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ABSTRACT 

The bureaucracy in developing countries and espe

cially in Latin America is a neglected institution in 

studies by political scientists. This study attempts to 

make a contribution in filling that void by analyzing the 

role of economically-trained bureaucrats in Mexico and by 

examining the decision-making process within the Mexican 

bureaucracy. 

The technically educated bureaucrat or tecnico in 

Mexico has an important role in the policy-making process, 

a role which has been expanding since the 1930's. A rea

son for this increased role is the more technical nature 

and complexity of decisions, especially in the field of 

economic and fiscal policy. Historic examples of tecnico 

influence in policy decisions include the first and second 

Six Year Plans, recommendations by national fiscal conven

tions, and the establishment of the Papaloapan Commission. 

The Mexican bureaucracy is characterized by a num

ber of formal and informal relationships and qualities not 

unlike those of the United States bureaucracy. Access to 

employment in the Mexican bureaucracy is open and broad, 

and once a man is accepted into government employment, 

advancement can be rapid based on merit and a likeable 

x 



personality. That the individual tecnico have PRI 

(Partido Revolucionario Institucional) membership is not 

important for employment or advancement in the Mexican 

bureaucracy, except at the top-most levels. Most bureau

crats who have reached high positions did not begin at 

high levels but started at the bottom of the hierarchical 

ladder. 

One of the major differences between the decision

making process in the Mexican and American bureaucracies 

is found in the consultation process. Bureaucrats in Mex

ico are not involved continuously in the process of influ

encing policy as are the American bureaucrats, nor do 

United States bureaucrats stress the ad hoc methods of 

dealing with a problem as it arises as do the Mexican 

bureaucrats. At least in economic policy making, the 

Bank of Mexico has a special position because of the wide

spread distribution of bank-trained tecnicos in other 

agencies through its personnel loan policy. This policy 

contributes to increased channels of communication and 

provides a degree of security to Bank of Mexico tecnicos. 

An analysis of the tecnico1s role in a comparative 

study of the 1963 tax-cut decision in the United States 

and the I960 decision of Mexico to join the Latin American 

Free Trade Association, using several stages of a policy

making framework developed by Charles 0. Jones, shows 



xii 

a large number of similarities in the style of policy 

making by both countries' economists in government. In 

two stages of the policy-making framework, economists 

used methods or techniques such as advice, publicity, 

formulation, rule-making and cooperation to influence de

cisions. These similarities in techniques are striking 

because of the cultural and political differences between 

the two systems. 

Data on a large number of cabinet and department 

heads in both countries show a continued rise in the 

number oi technically qualified men in the top positions 

of government. The top level bureaucrat in Mexico is 

characterized by his youth, his urban background and ori

entation, at least four years of college from the National 

University, a degree in a field other than law, teaching 

experience at the National University, and his recruitment 

from the core region of Mexico. 

A policy-making framework in a comparative analysis 

is useful because it illustrates the similarities and dif

ferences in bureaucrats* behavior in the course of a policy 

decision, and not just the similarities in structures, at

titudes, and socialization. This study is an illustration 

of the utility of that framework in the first two stages of 

the policy process. 



INTRODUCTION 

I'm sorry, but don't you see that our old department 
heads are, perhaps, the only ones who have really lost 
out, which leaves a career for the rest of us that we 
never dreamed of! The day you realize clearly the 
opportunity I am offering you, you will bless the 
revolution, as I do now, for the good it is bringing 
us. 

-Senor Rios to Don Rodolfo^" 

It is only in recent years that political 

scientists have begun to analyze the influence of 

administration on the decision-making process in 

government. In fact, the hypothesis that bureaucracy does 

2 make policy was first seriously presented in 1942. Since 

that time, much has been written in an effort to analyze 

the- role of public administration in the policy process. 

Comparative studies using this thesis have been less 

frequent, and the developing nations is the group which 

has suffered most from the lack of attention. In fact, 

Mariano Azuela, The Flies, in Two Novels of 
Mexico, translated by L. B. Simpson (Berkeley: University 
of California Press, 1965), p. 73. 

2 Edwin E. Witte, "Administrative Agencies and 
Statute Lawmaking," Public Administration Review. Vol. II 
(Spring, 1942), pp. 116-125. 

^See the following works for varying degrees of 
emphasis on bureaucracy and policymaking in the United 
States and in comparative studies: Paul H. Appleby, 

1 
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policy-making analysis was one of the three research 

emphases called for by David Apter in his book The 

Politics of Modernization.^ 

Mexico as a developing nation falls into the above 

group. The principal hypothesis of this study is that the 

Mexican bureaucracy plays a significant role in national 

policymaking. It is hypothesized that this role in Mexico 

is more significant than in the United States because of 

the predominance of the presidency in the policy process 
. :V> 

and the consequent eclipse of the legislative and judicial 

Policy and Administration (Birmingham: University of 
Alabama Press, 1949); Peter M. Blau, The Dynamics of 
Bureaucracy (Chicago: University of Chicago Press, 1966); 
Alfred de Grazia, Human Relations in Public Administration 
(Chicago: Public Administration Service, 1949); Anthony 
Downs, Inside Bureaucracy (Boston: Little Brown and Co., 
1967); S. N. Eisenstadt, "Bureaucracy and Political 
Development," in Joseph LaPalombara, ed., Bureaucracy and 
Political Development (Princeton: Princeton University 
Press, 1963). pp. 96-119; Ferrel Heady and Sybil L. Stokes, 
eds., Papers in Comparative Public Administration (Ann 
Arbor: University of Michigan Press, 1962); Donald J. 
Kingsley, Representative Bureaucracy (Yellow Springs: 
Antioch Press, 1944); Albert Lepawsky, Administration 
(New York: Knopf, 1949)» John M Pfiffner and Robert V. 
Presthus, Public Administration (New York: Ronald Press, 
I960); Fred W. Riggs, Administration in Developing 
Countries (Boston: Houghton Mifflin, 1964); Harold Stein, 
ed., Public Administration and Policy Development (New 
York: Harcourt, Brace, 1952); Gordon Tullock, The 
Politics of Bureaucracy (Washington, D.C.: Public Affairs. 
Press, 1965), and Dwight Waldo, The Administrative State 
(New York: Ronald Press, 1948. 

^David Apter, The Politics of Modernization 
(Chicago: University of Chicago Press, 1965)» p. 425. 



branches of government. In the United States, "even 

routine executive agencies make secondary policy decisions 

5 and even influence primary decisions by Congress." If 

the word President is substituted for Congress, the above 

statement fits quite adequately into the context of the 

Mexican political system. This statement does not mean 

that the bureaucrat always succeeds in the policymaking 

struggle but that he almost always does participate in it. 

The policy-making role of the Mexican bureaucracy 

is overlooked by many authorities because of the difficulty 

in identifying such a role for the administrator in an 

executive-dominated process, where top policy appears to 

be centralized in the person of the Mexican president. The 

decision-making process itself is surrounded by a cloak of 

secrecy which adds to the difficulty of identification.^ 

The role of the president as the all powerful policymaker 

does not take into account the process so aptly described 

by Herbert Jacob in his study of the German bureaucracy: 

c 
Fred W. Riggs, "Agraria and Industria: Toward 

a Typology of Comparative Administration," in William J. 
Siffin, ed., Toward the Comoarative Study of Public 
Administration (Bloomington: Indiana University Press, 
1957), p. 25. 

6This secrecy makes frank answers to the "who" and 
"how" of policymaking in Mexico from administrators 
difficult because of the political implications attached 
to the process. 
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In practice, however, many decisions are not 
"made"; they happen. Each level of a hierarchy 
takes tentative actions that may or may not be 
overruled by a superior. What appears to be a 
top-level decision often constitutes only the 
ratification of actions by subordinates.) 

Even if the decision-making system is highly centralized 

as in Mexico, the policymaker himself is quite dependent 

on the planner and on those who will execute his plans. 

Among the authors studying bureaucracy in the 

United States, there has been a great deal of concern with 

irresponsible administration because of the size of the 

bureaucracy and the anonymity of the bureaucratic 

decisionmakers, or quite succinctly, too much policymaking 
O 

by a centralized elite of technicians. This discussion 

leads to a second hypothesis of this paper: that 

policymaking in Mexico is becoming more democratic and 

representative, and that the bureaucracy is an important 

force in this trend. The author believes that in Mexico 

the president and other high-placed decision makers are 

7 Herbert Jacob, German Administration Since 
Bismarck (New Havens Yale University Press, 1963), p. 2. 

Q 
See John Dewey, The Public and Its Problems (New 

York: Henry Holt and Co., 1954), p. 206, Herbert Simon, 
Administrative Behavior: A Study of Decision-Making 
Processes in Administrative Organization (New York: 
Macmillan Co., 1961), Reinhard Bendix, "Bureaucracy and 
the Problem of Power," in Robert Merton. ed., Reader in 
Bureaucracy (Glencoe: Free Press, 1952), pp. 114-135* and 
Francis E. Rourke, Bureaucracy. Politics, and Public 
Policy (Boston: Little, Brown, 1969)» pp. 135-153. 
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relying more upon the career bureaucrats and tecnicos 

than upon the partisan political level of the bureaucracy, 
q 

than in the past. The bureaucracy plays a role in 

solving Almond and Powell's participation problem by 

serving society and its groups in the decision-making 

process.^"® To state the thesis more rashly, the 

bureaucracy acts as a major check on executive decision 

making in Mexico, substituting for the stronger and more 

effective judicial and legislative branches which serve 

this purpose in the United States' political system.^ 

The Mexican bureaucracy is not formally organized to 

perform such a function, and does not perform it in a 

systematic or overt fashion. But it can be hypothesized 

that top-level decision making is no longer so highly 

centralized, and that it is gradually being dispersed 

throughout the administrative system. 

While the role of the American bureaucracy in its 

relation to the Presidency has been historically different 

q 
^See Wendell K. G. Schaeffer, for an opposite 

position in his Chapter IV, "National Administration in 
Mexico: Its Development and Present Status" (unpublished 
Ph.D. dissertation, University of California, Berkeley, 
1949). 

"^Gabriel Almond and G. Bingham Powell, 
Comparative Politics: A Developmental Approach (Boston: 
Little, Brown and Co., 1966), p. 35, which defines 
participation as the involvement of society in the 
decision-making process. 

^This does not exclude other groups or interests. 
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from that of its counterpart in Mexico, the policy

making characteristics within the American bureaucracy 

are in many ways similar to those of the Mexican 

bureaucracy. The American bureaucracy, for example, 

is characterized by some degree of decentralization and 

institutional pluralism, and these characteristics are 

found in the Mexican bureaucracy, but for different 

reasons.12 

In summary, then, this paper intends to test the 

hypothesis that the Mexican cureaucracy does in effect 

make and influence policy decisions in Mexico, and that 

because of this role, the bureaucracy increases the 

representativeness of the Mexican political system. 

Approaches to the Study of Bureaucracy 

Theoretical frameworks for the comparative 

analysis of bureaucracy have been fairly common recently. 

The most useful are those frameworks which deal with 

something other than an institutional or legal analysis of 

13 administration. ^ Studies dealing with public 

12 See Charles E. Jacob, Policy and Bureaucracy 
(Princeton: Van Nostrand, 1966), p. 104, for confirmation 
of this statement in the United States; and Robert J. 
Shafer, Mexico: Mutual Adjustment Planning (Syracuse: 
Syracuse University Press, 1966), for Mexico. 

13 See Robert V. Presthus, "Behavior and Bureaucracy 
in Many Cultures," Public Administration Review, Vol. XVIV 
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administration in Mexico, or in other Latin American 

countries in general, have followed a legalistic-

functional approach.The interest group approach, 

"treating the bureaucracy or administration itself as 

an interest group, participating with other groups in 

the decision-making process," has not been frequently 

IS used. ^ The systems or subsystems framework has been 

formulated and used by J. Leiper Freeman in his recent 

work."*'*' The most useful approach in attempting to 

(V/inter, 1959), pp. 25-35; Fred W. Riggs and Edward V/. 
V/eidner, Models and Priorities in the Comparative Study 
of Public Administration (Chicago: American Society for 
Public Administration, 1963); Philip Selznick, "An 
Approach to the Theory of Bureaucracy," American 
Sociological Review. Vol. VIII (February, 1943)» pp. 47-
54; and William J. Siffin, Toward the Comparative Study 
of Public Administration (Bloomington: Indiana University 
Press, 1957), pp. 1-22. 

"^See Laurin L. Henry, "Public Administration and 
Civil Service," in Harold Davis, ed., Government and 
Politics in Latin America (New York: Ronald Press, 1958), 
pp. 477-495, for a typical structural approach, or 
William Ebenstein, "Public Administration in Mexico," 
Public Administration Review. Vol. V (Spring, 1945), pp. 
102-112, and Lucio Mendieta y Nunez, La Administracion 
publica en Mexico (Mexico, D.F.: Imprenta 
Universitaria, 1942). 

15 Alfred Diamant, "Comparative Politics and 
Comparative Administration," Administrative Science 
Quarterly. Vol. V (January, I960), pp. 87-112. 

^*\j. Leiper Freeman, The Political Process: 
Executive Bureau-Legislative Committee Relations (New 
York: Random House, 1965', and Michel Crosier, The 
Bureaucratic Phenonmenon (Chicago: University of Chicago 
Press, 1964), for an excellent analysis of the French 
bureaucratic system in three subsystem categories. 
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analyze the role of the bureaucracy is undoubtedly some 

form of the policy-making approach, which has just 

recently made an impact in this field. 

Y/ith this framework in mind, the author has 

attempted to combine categories of a functional analysis 

with contributions by several authors to the policy-making 

or decision-making approach. The policy-making approach 

is used because the author agrees that it is more 

substantive and cross-institutional for comparative 

analysis, and does offer more in-depth analysis of 

specific public problems, how they are acted on in 

government, and how policy is administered to the 

17 problem. Like Talcott Parsons' sociological approach, 

this framework emphasizes behavioral traits, more than 

structural elements, which are what often distinguishes 

one bureaucracy from another, or more accurately one type 

of bureaucracy from another. To Jones' seven-stage 

process as a basis for analysis, elements from Harold D. 

Laswell and W. J. Gore were added to achieve the most 

17 Charles 0. Jones, "The Policy Making Approach: 
An Essay on Teaching American Politics," (Mimeographed), 
Address at the American Political Science Association, 
September 5. 1967, p. 2. 

IP 
Talcott Parsons, "Suggestions for a Sociological 

Approach to the Theory of Organization," Administrative 
Science Quarterly, Vol. I (June, 1965)» pp. 63-69. 



applicable framework for dealing with the policy-making 

role of the Mexican bureaucracy. 

Professor Jones' first stage is the Problem 

Identification phase. This stage includes the following 

characteristics: emergence of the problem in society 

along with Gore's perception of the need for a change in 

policy, representation of the dimensions of the problem, 
iq 

and placing the problem on the agenda of government. 

This whole process involves definition of the problem, as 

well as perception of the existence of a public problem. 

Jones' second stage, the Policy Formulation phase is 

crucial in our analysis only for courses of action, that 

is the perception, definition and formulation of a policy 

proposal, because the focus of this research is on the 

policy makers and policy decisions, and not on changes in 

the system to meet a new problem. Stage three, which is 

the Policy Action phase, includes specific actions taken 

by policy-making systems and their classification. In 

other words, a policy decision. This process includes two 

19 ^Using Charles 0. Jones, ojd. cit.. pp. 10a ff., 
the author has liberally adapted Jones' scheme by 
omitting some elements and adding others from Harold D. 
Lasswell, The Decision Process: Seven Categories of 
Functional Analysis (College Park: University of Maryland 
Press, 1956), pp. 2 ff., and W. J. Gore, "Administrative 
Decision-Making in Federal Field Offices," Public 
Administration Review. Vol. XVI (Autumn, 1956), pp. 281-
291. For a study using this type of approach on 
bureaucracy, see Bernard H. Baum, Decentralization of 
Authority in a Bureaucracy (Englewood Cliffs: Prentice-
Hall, 196177 



Stage I 

PROBLEM IDENTIFICATION STAGE 

i. emergence of problem 
ii. perception of need for a policy change 
iii. representation of the dimensions of the 

problem 
iv. placing the problem on the agenda of 

government 

Stage II 

POLICY FORMULATION STAGE 

i. policy formulation systems 
ii. courses of action 
iii. ability to handle policy 
iv. planning i^tage 

Stage III 

POLICY ACTION STAGE 

i. actions by systems 
ii. promotion of policy alternatives 
iii. enactment of general rules 

Other Stages 

Fipure Is Stages of the 
Policy-making Approach 
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of Lasswell's categories: recommendation, or the promotion 

of policy alternatives; and prescription, the enactment 

of general rules. Of these three processes, the Policy 

Formulation Stage is the most influential in policy 

making, since it is within this process that the bureaucrat 

through discretion, interpretation, application, 

cooperation, and publicity often modifies or formulates 

general policy. This stage becomes the most significant 

in the indentification of the bureaucratic influence on a 

policy decision in Mexico. 

Terminology 

Public Administration and Policy 

A public administrative system, as distinct from 

a private administrative system, is concerned with the 

function of administering policy, in the course of which 

the system allocates, regulates, and restricts goods and 

services of a government. To narrow this definition down 

to policy administration, it is necessary to focus on 

those persons in public administration or the bureaucracy 

who have the authority to advise and make recommendations 

to those who formulate basic policy. The result is 

20 administrative decision making or policy making. 

20 An alternative definition for policy making is 
given by J. Leiper Freeman, oj>. cit., p. 12, as referring 
"primarily to the formulation, adoption, and application 
of legal courses of action." 
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Policy Decisions and Policy 

Policy decisions themselves have been best 

characterized by W. J. Gore as involving the following: 

a. substitution of a new for an old program or 
function; 

b. restructuring the formal organization of the 
office; 

c. substitution of a new for an old procedure; and 
d. selection of personnel to fill vacancies in the 

top two levels of line and the top level of 
staff position.21 

A fifth and sixth dimension can be added to this 

characterization: (e.) the implementation of an 

altogether new program unrelated and not substituted for 
P 9 

a former one, and (f.) a modification of an old program. 

Since policy itself is an integral term in the analysis, 

it can be regarded as having several components: l) goals; 

21 
Gore, o£. cit.. p. 293. 

22 It has been pointed out to the author that 
certain personal factors might be included as part of 
this definition, such as personal aggrandisement, changes 
of status, representation of an interest group, etc., but 
these factors are not considered because this paper is 
concerned with how bureaucrats make policy, and not why 
they make it. For discussions of this role in the policy 
process see Philip Selznick, ojs. cit., p. 62; J. Leiper 
Freeman, 0£. cit.. pp. 22 ff.; and for Mexico see James 
D. Cochrane, "Mexico's New Cientificos: The Diaz Ordaz 
Cabinet," Inter-American Economic Affairs. Vol. XXI 
(Summer, 1967), pp. 70 ff.; Lucio Mendieta y Nunez, 
Sociologia de la burocracia (Mexico, DJ?.: Univ<«rsidad 
Nacional Autonoma de Me'xico, 1961), under the chapter with 
the same title, and William T. Sherwood, "Tax 
Administration in Mexico," National Tax Journal. Vol. II 
(March, 1949), pp. 63-70. 
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2) a plan or strategy for achieving the goals; or rules 

or guides to action; or methods; and 3) action.^ 

Methods of Policy Making by the Bureaucracy 

In its role in the policy process, the bureaucracy 

influences policy in varied ways, some quite subtle, and 

others more overt in nature. There are at least six 

distinct methods by which policy is influenced, altered or 

indirectly made by bureaucracy, and several sub-categories 

under those headings. These methods are communication, 

advice, formulation, rule-making, cooperation, and 

publicity and propaganda. 

Rule-making 

Rule-making is a term for the rules made by 

administrators as they exercise discretion in the 

23 ^Vernon Van Dyke, "Process and Policy or Focal 
Concepts in Political Research," Laboratory of Political 
Research, University of Iowa, Report No. 5. July, 1966, 
p. 10, quoted in Charles 0. Jones, ojd. cit., p. 1. For 
a distinction between policy questions and administrative 
questions, see the arguments in Herbert A. Simon, o£. cit.. 
pp. 45-60, and Philip Selznick, on. cit.. p. 56. The 
author does not agree with such a distinction, following 
the interpretation by Samuel Beer and Adam Ulam "that the 
bureaucrat has power is to say that we cannot draw a line 
between those persons who make decisions and those who 
merely carry them out. The distinction between policy 
making and administration is only relative," in Patterns 
of Government (New Yorks Random House, 1962), p. 60. 
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administration of policy. Appleby has described it as 

including all of the following: determining what the law 

is, what it means in terms of action, what the rights of 

parties are with respect both to transactions in process 
O A 

and transactions in prospect. This rule-making 

authority is policy making, and is either derived from 

statutory grants to the agencies, or assumed in practice 

through custom and usage. Policy making occurs when the 

bureaucrat exercises the discretion of choosing between 

alternatives in behalf of a citizen or citizens or in 

restraint of a citizen. Discretion is one aspect of rule

making which can be more narrowly defined as "the right 

25 to choose within a constraining framework of necessity.n 

Dimock believes that these undisputed exercises of 

discretion can be of the most vital importance. He has 

therefore classified categories in which discretion is 

applied by the average bureaucrats 

a. routine duties 
b. emergency matter- necessity and freedom of 

administrative discretion 
c. control situations- eg., licensing 

24 
Appleby, o£. cit.. p. 69. 

25 
Luther Gulick, "Politics, Administration, and 

the New Deal," Annals of the American Academy of Political 
and Social Science. Vol. CLXIX (September, 19337* P« 61. 
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d. social conflict situations- egs., arbitration, 

conuniSBions^o 

Discretion arises from the important role of 

administration in managing the decision process, as 

distinct from making the decision. In short, the manner 

in which a policy is applied determines the degree of 

effectiveness of that policy. 

