a standardized 

residual greater than 2, indicating that the observation is extremely unlikely and not well 

explained by the model estimation.
41

  For example, in the case of the Juan Catrilaf II community 

presented in the introduction (standardized residual of 7.74), the government spent significantly 

more than expected to transfer land to the community.  Based on the regression results presented 

above, the expected value of the government's investment is $668,000 US, while its actual 

investment was $4.2m US. 
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Bauer 15 

 

While the expectation is that the price the government is paying is based on predictable 

and transparent policies, this variation in data provides initial evidence that additional factors 

affect government decision-making. I hypothesize that this deviation results from political 

pressure generated by Mapuche communities. 

I created a variable to account for which communities that engage in direct conflict 

before their land transfer was finalized.  While it is widely accepted that the policy is used to 

respond to pressure, there is no systematic evidence supporting this commonly accepted pattern 

of policy implementation.  I relied on several sources to determine which communities engaged 

in direct action.  First, I conducted online new searches for each community to determine if they 

exerted pressure on their land claim.  A number of news sources report on local Mapuche 

politics, all of which work to diffuse information that does not appear in mainstream press, 

allowing a much larger number of communities to publicize their actions.  There are also a 

number of blogs where communities can post statements.  Appendix 1 presents examples of the 

news two communities, coded as 0 and 1 respectively; while the image results were not used as a 

coding mechanism, they are indicative of the types of news stories associated with the 

community’s name.   67 out of 279 communities used direct action before their claim was 

processed; because some communities received multiple plots of land, conflict was present in 95 

of the 491 cases included in the analysis; the first case with conflict was processed in 1998.
42

 

I treat this data as hierarchical, with 491 land purchases clustered within 19 years of the 

analysis.  Treating year as the level-2 unit suggests that year in which a plot of land was 

purchased provides important context and has a significant effect on the price paid. As shown in 

                                                           
42

 This dates coincides with the research of prominent academics on the reemergence of Mapuche mobilization, as is 

discussed in the following section.  
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Figure X, there is variation in the cluster means. The data is unbalanced; the number of land 

purchases per year ranges from 7 to 73.  
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I use a random effects model to account for variation in land purchases both within and 

between years.  This model maintains the hierarchical structure of the data, with communities 

clustered into years, and model estimates are a weighted average between complete and no 

pooling estimates.  Post-estimation provides additional support of the statistical appropriateness 

of this.
43

 Futhermore, the relatively low pooling factor (ωj) (mean: 0.272, sd: 0.105, min 0.126, 

max 0.601) indicates that cluster means do not converge on a the global mean.
44

   

The conflict variable is statistically significant at a 99% confidence level and is positively 

correlated with the size of the government investment. Adjusted predictions allow for clearer 

                                                           
43

 The Hausman test (Chi2- 20.76, Prob>chi2 = 1.00) fails to reject the null hypothesis that the coefficients estimated 

by the random effects model are the same as those estimated by a fixed effects model. [R-sq:  within  = 0.5196, 

between = 0.8584, overall = 0.5603] 
44

 When making comparisons across the different models, the direction and statistical significance of each variable is 

the same, indicating that the results are not dependent upon the model selection.   
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interpretations of the size of this effect. When the other variables in the model are held at their 

means, representing an average case, a community that engages in conflict before their claim has 

been processed has a predicted investment of $932,103 (0.247 standard deviations above the 

mean investment); a community that does not has a predicted investment of $665,232 (0.056 

standard deviations below the mean).  

Table 2: Alternate Model Estimations 

 OLS Fixed Effects Random Effects 

Change 

Location? 

0.120 0.0805 0.120 

 (0.0927) (0.101) (0.0927) 

Multiple  -0.0875*** -0.0873*** -0.0875*** 

purchases (0.0139) (0.0146) (0.0139) 

Families 0.00618*** 0.00551*** 0.00618*** 

 (0.00148) (0.00152) (0.00148) 

Hectares  0.604*** 0.599*** 0.604*** 

(standardized) (0.0453) (0.0458) (0.0453) 

Conflict? 0.303*** 0.322*** 0.303*** 

 (0.111) (0.115) (0.111) 

Government  0.261***  0.261*** 

Administration (0.0355)  (0.0355) 

District 

(collapsed) 

   

Constant -2.336*** -1.649*** -2.336*** 

 (0.256) (0.260) (0.256) 

Observations 489 489 489 

R-squared 0.560 0.523  

Number of 

year 

 19 19 

 

Evolution of Pressure Politics 

While quantitative analysis provides evidence that conflict has affected policy 

implementation over the analysis period, I argue that institutionalization has complicated the 

mechanism through which conflict affects policy decisions. This section, first, explores several 

notable instances in which a community was able to affect the government’s response to their 

claim.  Second, these cases are placed within a historical context to explore changes in the how 
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conflict is mediated through the institutionalized procedures discussed above. This information 

relies on secondary sources and semi-structured interviews with Mapuche and Chilean 

community leaders, activists, academics, CONADI employees, and political appointees 

conducted in Santiago and Temuco, Chile between September 2012 and December 2013.    

