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ABSTRACT

The International Relations of the Chilean Military Government:
Elements for a Systematic Analysis

This paper analyzes the foreign relations of the Chilean mili-
tary government from its accession to power in September 1973 until
early 1980. Specifically, it focuses on the widespread assertion
that, owing to its negative image, the Chilean military regime is iso-
lated from the international community. The central thesis of the
paper is that the Chilean military government is indeed in a situation
of political isolation, but by no means in :a position of economic
isolation since the military regime and the local economic groups
have considerably strengthened their ties with international capital-
ism.

The paper assumes that the external image of an underdeveloped
country is essentially shaped by the existing dominant domestic pro-
ject, the style of diplomacy, the world context, and the dependency
condition of the country involved. From this perspective, it is
argued that Chile's political isolation is a direct result of the
establishment, since September 1973, of: (a) an authoritarian do-
mestic scheme, (b) a praetorian-ideological style of diplomacy, and
(c) the pursuit of a belligerent anticommunist foreign policy in a
world context of détente.



THE INTERNATIONAL RELATIONS OF THE CHILEAN MILITARY GOVERNMENT:
ELEMENTS FOR A SYSTEMATIC ANALYSIS

Heraldo Muiioz

Instituto de Estudios Internacionales
Universidad de Chile

I. Introduction

This paper deals with the foreign relations of the Chilean
military government from its accession to power in September 1973
until early 1980. Specifically, it focuses on the widespread assertion
that, owing to its negative image, the Chilean military regime is
isolated from the international community. The central thesis of
the paper is that the Chilean military regime is indeed in a situation
of relativel political isolation, but by no means in a position of eco-
nomic isolatiom.

Rather than present a descriptive account of the diplomacy of
the period, we outline some basic elements for the systematic analy-
sis of Chile's external position. Although here we are interested
in the international relations of the military govermment, the de-
velopment of a coherent set of generalizations about the sources of
foreign policy in general, and about the problem of isolation in
particular, should enable us to examine Chile's external position
in other periods and-—at least theoretically--the foreign relations of
other Third World governments.

We assume that the international image of a country largely
determines whether or not a nation experiences relative isolation
from the world community. Obviously, a '"'megative'" image implies
isolation, while a "positive" image entails solidarity for the country
in question. The international image of a nation is a function of--
among other things--the material resources it wields. Countries with
ample economic resources,2 population, and/or geographic size
usually enjoy great prestige in the international system. However, the
mere possession of these material elements does not necessarily translate
into positive images for the nations involved, and vice versa. The
international position of a country is also a function of the values
dominant in a given world system. At present, some of the values that
are predominant internationally include: respect for the human rights
of individuals, socio-economic justice, political participation,
peaceful negotiation, economic and political stability, economic
growth, and others. However, some of these values can be mutually
contradictory (i.e., socio-economic justice vs. economic stability) .
and, thus, different actors will choose to emphasize different values.
In short, a country's image often depends on the actors who conduct
the evaluation. This, perhaps, is why the image of the present Chilean



government held, for instance, by the Office of Human Rights of the
U.S. State Department is quite distinct from the image held by the
Bank of America or Exxon.

In any case, it is argued here that the international posi-
tion of a country is principally the result of three clusters of
interconnected variables listed in order of importance: (1) the
dominant domestic order, (2) the style of diplomacy, and (3) the
international context. For the case of Chile we add a fourth fac-
tor characteristic of most underdeveloped nations: the country's
condition of dependency.

(1) The dominant domestic order (DDO). This is the fundamen-
tal factor determining the international position of a state.
Basically, this variable underlines the close interconnection be-
tween domestic and external policy. The DDO can be broken down
into at least two dimensions: socio-political and economic. Both
dimensions are intimately related, since the dominant socio-political
order is often a reflection of a comprehensive economic scheme. De-
pending on the foreign policy objectives and the external audiences
involved, a given country may choose to underline either the socio-
political or the economic aspects of the dominant internal order.

In discussing the DDO, one should focus on the social actors
that advance and/or maintain that order (i.e., corporations, groups,
classes, fractions of classes). Clearly, different domestic orders
are founded on different social actors. These actors play a vital
role in shaping the external relations of a country according to
their own interests and world-views. One should also pay attention
to the different foreign non-governmental audiences or actors who
may be particularly interested in stressing negative or positive
aspects of the dominant domestic order of a nation.

It is necessary to place the analysis of the DDO within a
historical framework so as to understand why a country's external
image may shift radically from one moment to the next. For instance,
the predominance of a democratic order in a given nation for an
extensive period of time followed abruptly by authoritarianism--
which contradicts the present dominant world values--will naturally
provoke a negative reaction from the international community far
beyond what would occur if in that country there had not existed a
tradition of democratic rule.

In very broad terms, one can distinguish between authori-
tarian and democratic socio-political orders. Each of these two
ideal types has different implications for a country's image abroad.
By definition, authoritarianism limits political participation,
popular dissent, and other fundamental civil rights; therefore,
it implies a negative image. By contrast, a democratic order pro-
jects a positive world image.

With regard to economic orders, they range from planned social-
ism to laissez-faire capitalism. Since our frame of reference in this
study is the capitalist world political economy, we will differentiate



only two: laissez-faire capitalism and regimented capitalism. Con-
sidering the context, both orders have positive implications for

a country's international image. However, the laissez-faire version
tends to be particularly attractive to international bankers, in-
vestors, and businessmen in general who may operate with fewer
obstacles, and to countries seeking new markets. The regimented
variety of capitalism is.particularly esteemed by social-democratic
sectors, and by countries where distributional criteria are important.
Within the South American context, there seems to be a close associ-
ation between authoritarianism and laissez-faire capitalism, since the
implementation of the latter generally requires the control of trade
unions, political parties, and all organisms that may protest against
the social consequences of the scheme.

(2) The style of diplomacy. A country's foreign policy is not
simply the product of a given set of internal objective conditioms,
but is also affected by subjective elements such as: the values or
world-views held by its principal managers, the cultural legacy of
the nation, and the unwritten norms of standard diplomatic behavior.
The specific way all of these factors combine, and the manner in
which they are advanced, constitutes the style of diplomacy of
a given country.

The actors on which the dominant domestic order is founded play
a critical role in determining the style of a nation's diplomacy.
Theoretically, this style reflects the interests of these actors
and, concomitantly, the external requirements of the intermnal order.
However, the participation in the foreign policy process of other
relevant actors who may not have fully internalized the dominant
scheme can significantly affect the style of diplomacy, thus alter-
ing the harmonic relationship supposedly existing between DDO and
style of diplomacy. Moreover, in some instances the style of
diplomacy of a country is relatively independent from the interests
and world-views of the dominant intermnal actors. In other words,
despite radical changes in the DDO, the style of diplomacy main-
tains its autonomy, remaining essentially unaltered. The continuity
of highly successful Brazilian diplomacy throughout different civil-
ian and military regimes is a case in point.

For the purposes of this paper, we shall distinguish only
two types of diplomatic style: the civilian-pragmatic and the
praetorian-ideological. The civilian-pragmatic style is charac-
terized by quiet negotiation, political compromising, respect for
diplomatic immunity, and a rather vague, indirect language, and
is practiced by professionals, largely civilians. This is the
style which, by far, predominates in the contemporary internation-
al system. By contrast, the praetorian-ideological style is a
direct, no-options-open style: it allows little room for nego-
tiating and compromising, it is highly ideological and often
accusatory in tone, and it is associated with military officials
rather than career diplomats. Evidently, the exercise of the
civilian-pragmatic style of diplomacy ccntributes to a positive
international image for a country, while the praetorian~ideological
style tends to damage a nation's image, particularly if the world
context is characterized by intermational cooperation.



(3) The international context. This factor, equivalent to
an intervening variable, shapes the foreign relations of a state and
its international image in an indirect fashion. The image of a
country improves or deteriorates to the extent that its foreign
policy coincides or conflicts with the prevailing global trends. The
more it conflicts, the more damage to the nation's image, and vice
versa. We shall differentiate between two broad varieties of in-
ternational contexts associated with specific historical periods:
cold war (late 1940s to 1967), and detente (1968 to the present).

(4) The dependency condition. We assume that all under-
developed countries experience--in varying degrees--a dependency
condition, implying that self-generated development is virtually
impossible and that, consequently, those nations must rely on a more
dynamic external center to complete their eccnomic cycles. The
greater the "concentration of reliance" of an underdeveloped nation
with regard to--for example--specific developed countries, the
greater the vulnerability of that nation because of the difficultg
it would have in adjusting to a sudden interruption of relations.