Another element within the discretionary aspect 

of rule-making is timing, that is, the time involved in 

executing or resolving a policy. Timing can be an 

extremely effective influence on policy when it is 

considered in relation to decisions about commercial or 

27 industrial activities which await bureaucratic action. 

Standards or instructions by those who formulate 

basic policy, or the lack of instructions, also play an 

important role. If in implementing a policy, instructions 

from above are ambiguous, or the situation calls for 

technical action in the absence of instructions, a 

28 technician's power is enhanced even further. In 

26 
Marshall E. Dimock, "The Role of Discretion in 

Modern Administration," in John Gaus, ed., The Frontiers 
of Public Administration (Chicago: University of Chicago 
Press, 1936), pp. 46-50. 

27 / Lucio Mendieta y Nunez, oo. cit.. pp. 126-128, 
or his article "Ensavo sociologico sobre la burocracia 
mexicana," Revista Mexicana de Sociologia. Vol. Ill 
(September-December, 1942), pp. 63-111« 

28 Raymond Vernon, The Dilemma of Mexico's 
Development (Cambridge: Harvard University Press, 1965), 
pp. 137-138. 



contrast to this condition, the amount of detail in 

policy instructions can have a limiting effect on the 

liberty of the administrator to influence policy. 

Substitution of one policy for another is a result 

of policy making by a bureaucrat who does not enforce 

an individual policy, or does not do a complete job of 

enforcement. Examples of this procedure might be the 

granting of licenses or permits required by a statute, or 

the non-performance of certain functions required by a 

law. Policy making by ignoring policy has been labelled 

2q 
by Harold Lasswell as presumptive decisions. This 

activity seems to be quite prevalent among new nations as 

30 
a whole. Having no policy can be policy making, since 

the decision is often left up to the discretion of the 

administrator. The avoidance of policy change should not 

be overlooked as a means of making policy by not 

implementing changes in an old policy, or as in the above, 

not implementing or having any policy at all. 

29 
Harold D. Lassell, David Lerner, and C. E. 

Rothwell, The Comparative Study of Elites: An 
Introduction and Bibliography (Stanford: Stanford 
University Press, 1952), P* 8. 

^Fred W. Riggs, "Bureaucrats and Political 
Development: A Paradoxical View," in Joseph LaPalombara, 
ed., Bureaucracy and Political Development (Princeton: 
Princeton University Press, 1963), p. 151. 



Communication 

Communication through the hierarchical structure 

is a very definite means of affecting policy making in a 

bureaucracy. This process occurs in both the formal 

hierarchy and the informal relationships. There is no 

organization without structure, and structure is 

important to the nature of organization. Structure 

31 
affects policy making. Very often, the hierarchical 

pattern of communication tfends to inhibit or distort a 

policy or information for a policy as the policy is 

32 
passed upward or downward through the hierarchy. 

Channels of communication also determines who talks to 

whom. The communication structure, then, affects how a 

policy will be implemented, and what administrator or 

position will implement that policy. 

Advice 

Advice can have a significant influence in the 

policy-making process. Even if the Mexican bureaucracy 

does not occupy a top decision-making position for 

national policy, its advice is sought by those who do make 

31 
Appleby, o£. cit., p. 69. 

^Peter M. Blau and Richard W. Scott, Formal 
Organizations (San Francisco: Chandler Publishing Co., 
1962), p. 139. 
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policy. This method is most significant in Mexico, and 

will increase because the "same causes that fostered 

the growth of bureaucracy necessitates the use of 

'5 "5 bureaucratic expertise in reaching policy decisions."-^ 

The bureaucrat plays another role, that of crystallizing 

consensus about preferences for a policy alternative.-^ 

Technicians in the bureaucracy not only provide 

information, but going beyond this function, they submit 

the alternatives which are presented to the political 

35 
decision makers. In certain decisions, the bureaucrat 

is in a position to set the limits and determine the 

alternatives from which the higher official must choose. 

Another element which contributes to the 

importance of advice is what Henry Kissinger has called 

a spiritual necessity. Very eminent people are reluctant 

to stand alone, and they see in concurrence one of their 
7g 

chief tests of validity. The result of this condition 

33 
tTacob, oj3. cit., p. 45. 

34-
J. D. Thompson and A. Thuden, "Strategies, 

Structures and Processes of Organizational Decision," in 
J. D. Thompson, et al., eds.. Comparative Studies in 
Administration (Pittsburg: University of Pittsburg Press, 
1959), p. 210. 

35 
Vernon, 0£. cit.. p. 137. 

"^Henry A. Kissinger, "The Policy Maker and the 
Intellectual," The Reporter. Vol. XX (1959), p. 31. 
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in American government is a tendency toward the 

committee approach to policy making. In addition to the 

concurrence factor, the style of presentation influences 

37 
the ultimate acceptance of one alternative over another. 

Formulation 

Not only do the administrators give advice and 

suggest alternatives when such information is requested, 

but they also formulate recommendations for executive 

legislation and enactment, which constitutes a part of the 
to 

function of policy making. For Mexico, this method is 

the most difficult to illustrate, because there seems to 

be less policy making by formulation in Mexico than in the 

United States. . 

Cooperation 

Cooperation between administrators or agencies can 

affect the implementation or formulation of policy. 

Selznick believes that: 

37 
See Richard B. Fenno, The President's Cabinet 

(Cambridge: Harvard University Press, 1959), for examples 
during the Eisenhower administration, and Lyman Bryson, 
"Notes on a Theory of Advice," Political Science Quarterly, 
Vol. LXVI (September, 1951), pp. 321-339, for an 
excellent account of advice in decision making. 

Appleby, OJD. cit., p. 7. 
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Cooperation with other organizations is another 
field of administrative action fraught with policy 
implications. Cooperation threatens a loss of 
control since commitments in action tend to spill 
over the limits of verbal agreement.59 

Cooperation has positive effects, too, since it can serve 

as a means to increase the power or policy potential of an 

agency or agencies. 

Publicity and Propaganda 

The use of publicity and other types of propaganda 

is a very obvious and often effective means of 

influencing policy, either by affecting the public or 

interest groups, or top level decision makers. This effort 

can direct the policy process by placing a policy problem 

before the decision makers, or influencing their choice of 

40 
an alternative. 

39 
Selznick, 0£. cit.. p. 59. 

40 
It is realized that there is a socialization 

process which takes place in a bureaucratic organization 
which influences the bureaucrat to identify with 
organizational goals, or to represent certain clientele 
groups in society. The social milieu or professional 
background of the administrator will influence his policy
making decisions. For discussion, with which this paper 
is not concerned, see the following in addition to 
footnote 22s Eisenstadt, OP. cit.. pp. 96-119; S. J. 
Eldersveld, V Jagannadham, and A. P. Barnabas, The Citizen 
and the Administrator in a Developing Democracy.(Glenview: 
Scot.t, Foresman and Co., 1968); Adolfo Orive Alba, La 
Politica de irrigacion en Mexico (Mexico, D.F.s Fondo de 
Cultura Economica, 1960*77 p. 58; Robert E. Scott, Mexican 
Government in Transition (Urbp.na: University of Illinois , 
Press, 196477 P« 25; and Sir Geoffrey Vickers, The Art of 
Judgement: A Study of Policy Making (New York: Basic 
BOOKS, ±y65)7 P* 93. 
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These, then, are the methods which the bureaucracy 

uses in influencing and making national policy. Before 

examining case studies illustrating their use, the next 

chapter attempts to place the Mexican bureaucracy within 

the correct context of the decision-making process.^"*" 

Much of the information footnoted in the follow
ing chapters was obtained in a series of interviews with 
Mexican tecnicos in Washington, D.O., August, 1968, and 
November-December, 1969, ̂ and in Mexico, D.F., January, 
1970. A number of the tecnicos interviewed asked that 
they not be identified because they believe their candor 
might cause them personal embarrassment of one kind or 
another. . Their request for anonymity will be reflected in 
footnotes by referring to "tecnicos" as sources of infor
mation. Names of course will be used when persons inter
viewed had no objection to identification. 

C> 



MEXICO'S BUREAUCRACY 

If we add to these facts the additional 
points that bureaucrats are technically proficient 
in particular areas of public policy, that they 
are in continuous contact with particular areas of 
public affairs, and that they are in possession of 
information which is essential to the making and 
enforcement of public policy, we begin to appreci
ate why political scientists quail before the task 
of generalizing about the importance of bureauc
racy. . ..! 

The Mexican bureaucracy needs to be placed in its 

actual and historical context within the political system 

before attempting to test the hypotheses of this paper. 

Most traditional works dealing with bureaucracy have been 

concerned with one factor, whether bureaucracy is master 

2 
or servant, and independent institution or tool. The 

question is too simple, since most bureaucracies are 

neither one nor the other. In choosing an appropriate 

model, the author agrees with Diamant that societies and 

political systems are so diverse that one must first 

Gabriel Almond and G. Bingham Powell, Comparative 
Politics: A Developmental Approach (Bostons Little, 
Brown and Co., 1966), p. 153. 

2 
S. N. Eisenstadt, Essays on Comparative 

Institutions (New York: John V/iley and Sons, 1965)» p. 
179. 
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classify them before one can establish methods for 

3 comparison. 

Mexico, as a political system, has been 

classified in the category of tutelary democracy. Its 

political system is easier to categorize than its 

bureaucracy. In the field of comparative public 

administration, four significant models have been 

presented which allow for the inclusion of Mexico. Merle 

Painsod developed a set of categories which provide for 

a classification of bureaucracies based on their 

relationships to the flow of political authority: 

1) representative bureaucracies 
2) party-state bureaucracies 
3) military-dominated bureaucracies 
4) ruler-dominated bureaucracies 
5) ruling bureaucraciesA 

Although some students of the Mexican political system 

might place the Mexican case in the second category, the 

Mexican bureaucracy has, in reality, elements from all 

but the third category. 

One of the most widely accepted theses concerning 

the Mexican, political system, that of the Revolutionary 

'Terrel Heady, "Comparative Public Administrations 
Concerns and Priorities," in Ferrel Heady and Sybil Stokes, 
eds., Papers in Comparative Public Administration (Ann 
Arbor: University of Michigan Press, 1962), p. 9. 

^Merle Painsod, "Bureaucracy and Modernization: 
The Russian and Soviet Case," in Joseph LaPalombara, ed., 
Bureaucracy and Political Development (Princeton: 
Princeton University Press, 1963)» pp» 234-235. 
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Family, fits none of these categories. The effective 

decision-making power in Mexico is held by the 

Revolutionary Family, a group of men who control the 

general policy direction of the Revolution. The national 

bureaucracy is given a role in the "third level" of 

decision-making in this elite group, and although policy 

may be originated anywhere on the bureaucratic ladder, 

every significant policy change must be cleared with the 

5 
President. 

Other students have come closer to the Mexican 

case than Fainsod's scheme. Edward Weidner has attempted 

to build a model for developing nations. Underlying his 

attempt is the belief that models are often limited in 

application because "they make inadequate provision for 

social change; characterize modern bureaucracy in very 

inaccurate ways; are unduly comprehensive, all-inclusive 

and abstract; and fail to take account of the difference 

in administration that may be related to the goals being 

s o u g h t . W e i d n e r  s e t s  u p  a  cl a s s i f i c a t i o n  s c h e m e  b a s e d  

5 
Frank Brandenburg, The Making of Modern Mexico 

(Englewood Cliffs: Prentice-Hall, 196477 P« 5. 

^Edward W. Weidner, "Development Administration: 
A New Focus for Research," in Ferrei Heady and Sybil 
Stokes, eds., Papers in Comparative Public Administration 
(Ann Arbor: University of Michigan Press, 1962), p. 107. 
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on four major goals because he believes that bureaucracies 

move from one category to the next as a result of the 

dynamic nature of short-term changes in social goals. His 

first category most completely fits Mexico. This category 

describes bureaucracy as an economic and social 

development goal-oriented institution, under a sub-

classification of production and consumption oriented 

7 
types. While Weidner's characterization seems accurate, 

it neither tells us very much about the system in which 

the bureaucracy operates, nor does it say much about the 

political nature of the institution itself. 

Perrel Heady has sought to analyze bureaucracy as 

a structure common to all countries. He gives examples 

for each of his systems: 

1) dominant-party semicompetitive systems— one 
party monopoly of actual power. MEXICO 

2) bureaucratic elite systems— predominance of 
political power in hands of career government 
officials. PARAGUAY, NICARAGUA, GUATEMALA 

3) traditional autocratic systems— administrative 
machinery principal vehicle for action. PERU 

4) polyarchal competitive systems— competition 
from parties. CHILE, COSTA RICA, BRAZIL 

5) dominant-party mobilization systems— one 
party legal. BOLIVIA « 

6) communist totalitarian systems. CUBA 

7Ibid., pp. 108-110. 
q 
Ferrel Heady, Public Administration: A 

Comparative Perspective (Englewood Cliffs: Prentice-Hall, 
1966), pp.75-95. 
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Heady's categories suffer for the same reasons as 

Fainsod's. There is no consensus among scholars that the 

Mexican Partido Institucional Revolucionario (PRI) 

monopolizes power because it monopolizes party politics. 

Neither the Revolutionary Family nor government policy is 

controlled by party elites. 

The fourth model, and the one which has had the 

most impact in the study of developing bureaucracies and 

political systems in comparative administration, was put 

forth by Fred Riggs. From his study of Thailand, he 

developed the prismatic-sala model, which implies that 

transitional societies lack a balance between political 

policy-making institutions and bureaucratic policy-

implementing institutions. Riggs described the result as 

the political function being appropriated by the 

9 
bureaucratic one. Prismatic is a term Riggs uses for a 

transitional society characterized by heterogeneity, 

formalism with a discrepancy between the prescribed and 

the practiced, and an overlapping of differentiated and 

undifferentiated structures. Sala is the term which Riggs 

uses for the bureaucratic system. A Sala system is one in 

which there is a new set of administrative structures 
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produced from a mixture of the traditional and the 

modern.^ Riggs' model comes closest in reality to 

representing the Mexican system. The mixture of old and 

new are to be found in the Mexican bureaucracy, as will 

be seen in the following pages. 

Operating Characteristics of Bureaucracy: Mexico 

The recruitment process is important for the 

bureaucracy because it might bring into government 

employment people whose previous affiliations, training, 

and background cause them to conceive of themselves as 

representing constituencies that are relatively 

influential with Congress,^ or in the case of Mexico, 

the President. Norton Long has gone so far as to conclude 

that because of the democratic process of selection, 

broad environmental differences and range of income 

levels, the American bureaucracy is a better sample of the 

mass of people than the Congress. This statement is 

possibly true of the Mexican bureaucracy, and probably more 

so than of the United States bureaucracy. This statement 

"^Fred W. Riggs, "An Ecological Approach: The 
'Sala1 Model," in Perrel Heady and Sybil Stokes, eds., 
Papers in Comiarative Public Administration (Ann Arbor: 
University of Michigan Press, 1962), pp. 20-22. 

"^Norton B. Long, "Bureaucracy and 
Constitutionalism," American Political Science Review. Vol. 
XLVI (September, 1952), p. 812. 



is based on the fact that the Mexican congress on the 

whole is drawn from presidential and PRI selections for 

the positions, other than the small percentage of 

opposition seats won or granted according to the recent 

proportional representation law. As will be indicated in 

a future section, PRI membership is of no importance in 

obtaining a bureaucratic position. The result is that 

the bureaucracy draws upon a far larger group of Mexicans 

with a variety of political orientations. 

Another important aspect of the recruitment 

process is the equality of access to governmental 

positions. This aspect is part of the modernization 

process and appears to be part of the bureaucratic 

development in Mexico. A look at present cabinet members, 

whether politically or bureaucratically trained, indicates 

family backgrounds almost without exception of lower-

middle class. 

This access to and mobility within the bureaucracy 

is important for historical reasons. As Francisco Bulnes 

noted in his classic work, the middle and lower-

bureaucrats did not enjoy the benefits of the Cientificos 

' 12 
of the Diaz regime.. Chance for advancement from lower 

12 
Francisco Bulnes, The Whole Truth About Mexico 

(New York: M. Bulnes Book Co., 1916), p. 142. 
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to higher government positions were very slim in the 

Porfirian period. Since graduates of the National 

University make up a large percentage of incoming tecnicos 

in the bureaucracy, it is important that its student body 

is not just the product of wealthy families. A large part 

of the student population is from the economically poor 

class.^ 

Robert Scott believes that access is restricted 

to an elite group of families, many of whom already have 

someone serving in a government position. He deduces that 

these persons received their education and modem outlook 

as a result of their high status.^ While this 

characterization may be true in many cases, it should not 

be represented as a generality for the Mexican bureaucracy 

^Universidad Nacional Autonoma de Mexico, Guia 
Oficial de la Universidad Nacional Autonoma de Mexico 
(Mexico, D.P., 1962), p. 15. To be exact, 52.2$ can be 
classed as poor, while 43.8?° as middle class. These 
classifications are based on parents' profession, 
residence, and if the student works. Scott believes only 
middle class students have a good chance of graduating. 

"^Robert E. Scott, "The Government Bureaucrats and 
Political Change in Latin America," Journal of 
International Affairs. Vol. XX, No. 2 (1966), pp. 294-295. 
This seems more unlikely for Mexico since a majority of 
government officials have graduated from UNAM» and only 
20.6$ of its student body comes from families working for 
the government. Secondly, James Cochrane found that in 
the present cabinet, those members who did not come from 
the middle class, achieved their positions through 
education and government service. Lastly, it is difficult 
to conclude that most tecnicos came from the 4$ of students 
at the National University who were not in the poor 
or middle classes. 
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without the support of quantitative data. An 

examination of the Secretaries and Sub-secretaries will 

prove the contrary of the conclusion that ascription was 

an important factor in attaining high-status positions. 

It is believed, moreover, that -a study of the bureaucrat's 

birthplace and economic level would not support the Scott 

thesis as applied to lower positions. It is only 

logical to expect a large number of bureaucrats to be 

recruited from Mexico City, since it provides a home for 

one-seventh of the Mexican population and contains the 

Republic's largest university where many future bureaucrats 

attain their education. 

The only alternative to the public service for most 

college graduates is private enterprise. Until recently, 

only a direct association with the owner or a major 

shareholder in a private company made it possible to get 

ahead. The government's attraction has been great because 

15 
of the high degree of vertical and horizontal mobility. 

Recruitment to the bureaucracy is aided by another 

positive attraction. A certain degree of power is 

attached to any government office, and this real or 

psychological factor particularly attracts the job-seeking 

15 x 
^Personal interviews with a tecnico of the 

Ministry of the Treasury, August 20, 1968, Washington, 
D.G., and a .jefe tecnico of the Bank of Mexico, January 
28, 1970, Mexico City. 
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Mexican. Not only has Mexican business been family 

oriented, but it is doubtful whether any single group in 

Mexico including the party and business is as powerful or 

influential as public administration as a whole. 

The large semi-governmental organizations which 

represent business, such as the Confederacion de Camaras 

Nacionales de Comercio (CONCANACO) and the Confederacion 

de Camaras Industriales (CONCAMIN), have not until 

recently had large staffs for doing research. Before this 

time, they did not have the ability to make arguments 

which influenced policy decisions, because they did not 

have the technical information available. CONCANACO and 

CONCAMIN are continuously consulted by government policy

makers for opinions on matters concerning private 

enterprise, but as organizations they have not had a large 

role in directly influencing policy making. 

Mexican tecnicos and other trained personnel are 

not restless in the sense that any substantial number 

look for career opportunities abroad. This is suggested 

by the relatively small number of Mexicans on the staff of 

the Inter-American Development Bank in Washington, D.C., in 

which Mexico is one of the largest Latin American 

shareholders. The Bank employs roughly three dozen 

Mexicans but a considerably larger number of Dominicans and 
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Peruvians. The author hypothesizes that Mexicans with 

technical or other special training are reluctant to 

leave the Republic because of the good opportunities 

for advancement and high salaries at home and the danger 

of being out of the mainstream of opportunity in Mexico 

if they leave. The opposite situation is true of the 

Italian bureaucracy, which is increasingly unable to 

recruit because of the low status of the institution in 

Italy.^ 

Of much concern to many students of Mexican and 

of Latin American politics is the need of those countries 

to establish some type of merit system. Mexico does not 

have a comprehensive merit system similar to the United 

18 
States civil service, and a persuasive argument has been 

against such a system for most Latin American 

"^Personal interview with a high official of the 
Bank of Mexico, Washington, D.C., November 18, 1969. 

17 Joseph LaPalombara, Italy: The Politics of 
Planning (Syracuse: Syracuse University Press, 196^7, p. 
107. The information in this paragraph was confirmed 
in an interview with a frank Mexican tecnico. who as a 
rare exception, was one of those Mexicans who left Mexico 
for an advanced degree and did not return. Today, after 
two decades, he is still scorned and abused by former 
Mexican colleagues. 

