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INTRODUCTION
Contrary to a popular Anglo-Saxon saying that "each nation gets the govern-
ment it deserves”, this chapter argues that Peruvian women live under govern-
ments which are not deserved by them at least. By this I mean that their paru-
cipation in the processes of government, and the type of dialogue they have
established with political institutions, have not created arenas where women
have effective decision-making powers. This situation is attributable more to
the manner in which the Peruvian political system functions than to any char-
acteristics of the women themselves, such as a lack of interest, an inability to
articulate demands, or an incapacity to develop viable strategies of action.
Instability is the keyword in any discussion of the Peruvian political pro-
cess, and it is particularly relevant when discussing questions of access and
participation of new groups such as women. Thus, while Peruvian women (or,
to be more precise, some sectors of Peruvian women) have struggled valiantly
to engage in the political system, their efforts have largely been frustrated. As
the end of the 20th century approaches, Peruvian women are still far from
achieving a major breakthrough on questions of equality. The explanation for
this lies in the low level of democratic consolidation, the nature of the infor-
mal political system, and in the way in which women are perceived by public
policy-makers.

THE PERUVIAN CONTEXT

Peru, a country of 22 million, is characterized by multiple layers of hierarchy
and exclusion. This did not begin with the Spanish Conquest in 1532, al-
though that crucial event added several new layers of domination to a society
and polity already fragmented along lines of rank and ethnicity. Although
much work remains to be done by historians to correct romantic notions of
the "socialist empire of the Incas", the essential rigidity of pre-Columbian
society is sufficiently clear. At the same time, some women occupied impor-
tant positions in the hierarchy as local and ethnic chiefs or cacigues, benefit-

ting from the same hereditary mechanisms as some men. Current debate on



the status of women in pre-Columbian Peru focuses
ty: that is, to what extent did parallel lines
creating "men’s” and "women’s" worlds of equal religious and
mnence if not of secular authority [Isbell, 1976; 1978; Harris, 1985). In addition

to their roles as cacigues, women were frequently the local leaders of religious
cults and, in this role, seem to have commanded the most

of resistance to the Spanish invaders [Silverblatt, 1987].
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Other women were carried off as domestics or as second or third "wives"
in the households of the conquistadores and their hangers-on. The process of
mestizaje brought with it the tense, conflictive and permanently questioned
integration of two cultures and two social and political systems. Though the
relative power of European-descended Peruvians and the descendants of Peru’s
native inhabitants was and is never in doubrt, there have been shifting fashions
in the degree of acceptance of this arrangement, both on the side of the invad-
ers (more recently, immigrants from a variety of European and Near Eastern
countries as well as China and Japan) and on the side of the natives. These
problems are relevant to a discussion of women and policy in Peru because
ethnie, racial, and culrural divisions exercise an important influence on the
possibilities for women to develop a common platform. These divisions are

also closely correlated with class divisions or the extreme economic mnequal-
ities that characterize Peruvian soclety.

A Closed Political System

Formally, Peru has been organized as a constitutional democracy since in-

dependence from Spain in 1824, Women were given the vote in 1955 and illit-
erates—even today some 20 percent of the population—in 1979, As these facts
suggest, the political system has in practice been closed and tightly controlled.
In the 19th century, political participation was limited to the land-owning
oligarchy and a small group of local commercial and manufacturing interests,
In the 20th century, after a period of early industrialization and the expansion

in the 1920s, the system opened
and interest groups, and a more

Those without effective represen-
tation are the indigenous groups in the Amazon basin (half the country’s geo-
graphical area) and, except for sporadic and violent movements of protest,
peasants in the Andes, particularly indigenous and peasant women,

to labor unions, middle-class organizations

(1948-1956, 1962-1963, 1968-1980).! Tradition

a watch-dog function, ensuring that groups not legitimated as political actors
remain excluded from debate and freezing conflicts that normal political pro-
cesses are unable to resolve. Between 1968 and 1975, however, Peru experi-
enced a new "Nasserite" style of military government which was closely tied
to the non-aligned movement of the period. This regime was surprisingly per-
meable to ideas of women’s equality, probably because of its strong equity
thrust in relation to other groups: peasants, urban marginals, and workers in

ally, the military have exercised

78  Jeanine Anderson

the formal and informal sectors. Ironically, then, i; was 2 _ﬁleiilitaryrc:lhc:a:ir
ili ! esided ove -
ted female suffrage, and a military dictatorship presi ‘
:t?oong;??he first national machinery for women. Indeed, its first president was
the wife of a military man.