However, external reliance is only one aspect of the depen-
dency condition of periphery countries; dependency alsoc implies the
internal fragmentation of underdeveloped societies. The concept
of dependency should be defined then as a structural condition in
which a weakly integrated system cannot complete its economic cycle
except by an exclusive (or limited) reliance on a more dynamic comple-

ment lying outside itself.

Instead of focusing solely on unified nation-states--in the
"external reliance" perspective--the dependency approach concentrates
on the transnational linkages between groups, banks, classcs, and
industries of the periphery and their counterparts in the centers.
This emphasis of dependency is critical for the analysis of a
country's foreign relations since, often, transnational ties and
state-to-state transactions do not necessarily move in the same
direction.

IT. Authoritarianism, Economic Policy, and the
External Relations of the Military Government

The military coup of September 1973 marked a profound trans-
formation of Chilean economic and political life. With regard to
the economic order, it shifted from a highly regimented type of
capitalism to a laissez faire capitalism. For several decades the
Chilean state had intervened in the economy in pursuit of: adequate
insulation from externally generated economic shocks, stabilization,
and allocative and distributional objectives. Among the most common
features of the old model were: strategic state intervention in the
production, distribution, and financial areas; controls on prices,
wages, and interest rates; selective credit allocation; subsidies;
tax exemptions; multiple exchange rates; and import quotas. The
Pinochet government made a clear break with this approach.



The import-substitution model of the past was rejected
in favor of opening Chile to the world economy. The present
authorities view the proper economic role of government as
one of setting the overall rules of the game and otherwise
facilitating the allocative decisions of the private sec-

tor. . . . Preferred policy tools are those which are
general and indirect, and minimize distortions to the price
system . . . the government expects to move towards distri-

butional considerations once the economy is restructured.

Following these objectives, the military regime introduced
a severe austerity program relying on orthodox monetarist principles.
Public expenditure was severely reduced, tariff and nontariff bar-
riers were drastically lowered, prices.and interest rates were
progressively freed, exchange controls were largely eliminated,
and foreign investment began to be actively encouraged.

The key actors behind the new order were the military and
the financial-industrial sector of the local economic structure.
The latter were largely responsible for conceiving and overseeing
the new socio—-economic project, while the former were mostly in
charge of executing the scheme and assuring its stability. E1
Mercurio summarized very appropriately the governmental division
of labor that materialized between the two actors:

. + . the military established public tranquility and
ensured the full execution of the norms dictated by the
government, while the civilians (the economic groups)
accompanied by the military elaborated and applied an
economic scheme of immense projections for the stability
and development of the country.

The need to secure the confidence of foreign investors was
one of the first governmental priorities, and it led to the ending
of land expropriations and to the return to the private sector of
most of the enterprises seized under the Allende government. Re-
gardless, these actions were a logical consequence of the new
economic model.

All of these changes in the economic order were understand-
ably well received by foreign bankers and investors. The economic
plan of the junta coincided also with the orientation of the incumbent
United States government. Hence, U.S.-Chilean relations during the
1974-1976 period were rather warm. The United States backed the
rescheduling of Chile's debt in the Paris Club and--together with
international financial institutions--allocated significant amounts
of foreign aid to the military regime.

Moreover, a number of agreements were made during the
second half of 1974 with U.S. companies which had been expropriated
by the previous government. Compensation agreements were reached
with Anaconda, Kennecott, ITT, and others.



TABLE 1

BREAKDOWN OF U.S. AND MULTILATERAL AID TO CHILE
UNDER GOVERNMENTS OF FREI, ALLENDE, AND PINOCHET
(U.S.$ millioms)

Frei Allende Pinochet (First 3

(1964-1970) (1971-1973) years: 1974-1976)
U.S. AID (direct) 397.5 3.3 41.3
P.L. 480 (Titles I & II) 108.6 14.7 122.6
Military Assistance 52.5 33.0 18.5
U.S. Export-Import Bank 278.0 4,7 141.4
World Bank 131.5 0.0 66.5

Inter—American Develop-

ment Bank 208.7 11.6 237.8

SOURCE: Compiled from publications of the U.S. State Department,
World Bank, and Inter-American Development Bank.

The Chilean government's desire to attract external finance
was underlined by the introduction, in 1974, of Decree Law 600, a
new foreign investment statute which set very favorable terms for
new capital coming into the country.7 The Decree Law clearly con-
flicted with Decision 24 of the Andean Pact, which limited external
investment in the area and, thus, raised severe criticism among
Chile's partners in the Cartagena Agreement. The incongruence be-
tween the military govcernment's economic model and the subregional
scheme led to Chile's withdrawal from the Pact in October 1976.

Chile's withdrawal from the Andean Group demonstrated that
during that period Chile's foreign relations were subordinated to
the requirements of the domestic economic scheme. In the last
analysis, Chile's decision reflected the interests and influence of
the economic groups in the determination of Chile's extermal policy.
However, the decision to leave was facilitated by a coincidence of
opinion--for different reasons--between the economic circles and
the military in charge of conducting foreign affairs. On the other
hand, the economic groups viewed the Pact as an obstacle to the rapid
implementation of the new internal project of economic liberaliza-
tion, while on the other the military saw no great political advan-
tage in remaining in a_Pact where most members were somewhat hostile
to the Chilean regime.

The success of the new economic scheme depended on more than
just realigning external policy with domestic economic priorities:
it relied heavily on the absence of local trade-union pressure for
higher wages and, more generally, on the lack of organized political
opposition. The role of the repression that followed the military
coup became critical in terms of ensuring political stability, a
fundamental condition for the success of the new order.?



The establishment of authoritarian rule translated into con-
crete measures such as: the declaration of a "state of siege," the
abolition of Congress, the derogation of the constitution, the ban-
ning of all political parties, the suspension of most civil rights,
and the unleashing of an unprecedented wave of institutional violence
against dissenters. Not surprisingly, in the revised Fitzgibbon-
Johnson index of democracy in Latin America, Chile dropped sharply
from rank 2 in 1970 to rank 18 in 1975 (see Table 2).

TABLE 2

REVISED FITZGIBBON-JOHNSON INDEX: U.S. VIEW OF DEMOCRACY IN LATIN
AMERICA,8 1945-75: FIVE KEY CRITERIAD

Rank Rank Rank Rank Rank Rank® Rank

Country 1945 1950 1955 1960 1965 1970 1975
Argentina 9 15 15 4 7 14 5
Bolivia 16 13 12 15 16 15 15
Brazil 12 6 4 6 10 17 16
Chile 3 2 3 3 2 2 18
Colombia 3 6 9 5 5 5 3
Costa Rica 2 4 2 2 1 1 1
Cuba 5 3 10 16 19 19 14
Dominican Republic 20 20 20 20 14 10 6
Ecuador 12 7 6 9 12 7 10
El Salvador 14 14 8 13 11 8 8
Guatemala 11 1. 13 12 13 9 9
Haiti 19 17 14 18 20 20 20
Honduras L7 8 11 14 14 12 12
Mexico 7 9 5 7 6 6 4
Nicaragua 15 18 19 17 17 16 17
Panama 6 10 7 11 9 11 11
Paraguay 18 19 18 19 18 18 19
Peru 8 15 17 10 8 13 13
Uruguay 1 1 1 1 2 3 7
Venezuela 10 12 10 8 4 4 2

8Excludes Latin American respondents added to the survey beginning
in 1970.

bThe five criteria are: (1) free speech; (2) free elections; (3) free
party organization; (&) independent judiciary; and (5) civilian supremacy.

CCalculated by Wilkie from data in Johnson's table 3204, cited in original
source.

SOURCE: Kenneth F. Johnson, '"Research Perspectives on the Revised
Fitzgibbon-Johnson Index of the Image of Political Democracy in Latin
America, 1945-1975," in James Wilkie and Kenneth Rudle (eds.), Quantitative

Latin American Studies (Los Angeles: University of Califormia, 1977), p. 89.




The erosion of Chile's old democratic tradition greatly
affected the country's image abroad. The involvement of foreign
citizens--some of them diplomats--in various incidents with the
armed forces was critical in the early deterioration of bilateral
relations with several countries. For instance, the roughing-up
of the Swedish and French ambassadors in late 1973 when they sought
to protect a hospitalized ' Uruguayan refugee culminated in the
suspension of diplomatic relations between Chile and Sweden; rela-
tions between Colombia and Chile reached their lowest point in
1974 when Chilean Foreign Minister Ismael Huerta accused the
Colombian ambassador of having close contacts with "communists
and extremists"; and the arrest and torture of Sheila Cassidy, a
British doctor, in 1975 for treating a wounded MIR leader motiva-
ted the recall of Great Britain's ambassador in Santiago. Similarly,
the detention and/or expulsion of journalists from Le Monde,
Newsweek, Corriere della Sera, Dagens Myheter, and others, had a
direct negative impact on Chile's image abroad.