18 
Appointment to all federal positions is 

supposed to be according to skills and aptitudes as set 
forth in a 1961 executive amendment to Article 123, 
Section B, Part VII of the Constitution, but according to 
those interviewed and the Mexican scholar of public 
administration, Lucio Mendieta y Nunez, it is not enforced. 
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countries. Howevers the most technical-oriented 

government departments and agencies had merit examinations 

of their own design and operation over twenty years ago; 

and in the Bank of Mexico these included psychological 

testing. Individual ministries and departments trained 

many entering bureaucrats while they were still in 

school, and some sort of testing was true of all the large 

administrative agencies. 

Membership in the ruling party (PRI) is not at 

all important for entering the government bureaucracy. An 

employee is not even asked if he is a member of the party. 

The important factor is ideology and behavior once 

employed, rather than formal membership in the party. For 

example, if a person has a philosophy paralleling current 

revolutionary thought,he has a good chance for upward 

mobility in the bureaucracy. On the other hand, if he 

opposes agrarian reform, an important facet of 

revolutionary ideology, there would not be a place for 

him in the Ministry of Agriculture or Agrarian Affairs. 

19 
^Martin C. Needier wrote in Political Development 

in Latin America (New York: Random House, 1968), p. 31» 
that "the introduction of a civil service based on 
examination, merit promotions, tenure, and so on,is, 
similarly, inappropriate for most of the Latin American 
countries in their present stage of development. Unless 
the importance of social class is drastically reduced in 
Latin American life— for example, in the equalization of 
educational opportunity— then civil service reform becomes 
just another mode of preserving class rule and obstructing 
social change." 
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There are many Panistas (members of the opposition 

Partido de Accion Nacional) and leftist oriented persons 

in the Mexican bureaucracy. PRI membership only becomes 

important at the political levels for promotions. How 

important this factor becomes even at the top levels is 

questionable, since according to some sources, several 

members of the present cabinet are not nor have ever been 

20 
PRI members. 

Many factors characterize promotion in the 

Mexican bureaucracy. If one is qualified, and his 

superiors are aware of his skills, he will rise on the 

basis of merit. In the United States higher civil 

service, "the merit principle is accepted throughout 

most of the service when this term is interpreted to 

21 mean resistance to partisan political patronage." 

This statement would be equally true of the Mexican 

20 ' 
Personal interviews with a tecnico of the 

Ministry of the Treasury, Washington, D.C., December 9, 
1969; a tecnico of Nacional Pinanciera, Washington, D.C., 
December 10, 1969; Dr. Lucio Mendieta y Nunez, Mexico 
City, January 28, 1970; and other Mexican tecnicos. Carlos 
Lazo, Minister of Public Works, 1952-1958, was lauded in 
the newspapers for his lack of any political or public 
experience and connection before the appointment. He was 
appointed because of his recognized qualities as a 
professional architect. 

21 
David T. Stanley, The Higher Civil Service 

(Washington, D.C.: The Brookings Institution, 1964), p. 
11. 
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bureaucracy at the tecnico levels. Although with purely 

political connections, an individual might rise equally 

high with equal or greater rapidity up the bureaucratic 

ladder. However, most tecnicos interviewed, who themselves 

had reached high positions, agreed that the two most 

important factors for advancement were hard work and the 

quality of technical advice, combined with friendship 

or acquaintance with higher officials. A combination of 

both is needed for advancement. The merit and experience 

factors for the rise of Mexican bureaucrats is supported 

by the data in Table 1, which is based on a study of 440 

Bank of Mexico scholarship winners from 1944-1960. 

Table Is Bureaucrats in Mexico: First and Last Positions 
of Employment.a 

First Known Employment in Business or Government 
Tecnico or Equivalent Above Tecnico Levels 

431 ' 98# 

Last Known Employment in Business and Government 
Government 293 70$ Business 107 26$ 

Director Gerente Jefe Director Gerente Jefe 

14 12 84 8 21 20 

Keys Tecnico includes the rank of ayudante, practicante. 
profesional. ernpleado. investigador, pasante. and auxiliar. 
The categories under Last Known Employment include sub 
positions, such as sub-jefe. The 173 persons not mentioned 
under the grouping of Government were either professionals 
or advisers. 

Sources for this and all other tables unless 
otherwise noted are listed in Appendix A. 



36 

All but 2$ of the persons in this study started their 

employment either with the government or business at 

what would be considered a beginning position. It is-

assumed that all of the persons showed certain abilities 

in their professions, since all received scholarship aid 

to study abroad. Of the 293 persons who stayed in 

government, 110 worked up to a position of .iefe or 

higher. Since I960, at least five of the bureaucrats 

included in this study reach a position of sub-

secretary of a cabinet-level ministry. Mexican t/cnicos 

work up to higher positions, they do not begin with them. 

The combination of friendship with merit is not 

peculiar to Mexico or to developing countries, as it is 

the same conclusion David Stanley reached in his study. 

The majority of his respondents indicated that they were 

selected because higher officials knew them or had observed 

their work. He also found that individual employee 

initiative played an important part in decisions on 

22 
training, transfer and promotion. 

A special discipline or even esprit de corps seems 

to exist among Mexican bureaucrats, which is indicated by 

the way they transfer to other positions. When Mexican 

bureaucrats are asked to change to a new position, they 

22Ibid.. pp. 11, 56-57. 
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usually accede because of loyalty or respect for the 

system and a belief that the transfer best serves the 

government if not themselves. Although an individual can 

refuse transfer, he normally does not do so, nor is 

refusal good practice.^ 

On the state level merit qualifications are 

practically non-existent. State governments tend to 

appoint any technician for a post regardless of quality 

or ability. This policy is reflected in the public's 

attitude that appointments on the state level are not 

based on technical ability. This characteristic is true 

of promotion, where the tecnico has not been able to 

25 
move up the ladder on technical ability. 

In most cases, the executive only reaches down to 

the level of oficial mayor in the federal government to 

make regular appointments, although most appointees to the 

position of bureau heads are approved by the President. 

^Personal interviews with Mexican tecnicos. 
Washington, D.C., August 20, 1968 and November 18, 1969. 

^Personal interview with a former Bank of Mexico 
tecnico. Washington, D.C., August 22, 1968, involved quite 
extensively with the administration of education in Nuevo 
Leon. This condition in state government in Mexico is 
probably due to the same factors found in Puerto Rico, 
where state and local governments have very insignificant 
roles. In Puerto Rico, this has aggravated "the problem 
of a short supply of competent personnel below the top 
levels." See"Martin C. Clapp, "Management Improvement in 
Puerto Rico," Public Administration Review. Vol. XII 
(1952), pp. 34-35. 



In descending order, the next level is the department, 

where the President only rarely appoints the head. The 

position subordinate to the department head, that of 

division chief, is handled by his superior or a sub-

secretary in the particular cabinet ministry. The 

division chief himself usually takes care of appointments 

to heads of offices and heads of sections. 

Although few trained Mexicans leave their country 

because of low salary levels, the problem has created the 

phenomenon of multi-employment among Mexican civil 

servants. Government employees often hold a second 

government job or one in private enterprise, and some 

teach at a university for a third source of income. One 

of the men interviewed attempted to change the multi-

employment system at the state level in the field of 

education by hiring only full-time employees. His policy 

was rejected by members of the governing board because 

most of those members were themselves working at other 

jobs and did not want to risk personal losses. A 1950 

study of government employee statistics indicated that 

between seven and nine thousand jobs were held by men with 

26 
more than one job within the federal bureaucracy. 

26 
Ernesto Lobato, "La Burocracia mexicana," 

Revista de Economia, Vol. XIV (October, 1951), pp. 310-
312. 
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An indication of how promotion and advancement 

occur in Mexico's bureaucracy can be illustrated by the 

biography of an anonymous Mexican bureaucrat in the 

27 
Ministry of the Treasury. As a student, this individual 

worked on but did not complete a lav; degree at the National 

University of Mexico. He then went to Europe, where he 

received a bachelor of science in economics and worked 

on a Ph.D. degree which he was unable to complete. His 

first position was as an adviser to the income tax 

division of the Ministry of the Treasury. Prom there, 

he moved up to serve as Chief of the Department of 

Economic Studies. He then shifted to the Bureau of Credit 

as assistant to the director. He subsequently became head 

of the committee for coordinating all investment programs 

in his ministry, and for the next two years was in charge 

of Treasury studies. This tecnico was responsible for 

initiating a particular type of planning, which has now 

become a permanent feature of that ministry. His 

department was involved in carrying out studies and 

elaborating policy proposals on such subjects as revenues, 

income and expenditures, and rate policies for foreign 

financial investment. He moved further up the bureaucratic 

27 
'These two biographies were obtained in 

interviews with two tecnicos, but their backgrounds and 
pattern of advancement are duplicated many times in the 
data used in the study of the 440 Mexican tecnicos. 
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ladder as deputy chief of the Bureau of Credit for Banks, 

and then was sent to the United States as preliminary 

training for a position in an international agency 

which he currently holds, a policy-making position 

formerly considered important enough to be under the 
y 

supervision of a cabinet-level person. This tecnico is 

in his mid-thirties. 

Another brief biography follows the career of a 

tecnico who left the bureaucracy after only a short 

period, but it indicates different background and 

training. The son of Mexican e.iidatarios (a type of 

peasant), he joined the army and worked on and received an 

engineering degree. He then became an industrial engineer 

working for the technical division of the general staff. 

He was in charge of examining weapons and war materiel for 

efficiency and capability. At that time, Nacional 

Finaneiera (a government development bank) needed some 

industrial engineers. Through a special arrangement, he 

was given a full-time position with Nacional FinaneieraT 

where he spent four years. Next, he received a 

scholarship from the Bank of Mexico to go to a major 

United States university to obtain a Master's degree in 

industrial engineering. In addition to $200 a month plus 

tuition from the Bank, he received another $100 a month 

from a special director's fund of Nacional Financiera. 



After completing his degree, he resigned from the 

development bank and went into private industry. He was 

in his thirties at this time. 

David Stanley, in his study of the United States 

higher civil service, found that most higher civil 

servants entered at relatively low levels, and that the 

average person advanced about one grade every three years. 

On the basis of these anonymous biographies, the 

experiences of other bureaucrats interviewed, and the 

data in the study of the Bank of Mexico scholarship 

holders, it can be concluded that Mexican tecnicos on a 

higher level follow the general pattern of United States 

higher civil servants as revealed by the Stanley study. 

If anything, the Mexicans seem to change positions more 

frequently, although this is often horizontal mobility 

and not vertical. 

Another characteristic of the Mexican federal 

bureaucracy is the low separation rate, which, in the 

opinion of many tecnicos. indicates that salary levels 

for certain positions are as high or higher than those 

28 in comparable positions in private enterprise. On the 

state level, salaries in government are not very good, 

28 ' 
Personal interview with a Mexican tecnico. 

Organization of American States, 'Washington, D.C., August 
22, 1968, and with other Mexican tecnicos. 
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although they are deceptively low in the budget reports 

because of the previously discussed conuition of multiple 

employment. Salary is the major reason why state 

governments in Mexico cannot attract the best qualified 

technicians. The low salary levels are indicated by the 

experience of a young tecnico who formerly received 2,000 

pesos monthly as an employee of the Bank of Mexico. He 

attempted to obtain a pay raise to a level slightly more 

than one-third of his original salary for the highest 

administrative position in education in a particular 

state, and was turned down because the governing board 

members were earning only 10-15 per cent of his Bank of 

Mexico salary themselves. 

The low salaries on the state level are not true 

for the federal government tecnicos. Twenty years ago, 

salaries and benefits for tecnicos were relatively 

substantial in government agencies and departments. After 

three years, an employee was eligible for certain benefits, 

and the income then was free of taxes. Employees received 
i 

a month's bonus in May and three months bonus in December. 

A free lunch was part of the salary. After thirty years, 

an employee could retire with full salary. At that time 

these conditions were true of the Bank of Mexico and 

Nacional Financiera. and probably other major institutions 

too. 



One of the benefits in addition to salary bonuses 

is an on-the-job training program to improve public 

administration in Mexico. In the last five years the 

government has taken an intensive interest in training 

younger people in regular programs. These programs were 

started within the individual ministries as part of a 

general training policy. This is a logical policy because 

each ministry and each bureau within a ministry handles 

its own employment program. Today, emphasis is on 

domestic training rather than on sending trainees abroad 

as in the past. One institution which has had a long

time selective program is the Bank of Mexico. In 1944 

the Bank instituted a scholarship program for its own 

people and subsequently for qualified persons in other 

ministries and agencies. Prom 1944 to 1966, over 600 

scholarship were awarded, with grants ranging from S150 

to $360 monthly, varying with the number of dependents. 

Within the Bank of Mexico, after applicants have received 

their college training in Mexico or abroad, they are put 

on a "freeze" for one year, and then must take an 

examination at the end of that period. The freeze period 

serves to adjust tecnicos to the problems and issues of 

Mexican government, during.,which time they hold only a 

low level position until they prove their abilities. 
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The first public administration course was offered 

at the National University in 1952 under the National 
pp 

School of Economy. In 1968 the National University 

announced plans for its first course in economic and 

social planning. Several national and international 

administrative agencies, including the Ministry of Industry 

and Commerce, the Ministry of Public Works, Petroleos 

Mexicanos. the Latin American Institute for Social and 

Economic Planning of the Economic Commission for latin 

America and the Office of Technical Assistance of the 

United Nations, cooperated with the University in planning 

and teaching the course. This new course reflects the 

current trend toward improved technical planning within 

29 
the Mexican government. * 

One of the characteristics which improved training 

attempts to correct is corruption. Although Mexican law 

makes it a crime for administrative officials and employees 

28 ' 
Alvaro Rodriguez Reyes, "La Economia y la 

administracion," Revista de Economia. Vol. VI (November, 
1951)» p. 338. Each ministry and department has its own 
program or programs for training its employees, which 
makes generalizations about those programs impossible. For 
example, in 1947 the Ministry of the Treasury had its own 
Academia de Capacitacion to improve the literacy and 
capacities of all employees. "Como mejorar la 
administracion publica en Mexico," Revista de Economia. 
Vol. I (January, 1947)» pp. 34-40. 

29 
Hispano Americano. April 22, 1968. 
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to accept bribes or engage in other forms of graft, 

these forms of corruption seem to be an accepted value of 

the Mexican bureaucracy, and, if the large volume of 

comments are valid, many bureaucrats accept bribes in one 

form or another in exchange for using their influence in 

policy formation or application. Corruption probably 

exists to some degree in all other bureaucracies, but in 

the Mexican system, according to many knowledgeable 

Mexicans, it is an essential part of numerous 

administrative transactions. Rather than criticize its 

presence, it is more useful to note the positive effects 

of corruption which Nathan Leff describes: 

As such, the existence of corruption per se 
indicates only that these groups participate in 
the decision-making process to a greater extent 
than would other-wise be the case. 

... graft may be the only institution allowing 
other interests to achieve articulation and 
representation in the political process. 
Therefore, if the ruling elite is to maintain 
its exclusive control of bureaucracy, it ©«st cut 
off or control this channel of influence.^0 

30 
Nathaniel Leff, "Economic Development Through 

Bureaucratic Corruption," American Behavioral Scientist. 
Vol. VIII (November, 1964), pp. 8-9. Unlike Mexico, the 
Italian bureaucracy is suffering from a lack of proper 
university training, which in Italy has always prepared 
men to make judgements on the problems of legitimacy 
rather than the problems of productivity. LaPalombara 
sees a change in the training as unlikely, because public 
administration is not recognized as a field, and there is 
a running battle against it becoming one from the 
Italian professors of jurisprudence. Joseph LaPalombara, 
op. cit.. pp. 107-109. 



Specifically, some of the effects of corruption suggested 

by Leff include: hostility by the bureaucracy toward 

entrepreneurs who compete for power, different government 

priorities, economic innovation enabled by graft, 

competition for efficiency created among businesses 

attempting to get the top bid for favors, and a hedge 

31 
against losses from a poor government economic policy. 

Organizational Characteristics of Mexico's Bureaucracy 

In contrast to the scant information available on 

details of administrative policy formulation and 

execution in Mexico, the structural and functional 

organization of bureaucracy has been fairly adequately 

described. Its formal organization is complicated by a 

number of semi-governmental agencies and national 

industries classified under the general heading of 

decentralized agencies. These agencies are a confusing 

mixture of official and semi-official government units 

32 
representing both geographical and functional interests. 

They include banks like Hacional Financiera, and 

industries such as Petroleos Mexicanos. 

51Ibid., pp. 10-11. 

32 x Robert Scott, Mexican Government in Transition 
(tfrbana: University of Illinois Press, 196477 P* 279. 
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The decentralized agencies are specialized, tech

nical bodies created by the government. The policy-making 

body in each is known as the council of directors, whose 

members are named by the federal executive or cabinet min

ister. The council is composed of administrators from the 

various ministries interested in the functions of a " 

particular agency. The managers in charge of the agencies 

are assigned the duty of initiating suggestions for im

proved organization and administration, as well as plan

ning the delegation of authority and assigning functions 

"5 "5 
to each sub-department. These agencies are a mixture of 

former privately owned industries taken over by the 

government and agencies established to carry out or regu

late national policy in a specific area. An equivalent 

United States institution is the Tennessee Valley 

Authority. 

Groups similar to the council of directors in the 

decentralized agencies exist in some ministries. These 

units, known as conse.ios or comisiones. serve as advisory 

bodies to the minister, and they make decisions on policy. 

^William P. Glade, "The Role of Government 
Enterprises in the Economic Development of Underdeveloped 
Regions: Mexico, A Case Study," (Unpublished Ph.D. 
dissertation, University of Texas, 1955)» PP« 118-120. For 
an excellent detailed account of the legal organization of 
these agencies andjtheir source of administrative control, 
see Silvia Ruiz Pina, "Las Erapresas del sector paraestatal 
en,Mexico y su reglamentacion," Revista del Instituto 
Tecnico Administrativo del Trabajo, No. 19 (1963), p. 39-
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Members of these counci.ls are commonly heads of various 

"54 
bureaus. The membership may be entirely within one min

istry, or from several ministries as is true of the 

Papaloapan Commission, or the Inter-sectoral Committee on 

Investment. 

The other major group of administrative agencies 

is in the executive branch of government, which contains 

a number of cabinet level ministers roughly equivalent to 

departments in the United States. These ministries are 

known in Mexico as Secretarias and Departamentos. Origi

nally, a legal difference existed between the two, but 

Robert Scott notes that the previous distinction of minis

try heads as policy-making officials, and department heads 

35 
as technicians, has disappeared. 

34 
•^ Wendell K. G. Schaeffer, "National Administration 

in Mexico: Its Development and Present Status," (Unpub
lished Ph. D.. dissertation, University of California, 
Berkeley, 1949)» p. 89. 

35 
"^For the latest official decree denoting these 

dependencies, see "Ley de secretarias y departamentos de 
estado," Mexico, Diario Oficial (December 24, 1958), pp. 1-
10, which lists 15 secretarias and 3 departamentos. The 
secretarias ares Gobernacion. Relaciones Exteriores. 
Defensa Nacional, Marina. Hacienda y Credito Publico. 
Patrimonio Nacional. Industria ̂  Convercio, Agricultura ̂  
Ganaderia. Comunicaciones ̂  Transportes, Obras Publicas, 
Recursos Hidraulicos. Sducacion Publica. Salubridad % 
Asistencia. Traba.io jr Prevision Social, and Presidencia. 
The three departamentos are: Asuntos Agrarios ̂  
Colonizacion. Turisno. and Distrito Federal. For an 
explanation, of formal legal functions see the Manual de 
organizacion del gobierno federal. 1969-70 (Mexico: 
Secretaria de la Presidencia, 1969). 



Another characteristic of Mexican bureaucracy is 

the distinction made among personnel. An eminent Mexican 

scholar has classified the Mexican bureaucracy into three 

categories: high, confidence or directive, and rank and 

file. The first category consists solely of political 

appointees. The second group, the confidence category, is 

the most important because these bureaucrats possess tech

nical and professional qualities. These categories are 

appropriate because the Mexican civil service legislation 

distinguishes between workers of confidence and ordinary 

workers in public administration.^ The 1938 statute 

defines the group known as confidence workers, and limits 

its members to the four highest ranks in public adminis

tration and to their private secretaries. These four 

ranks include ministers or secretaries, under-secretaries, 

37 
oficiales mayores, and bureau chiefs. A number of 

career administrators fill the under-secretary positions, 

and many ultimately reach a secretaryship. Although no 

legal change has taken place in the designation of confi

dence employees, they are found further down the ladder 

Lucio Mendieta y Nunez, Sociologia de la 
burocracia (Mexico. D.P.: Universidad Nacional Autonoma 
de Mexico, 1961)v pp. 58-61^ and William Ebenstein, "La 
Administracicn publica en Mexico," Revista de Economia. 
Vol. VIII (August, 1945), p. 32. 