Most experts on recent Mapuche protest cite that mobilization reemerged in 1997 as 

frustration set in over CONADI’s limited capacity to respond to indigenous demands.
45

  Many 

Mapuche coordinating organizations began to see 20B as a means of obtaining broader territorial 

objectives, and had the organization capacity and political connections to pressure CONADI to 

respond.  Consejo Todas Las Tierras (CTT), arguably the most prominent organization during 

the late 1990s, participated in a number of highly publicized takeovers of ancestral land.  These 

takeovers were targeted and extremely instrumental; the CTT knew which communities qualified 

for 20B, helped prepare their paperwork, and coordinated mobilization.
46

  Rodrigo Gonzalez, 

National Director of CONADI from 1998-2000, describes that many of the actions were “…land 

grabs via fax  …CTT sent a fax to the media and said ‘We have taken over this land!’ Sometimes 

I went in CONADI’s truck and no one was there. They had just been there in the morning with a 

reporter.”
47

 

This pressure was concerning for the central government. Miguel Diaz, Director of the 

FTAI from 1999-2000, describes that: 

During the Frei government [1994-2000], the central government intervened in 

CONADI. It was very worried about the emergence of the indigenous 

movement…. The Minister of the Interior called us every Monday morning for 

news of land takeovers of Aucan (prominent activist, leader of Consejo Todas las 

                                                           
45

 This was largely attributed to the controversy that arose surrounding the government’s efforts to obtain 

CONADI’s approval of the Ralco hydroelectric dam in 1997. While many saw CONADI as a government 

ministry representing the interests of indigenous communities, the removal of several National Directors of 

CONADI in an effort to obtain approval of the dam indicated to many that CONADI was a function of the central 

government. See, for example, Tricot (2013) and Namuncura (1999). 
46

 Interview with Lautaro Loncon. 
47

 Interview with Ricardo Gonzalez. 
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Tierras organization) with the people of Malleco. On the other side, the set list of 

communities, nothing happened. … We negotiated a lot with communities that 

were associated with the Consejo Todas las Tierras and bought 7 pieces of land.  

Generally we used that strategy; when there was sufficient conflict and sufficient 

legal motivations, we designed, we used a policy that allowed us lower the levels 

of conflict. Why? The Fund was conceived of as a valve to decompress conflict. 

If the valve functioned poorly, it generated pressure, pressure, pressure. This 

indicates that we diffused, through purchases, the principle focal points of land 

conflict.
48

   

Gonzalez further described of this strategy:  

With communities that opted for direct action, we had a working relationship with 

them to incentivize their application to the institutional route. … The CTT wanted 

to pressure, to bend back the hand of CONADI and the ministry.  We went to the 

community itself [rather than the organization] and ask if they wanted to submit 

papers. Usually, they applied. They were non-violent actions to generate 

publicity. We could call the leaders. Everyone ended up negotiating with the 

government.
49

 

As evidenced, CONADI’s strategy was to respond to the communities engaging in direct action 

by funneling the pressure through institutional procedures.
50

  Sufficient legal motivation, defined 

by the policies laid out in 1999, became a necessary condition to approve the politically-

motivated agreements.  

There is also evidence that other parts of the government directly negotiated with more 

radical communities to diffuse pressure.  In 2001, Victor Ancalaf publicized a number of secret 

negotiations to the media.  Ancalaf was the former leader of Cooridinadora Arauco-Malleco 

(CAM), one the more radical Mapuche organizations frequently accused of being a terrorist 

organization supported by FARC.  He said that the negotiators acted with absolute discretion, 

explicitly requested by the Ministry of the Interior. He particularly referred to negotiations over 

four plots of land in Collipulli that had seen repeated arson attacks, occupations, and armed 

ambushes, asserting that “if the government does not comply with the terms of the agreement, 

we will break the negotiations and continue with the initial posture of the Coordinadora: 