In 1974, Mexico broke relations with the Chilean junta fol-
lowing a visit to Chile by Mexican Foreign Minister Emilio Rabasa,
in which he obtained exit visas for about 200 Chileans who had taken
asylum in the Mexican embassy in Santiago. Prior to that, Mexico
and the military government had negotiated a series of trade agree-
ments that were automatically cancelled by Mexico after the rupture
of diplomatic relatioms.

Many European govermments, less enthusiastic than the
Nixon or Ford administrations about the Chilean economic model,
also began to reduce their contacts with the junta and, on several
occasions, forced the Chilean govermment to reverse specific
authoritarian measures. On October 11, 1974, for example, the
Finance Committee of the French National Assembly decided to
suspend a credit to Chile of U.S.$1.2 million because of "the
continued detention of French citizens there." One week later,
on October 18, 1974, the military govermment announced that seven
persons of dual French-Chilean nationality would be released and
allowed to return to France.l0 Similarly, the West German govern-
ment granted a loan to the military regime for DM21 million--
payment of which had been postponed because of the continued
detention of political prisoners in Chile--only after the release
on Januar{ 11, 1975 of Allende's foreign minister, Clodomiro
Almeyda.l Also, following a visit to Chile in November 1974 by
the West German minister of state for foreign affairs, the Chilean
government announced that 14 political prisoners would be released
and flown to West Germany. Prior to the visit, the West Germans
had handed the military government a list with names of prisoners
they wished to see released.

Towards 1976, Chile's relations with the United States--
particularly with the U.S. Congress-—experienced a decline. Pre-
viously, the U.S. government had had few public disagreements
with the Pinochet regime. The one exception occurred when Chile,
perhaps seeking Arab sympathy and investment, voted in favor of
a proposed United Nations resolution that asked the General Assembly
to declare Zionism a form of racism. On that occasion, the U.S.
State Department sent a disturbing note to the Chilean government



expressing deep disappointment over the Chilean vote. A few
days later, General Pinochet declared publicly that Chile would
rectify its vote since it did not follow his own thinking on
the matter.

In 1976, the U.S. Senate and House of Representatives voted
to suspend arms sales to Chile, and limited economic aid to U.S.$
27.5 million unless it could be proven that Chile had made sub-
stantial progress in observing human rights. Subsequently, on
October 21, 1976, General Pinochet announced that Chile did not
wish to accept that restricted amount of U.S. assistance.l3 The
progressive negative effect of the military government's domestic
policy on Chilean-U.S. relations was openly recognized by U.S.
Secretary of State Henry Kissinger in 1976 when he said that the
human rights condition in Chile, as judged by the Inter-American
Human Rights Commission,had '"damaged the relations between the
United States and Chile and would continue to do so.'"l4

The election of Jimmy Carter marked a new stage in U.S.-
Chilean relations.l3 The military government immediately assumed
a rather defensive stance, especially considering that during the
presidential campaign Carter had publicly criticized the Chilean
human rights situation. Not surprisingly then, on November 17 and
18, 1976, shortly after Carter's election, the Pinochet govern-
ment released more than 300 political prisoners. The releases
came amid a growing debate within government circles over how
to respond to international pressures and to the new Washington
administration.

Carter's moral commitment to a policy of human rights--
which flowed partly from the need to restore the confidence of
Americans in their political system after Vietnam and Watergate--—
eventually translated into a deterioration of U.S.-Chilean relatioms.
The Carter administration, for instance, voted in international
organizations to condemn the Chilean government's record on human
rights, officially received in Washington opposition leaders such
as Eduardo Frei and Clodomiro Almeyda, and pressured the Pinochet
regime to improve Chile's human rights condition. Responding to
these pressures during a visit to Chile in August 1977 by Assistant
Secretary of State for Inter—American Affairs Terence Todman, the
military govermment dissolved the secret police organization DINA
(Direccidn Nacional de Inteligencia), and created a replacement,
the CNI (Centro Nacional de Informaciones). In January 1978, when
12 Christian Democratic leaders were relegated to the north of
Chile, U.S. and Belgian16 pressure contributed to the suspension of
the measure; in earlv March the Christian Democratic leaders were
allowed to return to Santiago.l7

A highly controversial event in the relations between the
Carter administration and the Pinochet government was the Chilean
"consultation" of 1978. Following the December 1977 U.N. General
Assembly vote condemning violaticns of human rights in Chile, General
Pinochet called on the Chilean people to participate in a national
plebiscite, which took place on January 4, 1978, to determine whether
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they supported him or agreed with the U.N. resolution. The
plebiscite procedures were strongly criticized by the U.S. State
Department on the basis that '"the minimum guarantees of freedom

of expression were lacking." The consultation results were inter-
preted by General Pinochet as "a repudiation of the United Nations"
and encouraged him to declare that U.N. investigating committees
would no longer be permitted to enter Chile. Subsequently, however,
the military chief modified his statement, declaring that U.N.
conmissions could come to Chile "provided that they agree to work
according to objective norms."18 Finally, after some direct
pressure from Carter himself and the U.S. State Department, the
military government allowed the United Nations' Ad Hoc Working
Group to investigate accusations of human rights violations in
Chile during the second half of 1978.

Without a doubt, the most sensitive and critical event in
recent U.S.-Chilean relations has been the Orlando Letelier murder
case involving three Chilean military officers and former DINA
agent Michael Townley. Townley, after being extradited to the
United States, confessed to having participated in the assassination
under the orders of DINA's former director, General Manuel Contreras.
In October 1979, however, Chile's Supreme Court turned down a
U.S. Justice Department request for extradition of the three officers
and freed them immediately. Consequently, the United States tempo-
rarily recalled its ambassador in Santiago and announced a series
of economic and diplomatic sanctions against Chile for failing
to conduct a serious investigation into the charges against the
Chilean officers. The measures included a complete suspension
of military credits and supplies to Chile, reductions in U.S.
military and diplomatic personnel in Santiago, and a ban on
future financing of guarantees for U.S. projects in Chile by Exim-
bank or the Overseas Private Investment Corporation (OPIC).L9

ITI. The Style of Diplomacy
of the Chilean Military Government

As stated before, a country's style of diplomacy is the
product of the combination of a series of subjective factors, in-
cluding the cultural tradition of the nation, its prior diplomatic
behavior, and the values or world-views held by the principal ac-
tors who control the foreign policy process. Taking all of these
elements into account, it is possible to assert that from the 1950s
to 1973 the predominant Chilean style of diplomacy was what we call
a "civilian—pragmatic"zo style, characterized by an emphasis on
legalism, respect for the right of self-determination, practical
recognition of international power realities, support of democracy
both domestically and internationally, and the predominance of career
diplomats in the management of foreign policg. The practical side
of Chile's traditional internatiomal posture 1l is stressed by
Orville Cope, who states that, although it is difficult to estimate
the cultural and psychological biases of Chile's foreign policy
elite, "during the Frei and the Allende administrations it
seems that the careerist and the politician were realistically
cognizant of the empirical basis of the international system."22
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The radically new domestic order instituted by the military
government from September 1973 onwards had a profound impact on
Chile's conventional style of diplomacy. We have stated that the
social actors on which a dominant domestic order is based play a
transcendental role in determining the style of diplomacy of a
given country--even though, occasionally, the style is relatively
independent from the dominant internal actors. Theoretically, that
style reflects the interests of those actors and, concomitantly,
the external requirements of the internal order. Accordingly, the
Chilean style of diplomacy since September 1973 should have re-
flected the interests of the financial-industrial groups who consti-
tute the foundation of the present Chilean reality.23 However,
the intermediary role of the dominant executive actor--the armed
forces-—-altered the supposedly harmonic link between dominant
domestic order and style of diplomacy. Because the military forces
were not the structural originators of the new model, and because
they had not fully internalized the economic scheme, they imprinted
their own technical experience and militant : anticommunist world-
view on Chile's foreign policy,24 giving rise to what we call the
"praetorian-ideological style."25 As stated in the introductionm,
the praetorian-ideological style of diplomacy is a direct, no-
options-open approach: it allows little room for negotiating and
compromising, it is highly ideological, and it is associated with
military personnel rather than career diplomats.