•^Mexico, Diario Oficial. (December 5, 1938), pp. 
2-11, see Articles 4 and 5 for examples. 
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than bureau chiefs. An informal but more useful defini

tion of a confidence employee is one who is asked to or 

feels forced to submit a resignation automatically every 

six years. Despite this general definition, in reality, 

this group includes both permanent and non-permanent 

employees.^® These persons are generally prepared by 

political as well as technical training, but many strictly 

tecnicos operate within their ranks. The operating 

tecnico, if he can be called that, does not seem to fit 

entirely into this category of confidence worker, nor can 

he be relegated to the role of a rank and file employee. 

No exact legal position exists for the tecnico to occupy 

in bureaucracy. 

The term confidence indicates "that those bearing 

this designation possess a degree of personal 

responsibility for the implementation of government policy 

39 
or that they are very close to those who do." The lat

ter role is definitely one for most tecnicos who are in a 

position to suggest alternatives and give advice or infor

mation for making policy decisions. Generally, if the 

number of confidence employees for one particular agency 

is an over-all indication of their numbers, the percentage 

^®Personal interview with a tecnico of the Ministry 
of the Treasury, Washington, D.C., August 22, 1968. 

39 
'^Schaeffer, o£. cit., p. 182. 
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would be about 10 per cent of all bureaucrats in the Mexi

can government 

However, the large majority of bureaucrats are 

rank and file workers. They are found throughout the gov

ernment administration engaged in clerical operations, and 

they have little to do with the formation of government 

policy. Every six years, half of these employees are reap

pointed without a problem. Other positions are connected 

with political patronage or personal connections. The 

only other legal distinction between this group and the 

confidence group is that rank and file bureaucrats are re

quired to be members of the federal employees union. 

The purpose of this chapter has been to describe 

some of the organizational and operational positions, 

characteristics, and conditions of the Mexican bureaucracy. 

Mexican students of public administration frequently dis-

41 
cuss bureaucratic organization and effectiveness; but they 

Jesus Silva Herzog, Petroleo mexicano (Mexico, D. 
F.s Fondo de Cultura Economica, 194}.), p. 233, which lists 
51 positions. Also see Florencio Lopez Casillas, "Derechos 
y deberes de los trabajadores al servicio del estado," 
(Unpublished tesis, Universidad Nacional Autonoma de 
Mexico, 1962), p. 6 ff. 

4.1 x 
See Antonio Garcia Valencia, Las Relaciones 

humanas en la administracion publica mexicana (Mexico, D. 
F.: Editorial Porrua, 1958), pp. 122-132, and his article 
"Reforma administrativa y relaciones publicas," Revista 
del Instituto Tecnico Admin is t rat ivo del Traba.j o, No. 19 
(April, 19,63)» pp^. 99-113; and V/endell K. G. Schaeffer, 
"Planeacion en Mexico," Comercio Exterior. Vol. XIII 
(February, 1963)> pp. 89-92. 



neglect the role of the bureaucrat in the policy-making 

process in Mexico. The following chapters will consider 

that role. 



HISTORICAL ROLE OF TECNICOS IN POLICY MAKING 

The conjunction of technical advancements, the 
second World War, and the economic stabilization 
of Mexico gave it a technocratic tendency. But, 
here too, foreign ideas are nationalized. This 
technocracy was not one of engineers, of managers, 
of businessmen, but above all, of economist sA 

The important position of the bureaucracy is not a 

recent phenomenon, for it has been part of a continuing 

process since the beginning of the 1930's. The bureaucra

cy became more institutionalized during the administration 

of Lazaro Cardenas after he rebuilt it to his own specifi-

2 
cations upon seizing control from Plutarco Elias Calles. 

In fact, as one high government official told the author, 

with the political stability achieved in 1929» technical 

teams were formed to develop progressive programs in pub

lic works, hydraulic resources, communications, and other 

areas. Since 1929t the tecnico has had an assured posi

tion in Mexican government. The bureaucracy's role as a 

x ^"Victor Alba, Las Ideas sociales contemporaneas en 
Mexico (Mexico, D.P.s Fondo de Cultura Economica, I960), 
p. 271. 

2 
William P. Glade and Charles W. Anderson, The 

Political Economy of Mexico (Madison: University of 
Wisconsin Press, 19&3)» PP• 120-121. 

54 
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policy maker grew under the administration of President 

Avila Camacho, Cardenas' successor. The President, who 

was not regarded as a great administrator, "made 

considerable use of his personal secretary's office for 

administrative work; and he used a number of advisory 

committees— of official and non-official members— in the 

3 ' 
making of decisions.w Since 1946, when Avila Camacho 

left office, the bureaucratic role has increased as the 

government organization has expanded and the decisions 

have become more complex. 

Complexity is one of the key reasons for a tecnico 

role. Within the Mexican bureaucracy, the most important 

group of men in the policy-making process are known col

lectively as the tecnicos, or technicians, whose functions 

imply a theoretical and practical knowledge of the materi

als, personnel, operations and processes of their particu-

A s 

lar fields. In addition, the tecnico cannot be an 

effective policy maker if he is a man without strong con-

victions or political tact. 

•5 
William P. Tucker, Mexican Government Today 

(Minneapolis: University of Minnesota Press, 195777 P* 
138. 

^ ^Mexico, Banco de Mexico, El Empleo de personal 
tecnico en la industria de transformacion (Mexico. D.F.s 
Impresiones Modernos, 1959)» p. 150. 

5 • ^ 
x Daniel Cosio Villegas, "Politica y politica 

economica en Ame'rica Latina," Foro Internacional. Vol. I 
(April-June, 1961), p. 510. 



The nature of national problems has changed. 

Prior to the 1930's, emphasis was given to political and 

juridical questions. However, because of the prominent 

role assumed by the state in Mexico, the government must 

deal with problems in many technical fields. As one econ

omist stated, the formulas of the Revolution have become 

obsolete with changes in the political and economic condi

tions. The particular nature of Mexico's economy has made 

even greater demands for a tecnico role. Since the open 

economy produces much foreign trade, policy decisions of a 

continuing nature must be made on such subjects as export 

and import substitution, with frequent inter-change among 

inter-American and International organizations. The Mexi

can government cannot discuss issues or make decisions 

without expert assistance.^ Since 1940, one may observe 

the gradual but steady transfer of decision-making power 

from an elite of politicos to a new class of tecnicos or 

political tecnicos. The reason for their influence is 

their expertises 

That an individual is or is not regarded as an 
expert or specialist in a particular subject-
matter or field of government activity gives him 
a measure of authority and influence when a 

Many of these ideas were suggested in interviews 
with Antonio Carrillo Flores, Minister of Foreign 
Relations, Felisa Juliana Campos y Salas, Nacional 
Finaneiera. Jose Luna Guerra, National Bank of Foreign 
Commerce, and economist Gustavo Romero Kolbeck. 



matter relating to his specialization is under 
discussion. In certain situations he may have a 
monopoly of information.7 

/ 

The tecnicos in the Mexican bureaucracy have been 

an important and increasing factor in national policy 

making in that country. Before devoting a chapter to a 

detailed case analysis of one decision in Mexico and the 

United States, it is important to indicate examples of the 

policy influence of the Mexican tecnicos in the last thir

ty years. Several cases have been selected which show 

evidence of the bureaucracy in the policy process, and 

these cases fall into two broad categories: planning and 

economic policies in the cabinet ministries, and policy 

decisions by decentralized agencies. 

For the purposes of this study, bureaucratic poli

cy making has occurred in three policy areas: the First 

Six-Year Plan for economic and social programs, the Second 

Six-Year Plan and subsequent government planning, and 

fiscal policy since 1930. 

First Six-Year Plan 

The desire for an economic, social and political 

plan of government for the Lazaro Cardenas administration 

7 
'James D. Cochrane, "Mexico's New Cientificos: 

The Diaz Ordaz Cabinet," Inter-American Economic Affairs. 
Vol. XXI (Summer, 1967), p. 70. 



cannot be identified with any single interest. Pressure 

came from government administrators and officials of the 

Partido Nacional Revolucionario (PNR). Informally, the 

idea of the plan itself was placed on the agenda of gov

ernment by Plutarco Elias Calles, and formally by Presi-

dent Abelardo Rodriguez on July 18, 1933» when he 

appointed a technical commission (Comision Tecnica de 

z 8 
Colaboracion) to draw up a Six Year Plan. President 

Rodriguez stated that the commission should draw up the 

general outlines of the platform and the essential points 

of the program for the party's plan. He considered the 

technical commission essential because of the experience 

of its members and stated that, "noting my criterion 

about the fundamental problems of the country, it is 

evident that there is a necessity for the technical 

collaboration for the formation of the program of 

q 
government." The Commission was to have worked with a 

counterpart group appointed by the PNR on July 4, 1933. 

In reality, however, the formulation of the plan was left 

up to the technical commission, because members of the 

party's commission were absorbed in the events of Lazaro 

^Stephen S. Goodspeed, "The Role of the Chief 
Executive in Mexico," (Unpublished Ph.D. dissertation, 
University of California, Berkeley, 1947), p. 245. 

o y 

^Francisco Javier Gaxiola, El Presidente Rodriguez 
(Mexico, D.F.: Editorial Cultura, 1938), pp. 149, 152. 



Cardenas* campaign, which was taking place at that 

t ime. 

All members of the technical commission were po

litical appointees, but several including Primo Villa 

Michel and Alberto J. Pani, were longtime administrators. 

What is important though, is that the project was mainly 

the work of two men, Narciso Bassols, head of the Depart

ment of Labor, and Villa Michel, whose suggestions were 

approved at the July 31 meeting of the Commission.'1'"1' One 

of the two men, Villa Michel, is a typical example of an 

administrator at that time, and his influence should be 

credited to his abilities as an administrator rather than 

12 as a political appointee. 

The official party publically recognized the com

mission's role in the formulation and presentation of 

10Ibid.. p. 160. 

11Ibid., pp. 158-160. 

12 
Primo Villa Michel held a number of high posi

tions: head of the federal district, 1927undersecre
tary of Industry, Commerce and Labor (Rodriguez formerly 
had headed this ministry and recommended that Villa Michel 
be appointed in his place); chief of the commission on 
minimum wages, 1933; and manager of Petro-mex in 1934. It 
is obvious that his experience and the respect of 
Rodriguez were both reasons for his position on the 
technical commission. See John W. F. Dulles, Yesterday 
in Mexico (Austin: University of Texas Press, 1961), pp. 
335» ^33» 553; and Miguel Angel Peral, Diccionario 
biografico mexicano (Mexico, D.F.: Editorial PAC, 1945)» 
P. 859. 
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Stage I 

PROBLEM IDENTIFICATION STAGE 
I 
| i. perception by politicians and bureaucrats 
! ii. placed on the agenda by Calles 

Stage II 

POLICY FORMULATION STAGE 

i. appointment of technical commission and 
party program commission 

ii. meetings of the technical commission with I 
information provided by other ministries ; 

iii. formulation of plan by technical commission: 
iv. adoption of proposals put forth by Bassols j 

and Villa Michel 

Other Stages 

Figure 3s The Six Year Plan 
in the Policy-Making Process 
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of suggestion for the Plan. ^ Since various ministries 

and departments were not represented on the technical 

commission, members were empowered to gather programs of 

action from these non-member executive dependencies. The 

commission met only four times before finishing its work 
y 

in October of 1933. President Rodriguez also recognized 

this group's role in his introductory remarks about the 

Plans 

The commission I have designated, utilizing the 
personal experience of the members who compose 
it, have set forth the official facts, in sum, 
all of the elements of the necessary criteria, 
and have given eminence to their labors which 
are crystallized in the concrete realities of 
the Program which I have the pleasure of 
remitting to you.14 

The program as presented was ratified by the PNR's Second 

Convention in December, 1933. 

The program or plan itself was influenced by the 

bureaucracy through a combination of advice and drafting, 

and the administrator had some influence in the first two 

stages of the policy process. But within the various 

provision of the Plan, evidence also exists of the 

tecnicos influence on policy through cooperation, advice 

and propaganda. 

13 
Partido Nacional Revolucionario, Plan sexenal 

del PNR (Mexico, D.F.: PNR, 1935), p. x. 

"^Gaxiola, 0£. cit.. p. 162. 
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In 1933» a group of tecnicos in the agencies con

nected with hydroelectric resources were advocating that 

hydroelectric resources should belong to the people, and 

that they be under government control. They published an 

article by Franklin Roosevelt on state control of power in 

their journal El Economista. The tecnicos persuaded the 

/ 

Confederacion de Defensa Nacional to include this policy 

in a memorandum to the government. Miguel Wionczek com

ments that Calles must have reacted favorably, because the 

15 
proposal was included in the Six Year Plan. The 

ultimate significance of this insertion was profound, and 

resulted in the amendment of Article 73 of the Constitution 

to include the area of hydroelectric resources. The Plan 

had a significant impact upon government,since much of its 

outline was followed as government policy in the next six 

years, and specific proposals became effective policies or 

statutes in the years following its publication.^ 

Miguel S. Wionczek, "Electoral Power: The 
Uneasy Partnership," in Raymond Vernon, ed., Public Policy 
and Private Enterprise in Mexico. Cambridge: Harvard 
University Press, 1964), pp. 55-58. 

"^Wendell K. G. Schaeffer, "Planeacion en Mexico," 
Comercio Exterior. Vol. XIII(February, 1963),. pp. 89-92, 
for specific evidence see the 1936 Ley de Credito. For 
the opposite thesis see William P. Glade, "The Role of 
Government Enterprise in the Economic Development of 
Underdeveloped Regions: Mexico, A Case Study," (Unpub
lished Ph.D. dissertation, University of Texas, 1955), p. 
587, for his statement that the "PNR furnished overriding 
logical concepts in policy formulation." 



63 

Second Six-Year Plan 

Once an initial government plan had been formu

lated, the policy of having a general plan for each admin

istration became acceptable. However, the Second Six-

Year Plan did not carry the significance of the first. 

President Ca'rdenas appointed a group similar to the tech

nical commission called the Special Advisory Committee 

(Comite Asesor Especial), which included many more techni

cal representatives to coordinate national planning 

policies. This group did not function effectively, and, 

instead, a technical office of bureaucratic specialists 

was formed within the Ministry of Government to take 

17 
charge of the plan. These specialists in effect drafted 

the 1941-1946 plan. A specific example of the tecnico* s 

influence involves the Federal Electric Commission. The 

first plant for this government enterprise was explicitly 

mentioned in the plan as a high priority project, and was 

established by the following administration. Since there 

is no other evidence of the influence of this plan, it can 

only be conjectured that the plan had some effect on 

national policy. But is is significant that tecnicos took 

part in the drafting of a document representing national 

policy. 

17 
Miguel S. Wionczek, "Incomplete Formal Planning: 

Mexico," in Everett Hagen, ed., Planning Economic 
Development (Homewood: Irwin, 1963), p. 151. 
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Fiscal Policy 

The policy-making activities of the bureaucracy 

are great in general fiscal policy because of the 

technical nature of the subject. The complexities of 

fiscal policy forced the Mexican government to give more 

1 ft 
notice to the economic technician as early as the 1940*s. 

Mexican economic planning has been severely criticized for 

many reasons, one of which is its disorganization. This 

criticism suggests that bureaucrats are making policy 

through implementation and discretion, since they are of

ten working at cross purposes with each other and with oth

er agencies.^ 

There have been precise examples of bureaucratic 

influence on fiscal policy. One such example was the pol

icy embodied in the Monetary Reform of March 9, 1932, 

which provided for a change of direction from the defla

tionary policy of the previous year. The 1932 reform was 

based upon the advice from a technical committee assisting 

the administration of the Bank of Mexico on the original 

law. A technical committee with deflationary orientations 

18 
William T. Sherwood, "Tax Administration in 

Mexico," National Tax Journal, Vol. II (March, 1949), p. 
66, notes the economist's predominance in Mexico City. 

1Q / 
^Carlos Bermudez Limon, "El Presupuesto 

gubemamental," Revista de Economia, Vol. XXX (January. 
1967), p. 26. 
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had strongly influenced the earlier policy. Both of the 

reforms were made during the period when Calles dominated 

the political system and political decision making was at 

its peak. Another specific example was the definition of 

taxation areas for the Ministry of the Treasury by the 

First National Fiscal Convention, with the technical coop-

21 
eration of other interested authorities. 

During the presidency of Miguel Aleman, adminis

trators used their discretionary power to make policy in 

the implementation of the 1946 tax law, where 

"administrative practice in some cases restricted the 

exemption to even fewer taxes than provided for by the new 

law."^ 
/ 

Tecnicos participated in the deliberations of the 

Third National Fiscal Convention in November, 1947 (the 

first convention was held during the Calles period), and 

made numerous recommendations to the federal government. 

Three, which ultimately became law, stand out: 

20 / 
^ Alberto Pani, El Problema supremo de Mexico 

(Mexico, D.F.: Impresiones de Manuel Casas, 1955). p. 47» 
which relates his experience as a public administrator and 
ex-Minister of the Treasury. 

21Ibid., pp. 24-25. 

22 
Standford G. Ross and John B. Christensen, Tax 

Incentives for Industry in Mexico (Cambridge: Harvard 
University Press, 1959;, pp. 50-51. 
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V. a five-year tax exemption to new industries 
making improvements in their property (74 
exemptions were made from September 1, 1949 
to July 31, 1950) 

XI. establishment of a specialized tax 
inspection (it was established) 

XII. making commerce taxes uniform (in 1948, a 
new federal tax law was substituted for all 
of the tax laws which had previously, been 
placed on commerce)23 

Raymond Vernon makes a definite statement about the admin

istrative role of the tecnicos on the exemptions policy in 

1955. He remarks that "though the tecnicos had already 

been laying down conditions of this sort through the 

exercise of administrative discretion, the codification of 

these conditions was an important concession to their 
A y» 

point of view." 

Another major economic decision which was made 

strictly at the technical level was the crucial 1954 

devaluation of the Mexican peso. Based on the advice of 

the technical staff of the Bank of Mexico and the Ministry 

of the Treasury, the policy was presented to the President 

by the respective ministers. Utmost secrecy was main

tained regarding the decision at that time, since many 

23 / -» 
^ Ramon Beteta,^ Pensamiento £ dinamica de la 

revolucion mexicana (Mexico, D.P.: Editorial Mexico 
Nuevo, 1951), pp. 476-477. 

Oil 
Raymond Vernon, The Dilemma of Mexico1s 

Development (Cambridge: Harvard University Press, 1965), 
p. 115. 



67 

officials feared the devaluation might cause a political 

i . 25 explosion. 

Not only has the bureaucracy influenced fiscal and 

other economic policy making in cabinet ministries, but it 

has also played a similar role in cabinet departments 

which were formerly decentralized agencies and in govern

ment banks and commissions. 

One such agency is the Ministry of Hydraulic 

Resources, an effective institution in the agricultural 

development of Mexico and responsible for the modern irri

gation program. Even in the 1920's, engineers known as 

comisionados were advising President Calles and the Minis

ter of Agriculture, Luis L. Leon, on the program of the 

National Commission of Irrigation, which eventually became 

26 
the Ministry of Hydraulic Resources. A case study of 

this agency in operation showed that basic policy in part 

is determined by separate operating programs, and that as 

field agencies became more institutionalized, their influ-

27 
ence on policy formulation increases. This department 

25 x 
^Personal interview with a Mexican tecnico. 

International Monetary Fund, Washington, D.C., August 22, 
1968. 

26 ^ '  
^ /.dolfo Orive Alba, Politica de Irrigacion en 

Mexico (Mexico, D.P.: Fondo de Cultura Economica, I960), 
p. 49. 

27 
Andrew J. Scheffey, "National Resources and 

Government Policy in Coahuila, Mexico," (Unpublished Ph.D. 
dissertation, University of Michigan, 1959)t P« 299. 
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is an example of one which developed from highly technical 

and non-political beginnings to eventually become a top 

level ministry. Its reputation has been earned through 

the expertise and technical operation of its administra-

/ 

tion. Tecnicos in this field in Mexico believe they are 

28 
second to no one in their training and qualifications. 

Tecnicos also have a major role in policy making 

in the well-publicized government agency, Nacional 

Financiera. a type of developmental bank. Nacional 

Financiera makes many general studies on investments in 

the private sector of the economy, but there is little 

information on its role in broader policy making or plan

ning. 

Calvin Blair's detailed analysis of the agency 

seems to indicate a subordinate role for Nacional 

Financiera when it concludes that the bank's decisions, 

"despite the increasing role of nonpolitical, technically 

competent personnel, must always be consistent with eco-, 

nomic policy as evolved by the president and his 

29 
advisers." ^ The analysis suggests, however, that within 

the framework of general economic planning, the tecnicos 

28 / 
Personal interviews with Mexican tecnicos. 

^Calvin P. Blair, "Nacional Financiera: 
Entrepreneurship in a Mixed Economy," in Raymond Vernon, 
ed., Public Policy and Private Enterprise in Mexico 
(Cambridge: Harvard University Press, 19647, p. 199. 



of the bank are actively engaged in policy making. First, 

within the institution itself, is a body of competent 

te'cnicos making micro-economic decisions on the basis of 

30 
criteria familiar to any lending institution. An illus

tration of this type of decision making is found in the 

credit department, where administrators may grant loans up 

to half a million pesos without formal approval of the 

directors. With such authority, policy is easily inter

preted and directed through administrative implementation 

and discretion. Second, Nacional Financiera te'cnicos aid 

economic development through their feasibility studies. 