Weaknesses in Policy-making il :
lrrcespective of rotations of military a:;ld civilian nﬂiiﬂilil:si :‘:‘;:‘Zj il:le_
dents and parliaments represent oligarchic or more mi ' s
ing i al enduring features of Peruvian government.
ing interests, there are sever during s okt
is the government’s weak administratve capacity so 1 : _
;:ublfc Eervices, such as police, schools, health and judiciary, fa|l+tn r;‘aﬂ f::frs
mous geographical areas and important segments of tl;e population. p
lain why the political debate 1s csscnuall}t urban.
B eﬁﬁer p}crrsistent problem is the low techmdi.s':al fcapac:h;); of ;e,;ﬂfu] 3:1 ttlﬁz
: : ; 3 : LT :
actors involved in pohcy-makl.ng. During periods o P: o
ical level of legislators, with some notable excepuions, end
Izi]tfaliasezccn thflir responsiveness to electors. The civil service 1s p:};::llr
trained and motivated and, following a radical structural at.:lﬂ.l:s.tru:-.lf t;nt p:r i fug;- :
of 1990, wretchedly remunerated. Qutside the government itselt, d:rc s
ther problems: public opinion is poorly inf::rm?d and lacks clear ;}n;l o
expression; interest groups are more practised in street t:l_en:mn;fstrat{Q : ; i
in educating parliamentary committees; and the prod&cudc;n Ti T:;Editiom
1 Ing 1 d partial. Under thes
research to support policy-making is slow and partial e 2
! ys to
1 ds either to be the result of naked power struggl play
E:::-js::d; a "rational" consideration of needs, justice or the collective good
i in the background. (hl ;
IS faSroTial pili:iy—riakhg adds a number of new problems to the existing w:ik
nesses in setting and implementing national goals. I lllave arEluzd eis?“;h[i; d:
R i G ;
’s social policy is heavily influenced by Catholic social doctr
f;;u 159;??.? Sclnjcia.lcgmgrams, both in their conception and in their a;:ltual m:cllg
of f:.m{:tioﬂing, strongly support the restriction of l;wom;r;i tc;i;h:buc:;::,nﬂﬁ
I their identty as carersand, above all, mothers. he i ul
;fil:l}f;riie f:;ﬂy, rgationships between husbands and wives (a.ndf ﬁﬁm is 13
the process of "discovering” family violence), sisters and 'broﬂ:t_ars, athers an
daughters are all protected by a strong idmlog'y of family privacy. 1
"Normal" social policy—public health services, the pub]{r.: _schcm ds}'ﬂﬂ'n’
minimal facilities for dealing with problems such as drug addiction and family
abandonment—is almost entirely disconnected from sporadic attempts 10 us;
state power and resources to tackle poverty. Thus., the current dxsft:u;j;:u ;1
the need for an emergency social Erogram{ 'c-:'lr:‘h mme EE:E : St
djustment is carried out 1n isolation rom the on :
ian]provid.ing social services. The latter role is being da.-astlcaﬂ}r curtailed, parili
through the neo-liberal wave sweeping Latin America and p;r:ljfm n:l;l ;’;t i:lrs
f strikes against low pay by teac.hers, nurses, an
3131:12? dzse down health and education services for Weeks on end. At g:lﬁenl:,
government social spending stands at US$12 per capita per annum. Social po
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cy is residua_.l m Peru: development has never been understood to depend vi-
tally on social investment, social justice or even social peace.

The standard of _Iw::ng and the quality of life fell drastically during the
1980s for the vast majority of Peruvians. The real value of salaries has dropped
gack to the lcuaiel of the early 1970s. Multilateral agencies categorize half the

eruvian population as being in poverty or extreme poverty. As numerous
st.udles sho?w, the burden of diminished purchasing power, reduced public ser-
vices, and increased poverty falls disproportionately on women.

WDM]IEN AND CENTRAL GOVERNMENT IN THE 1970s

The first manifestation of the Peruvian government’s will to promote change
1n the status of women was the extensive and progressive educational reform
in 1972. The Education Reform Act called for school texts to "revalue" the
role f’f women and to "dignify" women as persons. It also authorised an ex-
pansion of technical and vocational education to promote women’s access to
new occupational fields. Most audacious was its drive to eradicate gender dif-
fcrf.:nFes in the basic curriculum. Thus, boys in primary school take part in
kxfuttmg and sewing classes (by hand as no sewing machines and often no elec-
trical current is available in most Peruvian schools), while girls can sign up for
courses 1n electrical installations and simple mechanics. Simultaneously, the

government set goals for a gradual shift to co-education in Peru’s predomi-
nantly sex-segregated public and private schools.

COTREM: Innovatory Thinking on Women

As part of the reform, a Technical Committee for the Advancement of Wom-
en (Cc{miré' Técnico para la Revaloracion de la Mujer—COTREM) was estab-
lished in the Ministry of Education. Composed of men and women members
CO_TI}EM was both creative and energetic. An advisory council that includcci
fcmmﬁt_ acuvists and researchershelped to ensure that its "line” accorded with
international thinking on the situation of women. COTREM produced discus-
sion papers and teaching aids accessible to educational administrators and
Ftachcrf; 1t prepared materials for a national re-training program for teachers;
1t monitored the content of messages on gender roles in television program;
produced by the Ministry of Education; and, to a lesser degree, it worked in
developing new textbooks. ’

In the Peruvian context, COTREM was an astonishing innovation, and
even more so when judged against developments in other Latin American ::G‘I.Hl
tries which are more cosmopolitan and socially less conservative than Peru
Part of the reason for its brief but productive career lies in the prngrcssivc;
natun:_of the Education Reform Act itself, although this was ultimately to
prove 1ts undoing. (The reform was "deactivated” in 1981 following a hasty
evaluation whose results were never made public.) An additional reason la
in the group of intellectuals and educational theorists who briefly gained +::¢:»11:i:r
trol of the educational apparatus at the time when these reforms were bein
prepared. They included a philosopher married to a Norwegian feminist a.ng
other members who had studied in Europe and been influenced by the femi-
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nist movement there. A final factor was the climate of social innovation fos-
tered by the military government and its suppression of some of the more
retrograde elements of the Catholic Church and the social oligarchy which
had traditionally had privileged access to such sensitive areas of policy as edu-
cation. Interestingly, while parents were slow to support the shift to co-educa-
tion, they were generally pleased with their sons learning to sew on buttons
and their daughters gaining access to technical careers.