When the armed forces assumed power in 1973, practically all
state agencies were reorganized on the basis of military personnel,
both retired and in active service. The Ministry of Foreign Rela-
tions was no exception. According to Oscar Pinochet de la Barra,

a former ambassador of the Frei and Allende governments, nearly 50
percent of the civilian personnel of the Foreign Ministry were
removed immediately after the coup.26 Many supporters of the
military regime viewed this militarization of Chile's external
relations-—-and of other typically civilian activities--as a grave
error.2/ Robert Moss, for example, asserted that "one of the

early mistakes of the junta was to f£ill most vacant positions with
retired or serving officers . . . outside the economic sectors the
armed forces established a virtual monopoly of the new administra-
tion, filling ambassadorships and even university rectorships as well
as cabinet jobs."28 It appears, then, that from 1973 to at least
the end of 1977, "the Chilean diplomatic service had little or no
influence on foreign policy decisions which reflected the attitudes
and perspectives of a few ranking military officers."29

As stated above, the military personnel imprinted their
own character on Chile's external policy and, hence, they radically
transformed the traditiomal civilian-pragmatic style of diplomacy.
In the first place, Chile's pragmatic approach to intermational
relations was replaced by a militant anticommunist ideoclogical
posture. In the view of General Pinochet, the govermment of Chile
had to declare "a direct war against international communism and
against its Marxist-Leninist ideology."30 The concrete enmemy in
this ideological war was '"the Soviet Union and its satellites'';
but also affected were many Western democracies supposedly ''pene-
trated or infiltrated by Marxism."3
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Secondly, quiet negotiation and compromise gave way to
open confrontation in the treatment of bilateral disagreements. One
such instance occurred in March 1974, when the British government
announced that new export licenses would not be granted to Chile,
that existing contracts would be reviewed, and that the servicing
of engines of Chilean Air Force jets and the supply of spares by
Rolls-Royce would be discontinued. Instead of seeking a compro-
mise, the Foreign Minister of Chile, Admiral Ismael Huerta, violently
declared that "Britain was not to be trusted as an exporting nation,"
and warned: "We will too have to revise to whom we sell copper--
there is such a demand for it that we can select amongst those
interested and will logically prefer countries that are friendly
to us."32 On the subject of Chile's foreign debt, Huerta's suc-
cessor, Vice-Admiral Patricio Carvajal, similarly threatened in
May 1975 that if Britain refused to accept the terms arranged by
other creditors at the Paris Club, it could expect no payment at all
from Chile.3

It is clear that throughout the first two years of military
rule internal consolidation was the top priority of the Pinochet
government. Foreign policy was secondary, and this facilitated
the implantation of the praetorian-ideological style of diplo-
macy. Once the new national project was secured, however, the
economic groups argued for a reevaluation of the importance of
foreign policy, and gushed for a return to a civilian-pragmatic
style of diplomacy.3 This is not to say that there was an in-
herent contradiction between the financial-industrial sectors and
the praetorian style of diplomacy. In fact, the economic groups
supported authoritarianism and the praetorian-ideological orienta-
tion of Chile's external policy when their paramount priority was
the consolidation of the new internal model. Once the consolidation
stage was over, they pressured for a more efficient foreign policy
style: one that would facilitate the strong external linkages
required for the success of the laissez faire scheme.

One of the first indications of the disagreement between
the economic sectors and the military over the official conduct of
Chile's international affairs came in a November 1974 report of
El Mercurio, certainly one of the most representative organs of
the Chilean economic groups. The report underlined the scarce
diplomatic representation of Chile in the Third World--which had
earlier voted overwhelmingly in favor of a UNESCO resolution con-
demning the Chilean human rights situation--and the meager material
resources allocated to the foreign service. In the same piece
the Under Secretary of Foreign Affairs, Commander Claudio Collados,
responded that the Chilean govermment's limited role in the Third
World was "a problem of budget and priorities."35

One week latar, EL Mercurio went further in its criticism
and warned, in two saparate editorials, that the military govern-
ment 's external policv (a) had an exceedingly anticommunist,
ideological orientati-n., and (b) lacked professionalism because
of the excessive direct iavolvement of the military in its manage-
ment. On the ideolce!:zl issue the newspaper stated: "there
is absolutely no resz::n why our diplomacy should seek to lead the
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The growing criticism of the praetorian-ideological style
of diplomacy on the part of the economic groups produced some
limited results. In March 1977, for example, the Pinochet govern-
ment sent Jorge Cauas, the former Minister of Economics of the
military regime, as its ambassador to Washington. The designation
represented a more direct involvement of technocrats and the eco-
nomic sectors in foreign-policy making, and possibly a slight
turn towards a civilian-pragmatic diplomatic style that could
effectively address the external obstacles to the Chilean economic
model.

The critical shift towards a more civilian-pragmatic foreign
policy approach occurred one year later, in April 1978, when Gen-
eral Pinochet named Herndn Cubillos, a civilian,44 as Foreign Mini-
ster, and when a decree was published reorganizing the Ministry of
Foreign Relations. In addition to the criticism from the economic
groups, there were two key reasons behind the shift: First, the
December 1977 U.N. General Assembly vote condemning the continuing
violation of human rights in Chile, after which Pinochet ordered
the national consultation and declared that the govermment 'would
henceforth pursue a more aggressive and pragmatic foreign zolicy";45
and, second, the deterioration of relations with Argentina 6 follow-
ing her rejection on January 25, 1978 of the arbitration ruling on
the Beagle Channel which awarded the islets of Picton, Lennox, and
Nueva to Chile. 1In other words, the delicate international situa-
tion and the requirements of the economic scheme demanded the return
of several retired career diplomats, and a softening of the praetorian-
ideological style of diplomacy.

One interesting illustration of the new pragmatism of Chilean
diplomacy was the attendance of a Chilean delegation at a meeting
of the "Group of 77" held in Havana, Cuba, in December of 1979, in
preparation for the Third General Conference of the United Natioms
Industrial Development Organization (UNIDO). Following the inaugural
speech by Fidel Castro, the principal Chilean representative de-
clared that "Chile shared the appreciation made by President Castro
in the sense that there is a lack of political will on the part of
industrialized countries which has impeded intermational cooperation,
but, at the same time, stressed the importance of foreign investment.
Subsequently, the Chilean delegation was invited to various unofficial
gatherings, including a reception attended by the Cuban Prime Mini-
ster. The visit of the Chilean mission to Cuba was the first under
the Pinochet govermment, and contrasted sharply with the refusal of
Chile's Foreign Minister to attend the 1975 Ayacucho Commemoration
in Peru because of the presence of the Cuban Foreign Minister.

n47

In March 1980, an editorial of E1l Mercurio registered the
change towards a more pragmatic, economically oriented, foreign
policy in the following terms:

. « . our country has come to adopt a pragmatic foreign
policy, and perhaps it would be desirable to accentuate
that pragmatism to the extent that our commercial position
allows for more varied and numerous external contacts.
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world antisoviet or anticommunist movement, or to convince the
Western countries about the errors of detente." It then addressed
the question of professionalism in the following terms:

Only a strictly professional diplomacy can strengthen the
foreign service. The risks and difficulties of Chilean
foreign policy require a professional diplomacy . . . the
type of habits and discipline of a good diplomatic service
demand flexibility, a spirit of conciliation and negotia-
tion, the search for peaceful solutions. The military man
is prepared professionally for the stage when the diplomat
is no longer needed. 36

Interestingly, one of the above-cited editorials stressed
the essential importance of foreign policy because "external rela-
tions are not merely a matter of coexistence, but a vital area of
interest so that the country can sustain itself politically and
economically in the world."37

Subsequently, thé journal Qué Pasa, another publication as-
sociated with the Chilean economic groups, also assumed a critical
stance regarding the military regime's external approach.38 In a
long report concerning Chile's intermational isolation, the journal
questioned particularly the undue involvement of the military in
the management of Chilean foreign policy:

Nobody argues that military officers can be as good am-
bassadors as any. But conversely, it seems doubtful that
only one institution--and one not specializing in that
field--can provide adequately more than half the high-
ranking diplomatic service of a country, particularly in
difficult moments.39

The most comprehensive critique of the praetorian-ideological
style of diplomacy emanating from the economic circles was cogently
presented in an extensive April 1978 editorial of Economia y Sociedad,4o
a publication sponsored by the Colocadora Nacional de Valores, a
financial institution controlled by the Cruzat-Larrain economic
group.[*l The editorial stated the following:

The anticommunist cause as a fundamental parameter of inter-
national relations lost relevance since the end of the cold
war, and today there are few govermments interested in pub-
licizing rejection of the communist model, even when they
may struggle against it domestically. . . . It is time to
rethink our foreign relations strategy. . . . It 1s neces-
sary to elaborate a modern foreign policy as a function of
well-defined national interests (and to define) a program of
action characterized by an imaginative and pragmatic approach
and by a professional execution.