Higher authorities depend on these studies for information 

and for selection of policy alternatives. Blair does be

lieve that the studies have been important in the selec-

31 
tion of projects. In an administrative capacity, the 

agency screens proposals and selects those which tecnicos 

believe deserve financing. Screening is a discretionary 

power which can and does influence ultimate policy. 

Third, tecnicos of Nacional Financiera make their ideas 

felt through the more subtle method of communication and 

reputation. Personnel from this agency are on the boards 

of dozens of companies in the public and private sector, 

5°Ibid., p. 198. 

31Ibid., pp. 236-237. 



giving those institutions influence with the Bank, and 

32 
Nacional Finaneiera influence with them. 

Another example of the role of tecnicos in policy 

making took place in the establishment of the Papaloapan 

Commission. This Commission, similar to the Tennessee 

Valley Authority in the United States, was created in the 

1940's to handle the problem of the periodic flooding of 

vast areas in south-eastern Mexico. The problem of 

controlling the flooding was brought to the attention of 

the government by the people of those states which suffer

ed from the destruction. Specifically, the town of 

Cosamaloapan made an appeal directly to President Avila 

Camacho on November 14, 1942, after the 1941 inundation. 

In response the federal government in 1943 created an 

Inter-Ministerial Commission made up of three engineers 

from the ministries of Communications and Public Works, 

Agriculture, and the Navy. They made an inspection trip 

to the region from October 17 to November 3> 1943 > and 

submitted a report to the government. This group's 

32 / 
" .  .  .b y  and  l a r g e  N A F I N ' s  tecnicos are a 

respected voice in the councils of government— or better 
said, respected voices, for there are major differences of 
opinion honestly held and openly expressed within the 
ranks of NAFIN's top officers with regard to policy 
issues," Ibid.. p. 199. See also Margaret G. Myers, 
"Mexico," in Benjamin H. Beckhart, ed., Banking Systems 
(New York: Columbia University Press, 1954), pp. 573-607. 

^Mexico, Comision del, Papaloapan, El Papaloapan. 
obra del Presidente Aleman (Me'xico, D.F., 1949) • Part I. 



report, which recommended flood-control works and refor

estation, was ignored at that time because of the immense 

cost of the project. 

A new group called the Comision Nacional de 

Irrigacion formed in 1951. Prom this date forward, the 

tecnicos played a major role in Papaloapan policy making. 

The Commission, instead of conducting the study of the 

river basin itself, employed a group of engineers headed 

by Jose Noriega to make the study. The information gather

ed by this group was indispensable to the formulation of 

the final project. The report, entitled "Control del Rio 

"54-
Papaloapan," was submitted in June, 1946. Its many 

recommendations called for a large network of dams to be 

constructed on the river's tributaries. Moreover, it re

commended that these dams be used for a system of hydro

electric power, and that there be reforestation as 

mentioned in the first report. Of these recommendations, 

all three were eventually followed in the years to come. 

Specifically, Noriega mentioned the construction of a dam 

on the Rio Tonto along with a dam on the Papaloapan River. 

These were both urgent items, and both were completed by 

34 ' ' 
^Francisco Hernandez Chazaro, "La Comision del 

Papaloapan," (Unpublished tesis, Universidad Nacional 
Autonoma de Mexico, 1953)» p» 16. 
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35 1949. Norxega's group also recommended a significant in

stitutional change: 

Noriega recommended the creation of an organization 
differing distinctly from the other dependencies of 
the National Irrigation Commission. Because the 
proposed project would have a scope far broader 
than that of any previously attempted by the 
commission and would deal with a (tropical) region 
in which that body's earlier experience would be of 
little relevance, a degree of administrative 
autonomy was suggested. This proposal was adopted 
by President Aleman shortly thereafter....56 

President Aleman created the recommended commis

sion in 1947. Known as the Papaloapan Commission, it was 

both a technical and administrative organ under the De-

"37 
partment of Hydraulic Resources. Legally, it was given 

the most ample faculties for planning and constructing 

works to prevent river flooding. 

What is most significant about the Commission, is 

that a group of tecnicos actually decided on the system 

and structure to implement.the policies which they had 

originally recommended. The Commission was Mexico's first 

experiment with the regional approach to development. It 

began a second major trend; within five years of its 

35 ' / 
•^Mexico, Comision del Papaloapan, o£. cit. 

^ Thomas T. Poleman, The Papaloapan Pro.iect 
(Stanford! Stanford University Press, 1964), pp. 93-94. 

37Ibid.. pp. 94-96. 
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Stage I 

PROBLEM IDENTIFICATION STAGE 

i. emergence of the problem through the appealj 
of the people of Cosamaloapan j 

ii. inter-ministerial commission created in j 
1943 j 

Stage Ii 
i. formation of the National Irrigation j 

Commission ! 
ii. Noriega's study proposes courses of action 

and the creation of a new system to cope j 
with the problem (the Papaloapan Coramission)j 

;Stage III 

| i. dams an hydroelectric projects completed 
'ii. formation of the Commission with special 

autonomy _ 

Other Stages 

Figure 4: The Papaloapan Commission 
in the Policy-making Process 



creation, three other agencies had been formed, all of 
7q 

them patterned after the Commission. By 1970, the num

ber had been increased to five Commissions. In effect, 

the Commission enjoyed policy-making powers for planning 

and executing a program covering a vast river basin. In 

fact, its own liberal interpretations of its powers, and 

the resulting policy of branching into fields where other 

federal agencies had previously had exclusive control, 

39 
contributed to its decline some years later. 

The following chapters will not only describe the 

present position and role of the tecnico in Mexican deci

sion making, but suggest comparisons with the role of the 

economist in the United States. The use of comparison 

was delayed until this point in order to place the tecni

co within the correct context of his own political system. 

70 
Ibid., p. 94, during these formative years 

President Aleman made a visit to the TVA, taking with him 
Adolfo Orive Alba, head^ of Hydraulic Resources and the 
three most important tecnicos in charge of the Papaloapan 
management. 
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tecnico decision making 
AND planning in mexico 

Most contemporary states have established, 
by written constitution, a formal distinction 
between political and administrative organs, but 
in many cases the distinction remains 
formalistic— the 'politicians' are not fully 
effective in framing policy, and the 
administrators are scarcely the mere 'neutral' 
instruments of policy execution. 

Many tecnicos in Mexico do have the power to make 

decisions within their own field or scope. All types of 

the previously mentioned techniques or methods of influ

ence occur among bureaucrats who attempt to influence 

policy decisions. The least significant of these methods 

in general is administrative rule-making. Rule-making 

does exist, but the formal rules are not regularly adhered 

to, and some tecnicos state they are not very significant 

2 
in policy making. 

Most tecnicos agree that when submitting some sort 

of policy recommendation, at least two alternatives, if 

not more, are suggested to their superior, although the 

tecnico designates a preferred alternative. The number of 

"'"Charles S. Hyneman, Bureaucracy in a Democracy 
(New York: Harper and Brothers, 1950), p. 50. 

2 / Personal interview with a tecnico of the Ministry 
of the Treasury, Y/ashington, D.C., August 22, 1968, rule
making implies policy making. 

75 



alternatives depends on the nature of the policy to be de

cided. Decisions are often political in nature, but even 

these require technical information and advice. Tecnicos 

in these cases are often working within political 

boundaries, as they are in many other types of decisions 

too. Bureaucrats have to be aware of any general frame

work within which they must suggest the alternative poli

cies. Just as is true with economic advice in the United 

States, the best alternative may not be the most politi

cally correct one. As a high government official suras it 

up, unless the government wishes to make a blind decision 

it must have advice. 

Partial blindness occurs in technical decisions. 

Despite technical advice, there is always a margin of 

doubt in each decision, and many decisions are therefore 

3 
made on the decision makers' intuition. The number of 

alternatives is a characteristic which is interesting to 

compare with the United States' system. William Capron 

has written that one of the major reasons for developing 

the new Planning-Programming-Budgeting-System (PPBS) was 

that the President did not have any meaningful choice 

3 
Personal interviews with Antonio Carrillo Flores, 

Minister of Foreign Relations, Mexico City, January 25t 
1970, Jesus Silva Herzog, Bank of Mexico, Mexico City, 
January 28, 1970, and Felisa Juliana Campos y Salas, 
Nacional Financiera. Mexico City, January 28, 1970. 
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because departmental recommendations for spending did not 

4 contain alternatives. While in Mexico it is true that 

several alternatives are suggested at the cabinet level or 

lower, usually one alternative is presented to the Presi

dent under the name of the individual cabinet head. Un

less the cabinet minister has special knowledge on the 

particular subject, or specific objections, the te'cnico1 s 

advice is usually accepted. In both countries it appears 

that until just recently, the executive received only one 

5 
recommended policy alternative from the bureaucracy. 

A major difference in the role of the tecnicos 

in the decision-making process in the United States and 

Mexico is that in the former country the tecnicos are 

often involved continuously in the process until a deci

sion is reached, while in Mexico they are left out once 

they have made their recommendations. The second major 

difference in the process of continuing consultation is 

the ad hoc nature of the Mexican system in dealing with 

each problem as it arises. Once interest in a problem has 

been established by the tecnicos. and once they have made 

^William M. Capron, "The Impact of Bargaining in 
Government," in Alan Altshuler, ed., The Politics of the 
Federal Bureaucracy (New York: Dodd, Mead, and Co., 1968), 
pp. 196-211. 

C X 
^Personal interviews with several Mexican tecnicos. 
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recommendations on the problem, they are left out of the 

decision-making process. They rarely accompany sub-secre

taries or secretaries to present supporting information to 

the President or a group of high-level policy makers. No 

staff meetings are held as in the United States. The 

result is that tecnicos have very little feeling of par

ticipation in the process, because after a decision is 

made, whether for or against their recommendations, they 

still are not aware of the reasons for the decision. This 

condition prevails even when a tecnico had direct access 

to the cabinet minister himself and can present his views 

in person to the minister. The consultation process 

terminates after the presentation as far as tecnicos are 

concerned. This process is strikingly different from that 

in the United States, where experts are brought in a con

stant flow before congressional committees, cabinet meet

ings, and the President himself until the decision is 

ultimately made.** 

I am particularly indebted to Victor Urquidi for 
pointing out some of the rather subtle differences from 
the United States. Several individual examples given to 
me by Mexican tecnicos might better illustrate the pro
cess. ̂ In 1950, in one of the financial ministries, one of • 
the tecnicos created an uproar because he wanted to have 
regular director's meetings. A specific illustration is 
the question of what to do about monetary reserves in the 
Bank of ̂ exico. A meeting is held with the director and 
three tecnicos. who recommended the best alternative. The 
director then will have a meeting with the Minister of the 
Treasury. The initial consultation occurs, but does not 
continue with the decision making process. 
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Some observors believe that the limited participa-

/ 
tion of tecnicos in the decision making and their omission 

from the final stages have often alienated them from the 

higher level administrators and the policies they helped 

formulate. Because of this alienation, it is not uncommon 

for tecnicos to take issue in public meetings and else

where with government policies which they have helped 

develop. 

Oftentimes the process of consultation is not con

tinued because the tecnico himself holds such a high-level 

advisory position that his recommendation, in reality, is 

usually accepted as the last word on the subject. The 

author witnessed such a policy recommendation on a finan

cial matter; it was made by telephone to a cabinet minis

ter, and was accepted in the course of the conversation. 

There is also a group of tecnicos inside government, con

sisting of technical researchers and investigators, whose 

only influence comes through the information they provide. 

The Special Position of the Bank of Mexico 

One of the major planning agencies for economic 

programs is the Bank of Mexico, the central bank, which 

had a significant role in the Latin American integration 

policy. Before 1941, this bank's policies were often 

controlled by the Ministry of the Treasury through the 

pattern set by formal legal arrangements. The officials 
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of the Bank were not always happy with these policies. 

By the late 1940's, the Bank came nearer than any other 

agency to being the central planning unit for the Mexican 

government. It was, in effect, an effective instrument of 
Q 

economic policy formulation and implementation. 

Because of its central position in economic devel

opment, many tecnicos rank the Bank of Mexico only slight

ly lower than the PRI from the standpoint of influence in 
Q 

the political system. The Bank is in a position to wield 

a great deal of power in the field of economic policy

making. It has, however, several informal characteristics 

which give it power beyond its legally established posi

tion. The most significant is its personnel loan policy. 

Many Bank of Mexico tecnicos interviewed in this study had 

been or are currently on loan to other departments of the 

government. The numerous Bank tecnicos who are currently 

7 Sanford Mosk, "Financing Industrial Development 
in Mexico," Inter-American Economic Affairs. Vol. I (June, 
1947), p. 40. 

O 
Wendell K. G. Schaeffer, "National Administration 

in Mexico: Its Development and Present Status," 
(Unpublished Ph.D. dissertation, University of California, 
Berkeley, 1949)» p. 214, and William P. Glade, "The Role 
of Government Enterprise in the Economic Development of 
Underdeveloped Regions! Mexico, A Case Study," 
(Un published Ph.D. dissertation, University of Texas, 
1955), p. 179. 

Q / 
Personal interview with a Mexican tecnico, 

Washington, D.C., November 18, 1969. 



employed in other and key areas of the central government 

include the deputy director of Petroleos Mexicanos. the 

director of financial studies for the Ministry of the 

Treasury, the director of foreign trade, and the current 

Minister of Industry and Commerce. One of the key fig

ures in the economic integration policy in Mexico was 

Placido Garcia Reynoso, who until six months ago was on 

loan from the Bank to the Ministry of Industry and 

Commerce, where he was a sub-secretary. 

Under the loan policy a special type of security 

system has been put into effect. A tecnico always has a 

job with the Bank if he wishes to return. Tenure is in

sured, because if changes occur in the department where 

the tecnico is working, or if he is uncomfortable in the 

position, he can always return to a guaranteed position 

with the Bank. This policy is especially important to 

decision making because it does not make the tecnico de

pendent upon his superiors for his position.Usually, 

For comparison of the stability factor in the 
United States, see Francis E. Rourke, Bureaucracy. 
Politics, and Public Policy (Boston: Little, Brown, 
1969)I pp. 48-49> for his statement that "it contributes 
to candor in the advisory process if advisors are drawn 
from universities or other outside institutions to which 
they can return if need be— an option open to members of 
. . . the Council of Economic Advisers...." It seems 
correct to say that in this particular area, the Bank 
plays the same role as universities in the United States 
in establishing some sort of employment security for the 
bureaucratic adviser. 
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he is not paid for the additional position he holds, al

though there are cases where individuals received half-

salary. One person interviewed, who has been with the 

Bank for some twenty years, has held a number of positions 

in Latin American and international agencies, and with the 

Ministry of the Treasury."^ 

Bank of Mexico tecnicos are sought after and em

ployed throughout the bureaucracy. This condition gives 

them an advantage in getting cooperation for economic pol

icies, in influencing the direction of ministry policies, 

and in obtaining access to more channels of communication. 

There is a great deal of policy continuity within the Bank 

itself because of the stability of its leadership during 

the last eighteen years. The Bank's influential position 

is also reflected in its high esprit de corps, as appears 

to be true of the United States agency, the Federal Bureau 

of Investigation. Because of this spirit and for reasons 

mentioned previously, it is very difficult to get Bank 

tecnicos to leave Mexico. The usual exception to this 

generality are recently educated men who are trained for a 

year or two in some specialized field abroad and then are 

sent back to the Bank. No brain drain occurs in Mexico. 

This attitude has produced one disadvantage for Mexican 

"^Schaeffer, on. cit.. p. 196, found the loan 
policy true of many bureaus, but the Bank's policy is 
emphasized because of the number and distribution of men. 



finance. Because of their hesitancy to leave, few people 

on the second level of bureaucratic administration in the 

Bank or other financial ministries know international 

12 
finance from firsthand experience. Another reason for 

the Bank's favorable position in economic policy making 

has been its long-term strength in receiving generous 

financing. 

It was one of the first agencies to stress 

tecnicos in administration, and to support their advance

ment and training by a scholarship program which was open 

to persons in other departments. This program is not a 

deliberate policy to obtain influence over other tecnicos. 

nor in reality has it become one, since many of the recip

ients do not return, while others do. The program does, 

however, contribute to the prestige of the institution. 

There has been a general improvement in the deci

sion-making process and administrative procedures of the 

technically oriented ministries and agencies such as the 

Bank of Mexico, Nacional Financiera. Treasury, and Public 

Y/orks, and all decision making is made with more informa

tion. Bank tecnicos as well as other te'cnicos have become 

an important force in the decision-making process of the 

above ministries and agencies, and probably exert more 

12 / 
Personal interview with a Mexican tecnico, 

Washington, D.C., November 18, 1969* 



influence than even the PRI or organizations like the 

CONCANACO and CONCAMIN. 

The PRI has a growing respect for technical abili

ties, but its influence, while theoretically significant, 

is not important in most day-to-day governmental decision

making, because it lacks the vast amount of information 

circulating in the government bureaucracy. Its major in

fluence in the decision-making process seems to be based 

largely upon its role as an electoral organization for 

supporting the presidential candidate and making him 

"acceptable to the Mexican people. The party does not have 

permanent groups or working experts in its organization, 

which is the reason why it must appoint technical commit

tees from university and government sources to study na

tional problems in an attempt to advise and influence the 

President-elect during his campaign. 

Like the party, the large business organizations 

also have not been able to compete effectively with the 

bureaucracy in the decision-making process. The bureauc

racy in Mexico has a monopoly of information. For example, 

the confidential reports of the International Monetary 

Fund, the Bank of Mexico, and other regional agencies are 

circulated and made available to government people. Only 

rarely do copies go to outside individuals. The private 

groups do not have access to this source of information. 
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It is only recently that the large business organizations 

and the PRI have been able to maintain technical staffs. 

One should not conclude that the party or 

CONCANACO and CONCAMIN do not have an important role in 

the policy process in Mexico. Their role is important, 

but participation is largely limited to the expression of 

opinion on matters directly concerning their interests. 

The bureaucracy on the other hand supplies the information 

and policy initiatives on matters on which the official 

party and the economic groups are ultimately consulted. 

The role of the bureaucracy in general is broad, not se

lective. 

Coordinated Financial Policy Making in Mexico 

This study has a particular focus on the role of 

economists in Mexico. In addition to general fiscal and 

monetary policies, the single most significant area attrac

ting tecnico influence is general budget planning and 

government investment policies. Formally, the responsi

bility for the preparation and execution of the budget 

belongs to the Ministry of the Treasury. ' The direct 

significance of these budget proposals on spending . 

"^Robert E. Scott, "Budget-Making in Mexico," 
Inter-American Economic Affairs. Vol. VIV (Autumn, 1955), 
p. 9. 



policies by the executive needs greater attention. While 

it has been recently shown that often a large discrepancy 

exists between budget estimates and actual spending, this 

condition is not due so much to a difference in executive 

policies and budget recommendations, as to the hurried and 

superficial manner in which budget estimates were thrown 

together. 

Before 1954, the Technical Office of the Budget 

compiled the estimates supplied by the budget officers of 

all national agencies, except certain autonomous agencies 

15 
outside the regular budget. Little coordination with 

decision making in the other ministries occurred because 

planning was concentrated within one ministry. As de

scribed earlier, most policy questions are settled direct

ly between the cabinet minister and the President. This 

technique makes it exceedingly difficult to achieve unity 

16 
of action among all potential policy makers. It appears 

that before 1954, budget proposals or initiatives were of

ten rejected by the executive because they involved com

plicated political problems which budget planners just 

^James Wilkie, The Mexican Revolution: Federal 
Expenditure and Social Change Since 1910 (Berkeley: 
University of California Press, 1966J. 

15 
^Scott, o£. cit.. p. 9. 

^Miguel S. Wionczek, "Incomplete Formal Planning: 
Mexico," in Everett Hagen, ed., P.lanning Economic 
Development (Homewood: Irwin, 1963), p. 179. 
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17 could not intuitively forecast. Interestingly enough, 

despite the reduced role of the tecnicos in advice and 

information, their discretionary roles were often beyond 

the control of the executives 

The process of investment and the expectation of 
continued investment in these sectors were so 
thoroughly institutionalized that presidents who 
sought from time to time to retrench in these 
fields were not always successful in their 
efforts. The momentum of the bureaucracy in 
these decentralized activities was sometimes so 
strong that directives from the center were not 
sufficient to stem the continued flow of capital 
funds.18 

The Mexican government on October 29, 1954, at

tempted to correct this problem and other difficulties of 

investment planning by creating an Investment Commission 

under the direct authority of the President. Legally, the 

Commission's functions were very similar to those of the 

Council of Economic Advisers in the United States, except 

that the Commission was concerned only with investment 

policies and not fiscal policies and general economic con

ditions. Specifically, its functions included formulating 

economic studies to coordinate priorities and periodically 

17 
Statement, by the Director General of, x 

Expenditures in "Como mejorar la administracion publica en 
Mexico." Revista de Economia, Vol. I (January, 1947), P. 
36. 

18 
Raymond Vernon, The Dilemma of Mexico1s 

Development (Cambridge: Harvard University Press, 1965), 
p. 127. 
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suggesting changes in the investment program to the Presi

dent in view of changes in economic development. The 

scope of its planning included state controlled enter

prises and decentralized agencies. The statute called for 

te'cnicos to be appointed to the Commission to make these 

plans. 