National Commission for Peruvian Women

The military government’s experience with COTREM led to an increased
institutional commitment to changing the status of women, expressed in the
creation of the National Commission for Peruvian Women (Comisién Nacion-
al de la Mujer Peruana—CONAMUP). The immediate motive for establishing
CONAMUP was the pending UN conference as part of the UN Decade for
Women held in Mexico City i 1975. The Peruvian delegation was hastily as-
sembled from amongst CONAMUP staff and persons close to it, none of
whom, however, had a significant history of involvement with women’s
issues.

The performance of CONAMURP reflects an uneasy alliance between two
opposing visions of what its role should be. On the one hand, the CONAMUP
acted as the promoter of what could only be called women’s development pro-
jects. In this role, it entered into relations with women’s organizations (such
as groups of peasant women, labor unions, traditional mothers’ clubs, handi-
craft producers), provided some funding, made the necessary connections
for training and technical assistance, and publicized the group’s products and
achievements. On the other hand, CONAMUP carried out sectoral analyses
and presented policy recommendations in the fields of health, education and
agriculture to the relevant ministries, suggesting how their programs should
be changed in order to take women’s interests into account. Reports were pre-
sented to working groups in the respective sectors, and were backed up by lob-
bying which, if lacking in force and continuity, was a novel development.

These two conflicting tendencies within CONAMUP reflected both the
composition of its personnel and the limited instruments available for drawing
up clear strategies for women in Peru in the mid-1970s. As part of the Min-
istry of the Presidency, CONAMUP had a high profile in the government
and considerable authority over other government departments. In addition
to the military wives who presided over it, the top staff was comprised of spe-
cialists designated by a number of ministries. These women, with lengthy ex-
perience in the public administration, generally favoured a strategy of putting
pressure on policy-makers at sensitive points. Other staff or advisors were drawn
from those with a background in women’s or community organizations and
these advocated a "bottom up” strategy to raise the level of organization and
stimulate the demands of grassroots women.

However, prevailing conditions did not guarantee the success of either of
these strategies. The "policy change" strategy ran up against the incomprehen-
sion and inertia of public administrators who were pressurised by numerous
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of;her agf.-‘ncllas for change. The "grassroots" strategy was frustrated by the pau-
city of existing women’s organizations, the limited scope of their projects, and
the low level of gender awareness in their demands. In addition, budgct! and
sFaff limitations meant that CONAMUP’s relations with women's organiza-
uons followed the pattern of the Peruvian central government’s relations with
subordinated groups in the interior: the chance of securing funding and sup-
port stood in direct relation to how often the organization in question could
muster the resources to send representatives to Lima to press their case,
Nevertheless, the folding up of CONAMUP in 1978 owed less to its inter-
nal contradictions and somewhat meagre results than to other, more systemic
factors. It disappeared as part of the transitional military government’s wider
withc%rawal from the social projects of its "revolutionary" predecessor. A new
-::onsntution was being drawn up in 1979, and there were calls for open elec-
uons and a return to civilian government, so that the content of political de-
bate, which was now set by the groups coming back into power, had shifted
notably. Gender equity, together with most other equity issues except those
relating to organized labor, dropped out of the discussion. While the tradition-
al centre and right continued to be dominant, the groups which reoccupied
the political scene included a strong leftist presence. Indeed, Peru’s leftist par-

ties were beginning to rise to the central position they would occupy in th
first half of the 1980s. F Py

THE EMERGENCE OF FEMINIST GROUPS
In addition to these important initiatives at government level, the 1970s saw
the birth of a number of feminist groups. Concentrated in Lima, they tended
to focus on consciousness raising and promoting ideological change in the wid-
er society. These first feminist groups? had very little policy vision: the gov-
ernment was remote from their concerns and daily activities. Indeed it would
have been extremely difficult for feminists to develop public policy proposals
as the research in which to ground their recommendations had not been done
and the necessary technical expertise was not available. The 1970s’ feminists
probably made their greatest public impact (though not necessarily receiving
tll';; Egrcatest public approval) during their protest of the Miss Peru contest in
As the 1970s closed, a new kind of women’s group emerged from the
women'’s sections of militant lefrist organizations. Members included the wives
apd partners of the leaders of parties with varying degrees of sympathy for
ﬂ.ﬂlen.t action to overthrow the existing system. These women, with varying
histories Cff sacrificing personal and family life "for the revolution", underwent
an evolution similar to that experienced by women members of civil rights
and New Left groups in the United States, They began to question what "the
revolution” had to offer them, and to question the nature of relations between
men and women within the parties that promoted it. In tune with the femi-
nist groups, they began to look inward and to express long-suppressed and
barely .Icgiti.mated needs and concerns. Coming from the educated middle class
and being committed political militants, these women took their first steps to-
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wards their liberation with a heavy burden of guilt both for having seemingly
abandoned the poor masses to their fate and for having weakened and divided
the leftist movement.

These disparate currents converged to create a new type of women'’s or-
ganization which came to dominate in the 1980s. To this we now turn.

TRANSITION: FROM FEMINIST GROUPS TO WOMEN'S NGOs

In the late 1970s and early 1980s, women'’s projects were in the air in Peru as
in many other parts of the developing world. Development, or more particu-
larly a kind of development attuned to women’s specific needs, was seen to
be the answer to improving women'’s lives. Indigenous women'’s groups were
the instrument for achieving this as they were considered most able to operate
efficiently and effectively in the local context and most likely to ensure that
projects responded to local definitions of problems and that solutions were
appropriate,

As the Peruvian economy deteriorated, Peru became one of the principal
targets of international development cooperation in Latin America. Its NGO
(non-governmental organization) sector has grown rapidly from some 30 to
40 groups in 1976, to 300 groups in 1986 and 450 in 1988 [Soberdn, 1987; Pad-
ron et al., 1988]. In 1990 it was estimated there were 700 NGO:s in the coun-
try. Women’s NGOs (which specialize in projects with women) comprised
about a fifth of the total NGOs based in Lima, according to a 1986 study
[Ruiz Bravo, 1990}; a proportion which has probably been maintained to this
day if not bettered. Although concentrated in the national capital, women'’s
NGOs also sprang up in many regional capitals and intermediate cities, and
experimented with development projects which focused on some of the most
forgotten sectors: the rural women of the Andean heartland. Feminist cons-
ciousness raising and the advancement of a feminist political project were al-
most completely displaced by this development activism.