Moreover, the editorial concluded that "a new foreign policy should
stress the economic dimension of international relations at the expense
of ideological factors."®?
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The same editorial recommended that the military government

should avoid anticommunism as a component of Chile's international
approach, but that it should preserve it domestically to prevent
"totalitarian infiltration."

The 1978 shift by no means signified the total replacement
of the praetorian-ideological style by a modified version of the
civilian-pragmatic style of diplomacy. What developed was an uneasy
coexistence between two different approaches to the management of
Chile's external affairs. The contradictions between the two
styles were already apparent in the March 3, 1978 decree which
reorganized the Ministry of External Relations. The decree#9 re-
iterated the functions of the Minister and his cabinet, of the
Under Secretary and its Secretariat, but it also created the
special post of Vice-minister--accompanied by a corresponding
cabinet--with the rank of Minister of State. The Vice-ministry,
assigned to former tank expert Colonel Enrique Valdés, was apparently
designed as a military counterbalance of the civilian Minister and
is responsible directly to the head of state.

One concrete evidence of the strain in military-civilian
relations concerning the conduct of Chile's external affairs
occurred in December 1978, when four Chilean diplomats and three
merchant seamen were expelled from Peru, while the ambassador to
Lima was declared persona non grata, on charges of spying for
Chile. Foreign Minister Cubillos publicly accused the military
personnel attached to the Chilean embassy in Lima of meddling in
foreign policy matters. But General Pinochet overrode his Mini-
ster, and--in a policy decision typical of the praetorian style of
diplomacy--sent General Herman Brady as his personal emissary to
directly mend relations with the Peruvian Defense Minister. Although
Brady knows several of Peru's top generals, he was unable to pre-
vent the breakdown of diplomatic relations that followed .20

The uneasy coexistence between the two styles of diplomacy
was further illustrated in early 1979 with the implementation of
two rather contradictory measures. On the one hand, in a demonstra-
tion of the pragmatic approach, two high-ranking uniformed function-
aries relinquished their respective posts as Director General of
the Ministry and Head of the Administrative Division to two strongly
qualified civilian career diplomats. But, at the same time, in a
demonstration of the praetorian style, the Andrés Bello Diplomatic
Academy graduated, together with its regular students, 16 former
military officers who were immediately assigned to important posts
in the Chilean foreign service.2l

Undoubtedly, executive control of the foreign policy process
is still largely in the hands of the military, and that implies that
the praetorian-ideological style of diplomacy will endure despite the
move towards pragmatism. A recent illustration was General Pinochet's
speech commemorating the sixth anniversary of the military govern-
ment, in which he equated "Soviet imperialism" with "American
imperialism' and condemned the United States for (a) attempting to
export its own political models to other nations, (b) applying its
human rights doctrine in a selective fashion, and (c) not playing its
due role of anticommunist world leader.J52
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IV. The Military Government's External
Policy and the World Context

During the post-World War II period, the international sys-
tem expanded considerably. New independent nations appeared, global
and regional organizations were formed, and the rapid development
of science and technology permitted noticeable increases in the
level of interactions among the growing number of actors of the
world system. Politically, the international system began to evolve
from a highly centralized, cold war pattern of confrontation between
two relatively monolithic blocs=-led respectively by the United
States and the Soviet Union--to a more decentralized, detente pattern
characterized by the emergence of new regional powers, the re-
emergence of Western Europe and Japan, a progressive disintegration
of the ideological-political blocs, and a rapprochement between the
United States and the Soviet Union.

Throughout the cold war period, Chile was unquestionably
aligned with the Western bloc led by the United States. Chile's
subordination to the United States translated into clear limits to
Chilean external behavior. Occasionally, however, the administrations
of the period were able to pursue specific independent courses of
action, particularly regarding the defense of Chile's position on
the Antarctic and on the maritime issue of the 200 miles (the Gonzilez
Videla presidency, 1946-1952), and on the renegotiation of a new
agreement with the U.S. copper companies (the Ibaflez presidency,
1952-1958).

The shift in the international context from cold war to
detente facilitated the pursuit of a more autonomous external stra-
tegy on the part of the Chilean government. Under the Christian
Democratic administration of Eduardo Frei, Chile reestablished diplo-
matic and consular relations with the Soviet Union, Czechoslovakia,
Hungary, Bulgaria, Poland, and Rumania. The improvement of relations
between Chile and these socialist countries led to the exchange of
numerous trade missions and to some cooperation agreements. In 1968,
for example, the Soviet Union expanded its sales of machine tools
to Chile through credit extension and loaned U.S.$42 million for
industrial development purposes.53

During the Popular Unity administration, the intensifica-
tion of relations with socialist countries accelerated. By 1972
Chile had established diplomatic and consular relations with the
People's Republic of China, the German Democratic Republic, North
Korea, and North Vietnam; and had restored full relatiomns with
Cuba, broken in 1964 in compliance with a sanction resolution of
the OAS Foreign Ministers' Conference.

Throughout both administrations, Chile further asserted
its independent orientation in the new world order by establishing
or strengthening relations with African countries siuch as Zambia,
Zaire, and Nigeria, and with Asian nations such as India and Japan.
Chile also played a growing role in international economic or poli-
tical associations like CIPEC (Inter-Governmental Council of Copper
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Exporting Countries), the Andean Pact,54 and the Group of Non-
Aligned Countries. In short, despite scarce economic resources,
a small population, and geographic isolation, Chile "played an
expanding role in inter-American and international affairs."d>
Following the elements of our analytical model, Chile was influ-
ential beyond its objective material means because of: (a) its
democratic political institutions and processes, (b) its moderate
style of diplomacy and the quality of the human resources in
charge of foreign policy, and (c) the existence of a detente
world context which facilitated the pursuit of contacts and
attitudes considered "dysfunctional" in a cold war framework.

The accession of the military to power and its implementa-
tion of a praetorian-ideological style of diplomacy, founded on
a militant anticommunism, clashed with the prevailing world con-
text characterized by a relaxation of tensions between East and
West. In the view of one author, the detente process constituted
a "systemic obstacle" to the foreign policy orientation of the
military government.56 There was, therefore, a high degree of
incongruence between Chile's national position and the concrete
international political reality.

One of the first foreign policy decisions of the military
junta after it came to power was the expulsion of Cuban diplomats
and the severance of relations with Cuba. Subsequently, several
socialist nations broke relations with the Chilean junta, including
the Soviet Union, North Korea, North Vietnam, the German Demo-
cratic Republic, Poland, and other Eastern European countries.>’
More importantly, the new Chilean government launched an inter-
national campaign against detente, seeking at the same time to
teach the United States and other Western nations about the dis-
advantages of political ambivalence. In the words of General
Pinochet, there was "no place for a comfortable neutralism that
carries the seéd of suicide."

Considering the United States' negative reaction to the
proposed war on detente, the military regime also condemned the
"soft" Western attitude toward communism. Vice-Admiral Patricio
Carvajal, the former Minister of External Relations of the junta,
openly acknowledged that "Chile's position, based on the values
of Western Christian civilization, is antagonistic to communism and
cannot be well received by the supporters of detente i outrance.'"59

Perhaps the clearest expression of the military government's
rejection of detente was a March 1980 speech by General Pinochet in
which he asserted: "the world is already involved in World War III.
This is the only way to characterize the cruel communist expansion
that, without a rest, spreads throughout the world and that has
signified the death of millions of men in different types of
combat. 60

In sum, the contradiction between Chile's international
orientation and the world environment is another significant factor
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which has contributed to Chile's political isolation from the world
community. The dependency condition experienced by Chile has further
complicated the situation.

V. Dependency and the Military Government's International
Position: Political Isolation, Economic Solidarity

Political Isolation. It is widely agreed that Chile before
September 11, 1973 enjoyed a very positive international image and had
"a good understanding with most countries of the world."6l Since that
date, however, Chile has become politically isolated from the inter-
national system.62

As a rough indicator of this progressive isolation, one should
consider that Chile's diplomatic relations with U.N. member nations--
which have multiplied over the years--dropped from 89 in 1973 to
merely 69 in 1979:

TABLE 3

CHILE'S DIPLOMATIC RELATIONS WITH U.N. MEMBER COUNTRIES

No. of countries in U.N. Diplomatic relations with

Dec. 1973 137 89
Dec. 1979 152 69

SOURCE: United Nations.