The Commission was probably one of the smallest 

permanent bodies ever organized in Mexico. Its personnel 

included a director, a planning chief, a subdirector, 

eight analysts and three assisting economists. The Com-

ission handled budget requests for new investment from all 

governmental agencies using federal funds. Upon receipt 

of a request, the Commission prepared a memorandum advis

ing the President on its feasibility. Each memorandum was 

based on a technical study by the tecnico in charge of 

that particular field. 

During the beginning of the government year, 
each one of the analysts travels in order to see 
the works in his field, accompanied by a 
specialist of the respective ministry or institu
tion. They appraise the progress of the works 
authorized the previous year and the magnitude of 
the investment necessary in order to determine 
investments or to continue investments during the 
coming fiscal year. Y/ith these observations and 

19 
Miguel S. Wionczek, "Antecedentes e instrumentos 

de la planeacion de Mexico," in Universidad Nacional 
Auto'noma de Mexico, Bases para la planeacion econonica 
social de Mexico (Mexico, D.F.; Siglo XXI, 1966), p. 35» 
and Alfredo Navarette R., "El Crecimiento economico de 
Mexico y las inversiones extranjeras," El Triraestre 
Economico. Vol. XXV (October-December, 1958), p. 566. 
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other facts from previous years, they produce 
studies of investment needs in each sector.^0 

The Commission functioned like the Council of Economic 

Advisers in that it sometimes solicited the opinions of 

outside experts. It also collaborated with other govern

ment institutions represented on its Economic Committee. 

These included the Bank of Mexico, Nacional Finaneiera. 

the Ministry of the Treasury, and the Ministry of Economy. 

The Commission provided the President with all 

alternatives relating to each project, and acted as a 

direct source of information for the presidency concerning 

21 
the more pressing economic problems. The administrative 

tecnicos also appeared to have been delegated some addi

tional discretionary powers, in that they had been allowed 

to apply a limited number of sanctions to agencies failing 

22 
in planning and executing investment programs. 

Miguel Wionczek recently surveyed the Commission 

and suggested reasons why it has had such a strong influ

ence in the policy-making process. The first and most 

significant is that despite its largely technical nature, 

20 
Enrique Tejera Paris, Dos Elementos de gobierno 

(Caracas, I960), pp. 19-22. 

21 
Ibid.. p. 24, and Wionczek, "Incomplete Formal 

Planning: Mexico," 0£. cit., p. 159. 

22Ibid.. p. 161. 



it has had direct and continuous access to the President, 

who by the very nature of the Mexican political system 

wields the greatest political power. Secondly, again 

because of its technical functions and narrow scope, it 

has been able to remain outside of the current of personal 

and policy conflicts. Third, the Commission converted 

itself into a central depository for economic information 

which other dependencies only partially possess, main

tained continued informal contacts, and took on the re-

23 
sponsibility for execution of investment projects. It 

also set up its own priorities for criteria regarding the 

choice of projects. Tecnicos developed these criteria. 

The new Ministry of the Presidency, which was es

tablished as a cabinet-level ministry in 1958, absorbed 

the Investment Commission. The purpose of the new minis

try was to establish a central voice in decisions relat-

24 
ing to economic coordination, planning, and investment. 

The ministry was divided into five dependencies, each 

involving a different field. The Commission became one of 

23 
Wionczek, "Antecedentes e instrumentos de la 

planeacion de Mexico," 0£. cit., p. 41. 

^Sergio de la Pena, "Hacia la planeacion del 
desarrollo en Mexico," Comercio Exterior, Vol. X 
(November, I960), pp. 612-613, "Administrative Changes in 
the Government," Comercio Exterior (International Air Mail 
E d i t i o n ) ,  V o l .  V  ( J a n u a r y ,  1 9 5 9 ) ,  p .  5 -



the five, and was labelled the Direccion de Inversiones 

Publicas. By 1962, this dependency had twenty-five eco

nomic specialists and consultants working for it. But 

because of its change from a centralized autonomous Com

mission to a division within a ministry, it suffered a 

25 
lessening of influence and effectiveness. J 

More recently, coordinated planning became 

institutionalized through a group known as the Federal 

Planning Commission, an intersectoral body of tecnicos 

Of. 

from the Ministries of Presidency and Treasury. Estab

lished in 1962, the group formulated the Plan of Immediate 

Action for the following year. The Plan eventually became 

effective as of January 1, 1965. Discussion of the Plan 

by a Senate committee in Mexico gave credence to the 

feeling among Mexican officials that social and economic 

planning should be a permanent process of government or

gans collaborating with the executive. Planning for the 

present and future should have a prominent technical 

character, which in matters requiring technical advice 

25 ^ Wionczek, "Antecedente e instrumentos de la 
planeacion de Mexico," oja. cit., p. 43. 

26 
Julio Zamora Batiz, "Comentarios sobre la 

planificacion mexicana," Revista de Bconomia. Vol. XXX 
(October, 1967), p. 313. 
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27 should not be prejudiced by political intervention. 

Optimism was present in some of the comments about the 

future of the Commission, provided government groups ad-

28 
vising the institution were given more effective powers. 

This Commission eventually received the title of 

the Intersecretarial Commission for National Planning of 

Economic and Social Development. It comes directly under 

the sub-secretary of the Presidency, and also has a direct 

connection with the Direccion de Inversiones Publicas. 

Both groups work with the Ministry of the Treasury, al

though the Intersecretarial Commission is staffed by five 

29 
members of Presidency and five from Treasury. The 

Intersecretarial Commission itself was the result of a 

policy decision by t/cnicos in the Bank of Mexico, the 

27 ^ "Proyecto modificado de ley federal de 
planeacion," Comercio Exterior. Vol. XIII (November, 
1963), p. 817. 

28 
/ Gerardo L. Pagaza, "En el umbral de la 

planeacion en Mexico," Comercio Exterior. Vol. XIII 
(November, 1963), pp. 816-819, and his "Politica y 
planeacion," Comercio Exterior. Vol. XIII (May 1963), p. 
341, where he criticizes the process because tecnicos 
cannot initiate their work without considering political 
decisions. 

^Members of this group from both ministries are 
highly respected economists. For^example, from Treasury 
the membership includes Mario Ramon Beteta; Gustavo 
Petricciola, current head of Financial Studies who spent 
6 months with the United Nations in UNTAD; and Rafael 
Izquierdo, who was one of the originators of the 
coordinated commission. For Presidency, the head member 
is Emilio Mujica Montoya, economist at UNAM. 
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Treasury Ministry, and Presidency, despite tremendous op

position from the private sector to provide the informa

tion which made such planning possible. The Intersec-

toral Commission has a broader concern than the Investment 

Commission, in that it coordinates planning for fiscal, 

budget, credit and monetary policies. The main purpose of 

the Commission is to prevent a policy or program from 

being approved unless financing is available. This is the 

reason for the joint cooperation. Prior to the Commission, 

numerous programs were devised without arrangements for 

funding. Close cooperation between the two ministries 

prevents interruption of the program at the end of the 

fiscal year. In the last two years, however, the Comis-

sion's effectiveness has somewhat deteriorated. 

Cooperation and Competition in Decision Making 

The Intersectoral Commission is an uncommon ex-

31 
ample of formal inter-departmental cooperation. In all 

"^Personal interviews with a tecnico of the Bank 
of Mexico, Mexico City, January 28, 1970; a tecnico of 
Nacional Pinanciera. Mexico City, January 28, 1970; a 
former tecnico of the Treasury and ;the Bank of Mexico, 
Mexico City, January 27, 1970, a tecnico of the Ministry 
of the Treasury, Washington, D.C., December 9» 1969; and 
John W. Crow, International Bank for Reconstruction and 
Development, Washington, D.C., December 17, 1969. 

•^Robert Scott, "The Government Bureaucrats and 
Political Change in Latin America," Journal of 
International Affairs, Vol. XX, No. 2 (1966), p. 301, who 
says few interdepartmental committees are institutionalized. 
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of the ministries, there is informal cooperation. This 

cooperation is made easier on the tecnico level because 

tecnicos generally retain their positions despite changes 

in administrations and political leadership. During the 

last ten years, especially among the major banks and the 

ministries of Treasury and Presidency, there has been a 

movement toward cooperation. This has not only been the 

result of informal contacts, but also of shared attitudes 

among the tecnicos. For example, Jesus Silva Herzog, who 

is head of economic studies for the Bank of Mexico, repre

sents the Bank on the Intersectoral Commission. He also 

works closely with his counterpart in Nacional Finaneiera 

on various policy questions. Also, documents of mutual 

interest are exchanged. Most tecnicos agreed that current

ly there is a great deal of cooperation among the Bank of 

Mexico, the National Bank of Foreign Commerce, and the Min

istry of the Treasury. 

This type of cooperation does not exist between the 

Bank and Industry and Commerce, probably because there is 

competition between these two institutions for the same 

programs. In 1968, for example, the Bank used its Inter

national Monetary Fund connections to win jurisdiction 

over a program which fell within the preogatives of the 

Ministry of Industry and Commerce. There is also much 

more competition between individual departments after 
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policies leave the tecnicos* hands and are sent to higher 

32 
political levels. 

Centro Nacional de Productividad 

The trend toward technical planning and reliance 

upon technical information as a base for decision making 

is seen in the activities of the Centro Nacional de 

Productividad. which has some similarities to the Rand 

Corporation. It was established fifteen years ago, and in 

the last five has won international recognition. Its over

all purpose is to improve public, private, and individual 

decision making in all fields and in general to assist in 

making more effective use of Mexico's human resources. 

These objectives distinguish this organization from RAND, 

because all its programs are planned with these ends in 

mind. 

The CNP is supported by grants from the federal 

government, but contracts out work to private industry as 

well as to state governments. It also receives technical 

assistance from the national government. It is governed 

by a mixed board of high-level government tecnicos from 

"52 
' Coordinated planning has been the means of 

improving policy making in Israel, but Israel is confront
ed with the additional problem of coalition cabinets. See 
Benjamin Akzin and Yehezkel Dror, Israel: High Pressure 
Planning (Syracuse: Syracuse University Press, 1966), pp. 
10, 78. 
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such departments as Treasury, Industry and Commerce, the 

Bank of Mexico, Nacional Financiera. the Banco Nacional de 

Agropecuario. and just recently the Inter-American Devel

opment Bank. It is in reality a quasi-governmental insti

tution.'^ 

Unlike the major research organizations of the 

United States, the CNP stresses practical goals and pro

grams rather than theoretical ones. It really serves two 

groups: those who make decisions and those who are being 

educated to be the next generation of decision makers. 

This is not the place to discuss its programs for training 

the farmer, laborer, manager and others in improvied work 

methods, administration, and individual decision making. 

In line with that part of its program designed to improve 

public administration, it has made contracts with various 

state governments to upgrade their use of human resources. 

The CNP also has participated in several federal projects, 

including the activities of a new intersectoral commission 

33 
This information was obtained entirely through a 

generous talk with Federico Lamicq, Technical Subdirector, 
Centro Nacional de Productividad. Mexico City, January 26, 
1970. An example of their advanced techniques is the 
application of simulation type training programs for 
professional people in the field of decision making, which 
are used as a final examination at the end of a course. 
Details of programs and organization are in a reprint by 
Manuel Bravo Jimenez, "Centro Nacional de Productividad de 
Mexico," January, 1970. 



97 

for the coordination and study of national policy goals 

for the sciences. The program has presidential approval. 



THE CABINET AND THE TECHICO IN 
MEXICO AND THE UNITED STATES 

As spheres of decision making, administra
tive systems operate differently depending on 
various controlling factors. We come to grips 
with these factors when we ask: What images pre
vail within the individual administrative system 
about its own role? What working doctrine 
governs its actions? What kinds of men tend to 
emerge in its top cadre?1 

Biographical data for the occupants of cabinet po

sitions and other important administrative agencies in 

Mexico are useful in analyzing their background and atti

tudes of the President toward technical and partisan qual

ifications. Similar data for the United States offer 

insights into the background and experience of the higher 

bureaucracy and into the attitudes of the President toward 

technical and partisan qualifications for appointment to 

department secretaryships. It can be hypothesized that 

higher bureaucrats with technical backgrounds probably are 

more sensitive to the needs of their departments for 

personnel with special qualifications and probably are 

more receptive to the participation of these personnel in 

Fritz Morstein Marx, The Administrative State: 
An Introduction to Bureaucracy (Chicago: University of 
Chicago Press, 1957), p. 179. 

98 
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the policy-making process when technical problems are in

volved . 

An analysis of data for both countries shows that 

since 1933-1934, a substantial number of department secre

taries, cabinet ministers and agency heads had technical 

training; that a number had prior experience as university 

faculty members; that many Mexicans served in more than one 

cabinet-level position, and that there is a tendency to 

appoint career bureaucrats to head certain departments and 

ministries. There seems to be a significant correlation 

between the type of administrator heading a ministry or 

2 
department and the technicians working in the agency. 

Finally, with respect to Mexico, many heads of ministries 

and other agencies probably have participated in signifi

cant fashion in the socialization of future civil servants 

through their positions on the teaching staff of the Na

tional University of Mexico. The university is the major 

training ground for both the career and political levels 

of the Mexican civil service. 

The purpose of the following tables is to show the 

technical qualifications of all original appointees to 

cabinet positions and several cabinet-level banking and 

2 
For this assumption, the author has relied upon 

the statements of Mexican bureaucrats he has interviewed, 
who have consistently stated such a relationship. For the 
United States, statistical data are available. 
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agency positions in Mexico, and selected cabinet depart

ments in the United States. The only exceptions to cab

inet offices are the Ministry of Defense and of Marine or 

Navy in Mexico, and the Department of Defense and its 

three subordinate departments in the United States. The 

reason for this omission is the occupancy of these posi

tions in Mexico by military men. All appointees studied 

are first-time appointments regardless of later changes 

during an administration. The initial and only exception 

to this rule is the use of the 1935 cabinet of Lazaro 

/ 
Cardenas rather than the original 1934 group. This switch 

was made to achieve a fairer analysis of men appointed by 

Cardenas, rather than those appointed under the direct in

fluence of former President Calles. This study begins . 

with 1935 for Mexico, when that country had achieved some 

degree of political stability and orderly transition of 

government, and in 1935 for the United States, a year 

which marked the beginning of a new era of government ad

ministration. 

One of the more striking findings of this study is 

that certain departments and agencies in both countries, 

more frequently than others, have usually been headed by 

trained bureaucratic technicians. Table 2 shows that six 

ministries in Mexico during the period of years covered by 

this study have consistently had trained career officials 
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Table 2: Cabinet-level Positions in Mexico: Ranked in 
Order by Number and Percentage of Times Held by a Tecnico. 

No. Position jTimes Held Percentage 

1 
• / 

Hacienda y Credito Publico i 6 
t 

100 

2 Recursos Hidraulicos i 4 
1 

100 

3 Nacional Financiera 
1 

1 6 100 

4 Communicacion y Transportacion 2 100 

5 Banco de Mexico ! 5 100 

6 Banco Nacional de Comercio Ext. 6 100 

7 Relaciones Exteriores 5 83 

8 Obras Publicas 5 83 

9 Seguros Sociales 4 80 

10 Industria y Comercio 4 67 

11 Petroleos Mexicanos 4 67 

12 Distrito Federal 5 50 

13 Patrimonio Nacional 2 50 

14 Trabajo y Prevision Social 3 , 50 

15 Turismo 1 50 

16 Agricultura y Ganaderia 2 
1 

33 

17 Procurador 2 ! 
I 

33 

18 Salubridad y Assistencia 2 ! 
i 

33 

19 
S s 

Educacion Publica 2 33 

20 Asuntos Agrarios y Colonizacion 
1 

1 : 
i 

25 

21 Gobernacion 
i 

1 i 17 

22 Presidencia o 00 

aThe variations in the number and percentage 
figures in Table 2 result from differences in the age of 
the positions. Those positions established after 1935 in 
Mexico includes Banco Nacional de Comercio Exterior 
(1937), Seguros Sociales (1943)» Patrimonio Nacional 
(1946), Recursos Hidraulicos (1947), Asuntos Agrarios y 
Colonizacion (1947), Turismo (1958), Presidencia (1958), 
and Communicacion y Transportacion (1958). For the 
United States as shown in Table 3, there is Health, 
Education and Welfare (1953), Housing and Urban Develop
ment (1966), and Transportation (1967). 
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in charge. Three are the most important "banking agencies 

in Mexico: the others, the Ministries of the Treasury, 

Hydraulic Resources, and Communication and Transportation, 

have a major role in economic development and planning in 

Mexico. In the equivalent period of United States cabinet 

history (Table 3), no single department has been consis

tently characterized by this type of leadership. However, 

the Departments of Commerce and of Labor reached the level 

of 92 per cent. 

The next bracket in the Mexican data, grouped 

around the 80 per cent figure, includes two ministries . 

concerned with economic and social development: Seguros 

Table 3: Cabinet Departments in the United States: 
Ranked in Order of Number and Percentage of Times Held by 
a Bureaucrat. 

No. Position Times Held Percentage, 

1 Commerce 11 92 

2 Labor 11 92 

3 State 9 75 

4 Agriculture 9 75 

5 Treasury 8 67 

6 Attorney General 6 50 

7 Housing & Urban Development 1 50 

8 Transportat ion 1 50 

9 Postmaster General 5 42 

10 Health, Education & Welfare 2 33 

11 Interior 1 8 
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Sociales (Social Security) and Obras Publicas (Public 

V/orks), and a third, Foreign Relations, which has almost 

always been headed by career foreign service men. The two 

United States departments most closely approximating the 

Mexican figure are State and Agriculture. The third 

percentage bracket in the Mexican figures, 67 per cent, 

again reveals the same type of ministries, that is, those 

concerned with economic and social development that rank 

high in terms of technically trained leadership. These 

institutions are Commerce and Industry and Petroleos 

Mexicanos. the agency which administers the government 

owned petroleum industry. In the United States, with a 

corresponding percentage, is the Department of the Treas

ury. Borderline ministries (50 per cent) are the Distrito 

Federal (Federal District), Patrimonio Nacional (National 

Properties), Traba.io % Prevision Social (Labor), Turismo 

(Tourism); and for the United States: Justice, Housing 

and Urban Development, and Transportation. 

An analysis of those ministries in Mexico in 

which political appointments predominate, brings to light 

some significant facts. Possibly the most significant is 

that both agencies concerned with agriculture and agrarian 

reform, an area of major importance in the Constitution 

of 1917, have consistently been headed by non-technical 

people. (See Table 4) This may reflect the lack of 



Table 4: Bureaucratic and Technically-Trained Cabinet-Level Ministers in Mexico 

Position 
1935-40 

Administration 
1940-46 1946-52 1952-58 1958-64 1 

vo cn H
 

Hacienda y Credito Publico B ~ B B B B B 
Relaciones Exteriores B P B B B B 
Industria y Comercio P P BT B B B 
Obras Publicas P P BT B BT B 
Recursos Hid^raulicos • • • 1947 B B B B 
Communicacion y Transportacion • • • • • • • • • 1958 B BT 
Banco de Mexico B • • • B B B B 
Banco Nacional de Comercio Ext. B B B B B B 
Nacional Finaneiera B B B B B B 
Seguros Sociales 1943 B B B P B 
Gobernacion P P P B P P 
Agricultura y Ganaderia P B P P B P 
Procurador P P B B P P 
Salubridad y Asistpncia P P P P B BT 
Traba.jo y Prevision Social P P B P B B 
Educacion Publica P B P P B P 
Distrito Federal P P P • B B B 
Patrimonio Nacional • • • 1946 B P B P 
Asuntos Agrarios y Colonizacion • • • 1947 B P P P 
Prenidencia • • • • • • • • • 1958 P P 
Turismo 1 

• • • • • • • • • 1958 B P 
Petroleos Mexicanos P J P BT BT B B 

The qualifications used to distinguish a trained bureaucrat is someone 
who has had more than two positions in a Mexican ministry lower than .jefe or 
oficial mayor, and in the United States, a position lower than agency head. 
Properly qualified persons trained by education or professional experience (BT) 
in private enterprise are placed in the category of a technical bureaucrat as 
distinguished from the political (P). Political denotes a man who might have 
had some experience in the field fro which he is a minister, but whose 
experience came from politically-based positions in government or the official 
party unrelated to technical abilities of the trained bureaucrat (B). 



relatively strong interest groups representing agricul-

3 
ture. In addition, it seems reasonable to assume that 

the political appointees during the period from 1946 to 

1958 reflected the shift in emphasis from agriculture to 

industrial and commercial problems. The recent exception 

to this trend occurred in the Lopez Mateos administration, 

when the Minister of Agriculture was a respected techni

cian. This may have been a result of the President s 

emphasis on the agricultural problem. Salubridad jr 

Assistencia Publica (Health and Public Welfare) and 

Educacion Publica (Education) also rank very low despite 

the fact that all Health ministers have been medical doc

tors. 

Political appointees have directed Mexico's two 

newest cabinet agencies, the Ministry of the Presidency 

the Department of Tourism, since their establishment in 

1958, with the exception of the career bureaucrat who 

served as head of Tourism from 1958-1964. As indicated 

in Table 5» Housing and Urban Development (HUD) and 

3 
The radicals at the Queretaro Convention where 

the Constitution was framed succeeded in obtaining the 
inclusion of a strong agrarian reform provision, Article 
27, in the Constitution. The most significant element was 
the program of land dotation or the return of land in 
small plots to the peasants. The implementation of the 
land redistirbution program is left entirely up to the 
President, and only three in tjfre last thirty-five years, 
Cardenas, Lopez Mateos, and Diaz Ordaz, have stressed land 
reform. 
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Table 5: Bureaucratic and Technically-Trained 
Cabinet-Level Ministers in the United States. 