                                                           
48

 Interview with Miguel Diaz. 
49

 Interview with Rodrigo Gonzalez. 
50

 This was also confirmed by Richard Mansilla. 
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mobilizations and land occupations.” 
51

 Ancalaf also referred to the case of the Ignacio Quiepul 

community, who reached a signed agreement with the Ministry of Planning and Cooperation 

(MIDEPLAN) after more than 20 instances of violence.
52

   

Several other sources suggest the existence of such agreements.  Alejandra Krauss, 

Minister of MIDEPLAN during the Lagos administration (2000-2006) and daughter of a famous 

Chilean politician and former Minister, is known to have directly negotiated and signed 

agreements to resolve land demands of some of the more emblematic organizations and 

communities.
53

  A spokesperson of the Alianza Territorial Mapuche (ATM, discussed below) 

said that their organization vaguely knew of these agreements in the early 2000s, saying 

“Ministers reached an agreement with these communities. I am not sure if it is public, but they 

did it… what is the name of the daughter of Krauss? She came to sign everything with them in 

Villarica and Traigen. We don’t know the details, but they happened.”
54

  

The creation of a waiting list of communities in 2008 changed the way in which political 

pressure affected decision-making.  There was certainly pressure: On January 4
th

, 2008 a 

Mapuche activist was shot in the back by a police officer (carabinero) while participating in a 

land takeover.  When asked how mobilization and political pressure affected decision-making, 

Egaña responded:  

CONADI did not acquire one plot of land that was not part of the 115. That is 

apart from 8 to 10 compromises the council of CONADI had pending.  Other 

communities negotiated plots of land in conflict. But, the vast majority were part 

of the list of 115. There was an exceptional case: Santa Margarita in Vilcun. I 

remember that the community –Juan Catrilaf- had an agreement with another 

community…”
55

 

                                                           
51

 “Acuerdos Secretos con los Mapuche.” El Mercurio, 25 October 2001.  
52

 Ibid. 
53

 Alfredo Seguel. “Crónicas de desencuentros: Gobierno de Ricardo Lagos versus Movimiento social Mapuche.” 3 

March 2006. http://www.mapuexpress.net/content/publications/print.php?id=282 
54

 Interview with MM. 
55

 Interview with Rodrigo Egaña. 

http://www.mapuexpress.net/content/publications/print.php?id=282
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As evidenced, this reformulation of the policy worked to remove the ability for politics to 

drive decision-making, despite evidence that there were exceptions.   

At the end of the Bachelet administration, however, political pressure overwhelmed the 

policy’s capacity for these exceptions to provide an adequate political answer.  The yearly 

budget for land purchases had already been spent and the government faced unwelcome criticism 

during a campaign year for not meeting its predictions.  Numerous communities, some organized 

with ATM and most on the list of 115, mobilized and participated in a number of visible land 

takeovers and confrontations with police.   

To address this mobilization during the presidential campaign in 2009, Bachelet 

prioritized indigenous politics.  José Antonio Viera-Gallo, Minister Secretary General of the 

Presidency since 2007, was named Coordinating Minister of Indigenous Affairs; the appointment 

of a high level official represented both the Bachelet government’s commitment and 

preoccupation over the mobilization. Viera-Gallo directly responded to the pressure, seeking out 

and signing a number of agreements with the Alianza Territorial Mapuche (ATM) organization 

in October 2009.  Two spokespeople of the ATM went to the negotiation; one describes that: 

The government insisted in the necessity of talking and talking and then Viera 

Gallo arrived. His advisers called us… he was fairly explicit with us, explaining 

that they were at the end of the administration and the budget for the year was 

gone. But, they would leave it for the next year and it would certainly go through. 

This lasted five or ten minutes.  

The agreements state that CONADI would buy particular portions of land for 82 communities in 

March 2010 (new government would take office in March 2010).
56

  Most problematic was the 

promise to return specific portions of land to communities; because the current landowners were 

not involved in the agreement and were not obliged to sell their land, they were likely to demand 

much higher than market value if they knew of the existence of an agreement.  By 2009, there 

                                                           
56

 “Comisión Investigadora CONADI: ‘Ex Ministro Viera Gallo actuó con Irresponsabilidad.” 8 January 2011. 

http://www.laopinon.cl/admin/render/noticia/26196. 

http://www.laopinon.cl/admin/render/noticia/26196
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was heavy regulation of land purchase prices and it was nearly impossible for CONADI to pay 

more than 10% over market value.  