In any event, to have relations with many countries is not
always very important in terms of evaluating a nation's position in
the international system. What matters more is the quality of those
relations. For instance, Chile has diplomatic relations with the
United States, but as is known, they are far from optimal. Another
significant piece of information is that Chile has been consistently
left out of the Latin American itinerary of world leaders such as West
German Chancellor Helmut Schmidt, French President Giscard D'Estaing,
King Juan Carlos of Spain, U.S. President Jimmy Carter, and U.S. Sec-
retary of State Cyrus Vance.

At the regional level, Chile has not fared much better. In
March 1978, Bolivia broke off relations with Chile on the grounds
that the Chilean govermment had not shown enough flexibility over
the problem of granting Bolivia access to the Pacific Ocean.®3 As
mentioned before, relations between Peru and Chile at the ambassadorial
level were suspended in January 1979 after the Chilean ambassador in
Lima was declared persona non grata in connection with charges of
Chilean spying. Relations with Argentina have been the worst in
decades, particularly since the two almost went to war in 1978 over
the Beagle Channel issue.
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According to one analyst, the military government has violated
the golden rules of Chile's foreign policy: (a) never have bad diplo-
matic relations with all three neighbors at the same time, and (b) keep
the country in a position to avoid that likelihood or, in case of war,
to conduct it under the best possible conditions .04 Accordingly, Chile
always encouraged a regional balance of power, cultivating friendship
with Brazil as an insurance against Argentina and friendship with
Ecuador as a counterweight against Peru. Lastly, good relations with
the United States constituted another vital component of Chile's
security system. Today, however, relations with Ecuador after the
democratic restoration there have cooled, while Brazil's cultivation
of a more liberal image abroad and recent move towards 'democratization"
has led it to shun the public company of Chile.

Perhaps the best evidence of Chile's political isolation was
the unprecedented support obtained by Bolivia in its demand for access
to the Pacific Ocean through Chilean territory. Although in the past
Chilean diplomacy had always impeded discussion of Bolivia's land-
locked status in international forums, a resolution of the Ninth OAS
General Assembly of 1979, by a vote of 21 to 1 (Chile), recommended
that the states involved initiate negotiations to give Bolivia a terri-
torially sovereign access to the Pacific. The resolution mentioned the
convenience of creating a port developed multinationally and the need
to consider Bolivia's position of not granting territorial compensation.
The United States, which voted in favor, had already put pressure on
Chile when, on June 21, 1979, President Carter singled out Bolivia's
landlocked status as "a cause of conflict in the subcontinent."06 Like-
wise, Chile was unable to gather any intermnational support for its solid
juridical stance on the Beagle controversy with Argentina, even after
the arbitrator awarded the disputed islets to Chile.67

65

Chilean exiles, churches, labor unions, and intellectuals
throughout the world have continually publicized the worst aspects
of Pinochet's rule and have thus contributed to the military govern-
ment 's international isolation. But the role of these non-governmental
actors should not be overemphasized, since there is a genuine internation-
al attitude of rejection of the military regime for having broken the
long democratic tradition that characterized Chilean politics and
society. A declaration by retired Air Force General Gustavo Leigh,
a former member of the military junta, summarizes the present inter-
national political position of Chile:

Chile has no friends in today's world. Consider the votes in

the United Nations, the ILO, the OAS. 1In all the intermational
votes on human rights Chile loses. Apart from Paraguay and

Uruguay and perhaps a couple of countries in Central America,

Chile has no friends in the world. . . . We do not have truly
friendly relations with the countries of the Western hemisphere. . .
In fact, regarding foreign relations the situation is similar with
all of the Western world, with few exceptions. Our image has not
improved substantially since 1973, even though some people may
argue otherwise.68
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The military government's weak international position has
combined with an existing condition of dependency to produce severe
limitations to independent govermmental action. These constraints
go well beyond those "normally" experienced by periphery countries,
and have raised doubts about Chilean national security.

We referred earlier to several policy reversals of the mili-
tary regime attributable to extermal pressure in a context of political
isolation. But the clearest example of how a dependent, politically
isolated government must yield to foreign pressure was the executive
appointment of José@& Pifiera as Labor Minister to deal with a threat-
ened boycott of goods to and from Chile proposed in Lima, on November 26,
1978 by the ORIT (Inter—American Regional Trade Union Organization) in
protest of Chile's labor policies.

The proposed boycott was strongly backed by ORIT's leading
member, the AFL-CIO. Interestingly, when Chilean Finance Minister
Sergio de Castro was sent to Washington on December 10, 1978 for
urgent direct negotiations with the U.S. labor organization,69 George
Meany--the late former president of the AFL-CIO--stated that he would
not "waste time" talking further to the incumbent Labor Minister Vasco
Costa, a hard-liner on labor control. Therefore, Costa was removed
from the post and replaced by Pifiera, who in his first meeting with
Chilean trade-union representatives, on January 2, 1979, announced
various reforms-—-including restoration of the right of assembly
without previous permission--all of which led ORIT to postpone the
application of the boycott.70

The effect of political isolation--in a dependency context--
on Chilean national security has been, in some cases, more straight-
forward. In June 1978, for example, when rumors of war between
Argentina and Chile abounded, the United States suspended shipment
to Chile of 11 tons of bomb parts which had been ordered in 1974,
after the International Longshoremen's and Warehousemen's Union (ILWU)
at San Francisco refused to load them in protest against the condition
of labor rights in Chile. This type of circumstance perhaps explains
why Chile has the highest relative military spending in Latin America:
approximately U.S.$750 million a year, or about 7 percent of GNP, com-
pared with U.S.$180 million, or nearly 2.5 percent of GNP, under
civilian governments.7l

Economic Solidarity. In the Chilean case, then, it appears that
the external aspect of dependency combined with political isolation has
resulted in severe limits to autonomous action, despite the military
government 's attempts to reduce the "concentration" of reliance through,
for example, the diversification of exports and trade partners. But as
we stated earlier, external vulnerability is only one derivative of the
dependency condition of less—developed countries such as Chile. Much
more important are the linkages that develop between groups, classes,
corporations, and banks of the periphery and their counterparts in
the centers as a consequence of the structural coupling of backward and
advanced economies. These transnational alliances solidified considerably
after the 1973 coup, so that economically the Chilean military regime is
anything but isolated.
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The relations between the Pinochet government and foreign
bankers, industrialists, and multinational corporations are indeed
very cordial. 1In other words, Chile's economic image in the trans-
national business community is excellent. The Wall Street Journal,72
Barron's,’3 and the U.S. Department of Commerce/%--among others--have
praised Chilean economic policy for having controlled inflation,
lowered tariff barriers, achieved an 8 percent rate of growth, and
offered favorable terms to foreign investment.7’5

Chilean officials are aware of the existence of transnational
linkages and of Chile's positive economic image among international
business circles. Therefore, Chile's foreign policy has been pro-
gressively directed to policy targets other than merely govermments--
including bankers, investors, and industrialists who can influence
policy making in their respective countries. Chilean relations with
the United States have deteriorated in the public political sphere
while they have improved on the private economic side, revealing
that, occasionally, the economic and political components of a relation-
ship do not necessarily move in the same direction. One member of the
military junta has described Chile's relations with the United States
in a way which underlines our previous statement:

. « . with the armed Forces we are on very good terms . .

with the State Department we are probably in very bad shape . . .
with the economic circles we have excellent relations . . . I
would say that Chile has good and bad relations with the United
States, depending with whom they are.’6

The relative decentralization of U.S. policy making: vis-d-vis
Third World countries’’--compared with the high degree of centraliza-
tion of U.S. decisions regarding the Soviet Union, for instance--adds
to the divorce between the political and economic dimensions in
U.S.-Chilean relations, and often leads to apparent contradictions.
Thus, the U.S. ambassador in Chile, George Landau, reportedly used a
trip to New York in 1979 to talk to the chief representatives of
multinational corporations in order to reassure them that--despite
the outcome of the Letelier case-—economic relations with Chile would
not deteriorate.

Incidentally, Chile's growing external reliance on credits from
private as opposed to public sources illustrates the good relations
between the military govermment and transnational banking (see Table 4)
while, at the same time, the size of that debt and its service creates
some doubts about the future of the economic model.