No. Position Administration 
iqn-37 1937-41 1941-45.., 1945-

1 State P ; P P B 
2 Treasury B P P P 

3 Justice P P B B 

4 Post Office P P P P 

5 Interior P P P P 
6 Agriculture B B B B 

7 Commerce B B BT BT 

8 Labor B B B B 

9 HEW • • • • • • • • • • • 

10 HUD • • • • • • • • « • • 

11 Transportat ion_ • • • • • • • • ••• • • 

1945^49- JS49-53 1957-
1 rState B B 

lQ5|-57 
B 

2 Treasury P BT B B 
3 Justice B B P P 
4 Post Office P B P P 
5 Interior P B P P 
6 Agriculture B B B B 
7 Commerce B P BT BT 
8 Labor B P B B 
9 HEW • • • 

1 1953 B B 
10 HUD • • • 1  . . .  :  • • • • • 

11 Transportation • • • 
I 

• • • • • • • • 

1 
2 
3 
4 
5 
6 
7 
8 
9 
10 

State 
Treasury 
Justice 
Post Office 
Interior 
Agriculture 
Commerce 
Labor 
HEW 
HUD 

1961-63 1963-65 1965-69 1969-
B 
B 
P 
B 
P 
P 
BT 
B 
P 

11 [ Transportation 

B 
B 
P 
B 
P 
P 
BT 
B 
P 
1966 
1967 

B 
B 
B 
P 
P 
BT 
B 
P 
B 
B 

B 
B 
BT 
BT 
P 
B 
BT 
B 
P 
P 
P 
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Transportation in the United States also have not yet 

shown a definite trend, since the heads of each have in

cluded a partisan appointee as well as a technician. The 

Ministries of Gobernacion (Government) and Procurador 

(Justice) have rarely been headed by career bureaucrats.^ 

These two ministries are the most politically oriented in 

their functions. In the United States, a department rank

ing low in technical heads is the Post Office. The De

partment of the Interior had the lowest number of techni

cal heads, as only 8 per cent fell within the category as 

defined in this paper. Somewhat unexpected , in light of 

the technical nature of its various programs, is the rank

ing of Health, Education, and Welfare, which at 22 per 

cent, is the second lowest of all cabinet positions. 

The type of leadership in a ministry apparently is 

the principal factor which determines the attractiveness 

of a ministry to technical personnel. Government offi

cials, when interviewed about the technical quality of the 

higher echelons in Mexico, indicated in Table 6 that the 

ministries with technical leadership are those with a 

larger proportion of qualified technicians. In examining 

^Somewhat like the Minister of Health in Mexico, 
the Attorney General has always been an experienced 
lawyer, but this is because of the constitutional require
ment that he be a qualified and practicing lawyer for at 
least five years before his appointment. 



Table 6: Orientation of Ministries and Educational Attainments of Higher 
Bureaucrats in Mexico. 

Position 
—r 

of Ph.D.' 

Hacienda y Cre'dito Publico (40) technical 75 j 08 
Recursos Hidraulicos (40) technical 100 00 
Nacional Financiera technical ... j ... 
Comunicacion y Transportacion (28) technical 86 j 04 
Banco de Mexico technical ... ; ... 
Banco Nacional de Comercio Ext. technical ... \ ... 
Relaciones Exteriores (26) technical 73 ! 04 
Obras Publicas (27) technical 100 00 
Sepuros Sociales (30) mixed 83 37 
Industria y Comercio (26) technical 100 00 
Petroleos Mexicanos (29) technical 97 03 
Distrito Federal (25) mixed 72 04 
•Patriraonio Nacional (23) political 78 • 04 
!Trabajo y Previsio'n Social (20) technical 80 05 
Agricultura y Ganaderia (38) political 87 08 
|Procuradoria (13) political 92 j 00 
iSalubridad y Asistencia (58) mixed 72 43 
jEducacion Publica (48) x political 92 13 
jAsuntos Agrarios y Colonizacion (22) political 77 04 
iGobernacion (21) political 82 10 
jPresidencia (15) mixed 73 07 
jTurismo (18) political 67 [ 06 

^he information for orientation was obtained through interviews with 
Mexican bureaucrats. The educational data are available, and the number in 
brackets indicates the number of bureaucrats from which the percentages were 
derived. There is no information as to how many of these people worked on a 
BA but did not complete it, nor how many have MA degrees or post BA work. 
The large number of Ph.D. degrees for Social Security and Health are medical 
degrees. 
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the question of whether the complex, technical programs of 

a ministry govern the nature of both leadership and higher 

echelon personnel, the author noted that ministries with 

numerous technical activities but partisan heads apparent

ly have a lower proportion of technical personnel than 

those whose directors are technically qualified. Table 7 

shows data for the number of persons in selected depart

ments by level of education in the United States, which is 

Table 7: Levels of Education by Cabinet Department in the 
United States. 

[" Position r $ with BA 

Treasury 
HEW 
State 
Justice 
Commerce 
Interior 
Agriculture 
Labor 
Post Office 

87 
85 

io with MA or Ph.D. I 

34 
37 

83 i 36 
79 ! 20 
75 28 
74 i 27 
71 i 58 
68 i 28 
50 i 9 

Adapted from David T. Stanley, Dean E. Mann, and 
Jameson W. Doig, Men Who Govern (Washington, D.C.: The 
Brookings Institution, 1967), Table D7, p. 120. 

a major factor in classifying a person as technically 

qualified. Wile the departments of the Treasury, State, 

Commerce and Agriculture rank high on technical leadership 

and a large proportion of their personnel have college ed

ucations, the departments of the Interior and Health, 

Education, and Welfare do not show a close correlation be

tween employee education and leadership. The last two 
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departments rank lowest in terms of the technical nature 

of leadership but high in employee education. Health, 

Education, and V/elfare ranks high not only on employee 

under-graduate education but also on the number of ad

vanced degrees. The political nature of the leadership of 

Health, Education, and V/elfare may possibly be a conse

quence of the relative newness of the department and its 

need for political skills in obtaining policy authoriza

tions and funding from Congress. In the number of 

advanced degrees, however, Interior falls back to its low 

position. Our statement is highly tentative for the 

United States, and impressionistic evidence only points to 

this conclusion for Mexico. 

Another factor uncovered by this study seemingly 

affects or relates to the orientation and the type of bu

reaucrat in a ministry. This is the number of times a 

ministry has been headed by the same individual. Pro

fessor Fred W. Riggs believes this factor has even broad

er significance. In his study of the Thai bureaucracy, he 

notes that such repetition gives clues to the nature of 

the bureaucratic organization in a country, and, depending 

on that institution's role, might significantly affect 

national policy. In effect, the more repeaters found in 

"*Fred W. Riggs, Thailand: The Modernization of a 
Bureaucratic Polity (Honolulu: East-West Center Press, 
1966), p. 319. 
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cabinet positions, the smaller the number of men involved 

in the decision-making process over-a period of time. 

This condition contributes to continuity in policy making 

and planning. It is also possible that length of tenure 

and the resulting experience give a man more influence in 

policy making. If one accepts in general the Brandenburg 

thesis that the Mexican government is directed by a revo

lutionary elite, then there is a frequent correlation be

tween the repeating minister and his membership in this 

group as illustrated by Brandenburg's own assignments to 

the ruling level.® Continuity of policy making has an 

attraction for the career bureaucrat. A qualified techni

cian is much more likely to desire a positions when a 

technician like himself is his minister, when a minister 

seems likely to remain longer than a single administra

tion because he has earned some degree of prestige and in

fluence in a previous administration, and when there is 

continuity of policy in which the bureaucrat himself must 

deal with. 

Because policy is so politically oriented in 

Mexico, in terms of its close identification with the 

President, one might think that repeaters would be polit-

icos rather than technicians. Table 8, however, shows the 

^Frank Brandenburg, The Making of Modern Mexico 
(Englewood Cliffs: Prentice-Hall, 196477 PP« 4-5-
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opposite to be true. Politicos probably do not repeat 

because of their close ties with an individual President; 

hence, out they go with the inauguration of a new man. 

/ 

Not one of the positions in Table 2 usually held by polit

icos has ever been filled by more than one repeating cabi-

official. Those positions having two or more repeaters 

Table 8: Cabinet-level Ministers in Mexico: Number of 
Repeating Ministers by Position. 

Position3, Number of Repeaters 

4 "" Hacienda y Credito Publico 

Banco de Mexico I 3 
I I 
jPetroleos Mexicanos j 3 

jRelaciones Exteriores j 3 

iBanco Nacional de Comercio Exterior 3 
I ! 
Nacional Financiera j 2 

/ i . 
Trabajo y Prevision Social 2 

Distrito Federal 2 
/ y • 

Comunicacion y Transportacion 1 

Turismo ; 1_ 

This Table includes only those positions which 
have been occupied two or more times by a repeating 
minister except for Tourism and Communication and Trans
portation, where one instance is significant because of 
the recent establishment of these two positions in 1958. 

are the same ministries ranking high on the tecnico levels 

Treasury, Bank of Mexico, Petroleos Mexicanos. Nacional 

Financiera, National Bank of Foreign Commerce, Federal 

District, Labor, and Foreign Relations. These ministries 

are also the same ones which have a high proportion of 

qualified technical personnel. 
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These data indicate the following characteristics 

of the Mexican political system: individual politicos 

have a very temporary influence in cabinet positions, 

usually lasting for the duration of their appointment, but 

the tecnico. on the other hand, is recognized for his tal

ents by different presidents and the changing revolution

ary elite. Of the 113 possible positions included in the 

Mexican study, 29 or 26 per cent have been held by repeat-
/ 

ing ministers. Of the 29 men, only five have been politi-
• 

cos. Four of the five politicos held their positions be

fore 1946. Table 9 shows that the upward trend toward 

more repeating cabinet officers reached a peak from 1958-

1964, where half of the appointees were serving second or 

7 
third consecutive terms. 

Table 9s Cabinet-level Ministers in Mexico: Number 
and Percentage of Positions Filled by a Repeating 
Minister in Each Administration. 

1935-40 1940-46 j 1946-52 ' 1952-58; 1958-64 1964-70 

4 26# 5 32* i 2 11/4 2 119$ i 11 50# 6 27# 

7 
Riggs has comparative statistics from his own 

study of the Thai cabinet from 1932-1958. Unlike this 
study, he included all cabinet changes, but found that of 
237 men, 184 (78 per cent) were career officials. In 
Mexico, the total is 66 of 113 men, or 59 per cent. Riggs 
found that 107 had served on three or more cabinets, of 
which 94 (88 per cent) were career men. Mexico had 29 
repeaters, of which 24 (86 per cent) were career men. 
Riggs' figures are somewhat inflated since he included 
career military men in his categories, ojo. cit.. pp. 314-
317. 
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There is a special correlation among the repeat

ers of four ministry-level positions. The last three 

administrations in Mexico as shown in Table 10, have in 

all but two cases had the same men in the Treasury, Bank 

of Mexico, National Bank of Foreign Commerce, and Nacional 

Financiera. The author has been told that this pattern 

has directly affected economic planning and coordination 

because of the continuity of cooperation among these de-

8 
partments despite changes in the presidency. This con

tinuity gives these ministries an advantage over the 

others in that there is little need for reorganization and 

reorientation of attitudes and policies. Because of this 

continuity, it would not be unfair to conclude that effi

ciency in policy making and execution continues at a 

steady or increasing tempo because of the smoothness of 

transition from one administration to another. Although 

the Mexican President is elected fro a six year term and 

can never serve again, the same Revolutionary Coalition 

and the same political party continue to control the po

litical system, a condition which probably is conducive to 

the reappointment of key cabinet members for consecutive 

terms. The extensive involvement of the Mexican 

8 / 
Personal interviews with high level tecnicos of 

the Ministry of the Treasury, Washington, D.C., August 22, 
1968; and of the Bank of Mexico, Washington, D.C., 
November 19» 1969* 



Table 10: Heads of Cabinet-level Ministries and Departments in Mexico 

No. Position Administration 

1jRelaciones Exteriores 
2 [Hacienda 
3 jlndustria y Comercio 
4 
5 
6 
7 
8 
9 

:0bras Publicas 
•Recursos Hisraulicos 
jComunicaciones y Trans. 
Banco de Mexico 
Banco Nac. de Com. Ext. 
Nacional Financiera 

JL935-40_ 

10 Seguros Sociales 
11 Gobernacion 
12 Agricultura y Ganaderia 
13 Procurador 
14 Salubridad y Asistencia 
15|Trabajo^ x 

16 Educacion Publica 
17 Distrito Federal 
18 iPatrimonio Nacional 
19 
20 
21 
22 irreHiuem;xei I 

Gonzalez Roa, Fernando 
Suare z, Eduard o 
Sanchez Tapia, Rafael 
Mugica, Francisco J. 

Montes de Oca, Luis 
Lopez, Roberto 
Mesa Andraca, Manuel 

jBarba Gonzalez, Silvano 
iCedillo, Saturnillo 
Guerrero, Silvestre 
Siurob Ramirez, Jose 
Vejar Vazquez, Octavio 
Vazquez Vela, Gonzalo 
Hino.iosa, Cosme 

Asuntos Agrarios y Col. 
Turismo 
Petroleos Mexicanos 
Presidencia 

Ortiz Rubio, Pascual 

1940-46 

Padilla, Ezequiel^ 
Beteta, Mario Ramon 
Gaxiola, Francisco 
Martinez Tornel, Pedro 

Lopez, Roberto 
Espinosa de los Monteros, A. 
• • • • 
Aleman, M iguel 
Gomez, Marte R. 
Aguilar y Maya, Jo 
Baz, Gustavo 
Garcia Tellez, Ignacic 
Torres Bpdet, Jaime 
Rojo Gomez, Javier 

se 

Buenrostro Ochoa, Bfrain 



Table 10 Continued. 

No. 1946-52 

Torres Bodet, Jaime 
Beteta, Mario Ramon 
Ruiz Galindo, Antonio 
Garcia Lopez, Agustin 
Oribe Alba, Adolfo 

1 
2 
3 
4 
5 
6 , 
7 jNovoa, Carlos 
8 'Parra Hernandez, Enrique 
9 Carrillo Plores, Antonio 
10 Diaz Lombardo, Antonio 
11 Perez Martinez, Hector 
12 Ortiz. Garza, Nazario 
13 Gonzalez de la Vega, Fes. 
14 Gamboa, Rafael P. 
15 Serra Rojas, Andres 
16 Gual Vidal, Manuel 
17 'Casas Aleman, Fernando 
18 Oaso, Alfonso 
19 Caso, Alfonso 
20 
21 Bermudez, Antonio J. 
2 2 

J 1952-58 

iPadilla Nervo,Luis 
iCarrillo Flores, Antonio 
Loyo, Gilberto 
:Lazo, Carlos 
iChavez, Eduardo 
l 
I • • • • 

jGomez, Rodrigo ,, 
iZevada, Ricardo Jose 
iHernandez Delgado, Jose 
jOrtiz Mena, Antonio 
•Carvajal, Angel 
;Flores Munoz, Gilberto 
:Franco Sodi, Carlos 
Morones Prieto, Ignacio 
Lopez Mateos, Adolfo 
Ceniceros, Jose' A. 
Ur,uchurtu, Ernesto P. 
Lopez Lira, Jose 
Villasenor, Castulo 
• • • • y 

Bermudez, Antonio J. 

1958-64 

Tello, Manuel 
Ortiz Mena, Antonio 
Salinas Lozano, Raul 
Barros Sierra, Javier 
del Mazo Velez, Alfredo 
Buphanan, Walter Cross 
Gomez, Rodrigo ^ 
Zevada, Ricardo Jose x 

Hernandez Delgado, Jose 
Coquet Laguna, Benito 
Diaz Ordaz, Gustavo 
Rodriguez Adame, Julian 
Lopez Arias, Fernando ^ 
Alvapez Amezquita, Jose 
Gonzalez Blanco, Salomon 
Torres Bodet, Jaime 
Uruchurtu, Ernesto P. 
Bustamente, Eduardo 
Barrios, Roberto 
Gonzalez de la Vega, Fes. 
Gutierrez Roldan, Pascual 
Mirando Fonseca, Donato 



Table 10 Continued. 

No J 

1 

1964-70 

Carrillo Flores, Antonio 
2 jOrtiz Mena, Antonio 
3 jCampos Salas, Octaviano 
4 jValenzuela, Gilberto , 
5 Hernandez Teran, Jose 
6 Padilia Segura, Jose A. 
7 :Gomez, Rodrigo 
8 iArmendariz, Antonio , 
9 'Hernandez Delgado, Jose 
10 Alatriste, Sealtiel 
11 Echeverrxa Alvarez, Luis 
12 Gil Preciado, Juan 
13 Rocha, Antonio 
14 Moren.o Valle, Rafael 
15 Gonzalez Blanco, Salomon 
16 Yanez, Agustin 
17 Uruchurtu, Ernesto P. 
18 Corona del Rosal, Alfonso 
19 Aguirre Palapcares, Norberto 
20 Salvat Rodriguez, Agustm 
21 Reyes Heroles, Jesus 
22 jMartinez Manautou, Emilio 

H 
H 
-0 
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government in economic and social development and the con

sequent need for technical competency probably are factors 

in reappointments. 

This condition does not exist in the United States, 

although it is not uncommon for a President who is elected 

for a second term to continue his original cabinet appoint

ees in office or for a vice president who succeeds to the 

office because of the death of the elected President to re

tain some of the latter's cabinet members. However, under 

the two-party system, which frequently results in a change 

in the partisan complexion of the presidency, it is unlike

ly that a new President will keep in office the cabinet 

members chosen by his predecessor. In fact, of the posi

tions studied, there have been only four repeaters in the 

cabinets of Presidents who won the office by election and 

did not inherit the office, and cabinet, because of the 

death of the previous President. One instance occurred un

der President Truman, who following his election in 1948 

appointed Henry Wallace, Secretary of Agriculture during 

the first two administrations of President Franklin D. 

Roosevelt, as Secretary of Commerce. (See Table 11) The 

other three examples occurred when President Johnson at the 

beginning of his second administration appointed Dean Rusk, 

Stewart Udall, and Orville Freeman, all original appointees 

of President Kennedy, to the same positions they had held 

during his first administration. 



Table 11: Heads of Cabinet Departments in the United States Since 19.53 

Administration 
1937-41 1941-45 No. Position 

1 State 
2 Treasury 
3 Justice 
4 Post Office 
5 Interior 
6 Agriculture 
7 Commerce 
8 Labor 
9 HEW 
10 HTTD 
11 Transportation 

1933-37 

Hull, Cordell 
Woodin, William H. 
Cummings, Homer S. 
Farley, James A. 
Ickes, Harold L. 
Wallace, Henry A. 
Roper, Daniel C. 
Perkins, Francis 

Hull, Cordell 
Morgenthau, Henry 
Cummings, Homer S. 
Farley, James A. 
Ickes, Harold L. 
|Wallace, Henry A. 
jRoper, Daniel C. 
Perkins, Francis 

Hull, Cordell 
Morgenthau, Henry 
Jackson, Robert H. 
Walker, Frank G. I 
Ickes, Harold L. 
Wickard, Claude R. 
Jones, Jesse H. j 
Perkins, Francis j 

• • • • ( 
! 

• • • • 

No. 1945-

Stettinius, Edward 
Morgenthau, Henry 
Biddle, Francis 
Walker, Frank C. 
Ickes, Harold 
Wickard, Claude R. 
Jones, Jesse H. 
Perkins, Francis 

1945-49 

Stettinius, Edward 
Morgenthau, Henry 
Biddle, Francis 
Walker, Frank C. 
Ickes, Harold 
Wickard, Claude R. 
Wallace, Henry A. 
Perkins, Francis 
| • • • t 

1949-53 

Acheson, Dean 
Synder, Jown W. 
Clark, Tom C. 
Donaldson, Jesse M. 
Krug, Julius A. 
Brannan, Charles F. 
Sawyer, Charles 
Tobin, Maurice J. 

_ 1953-57 

Dulles, John F. 
^Humphrey, George M. 
iBrownell, Herbert 
iSummerfield, Arthur 
:Mckay, Douglas 
.Benson, Ezra Taft 
Weeks, Sinclair 
Durkin, Martin P. 
iHobby, Oveta Culp 

H 
H 
V0 



Table 11 Continued. 

No. 1957-61 

1 Dulles, John P. 
2 Humphrey, George 
3 Brownell, Herbert 
4 Summerfield, Arthur 
5 Seaton, Frederick 
6 Benson, Ezra Taft 
7 Weeks, Sinclair 
8 Mitchell, James P. 
9 ̂ Folsom, Marion B. 
10 ; 
11 

1961-63 1963-65 1965-69 

Rusk, Dean 
Dillon, Douglas 
Kennedy, Robert 
Day, Edward J. 
TIdall, Stewart L. 
Freeman, Orville 
Hodges, Luther 
Goldberg, Arthur 
Ribicoff, Abraham 

Rusk, Dean 
Dillon, Douglas 
Kennedy, Robert 
Gronouski, John 
Udall, Stewart L. 
Freeman, Orville 
Hodges, Luther 
Wirtz, Willard 
.Celebrezze, Anthony 

;Rusk, Dean 
Fowler, Henry H. 
Katzenback, Nicholas 
Gronouski, John 
Udall, Stewart L. 
Freeman, Orville 
Connor, John T. 
Wirtz, Willard 
Celebrezze, Anthony 
jWeaver, Robert C. 
!Boyd, Alan S. 