Criticism came from all sides.  CONADI employees condemned that political 

motivations had trumped administrative processes. One described that “There were not the 

resources to meet the goal and something had to be done… [the agreement had] zero technical 

accessory. …from a technical point of view, how do I say it? It didn’t make sense and had 

another motivation. We were organizing the process; that was populism…. ”
57

  As Egaña 

described, “The political objective was to lower the level of conflict. The strategy was to calm 

the issue, promising benefits that the government was not in the condition to follow through 

on.”
58

  A 2011 congressional investigatory committee, led by a right-wing congressmen allied 

with the president elected in 2009, concluded that “what the minister did was basically to put out 

a fire, but he put it out with gasoline,” by creating expectations among communities about how 

the policy was implemented.
59

 Political objectives were not long sufficient to act on behalf of a 

particular community’s claim. 

As described above, the incoming Piñera government sought to respond to this tension by 

strengthening CONADI’s institutional capacity. They were not aware of the agreement Viera 

Gallo had signed with the ATM. As Donoso described, “We encountered the agreement when we 

arrived. We found the letter… it was to win votes… completely part of the political campaign. It 

was impossible to implement it because they did not have the resources; they never had the 

                                                           
57

 Interview with Richard Mansilla. 
58

 Interview with Rodrigo Egaña.  
59

 “Edwards e irregularidades en la CONADI: ‘Viera-Gallo apagó el incendio con bencina.” 1 July 2011. 

http://www.latercera.com/noticia/politica/2011/01/674-336451-9-edwards-e-irregularidades-en-la-conadi-

vieragallo-apago-el-incendio-con-bencina.shtml 

http://www.latercera.com/noticia/politica/2011/01/674-336451-9-edwards-e-irregularidades-en-la-conadi-vieragallo-apago-el-incendio-con-bencina.shtml
http://www.latercera.com/noticia/politica/2011/01/674-336451-9-edwards-e-irregularidades-en-la-conadi-vieragallo-apago-el-incendio-con-bencina.shtml
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intention of doing so. We asked those communities to be on the waiting list… We have not 

ratified the agreement.”
60

 

The Piñera administration, and Donoso in particular, intended to stop land purchases 

through 20B, but quickly recognized its political importance.  Ultimately, the administration 

choose to respect the list of  the 115 communities that were prioritized by the Bachelet 

administration, to study the cases of the 308 communities who had been put on the list, and to 

create a clearly established list of which communities had presented their documents.
61

  As a 

prominent Mapuche academic and activist interprets that, just like previous administrations, in 

the second year “they realized that land politics were a political tool to resolve conflicts with the 

Mapuche community. They realized its potential and radically changed its management, buying 

land to put out fires (apagar incendios). … What the state is buying is not really land, but rather a 

solution to a conflict.”
62

  

Conclusions 

This research provides evidence that conflict has affected decision-making in CONADI, 

despite repeated efforts to eliminate the influence of particular political interests.  The way in 

which this conflict is processed by increasingly institutionalized procedures, however, has 

changed over the land policy’s 20 year history.   During the initial years, the broad qualification 

requirements allowed CONADI and other public officials to apply the policy to communities that 

arrived; pressure prompted policy responses.  Officials approached mobilized communities, 

capable of offering a policy response. Over time, however, political pressure was no longer 

sufficient.  Officials were no longer able to apply the policy to fulfill political interests and 

filtered demands through increasingly institutional procedures. The response to Viera Gallo’s 

                                                           
60

 Interview with Sebastian Donoso. 
61

 Interview with Matias Abogabir. 
62

 Interview 18 July 2013. 
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2009 agreements is indicative of this shift.  Like many of his predecessors, he negotiated with 

and signed an agreement to resolve the demands of a group of mobilized communities; general 

consensus, however, found it illegitimate to openly use the policy to respond to political pressure 

and bypass institutionalized procedures.  This response proved the extent of the 

institutionalization, but also persisting room for exceptions. As Jose Aylwin, one of the most 

prominent indigenous rights lawyers in Chile summarizes, “The land policy of the state has not 

had any logic and has basically functioned based on pressure. Many governments… suggested 

that they were not going to respond to pressure from communities. In practice… the policy 

absolutely moves based on pressure.  All of the occupations determine priority in assigning 

resources.  … it is an outdated, prostituted institution.”
63

 

These conclusions suggests that the technocratic assumptions usually used to understand 

the functioning of the Chilean government do not apply to Chile’s indigenous land policy’s 

implementation history.  Because the initial law and regulatory policy were insufficiently 

defined, communities had very high expectations about the scope of the policy and politicians 

interested in using the policy to respond to political pressures.  CONADI was never adequately 

equipped to respond to these pressures and while various levels of the government worked to 

clarify implementation procedures, there is significant evidence that political interests have 

affected implementation decisions over the policy’s 20 year history.  While this does not 

necessarily discredit assumptions of Chilean governance, it certainly suggests the need for more 

nuanced analyses of when and where the assumption does apply.  