How did this change come about? Peru’s enormous social, economic and
regional inequalities eclipsed gender inequalities for both the women who en-
thusiastically entered the arena of development projects and for the interna-
tional agencies which financed them. In a real sense, this was a necessary phase,
which enabled feminist leaders, drawn from relatively privileged, urban, mid-
dle-class backgrounds, to learn about the needs, the language, and cultural
style of women less privileged than they, and initiate the process of construct-
ing an alliance. At the same time, the women’s NGOs of the 1980s were able
to benefit from the earlier efforts of CONAMUP. Former CONAMURP staff,
especially those who had supported a grassroots strategy, gravitated to the
women’s NGOs. Likewise, members of the early feminist groups came to fill
positions as communications or public relations officers but it was the former
lefust political militants who made up the most numerous element.
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Model of Action

All converged on a model of action which was small-scale, short-term, directed
at immediate needs, implemented in poor urban neighborhoods or, less fre-
quently, rural communities, heavily weighted towards training (.

apacitacion),
and funded by international cooperation agencies. Little effort was made to

commit local resources, except insofar as the high levels of dedication and the
low salaries of the promoters or the time and effort commirted by the bene-
ficiaries are taken into account. (In the final reckoning, this was a very high
contribution indeed.) Yet it is equally important here to note that the opera-
tion of women’s projects under this scheme, especially the limited pressure
they could exert in bringing local resources into play—including government
resources, such as infrastructure and public sector workers—meant that they
functioned with very little local connection of any kind. As self-enclosed bub-
bles of change, many projects quickly burst,

The implications of developments in the 1980s for the women’s movement
are still being sifted. Not all evaluations are positive. One setback was the ex-
posure of a vast, apparently mnsuperable, gulf in understanding between pro-
moters in the women’s NGOs and the so-called beneficiaries of their projects.
Another concerned the limited demonstrable, long-term impact of much of
the work that was carried out [Guzman and Pinzis, 1995, Backhaus, 1988;
Ruiz Bravo, 1990]. It is also clear that during this period in which development
projects were at their height, the national policy arena was dropped from sight
or was relegated until after the pilot experiments had been perfected. Conse-
quently, government decisions to halt moves towards mixed-sex education until

adequate sanitary facilities were installed in s
and to dismantle the educational

went unheeded by feminists dist
urban shantytowns.

Nevertheless, the focus on the immediate welfare issues of poor urban and
rural women yielded unexpected connections to the political arena. The histo-

ry of the program known as "Vaso de Leche" (Glass of Milk) and the world-
famous comedores or communal kitchens illustrate the point,

chools throughout the country,
reform with its strong gender equity thrust
racted by popular education projects in the

Case Study: Vaso de Leche and the Comedores

The comedores® first appeared in Lima in the late 1970,
1980s they numbered about 200. From there they began a rapid if irregular
process of expansion in Lima and other urban centres. In general, they are as-

sociated with increasing economic pressure on the poor and the restriction of

employment opportunities, particularly for women. It is estimated that some

40 percent of Lima’s poor now depend on the comedores for some of their
meals, some of the time. At the same time the comedores have gradually be-
come a channel of distribution for many foreign food donors (USAID, World
Food Program) and their local distributors (international NGOs, Caritas,
OFASA). Unlike the comedores, the Vaso de Leche program did not arise from
the popular movement, but was an initiative introduced by a group of city
officials and politicians of the United Left party coalition, which presided

and by the early
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over Metropolitan Lima between 1983 and 1986. The program was m:fndii
to provide a nutritional supplement (8 ounces of milk per day mi::{a.l:-l g dv;m
sugar, oatmeal, and quinoa when available) to :fll_ neec!}r pre-f.ahno c n,
estimated to be 1,000,000 in Lima. A small admmls.tratwe nffn:z wasl s:;l ul,p::l
the municipal government, but the program was 1.1111?1:::1.1::;1;: at lfnb hz -
by community organizations, preferably 1:hc comité wvect d(nclgf arﬂm'
committee), an organization set up at the time when the land was first e
pied and linked to the local district government. Almost always comp:;;:: 0
men, the comité vecinal formed the Vaso de Leche committees by appe g to
the women interested in participating from each k}uusmg F:-lr::r:k. Committee
members took turns in preparing the powdered milk provided :!.nd servfm%];t
to the local children enrolled in the program. These were the chlldrt.;.n odab S
er mothers who were willing to meet the small payments for fue dal.n u-
fares, to take their turn in preparing the milk, and to participate in the occa
1 itical demonstration.
smn';'lhi:eh::;cﬂ programs can be treated as a single "case” for the p't:;rpis,les ;:-f
analyzing women’s access to policy-making a{'ld Fhe part pla}re:; n Lsem};
women’s NGOs and popular women’s organizations. My it argu::n ¢
about the closed nature of the Peruvian puht}cal system should :iit'reb 31 ;
In addition to organized labor and the left parties which represent 11;1 ]?: ;
late 1970s and early 1980s the system had mcm:porat:d the rcsm:fntl - azl '
organizations of the urban poor, the comités vecinales. Connc-::tef to se-;a :
and third-level organizations representing ever broader expanses o dﬁoar Gu:e
ing tracts and ever greater numbers of poor persons, this pyrami dstixi-:uctuau
was almost exclusively male. Women in the shanties were organized, ka';) 1l,
in mothers’ clubs connected to social assistance agencies, ’food-fr.j-r-wor n;g»
ades, or Catholic parishes. Very rarely was th?re a comité femenino {wolmen Z
committee) working alongside the comité 'r.:'ecmdf, and_ even more rarcly wa
a woman elected to an executive position in the comité vecinal.