Although, as we have stated, Chile's economic image in the
world business community is quite positive,79 there are some =2lements
to suggest that there still is apprehension on the part cf iavestors
about becoming too deeply involved in a politically sensitive country
such as Chile. For example, the entry of direct investment capital
under the 2egis of Decree-Law 600 was disappointingly low through January
4, 1980, despite the large backlog of projects approved by the Committee
on Foreign Investments (CIE). According to the CIE, authorized in-
vestments between August 1974 and January 1980 amounted to U.S.$4.241
million, but materialized investments reached only 14.8 percent of that
figure, or about U.S.$629 million (see Table 5).80
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TABLE 4

CHILE'S EXTERNAL BORROWING: 1974-1978
(in millions of U.S. dollars)

1974 1975 1976 1977 1978

Public Sources* 330.6 315.8 359.5 122.0 38.5
Private Sources - 99.8 520.2 858.5 977.0

*public sources include only U.S. bilateral aid, multilateral de-
velopment assistance, and drawings on the resources of the IMF. Does
not include non-U.S. bilateral assistance.

SOURCE: Institute for Policy Studies

TABLE 5

CHILE: FOREIGN DIRECT INVESTMENT PROJECTS BY SECTOR,
AUGUST 1974 to JANUARY 1980

Value*

Sector (millions U.S. $) Percent
Mining 3,733.5 88.03
Industry 330.8 7.80
Services 138.2 3.26
Transport 11.2 0.26
Agriculture 10.7 0.25
Construction 9.5 0.22
Forestry 5.6 0.13
Energy and Fuels 1.3 0.03
Total Approved: 4,241.1 100.00
Total Materialized: 629 14.83

*The partial figures do not add exactly to the total approved be-
cause they have been rounded.

SOURCE: Compiled by the author from documents of the Committee on
Foreign Investment.
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It appears, therefore, that despite the declarations of a
high Brazilian official that Chile is an interesting investment
possibility "since the political risks there are low"8l and the
profits high,82 the military government still needs to attract suf-
ficient capital to sustain the high rates of economic growth con-
templated in the model.

VI. Towards a Strategy to Overcome Political Isolation

Considering the cordial relations prevailing between the
Chilean military government and the international business community,
the former is seeking to overcome political isolation through the
economic dimension. The goal of international political legitimiza-
tion through the economic route is being pursued at two different
levels: (a) at the govermmental level, where the task is to demon-
strate to foreign govermments critical of the junta's authoritarian
rule that the solid economic position of Chile merits a reassessment
of bilateral relations on the basis of "objective," mutually advan-
tageous considerations, and (b) at the private level, where the aim
is to strengthen ties with bankers, corporations, and other economic
actors of the developed nations so as to compensate for possible de-
teriorations of public bilateral relations with their governments,
and so as to gain an indirect access to the official circles of those
same countries. The governmental level is more commonly employed in
the case of European countries, where there is a relatively high degree
of coordination between the private and public sectors in the deter-
mination of foreign policy, while the private level is used particularly,
although not exclusively, with regard to the United States, where
there is generally a lower degree of harmonization between the private
and public sectors in foreign-policy making.

This general strategy is, as we have already suggested, an
essential functional component of the civilian-pragmatic style of
diplomacy advocated by the Chilean economic groups. Of course, we do
not mean to say that the economic model is a mere instrument designed
to achieve specific foreign policy objectives but that, given its
external orientation, it is highly functional to the present foreign
policy goals of the military govermment. As one author put it:

Chile's opening to the exterior with regard to imports,
credits, and facilities for investment generates a diplomatic
advantage: to insert Chile in a network of American, European
and Japanese economic interests so strong as to make them for-
get certain conflictive aspects of internal policy and to cover
the grave deficit in extermnal security.

The need to stress the economic dimension of Chilean foreign
policy was one of the principal conclusions of the First General Meet-
ing of Chilean Ambassadors held in Santiago, in March 1980. Ac-
cording to a high official of the Foreign Ministry, 'there was a
consensus among the ambassadors that one of the principal themes on the
bilateral level is the need to promote the successful financial image
of Chile, and the possibilities ther2 are to purchase and invest in
our country." The same official addad that "in practically all Chilean
embassies abroad there is already an economic section operating,
which is our top priority.''84
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The 1979 visit of Foreign Minister Cubillos to Europe85
constituted one of the clearest demonstrations of the approach
to reducing political isolation through a civilian-pragmatic style
of diplomacy with an emphasis on economic matters. In Spain, for
example, discussions between Cubillos and Prime Minister Adolfo
Sudrez dealt particularly with Chilean exports of nitrate, coal,
celulose, and fishmeal; Spanish sales of ships, investments in
Chilean public services, and a forthcoming credit for U.S.$110
million. In France, Cubillos met with the National Council of
Businessmen, confirmed a large sale of French arms to Chile for
U.S.$160 million--including several "Mirages,'" helicopters, tanks,
and missiles--signed an aeronautic agreement between the two coun-
tries regarding the South Pacific route, and received renewed
expressions of interest from French officials in continuing with
the Metro-subway project of Santiago.86

In practically all of the countries visited, however,
Cubillos was quizzed openly about the Letelier case, the disap-
pearance of political prisoners, and human rights in general. 1In
France, he "was received in a furtive backstairs manner"87 because
of the local opposition generated by his presence, and was even
lectured on "the right of Chilean political refugees to return
to their homeland."®8 In West Germany, he was forced to cancel
his press conference after his reception by Foreign !Minister Hans
Dietrich Genscher, at which he was again interrogated about human
rights issues. Moreover, Cubillos was denied interviews with the
Secretary of State for Economic Cooperation, with the conservative
leader Franz Josef Strauss, and with the former Prime Minister Willy
Brandt. To make things worse, Prime Minister Helmut Schmidt re-
ceived Hortensia Bussi de Allende only a few days after Cubillos'
visit to the FRG.89

Efforts to overcome political isolation through means other
than economic interests have achieved success princigally with regard
to countries in a similar position to that of Chile, 0 including
Uruguay, Paraguay, Grenada under the Gairy regime,9l South Africa,92
and South Korea.

An interesting effort to reduce political isolation has been
the military government's search for closer contacts with Asian
nations. An intended high point of this effort was to be the visit
of General Pinochet to the Philippines on March 23, 1980. However,
while Pinochet, accompanied by a high-level staff, was flying on his
way to the Asian country, Ferdinand Marcos abruptly cancelled the
invitation to his Chilean guest on the grounds that he had important
business to attend outside Manila.%3 The unexpected change in plans
forced Pinochet to return immediately to Santiago, and to suspend the
12-day trip which originally included stopovers in Fiji, Hong Kong,
and New Guinea. Independent amalysts interpreted the affair as an
affront to Chilean dignity, attributable to Chile's negative image in
the international system.9A
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The whole incident caused profound displeasure among gov-
ernment circles in Santiago, and led to the recall of the Chilean
ambassador in Manila and to the dismissal of Hernan Cubillos as
Chilean Foreign Minister. At the same time, the removal of the
Minister sharpened and made public the rivalry between aperturistas
(supporters of the military government who favor a relative liber-
alization of the regime and sided with Cubillos) and duros (sup-
porters of tougher authoritarian measures who backed Pinochet's
decision to fire Cubillos). Although it is too early to say
whether the Philippine episode will signify a return to an undis-
puted praetorian-ideological style, it appears that control of
the foreign policy process has shifted away from the economic groups
and toward General Pinochet and the armed forces. This change is
visible in the designation of a rather neutral new Foreign Minister--
former ambassador to Spain René Rojas--who is largely a "technocrat"
of Chilean diplomacy.

With regard to relations with Brazil, Chile has been more
successful in the economic field than in the political sphere. Today
Brazil is Chile's principal Latin American trade partner. Trade
between the two nations reached U.S.$750 million in 1979--a 900 percent
increase over the 1973 figure--a sum equivalent to Brazil's total
trade with the Andean Pact.93 Several Brazilian commercial missions
have visited Santiago expressing particular interest in establishing
joint ventures to exploit Chilean copper and oil. Politically,
however, Brazil has carefully avoided a close partnership with Chile.
According to the Jornal do Brasilia, the Brazilian government is not
interested in breaking the web of political isolation surrounding
Chile, and thus becoming identified with the Pinochet regime.9
Consequently, the February 1980 arrest of four Brazilian students
visiting Chile, on the grounds that they carried "literature clas-
sified as Marxist indoctrination,'97 provoked an energetic protest
from the Brazilian Lawyers Guild (OAB) and a complaint from the
Brazilian Foreign Ministry.98 The detention of the students
evidenced the continued intolerance of the Chilean military govern-—
ment at a time when it was seeking to convince the world that restric-
tions of civil liberties in Chile were a thing of the past.