 

 

 

                                                           
63

 Interview with Jose Aylwin. 
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Table 2: Summary of Variables 

Variable Description of Variable 

Investment 

(standardized in analysis) 

Dependent variable. Amount of money the government paid a 

private landowner for a portion of land, in USD (2008 constant). 

Ranging from $1918 to $7,293,384.  

Change location? 0 if the community received land in their current location, 1 if the 

government required the community to move to receive a plot of 

land (120 communities changed location) 

Multiple land 

acquisitions? 

Several communities are the beneficiaries of multiple land 

transfers throughout the analysis period, range from 0 (no 

previous transfer) to 7, mean of 1.67 

Number of families 

benefiting from transfer 

Ranging from 1 to 387, mean of 29.7 

Number of hectacres 

(standardized in analysis) 

Ranging from 0.5 to 7855, mean of 285.91 

Administration 1 Frei (1994-1999) 

2 Lagos (2000-2005) 

3 Bachelet (2006-2009) 

4 Piñera (2010-2012) 

District Dummy variable in regression analysis, 57 total 

Year (cluster variable) 1994-2012 

 

Table 3: Deviant Cases (Standardized Residual >2) 

Community Year Investment 

(2008 USD) 

Predicted 

Investment 

Standardized 

Residual 

Juan Maril 1999 2,253,864 857,627 2.55 

Temulemu Grande 

(Huilipan) 

1999 2,614,774 813,559 3.33 

Antonio Nirripil 2000 2,347,457 847,457 2.11 

Santos Huentemil 2003 1,973,911 149,152 3.59 

Juan Bautista Jineo 2006 2,641,752 1,201,694 2.56 

Tricauco 2008 2,244,626 995,932 2.31 

Chequenco Jose 

Millacheo Levio 

2009 4,944,486 959,322 7.69 

Huanaco Millao 

Chacaico 

2009 2,110,332 928,813 2.11 

Jose Claviu 2009 2,877,726 1,016,949 3.4 

Manuel Quilapi 2009 2,518,471 1,052,542 2.64 

Juan Catrilaf II 2009 4,724,987 688,135 7.74 

Florencia Kalupan 2009 2,350,685 1,181,355 2.02 

Aillipan 

Huenchuanca 

2009 5,387,870 1,171,186 8.14 

Antonio Paillacoi 2009 2,538,730 1,069,491 2.59 

Pedro Lincopan 2009 3,243,281 1,069,491 4.05 

Juan Cea Trecalaf 2010 2,092,160 896,610 2.15 

Juan de la Cruz 

Pinchumilla 

Makewe Lafquen 

2010 2,699,187 1,305,084 2.41 
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Appendix 1 

Picture 1: Screen shot of google image search for “Comunidad Mapuche Antonio Leviqueo” (no evidence of conflict) 

 
 

No results for search of “Antonio Leviqueo” on emol.com. 
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Picture 2: Screen shot of google image search for Comunidad Mapuche Ignacio Quiepul (evidence of conflict) 

 
 

Headlines of top search results for “Ignacio Quiepul” on emol.com: 

- “Eviction of estate in Ercilla ends with the detention of 12 Mapuche community members.” “Con cerca de doce comuneros 

mapuches detenidos termina desalojo de fundo en Ercilla” 

- “Angol District Attorney investigates two arson attempts in Ercilla.” “Fiscalía de Angol investiga dos atentados 

incendiarios en Ercilla” 

- “Mapuches ask for preliminary injunctions before the InterAmerican Court of Human Rights.” “Mapuches piden medidas 

cautelares ante Comisión Interamericana de DD.HH.”  

- “Mapuche children take tear bombs thrown by policy to the Intendencia (regional authority).” “Niños mapuches llevan a 

Intendencia bombas lacrimógenas lanzadas por Carabineros” 

- “Mapuches threaten to take René Urban’s land again.” “Mapuches amenzan nuevamente con tomarse predios de René 

Urban”  
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