lvement of Women’s NGOs

115121:: ::medar movement and the Vaso de Leche program gathered momen-
tum, the women’s NGOs began to see the potenugl_ -:-_f_thesr: programs atsh a
vehicle for poor women to move into positions of visibility m:xd Eow:;l mf ! ati
local community. The NGOs rose to the challenge .of consolidating the inz
and weakest link in the two chains of service-delivery, the local womends
organizations themselves; that is, the individual mmedm:es and the Vaso E
Leche committees. These organizations nccd;d several kmds of assmtmcli
they were to weather such storms as fluctuating leadership, u:regular squ es,
accusations of corruption, incomprehension of husbands, grievances o fccr;
of their services, and attempts to manipulate tl:%es_e by political parties nglo
also saw in them an opportunity to extend their Tf{umce. ‘Kinmen s N ths
(along with many "general purpose” NGOs which "discovered women md te
process) began to offer training courses and free cc.nsultancy services, and ::-
accompany the women in the task of food preparation, bc:::k~keefpmg,_ and o
ganizational meetings. They attempted to lighten the burden of getting sup-
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les to the comedores and Vaso de Leche committees
Lng systems and assisting with transportation. All the
1ot compensate for a major structural weakness
l?.b(.}r was voluntary. No allowance had been ma
;tal::;fcr zyment to thF women who, when their turn came, dedicated 4 to
e s ;ﬁr yo :: pfrﬂmg food for a large group of beneficiaries. These in-
el : n les b.ut extended way beyond this to cover dozens

etimes hundreds, Qf ncl_ghbnrl?ood children and adults. The wamcn’;

by establishing bulk buy-
se efforts, however, could
nf‘bath programs; women'’s
de in the design of either in;.

a vehicle 'for women'’s political participation proved well-founded. As the

ground, owing to wider chan-
» Women'’s organizations came to
relates to Peru’s deepening economic
a freeze on public investment, and
ad few local improvements to offer.
were addressing such vital concerns
rmore, were doing this with remark.

rh_c _fnre. Much of the change in context
crisis, Faced with mass unemployment

spreading hunger, the comités vecinales b
The women’s organizations, by contrast
as food and social assistance and, furthe,
able efficiency and dedication.

district or by donor. Fr ith diff;

: . From there, with difficult ! !
‘ , y and with con -
:::i and ﬂéiurfal_ass:stancc from the NGOs, these came together S;: erslei ma“;
c . ] r ;
resemn;zz atfmﬁ commuttee able to negotiate with the city gavernmentnf: -
s es of the Ministry of Health, UNICEE and, later with those, hP
esided over a succession of frustrated 0 2 s
i —— attempts to implement an emergency

The V.

B e 1. :n.-.-l? dﬁ Leche program ha_d a longer experience in developing a city-
min;ﬁp}r’V y structure whose pinnacle was a 12-member coordinatin coz
- Vaso ae Leche was one of the few programs which mayors a.ngci cit}:

council members could consistently b
: oast abourt. . : SN
I:ac?ershlpf tended to attract extr ﬂf;:“.‘l}' Capzbiu; f{;}enmgs in the district-level

of some of the presence

h g & :
“;nf:n #pluralifti Steering committee was established 1o advise on the e
fi . };f'izgf ﬂljﬂ Gfdl 9£9, bthe comedores were assigned a seat but the partifil;:
¢ Vaso de Lec . ]
Church. ¢ Was vetoed by the representative of the Catholic
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United Left administration staked much of its reputation for a successful first-
time-ever occupancy of Peru’s second most important political office on its
ability to keep its promise of a mass program of nutritional support to Lima’s
poor. Furthermore, as the United Left’s period of office in the city govern-
ment coincided with its moment of greatest strength in the national congress,
they could use this national platform to publicize the Vaso de Leche program
and increase material support for it; for example, by pressuring for an increase
in city governments’ share of the national budget. The streets of Lima were
open to Vaso de Leche committees to demonstrate their grievances and de-
mands, and Congress was their frequent sounding board. A bill to extend the
Vaaso de Leche program to all Peru’s municipalities was drafted and a campaign
initiated that led to its final approval by parliament.