Commercial relations have also intensified with countries
that are openly hostile to the military govermment, but this has
not led to improvements in political relations. For example
trade between Chile and Mexico99 and between Chile and Italyioo
has grown progressively over recent years, while diplomatic
relations remain suspended, with no prospect of improving. Similarly,
some socialist countries, such as RumanialOl and Yugoslavia, are
quite interested in Chilean copper and have substantial commercial
contacts with the military government. Unconfirmed reports suggest
that the German Democratic Republic could be interested in establish-
ing a trade office in Santiago. Interestingly, Chilean Minister of
Planning Miguel Kast has publicly declared--in a clear demonstration
of economic pragmatism--that he Zavors the resumption of commercial
relations with both the Soviet Union and Cuba.l0
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In sum, it appears that the implementation of a civilian-
pragmatic style of diplomacy which emphasizes the economic aspects
of intermational relations may not be sufficient to offset the
political isolation experienced by the Chilean military regime.
Such a strategy could lead to warmer commercial relations with many
countries, but not necessarily to warmer political relations--unless
it was accompanied by effective changes towards democratization.
Keeping the proportions, Chile conceivably could become similar to
Spain under Franco: a nation enjoying cordial economic relations
with a wide variety of countries, but at the same time a country
politically isolated because of its authoritarian domestic order.

VII. Conclusions

We have asserted that the external image of an underdeveloped
country is essentially shaped by the existing dominant domestic
order, the style of diplomacy, and the world context. A country's
dependency condition is also a critical additional factor in ana-
lyzing the international position of any periphery nation.

From this perspective we have attempted to show that the
Chilean military government's position in the international arena
can be defined as political isolation accompanied by economic soli=-
darity. This situation can be explained in terms of the actors
involved (i.e., nation-states, business groups), the levels of
analysis implied (i.e., state~to-state, transnational), and the
specific policies pursued by the military government. This case
also suggests that there is often a relative independence between
the economic and political components of a relationship. We con-
clude that Chile's political isolation is a direct result of the
establishment since September 1973 of (a) an authoritarian domestic
order, (b) a praetorian-ideological style of diplomacy, and (c) the
pursuit of a belligerent, anticommunist foreign policy in a world
context of detente.

The radically new domestic order instituted by the military
regime differed sharply with the prior democratic order that charac-
terized Chilean political life and went against many basic principles
of the international community, particularly those dealing with the
protection of human rights. The key actors behind the new order
were the military and the financial-industrial sector of the local
economic structure. The latter were largely responsible for con-
ceiving and overseeing the new economic project, while the former were
mostly in charge of executing the scheme and assuring its stability.
Authoritarianism was particularly important when the paramount
priority of the military government was the consolidation of the
new internal order, but it is still a structural requirement for
the success of the laissez faire economic model. Irocmnically, the
persistence of the authoritarian order is the fundamental factor
that explains the state of political isclation that characterizes
the military regime's intermational relations.

The Pinochet government's adoption of a praetorian-ideological
style of diplomacy also contrasted with the traditionally pragmatic
style that previously characterized Chilean foreign policy, as well
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as contrasting with the standard unwritten norms of diplomatic be-
havior. Originally, it was expected that the new style of diplomacy
would not experience significant transformations or that it would

be shaped largely by the generally pragmatic financial-industrial
sectors. However, the intermediary role of the dominant executive
actor, the armed forces, altered the supposedly harmonic link between
dominant domestic project and style of diplomacy. Hence, the new
style became a direct, no-options—-open approach which further con-
tributed to Chile's isolation from the world community.

Not surprisingly, a strain developed between the economic
groups and the military over the conduct of foreign relations. Owing
to pressure from the economic groups, and some conjunctural factors,
a shift occurred in 1978 toward a more civilian-pragmatic style of
diplomacy. The change, however, did not imply a displacement of the
praetorian-ideological style, but rather the forging of an uneasy
coexistence between two distinct approaches to the management of
Chile's external affairs. The sequel of events that followed
Pinochet's aborted visit to the Philippines in March 1980 may cul-
minate in a resurgence of the praetorian-ideological style as the
undisputed external approach of the military government.

The accession of the military to power and its implementa-
tion of a style of diplomacy founded on a militant anticommunism
clashed with the prevailing international context characterized by
a relaxation of tensions between East and West. The Chilean govern-
ment's global campaign against detente conflicted with the overall
policies of the United States and most Western powers, and therefore
it signified a progressive alienation from potential allies.

In the economic dimension, however, the Chilean government is
far from isolated. In fact, the military regime and the local econo-
mic groups have considerably strengthened their ties with interna-
tional capitalism. Chile's economic image in the world business
community is excellent. Chilean officials, especially those who
lean toward the civilian-pragmatic style of diplomacy, are aware of
this situation and have sought to overcome political isolation
through an "economicist" foreign policy. The strategy is being
pursued at two levels: (a) at the govermmental level, where the task
is to demonstrate to foreign governments critical of the junta's
authoritarian rule that the solid economic position of Chile merits
the reassessment of bilateral relations on the basis of "objective,"
mutually advantageous economic considerations, and (b) at the
private level, where the aim is to strengthen linkages with bankers,
corporations, and other economic actors of developed nations so as to
compensate for possible deteriorations of public bilateral relations
with their respective governments.

Until now, the strategy to reduce political isolatiocn through
a foreign policy approach that emphasizes commercial aspects has
achieved only limited success. But it is quite possible that close
commercial ties could lzad to close diplomatic ties, particularly if
there are political changes toward more conservative administrations
in the other countries invelved. 0% The January 1980 resumption of
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relations at the ambassadorial level between Chile and Great Britain
is a case in point. As El Mercurio put it,

. « . the new policy of friendship between England and

Chile is intimately related to political changes that

have occurred within England itself, and to the fruitful
efforts of our Foreign Office in the sense of conducting

a diplomatic offensive to improve our external relations. 102

Likewise, Chile and Australia resumed diplomatic relations, which
had been broken off by the Labor government of Gough Whitlam
shortly after the 1973 coup, only when a conservative administra-
tion came to power in 1976.

Again, in the case of Great Britain, economic considerations
played a critical role in the decision of the Margaret Thatcher
administration to resume full diplomatic relations with the Chilean
militar{ government. According to a report from The Guardian of
London, 06 the trend toward resumption was visible before 1980.

In July 1979, the Exports Credits Guarantee Department (ECGD) had
renewed financial coverage of exports and long-term credits from
the United Kingdom to Chile. In October 1979 a mission of the
Chamber of Industry and Commerce of Birmingham had visited Santiago
and met with high Chilean officials and private businessmen. In
December 1979, the ECGD had given a guarantee and subsidy for a
U.S5.$85 million credit from N. M. Rothschild and Sons to the Banco
de Chile. Lastly, in January 1980, the British Ministry of Commerce
had guaranteed a loan from Lazard Brothers--the London bank--to the
Banco de Chile. 1In view of these facts, and considering that
Britain needs foreign markets because it exports 30 percent of its
domestic product, the decision of the Conservative government came
as no great surprise.107

Following our amalytical scheme, a change in the world context
could also favor Chile's attempt to overcome political isolation. For
instance, a further deterioration of relations between the United
States and the USSR over Afghanistan, leading to a renewed cold war
situation, would be highly functional to the new orientation of the
military government. In an atmosphere of boycotts and confrontation
between East and West, all potential allies are important, even
politically questionable ones such as Chile.108

In any event, the authoritarian domestic order continues to
be the fundamental obstacle to the military government's efforts to
overcome political isolation. In this respect, the U.N. vote record
on the Chilean human rights situation from 1975 to 1979 reveals no
significant improvements in the international assessment of Chile's
internal order (see Table 6).

Similarly, a U.S. State Department report on human rights,
submitted to the U.S. Congress in January 1980, asserted that
"arbitrary arrests and torture continue to be a problem in Chile,"
adding that "political parties are still formally dissolved there
and freedom of speech and association continue to be restricted."
In the opinion of the rather conservative journal The Economist,

"democratic rule in Chile seems as far away as ever,'110




29

TABLE 6

U.N. VOTE RECORD OF CONDEMNATIONS OF THE
CHILEAN HUMAN RIGHTS SITUATION (1975-1979)

In favor Against Abstentions
1975 95 11 23
1976 95 12 25
1977 96 14 25
1978 96 7 38
1979 93 6 28

SOURCE: Compiled from Keesing's Contemporary Archives, El Mercurio.

In sum, it appears that a mere change towards a pragmatic
style of diplomacy based on economic themes will not suffice as the
answer to the military government's international political isola-
tion. Much more transcendental than the prevailing style of
diplomacy, or the world context, is the nature of Chile's domestic
order. So long as authoritarianism remains, 11l the government's
negative image will last, and political isolation will continue.
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