Rise and Decline of the Programs
The comedores and Vaso de Leche provide a clear and dramatic case of women
gaining access to policy-making in Peru. Yet it was a singular success story
and thereby it is important to analyze the ingredients which account for its
achievement. One factor was that the women’s organizations in question were
‘working in an area of service delivery which suddenly became central to the
welfare of innumerable families. With the help of the NGOs, they had devel-
oped a reliable "technology" for the task. At the same time they were able to
structure themselves in a way which legitimised their representation on an
equal level with such interlocutors as the city government, major NGOs, con-
gressional committees, the powerful Catholic Church, and directors of the
emergency program. As the embodiment of a promising strategy for attacking
poverty and redistributing resources, they received strong backing from the
United Left as well as from other parties and individual politicians with popu-
list leanings. In addition, both initiatives had capable, legitimate and often
charismatic leaders, who were characterized by a parucular leadership "style".
However, under the new terms set by the Fujimori regime (1990), the co-
medores and, particularly, the Vaso de Leche quickly lost presence and access
to power. As frequently occurs throughout the Peruvian public administra-
tion, in the changed political climate most municipalities simply 1gnored the
law obliging them to allocate resources from their budgets for the Vaso de
Leche program. The metropolitan government, however, did not find 1t so
easy to withdraw support as women’s organizations were stronger in Lima
and the United Left still controlled some district governments in the capital.
Nonetheless, accusations of corruption and abuse of power in the operation
of the program were launched to challenge its legitimacy. The city govern-
ment carried out a hostile campaign, obstructing the purchase and delivery of
supplies so that all too often women from the committees arrived at the dis-
tribution points, only to hear anew the weak promise of "masiana" (tomor-
I'GW).
Most damning of all, neither the comedores nor the Vaso de Leche program
was given a role in the social emergency program instituted by the Fujimori
government in compliance with the recommendations of the World Bank, In-
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ternational Monetary Fund, and the Interamerican Development Bank for
such programs to be set up alongside structural adjustment measures such as
Peru initiated in August 1990. The day after the first measures were an-
nounced, the price of basic foods, cooking fuel, and transportation rose by
500 or 600 percent. Many poor families subsisted on sweet potatoes, sugar and
tea until they could locate a new niche for one or two household members
in the labor market. The queues for the comedores rapidly swelled. The
women 1n charge responded by reducing rations and distributing these free to
neighbors who were completely indigent, but they rapidly ran through their
stocks. The Catholic Church led the effort to maintain the distribution of
food and salvage the emergency program until the end of 1990. The comedores
were assigned increased supplies in exchange for adding a score or more of
non-paying "social cases" to their rolls. Yet in the course of 1991, as successive

emergency boards attempted to piece together a viable and credible program
which would satisfy foreign donors, the comedores and Vaso de Leche program
dropped out of the picture. Even after several millions of dollars was ear-
marked from the national budget for the emergency program, the director of

the emergency board announced a shift of emphasis towards stimulating short-

term employment. Emergency food assistance in any form, she said, would
not be supported as it did not offer an enduring solution to poverty. Appar-
ently, women’s work in the comedores bore no conceivable relation to the cre-
ation of employment.

These events posed a series of dilemmas for the women’s movement and
for women’s NGOs. In a country where no serious critique has taken place
about the customary and, to women, oppressive domestic division of labor,
how far should a program which mobilized women specifically around food
preparation be defended? To what extent was the lack of remuneration sig-
nificant? How far were these negative aspects offset by the obvious success of
the comedores and Vaso de Leche in projecting women onto the national poliu-
cal scene, and giving them real influence over policy-making?

In the end, the political context left little room to manoeuvre in defense
of the programs and to resolve these dilemmas. Yet the case illustrates a fur-
ther barrier to women gaining permanent access to formulating policies and
implementing programs which are of interest to them. When push came to
shove, the evidence necessary for demonstrating the actual impact of emergency
feeding programs in the context of urban poverty was lacking. Feminists and
women NGOs, who had worked alongside the comedores and Vaso de Leche
commirttees for several years, had made no attempt to gather data on the sig-

nificance of the programs for the family economy or for the nutritional status
of recipients. When multlateral agencies became directly involved in the
policy-making process, it might have been possible to retain political and
financial support for the two programs, had their defendants been able to
demonstrate their efficacy. For example, foreign technical advisors may not

have balked at the left connotations of the Vaso de Leche program if they had
had reliable evidence of its nutritional impact.
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The executive secretary of the Special Commission on Women'’s Rights
had her own 1deas about its potential. Having many years’ experience 1n the
Peruvian public administration, she was well versed in the art of survival if
not in feminist discourse. With Ford Foundation funding, in 1986 she organ-
ized an important national seminar reviewing the position of women in di-
verse areas of Peruvian life. The Commission, guided by a group of informal
advisors from the women’s movement, exploited the network of women'’s
grassroots organizations throughout the country to give the seminar some-
thing of the legitimacy of a representative national women's congress. Under
the headings of "Education”, "Health", "Employment", "Law" and "Urban Ser-
vices", the seminar prepared the ground for subsequent diagnoses of women’s
needs.

However, both these initatives were put on the back burner by a down-
turn in the fortunes of the APRA government. The brief economic recovery
of 1986-87 was reversed and a new and more dramatic cycle of poverty and
joblessness began for the poor. Shining Path and the more "classic” insurgent
group Tupac Amaru heightened their presence in the capital city, whilst car-
rying out bombings and assassinations in the countryside, small towns and
cities of the interior.”

Women'’s demands no longer commanded attention in this transformed po-
litical context. The Special Commission entered a phase of inactivity; the Plan-
ning Institute directors left in disgrace. As the decade closed, the focus of gov-
ernment interest in women’s issues shifted to the National Population Council.
In line with a now established pattern, external funding (this time provided
by Pathfinder Fund) provided the stimulus to develop and implement a pro-
gram of actvities for women. Nonetheless, given the unlikelihood of these

programs surviving after the approaching presidential and parliamentary elec-

tions, the centre of gravity on women’s issues shifted back to the women’s
NGOs.?

National Population Council’s Program for Women
At the start of the 1990s, the specific interests of Peruvian women were offi-
cially addressed by the National Population Council, which also had respons:-
bility for young people and for coordinating the nation’s population policy.
Indeed, the youth program occupied as much time and staff as that for wom-
en so that yet again the actual commitment of government resources to wom-
en’s machinery was minimal. A major input into designing the Council’s pro-
gram for women was made by a formally constituted committee of women'’s
representatives elected from Peru’s regions. To achieve this representation,
organizers and advisors (almost in their entirety professional women based in
NGOs in Lima) had had to travel to regional capitals and mount a major
exercise in self-diagnosis of local women’s needs. This paved the way for
establishing a regional commirtee for the promotion of women which report-
ed in turn to the national coordinating committee.’
The philosophy and activities of the nauonal committee for the promo-
tion of women were heavily influenced by the ideas of Caroline Moser and
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selective assassinations and prominent women leaders, such as Pascuala Rosa-
do, the most recent victim, are prime targets. They receive no protection from
the Peruvian police. Many popular leaders continue to live in exile in other
Latin American countries or in Europe. Neighborhood and workers’ organiza-
tions have been demobilized in the present context, and popular women’s or-
ganizations have even more reason to be so. It will take a long time for a new
generation of leaders to emerge and develop an agenda capable of mobilizing
women to the same extent as did the comedores and the Vaso de Leche pro-
gram.,

Within the Peruvian government, the Ministry of Justice 1s once again the
focus of official activities for promoting gender equity. The commission on
human rights in this Ministry has a sub-commission on women’s rights which
has sought a dialogue with women’s NGOs and achieved some access to the
news media. The percentage of women elected to the new unicameral legisla-
ture in the 1995 elections has fallen compared to preceding parliaments. Wom-
en’s representation among mayors and municipal council members has also
fallen. This marks in some sense a return to "normality" after several years of
unusually high levels of representation (though never surpassing 10 percent
of mayors and council members) when such officials were threatened by Shin-
ing Path.

Women’s NGOs, as well as a growing number of "mixed" NGOs, contin-
ue to undertake a large number of development projects focused on women;
the promotion of women in microenterprises absorbing the largest proportion
of resources at present. The NGO sector has become leaner and more efficient
during the past few years as the amount of international cooperation has fall-
en. Women’s NGOs are now involved in some large-scale projects funded by
the Interamerican Development Bank and USAID. Correspondingly, their
role as technical advisors and intermediaries vis-a-vis large international
agencies has eclipsed their solidarity effort to build a cross-class political and
cultural movement. Gender equity is increasingly invisible as an objective,
both at the level of official discourse and action, Within the prevailing neo-
liberal framework, women-centred activities or positive discrimination suggest
special privileges extended to favored groups. Such a stance is seen as charac-
terizing the populist regimes of the past and to be held responsible for frus-
trating Peru’s development, increasing poverty and political chaos. Equal op-

portunity is seen to be a desirable future goal and a fair description of thes
current state of affairs. "

The present situation poses enormous challenges for Peruvian women.
There is the problem of how to rethink our own long-held truths and adjust
to the truly progressive changes of the present. There 1s the question of repo-
sitioning ourselves in relation to the Peruvian state in a way which advances
the democratic participation of all. Above all, there 1s the challenge of devel-
oping proposals which will unite women and give real political weight to a
gender-sensitive public agenda which offers alternatives for the poor and dis-
criminated in these pertlous times.
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CONCLUSION

I have chosen to conclude this chapter with some final reflections on the way
in which Peruvian women tend to be perceived by governments and on the
types of demands which are viable in this context. Undoubtedly, the task of
making the Peruvian government more responsive to women—and, corres-
pondingly, Peruvian women more responsible for and thereby "deserving of"
their government—involves extending the boundaries of the way women have
traditionally been seen.

This traditional vision is essentially focused on need and assistance. The
substance of most normative social legislation and of government programs
which specifically address women are concerned with situations of irregulari-
ty, deficiency, poverty, and need. The government’s capacity to reach women
under such programs is also far more developed than its capacity to promote
women’s advancement through any conception of equity or equality. For ex-
ample, policies to increase women's access to more highly qualified and better
paid jobs, to equity in education and in social security provision are effec-
tively non-existent. The principle of equal opportunity, fundamental in other
countries (including some Latin American countries), is hardly apparent in
Peruvian government policy and usually occurs in policies and programs that
have no real application. Similarly, in Peru there has been no serious public
discussion about the place or usefulness of positive discrimination.

Policies and programs simply have no relevance if women are defined as
persons with no relation to the state. Vast sectors of Peruvian public opinion
and the great majority of policy-makers regard Peruvian women as being duly
represented by their fathers and spouses, or by "men" in general when it
comes to affairs of state. Within this viewpoint, it is the family which is the
object of social policy-making; women are buried within 1t as part of a collec-
tuve of beneficiaries. For many, women should be spared the perplexities of

politics or dealing with the state, just as they should ideally be spared the bur-
den of remunerated work. Attempts to use the state apparatus to resolve ques-

tions of rights or welfare suggests that a woman’s dependence on her appro-
priate male representatives has broken down, and she is regarded as a pitiable

case indeed.

Given the workings of the Peruvian political system and the assumptions
described above, Peruvian women are "entitled but not enfranchised” [Agar-
wal, 1991]. They possess entitlements but they cannot be sure of being able
to exercise them. Most of the machinery for the promotion of women, and
a large part of NGOs’ activities have sought to expand women’s entitlements
to education, health, public services, communications, and even employment
and income. Very rarely has the question of expanding their enfranchisement
been addressed so as to ensure that women have the capacity to defend their
rights and entitlements, at the national level, in their communities, and within
the family. Women are not the only group in the Peruvian political system
to confront these problems. A strategy which has not as yet been much ex-
ploited is that of forging alliances with other disenfranchised groups. As this
process develops, the divided loyalties of native-descended women, black wom-
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ENDNOTES . . ‘ nr
1. After President Fujimori closed Parliament and intervened in the judicial

system on April 5, 1992, most analysts regard the military as forming a
w government. _
2 il: i?scwgliarc, in Peru one can identify a first and a secfmd wave i{:m
nism. The impact of the suffragist movement was particularly evi e t mf
Peru in the 1920s. This and the following decade pmdur;ed :} number c:d
notable feminists, who were active in the cultural sphere, n r cr:mg an
extending women’s access 10 education, and on the labor front. T e gr-zups
discussed in this chapter therefore represent a resurgence of Peruvian fem-
1ni 40 years of quiescence. o
3. ;ni?:maﬁtii Spa};lsh wo?; here because of the difficulty of_ fmd;;g an ﬂ:lct
English equivalent. "Communal kitchens" 1s not app_rcpri:n ;tixise :h ; 1};
the preparation of food is done coﬂccﬂvely;_fmi!ms usually f‘c iy
rations home to eat. "Soup kitchen” 1s also_mls_lcadmg because crh its coh
notations of government subsidy and of suc%al distance between t ];:-se :rnz
prepare the food and those who consume It. The_mmedoﬂs a:::,=1 ascf
a membership—typically 20 to 50 families—who finance themselves ;am
membership quotas and increasingly from the rations sold to non-ml:m E];,ﬁ;
The task of preparing food was originally r?tated amongst members dl;.
has since tended to fall on those women with the'fewest competing
mands on their time, either because their household_ 1s somewhat_ more e_co];
nomically secure or because they have fewer skills to offer in the jo
ket. o .

4. ?ﬁz comités vecinales do not occupy a formal position 1n Peruvian gg}i:cr_n-
ment structure, but they tend to have strong connections to local district
governments and to enjoy 2 legitimacy r.hfareby. They can usu:il]l}r egojz
such gate-keeping functions as deciding which development pro]cctsd 'Of
enter the community, determine the use of community plots and in I:'a—
structure, and represent the community 10 outside agencies and :lcmzi n:
litical parties compete to have their members and sympathizers elected on

mmittees.

% ;\c;atrhi: Eena Moyano, a brilliant leader dedicated to the cause of poor
women, began her public career as a leader of the Vaso de Leche program
.r: Villa El Salvador and weat on to become deputy mayor of that ﬂfopu—
lous district. She was assassinated by Sendero L_.um_mufo (Shining Path) teri
rorists in February 1992 as part of tha:t_ organization’s attempt to contro
the comedores and Vaso de Leche commuttees.
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6. This had echoes of the development plans of military governments in the
ca::l}{ 1970s, in which the notorious "Point 24" alluded 10 women.

7. Shining Path displays relatively lirtle "gender bias" in its choice of victims
or I_nethoc! of assassination. With Old Testament vengeance, it often kills
entire families. _Lo-::al APRA party mayors and minor political functionaries
were amongst its favorite targets during the final years of Garcia’s govern-
ment. Many mayors were women, pressured to stand as candidates when
the dangers became increasingly clear to male party leaders. The strong
presence of women among the membership of Shining Path is a new topic
of r?search. Women have always been important figures on the organiza-
uon’s central committee and many liquidation squads have been led by

women.

8. It was 1n this context that the workshop which gave rise to this book was
organized.

9. Contrary to prev_ai.ling stereotypes of rampant machismo in the interior, it
pr.cwed much.cas:er to bring men in outlying areas into the regional com-
mittees than it did to involve men in Lima.
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CHAPTER 5

The Women’s Movement and
Public Policy in Brazil

Jacqueline Pitanguy

INTRODUCTION

The recent political history of Latin America has followed a broadly similar
pattern. In many countries, the elected governments of the early 1960s were
subsequently overthrown by military coup d’états which imposed authorita-
rian rule over most of the continent. For many Latin Americans, the 1960s
and 1970s were years of harsh military repression, involving the systematic use
of violence by the state, and the suppression or control of the legislature, po-
litical parties, the press, trade unions and other organizations of civil society.
For many citizens, these were years of exile and resistance. Some sectors of
the opposition resorted to armed struggle to combat the dictatorial state.

At the end of the 1970s and the beginning of the 1980s, trade unions re-
emerged with new agendas and civil society was enriched by the appearance
of new political actors. Defined generically as social movements, these new
forms of political practice grew up and took root outside the established in-
stitutional framework of political parties or trade unions, and raised issues
which went beyond the "classic" questioning of both Marxism and liberalism.
The political trajectory of Latin America converged again towards the end of
the 1980s and the beginning of the 1990s when fierce resistance to militarism
brought an end to the years of military hegemony in the continent and presi-
dential elections were held throughout the region.!

At present, many Latin America countries face the challenge of reconciling
political democratization with a profound economic crisis. Whilst democratic
institutions have been restored and reinforced in most Latin American coun-
tries, the economic crisis in the 1990s has made 1t difficult for the state to gov-
ern. The decrease in the Gross Domestic Product (GDP) per inhabitant be-
tween 1981 to 1989 in many countries, clearly shows the extent of the crisis.
During this period Latin America as a whole had a negative growth rate of -8.3
percent [CEPAL, Anuarios Estadisticos]. With few exceptions, most Latin
American countries continue to confront structural economic problems and
financial crises. Neo-liberal policies, advocating state reform and the expansion
of free trade agreements, form the dominant ideological orientation of this