No j 1969- " ] 

1 Rogers, William 
2 Kennedy, David 
3 {Mitchell, John 
4 Blount, Winton 
5 IHickel, Walter 
6 ; Hardin, Clifford 
7 iStans, Maurice 
8 Shultz, George 
9 Finch, Robert 
10 Romney, George 
11 [Volpe, John A. 
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Because of his involvement in higher education, the 

Mexican cabinet minister is in a position to influence the 

socialization of students through the encouragement of at

titudes which might lead them to seek employment in the 

bureaucracy and to appreciate the relationship of technical 

training to administrative effectiveness. Several univer

sities, the principal one of which is the National 

University of Mexico, dominate the field of higher educa

tion. The national university is the major source of the 

formal education for all cabinet ministers and the primary 

source for career bureaucrats in general. Because of this 

situation, government bureaucrats and career ministers who 

teach in the university system can influence the attitudes 

and direction of many future civil servants recruited from 
Q 

the schools. Where such information is available about 

the cabinet ministers as shown in Table 12, it indicates 

Table 12s Cabinet-level Ministers in MexicoJ Number and 
Percentage by Administration Who Taught as a Profession. 

8 50# | 10 53# ; 6 32# 12 55# f 12 55# 

q 
This statement is not meant to eliminate the role 

of the numerous state universities and the private schools. 
However, in examining the backgrounds of over 400 
bureaucrats, all but 7 per cent received their education in 
the public university system, and of this group, only 5 per 
cent went to state univiersities. 
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that an increasing number of men reaching ministerial level 

positions have taught as a profession. More than half of 

these positions in the Diaz Ordaz administration are held 

by men with teaching experience. In the last five adminis

trations, with one possible exception, approximately half 

of all cabinet ministers held teaching positions before 

entering the cabinet. Government bureaucrats in general 

have also had the same experience. Table 13 shows that in 

a study of 440 bureaucrats, 253 or 58 per cent taught or 

were teaching as a profession at some time during their 

career. Of those who taught, 113 or 45 per cent obtained 

this experience at the National University. Table 14 

indicates that of those Cabinet-level ministers with prior 

Table 13s Bureaucrats in Mexico: Number and Percentage by 
Educational Institution Who Taught as a Profession 

UNAMa INP :Mont. ENdA ;STATE Private Foreign ' 

113 45 fT 33 : L3?°; 30 12'lo 21 &fo i 24 9# : 15 61* 

C\
i *
 

! 
I 

The abbreviations indicate the following: UNAM-
the National University, INP- National Polytechnic 
Institute, Mont.- the Technical Institute at Monterrey, 
ENdA- the National School of Agriculture, and STATE- all 
state universities. Of the 12$ at Monterrey, nearly all 
were or are full-time professors. 

Table 14: Cabinet-level Ministers in Mexico: Number and 
Percentage by Administration Who Taught at UNAM. 

-40 

2 13 % 

1940-46 

8 ~  

1946-52 

10 53/» 

1952-58 

5 

1958-64 

10 

1964-70 H 

12 
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teaching experience (approximately 50 per cent as was shown 

in Table 12), all but four of these men obtained this ex

perience at the National University. This fact indicates 

why the National University was singled out above. 

The special situation of the National University 

has no parallel in the United States, where universities 

throughout the country offer pre-entry education to future 

bureaucrats and teaching opportunities to present or future 

public administrators. While teaching as a profession has 

not been very prevalent among United States cabinet secre

taries, there has been an increase from almost zero to 

roughly one-third of the secretaries in the last three ad

ministrations. Table 15 shows that the one-third level was 

reached during the first Johnson administration (although 

teaching experience was not the major reason for appoint

ment), and was maintained by the next two administrations, 

including the second of President Johnson. Because fewer 

department heads teach, because their teaching experience 

Table 15: Cabinet Ministers in the United States: Number 
and Percentage by Administration Who Taught as a Profession 

1933-37. 

i 1 13# 

1937-41 .1941-45 '"1945- ' "^945-49 ' 1949-53 

1 13# 1 13# 1 13# 1 13# 0 0 

-57 j 1957-61 ; 1961-63 j 1963-65 1965-69 1969-

1.0 P__J_ 0 0 1 ll#_j X 33# 4 36# _ 3 27# 
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is distributed among a large number of universities, and 

because future public servants obtain their education in 

universities scattered through the country, one cannot con

clude, as in the case of Mexico, that department heads have 

any significant part in the socialization process of future 

civil servants, cabinet officials, or even a chief execu

tive.*® 

In Mexico it is not uncommon for the heads of min

istries to devote part of their time to university teach

ing and to continue this teaching on a part-time basis for 

many years after they leave government. The relatively 

small size of permanent instructional staffs, probably be

cause of budgetary problems, and the resultant need for 

competent, part-time faculty, facilitate the entry of pub

lic administrators into the Mexican university system. 

The over-all trend in Mexico has been an increase 

in the number of technicians holding cabinet-level posi

tions. For example, in the area of technical or advanced 

education, basic college education has increased steadily 

for cabinet ministers from a level of 45 per cent in 

One particularly illustrative example of the 
importance of the National University can be seen in the 
law class of 1925» in which the following classmates 
graduated: Antonio Ortiz Mena, Ernesto P. Uruchurtu, 
Antonio Carrillo Flores, Andres Serra Rojas, and Miguel 
Aleman, who collectively occupied eleven cabinet positions. 
Miguel Aleman becapie President. See Arturo Gomez ^ 
Castro, Quien sera el futuro presidente de Mexico? (Mexico, 
D.F., 1935TTPP. 97-98. 
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Cardenas' administration, to 95 per cent in the Diaz Ordaz 

administration. Tables 16 and 17 indicate that technical 

or advanced degrees have had a lower rise, but the level 

rose from 25 per cent to 50 per cent by 1964. Of those who 

Table 16: Cabinet-level Ministers in Mexico: Number and 
Percentage Who Have a Bachelor's Degree in any Field. 

1935-40 f1940-46 

7  4 5 # !  1 1  6 9 #  

1946-52 1952-58 

13 68#"l 14 " 

' 1958-64 1964-70 

i 17 77# 21 95# 

Table 17: Cabinet-level Ministers in Mexico: Number and 
Percentage Who Have a College Degree in a Field Other 
Than Law or a Graduate Degree. 

|i935-l407 7^1940-46 ] 1946-52 j 1952-58 ! 1958-64" | 1964-76 

] 4 26# [ 9 57# | 6 32# \ 6 32# \ 8 36f, 11 50?5j 

had college degrees, Table 18 indicates that the large ma

jority received their training from the National Universi

ty. The data in Tables 17 and 18 are also true of the 

general t/cnico in the Mexican bureaucracy. Of the 440 

bureaucrats studied, 268 or 56 per cent were educated at 

the National University, and another 58 or 13 per cent at 

Table 18s Cabinet-level Ministers in Mexico: Number and 
Percentage by Administration Who Graduated from the 
National University. 

1935-40 1940-46 1946-52 1952-58 
~ r  •  

6 3895 9 57# i 11 58# I 6 32# 

1958-64 ; 1964-70 

14 64# i 13 58# 
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the National School of Agriculture at Chilpancingo. (Table 

19) Table 20 shows that an overwhelming number of bureau

crats from this sampling received degrees in a field other 

than law. 

Table 19: Bureaucrats in Mexico: Number and Percentage 
by Educational Institution Having a College Degree. 

j UNAM 

1268 56# 

"".I Mont. 

; 58 13#": 21 5# 

ENdA I STATE 

58 13# I 24 5# 

Private; Foreign 

22 5# I 9 2# 

Table 20: Bureaucrats in Mexico: Number and Percentage 
by Field Who Have College Degrees. 

Engin. Econ. '"Medic 1 Chemist Law ISciericeTeach. ] 

202 46# i 56 13# 48 11# 37 8# ; 27 6# j 18 4# !11 3# 

In the United States, as indicated in Table 21, 

technical or advanced education for cabinet secretaries was 

at a very high level in all of the Roosevelt terms, dropped 

Table 21: Cabinet Secretaries in the United States: 
Number and Percentage by Administration Who Received a 
College Degree in a Field Other than Law or Liberal Arts 
or a Graduate Degree. 

11933-37" 1937r41_ 

"T"r50# 

1941-45 

~~4 50# 

1945-

4 50# 

1945-49 

1 13# 

1949-53" 

1 

J-953-57 

Fl 11# 

1957-61 

"o 0 

1961-63 

2 22# 

1963-65 

2 22# 

1965-69 

4 5 45# 



precipitately during the Truman-Eisenhower years, and, 

climbing again with the Kennedy years, reached almost to 

the Roosevelt level at the beginning of the Nixon adminis

tration. So the trend since 1957 has been generally up

ward. 

Charting the tecnico trend in Mexico administration 

by administration shows that the first breakthrough as 
• 

indicated by Table 22, came with the presidency of Avila 

Camacho, 1940-46, when 47 per cent of the cabinet ministers 

were tecnicos. Subsequently, the number has not dropped 

below 68 per cent and during one presidency reached a high 

point of 79 per cent. The peak occurred during 1946-52 

when Miguel Aleman added a large number of qualified men 

trained in private enterprise to his cabinet. The slight 

decline in the last administrations is due in part to the 

Table 22: Cabinet-level Ministers in Mexico: Number and 
Percentage of Bureaucrats and Bureaucratic-Technicians by 
Administrat ion. 

1946-52 ' 1958-64 1964-70 '~1952-~58 1940^46"' 1935-40"~ 

pL5 79# : 17 77# ; 15 68# j 13 68# 7 47#_ 5 33# | 

• 
two new cabinet positions established by Lopez Mateos: 

/ 
Tourism and Presidency, which have generally had politico 

leadership. 

Table 23 shows that the same general trend is ap

parent in the United States. Except for the 1949-1953 
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Truman administration, which had the highest number of 

technicians in a United States cabinet at 76 per cent, the 

trend, as in Mexico, has gradually been upward since 1945» 

falling off slightly in the Nixon administration. 

Table 23: Cabinet Secretaries in the United States: 
Number and Percentage by Administration of Bureaucrats and 
Bureaucratic Technicians. 

1949-53 1965-69 ' 1953-57 1957-61 1969- 1 1945-49 

6 76#~ 8 73# ; 6 67# 6 67# 7 63# 5 63# 

£945- 1963-65 1961-63 1933-37 1941-45 [ 1937-41 

5 63# 5 55# i 5 55# 4 50# 4 50# 3 37# 

Another interesting characteristic of the Mexican 

cabinet minister is his relative youth. This is relevant 

for the Mexican cabinet because of the history of the coun

try. By permitting younger, sometimes more aggressive 

voices in administration, the various revolutionary govern

ments have bypassed one of the major weaknesses of the lat

ter years of the Porfirio Difaz regime. Just befote the 

outbreak of the Mexican Revolution in 1910, the Dxaz cabi

net included a number of men 80 years of age or older. In 

contrast, cabinet members in recent years have been rela

tively youthful, although there has been a slight upward 

trend in the last three administrations. The upward trend 

in Table 24 can be explained by the increase in the number 
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of repeaters, who after their first appointment add to the 

average age of the cabinets in which they serve. However, 

there is considerable mobility in the position of subsecre-

tary and considerable interchange between departments at 

Table 24: Cabinet-level Ministers in Mexico: Average 
Age by Administration 

1935-40| 1940-46 1946-52 1952-58 ' 1958-64 1964-70 

46 1 44 45 50 1 52 53 

this level, which serves to counteract any tendency toward 

the static condition of the pre-Revolutionary bureaucracy. 

Because they are the recent products of an educational sys

tem in which scientific, technical, and professional compe

tency is increasingly stressed, the men heading Mexican 

ministries as well as their subsecretaries probably are 

quite sensitive to the need for these types of competency 

in the government service. 

Geographical recruitment for the top cabinet posi

tions in Mexico has not been.well-distributed as indicated 

in Table 25. In fact, based on the information available, 

only the Diaz Ordaz administration has had representation 

from all four areas of the Republic. The core region, like 

the Eastern seaboard in the United States (Table 26), is 

the most important source of cabinet ministers, since at 

least two-thirds of them have come from that region. 
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Table 25: Cabinet-level Ministers in Mexico: Number and 
Percentage by Administration of Geographical Location 
Before Appointment. 

1935-40 1940-46 1946-52 1952-58 1958-64 1964-70 

Corea 11 70# 11 70# 14 77# 12" ~ 64# 2o 90#' 15 68# 
West 1 6# 

1 5# 
2 9# 

North 1 6# 2 13# 2 11# 5 26# 1 5# 3 14# 
South 2 11# 1 5# 

aThe geographical divisions are derived from Howard 
Cline, Mexico. Revolution to Evolution: 1940-1960 (New 
York: Oxford University Press, 1963), pp. 49-56. 

Table 26: Cabinet Secretaries in the United States: 
Number and Percentage by Administration of Geographical 
Location Before Appointment. 

1935137""; 1937-41 ! "1941-45 1 1945- T945-4"9~TT949-53"~' 

East* 4 50# T 4 5095? 4 5C&1 T~50# V~5WT~2~~25^"i 
Mid-W 2 25# i 2 2595 1 2 2595 I 2 2595 i 3 38# 4 50# ! 
South 2 25# 12 25# | 2 25# j 2 25# ! 1 13# i 1 13# ; 
West j j [ |_ |_1 13# 

1 

1953-57 

'East 3 33# 
Mid-W 2 22# 
South 2 22# 
West 2 22# 

1957-6TTT9 6l̂  3Tl9̂  -6'5~~r196'5-69 1969-

5 56# 1 4 45# i 3 34# j 4 36# ; 4 36# 
3 33# j 3 34# ! 4 45# ! 4 36# j 4 36# 

1 11# I 1 .11# ! 2 18# 1 1 9# 
1 11# ; 1 11# 1 11# 1 1 9# ! 2 

These regional definitions are those used by the 
United States Census Bureau. The West includes the Pacific 
West and the Mountain West; the Mid-W (est) includes the 
West-North and East-North Central states; the East includes 
New England and the Middle Atlantic; the South includes 
the East-South Central and West-South Central States. 
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Birthplace data for the Mexican bureaucrat general

ly follow the same pattern of distribution as the geo

graphical location of cabinet ministers. Also, as indicat

ed in Table 27, 82 per cent come from urban locations, 

despite the fact that Mexico's population is distributed 

about equally between rural and urban areas. 

Table 27: Mexican Bureaucrats: Number and Percentage 
of Place of Birth by Geographical Location and Urban-
Rural Distribution. 

_Core 7_ West j South [ North .Foreign _JJrban Rural I 

299 67# 1 26 6#| 28 6#j 72 16#; 17 A$\ 57_13?6;_363L_82# 



TWO CASE STUDIES IN POLICY MAKING 

In many of these countries, for example, 
the bureaucracy becomes not only the administrative 
arm of an executive, supervised by the legislature; 
it also constitutes itself as an effective execu
tive or a component thereof, and plays a basic part 
in establishing, determining, and implementing pol
itical goals and major policy directives. In many 
nations, the bureaucracy may be the main or the 
only body which, apart from the head of the execu
tive, is capable of formulating clear political and 
administrative goals and objectives.^-

To illustrate more specifically the role of the 

bureaucrats in the policy-making process, this chapter will 

focus upon two case studies involving the participation of 

economists: the decision of the Council of Economic Advis

ers and President Kennedy in 1963 to reduce income taxes; 

and that of the Mexican tecnicos and President Lopez Mateos 

in I960 for Mexico to join the Latin American Free Trade 

Association (LAFTA). Attention will be directed to the 

early stages of policy making, the problem identification 

and formulation stages as set forth earlier in Charles 0. 

Jones' policy framework. The two policy decisions were 

chosen for the following reasons: the economic problems 

S. N. Eisenstadt, "Problems of Emerging 
Bureaucracies in Developing Areas in New States," in Bert 
Hoselitz and Wilbur Moore, eds., Industrialization and 
Society (Paris: Mouton and Co., 1963)» p. 163. 

132 
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they were designed to solve initially appeared to be 

similar— a slowing down of demand for consumer's goods in 

the United States, and in Mexico a slackening of the 

domestic demand for the products of the import substitution 

industries and inadequate foreign markets for manufactured 

goods; both policies suggested a significant change from 

established economic policies; both occurred during a sim

ilar time period (1959-1963); and both were initiated by 

economists when John Kennedy and Adolfo Lopez Mateos were 

still Presidents-elect. 

The principal contention is that despite differ

ences in the political systems, economists in Mexico and 

the United States have similar roles in the problem identi

fication and formulation stages of the national economic 

policy-making process. Secondly, economists in both coun

tries use similar techniques or methods in the two stages 

of the policy framework when they are involved in national 

economic decision making. 

Background Characteristics of Both Systems 

Although the Mexican economists have roles similar 

to their counterparts in the United States in the process 

of making economic policies, and employ similar techniques, 

there are several characteristics of the Mexican system 

which might suggest different roles and methods for the 

Mexican economists. These are the closer personal 
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relationships among bureaucrats, more centralized decision 

making, and the greater importance of political factors in 

the decision-making process. 

Despite the existence of a formal merit system for 

civil servants, advancement to higher positions in the 

government bureaucracy is governed by personal friendship 

or political influence to a degree which might not be found 

in the United States because of the broader range of the 

merit system. Because such relations are often important 

for advancement or maintenance of a bureaucratic position 

in Mexico, public commitment in support of a particular 

policy proposal is discouraged for fear of offending a 

superior or a political influential. Even in the light of 

the of the importance of technical abilities, a greater de

gree of political finesse is necessary for the bureaucrat 

who wishes to achieve the highest position in the quickest 

manner. The relatively small size both of the political 

system and of the bureaucracy facilitates personal inter

actions between politicians and bureaucrats and within the 

bureaucracy itself, and many of these interactions have led 

to the development of enduring friendships. In addition, 

numerous members of the bureaucratic elite developed 

friendly personal relations with one another during their 

student days at the National University or as members of 

the university faculty. 
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As suggested in an earlier chapter, the Mexican 

system not only places the responsibility for most deci

sions upon the President, who may delegate the function on 

occasion to individual cabinet ministers, but also expects 

the President and ministers to make the decisions personal

ly, with only minimal consultation with subordinates. This 

practice tends to discourage initiative on the part of sub

ordinate economists in supporting and drafting policies. 

At least until the 1950*s, nearly all significant 
/ 

economic decision making was left in the hands of the poli-

ticos, although there has been a gradual trend away from 

this practice since the 1930's. Since the status and in

fluence of the political head of a ministry, his possible 

retention in subsequent cabinets, or his appointment to 

other positions depend in part upon the success of ministry 

policies, a minister is often inclined to rely upon his own 
• 

resources or upon a small coterie of fellow politicos in 

formulating proposed economic policies, especially if the 

proposals envision the creation of new institutions and 

procedures which might affect and influence relationships 

between individuals and groups within the political system. 

The minister, of course, would be sensitive to the techni-

dimensions of his proposals, but he would be even more 

sensitive to the possible political reactions. 
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The above are general characteristics (some differ

ing in degree only), which would tend to indicate different 

roles for the economists in the two countries. More impor

tant, the position of the economists in both countries in 
• 

government, their personal relations with the politicos, 

and their structural position within the bureaucracy must 

be understood before an accurate analysis of their roles 

can be made. 

The economist has been the most prestigious academ

ic graduate in Mexico in recent decades, a position tradi-

2 
tionally held by the lawyer. The Mexican bureaucracy has 

been affected by this new wave of economists, and certain 

cabinet ministries are increasingly appointing technically 

qualified personnel, including economists, to positions 

calling for special skills. This trend has been particu

larly evident in a number of national agencies with a 

special interest in economic development and in the deci

sion to join LAFTA, under study in this chapter. These 

agencies include the Bank of Mexico, the Ministry of 

2 
Howard Cline has tabulated percentages for college 

degrees from 1948-1957, which reveal that law and medicine 
declined from 15.1$ to 8.4# of total college degrees, where 
as degrees in commerce which include economics, public 
accounting, auditing and others have remained at a steady 
level close to 50# and other fields including engineering 
and agronomy moved from 36.4# to 42.1#. See his Mexico. 
Revolution to Evolution: 1940-1960 (New York: Oxford 
University Press, 1963)» p. 204. 



Industry and Commerce, the National Bank of Foreign 

Commerce, the Ministry of the Treasury, and Nacional 

Financiera. all of which have consistently been headed by 

trained economists. The other cabinet ministry closely in

volved in economic decisions, including the one to join 

LAFTA, the Presidency, recently formed to work closely with 

the President on all policies, has not yet stressed techni

cal economic competence in filling top positions. Presi

dent Lopez Mateos, however, designated Raul Ortiz Mena, a 

distinguished, well-trained economist with long experience, 

as the sub-secretary of Presidency. He was particularly 

competent in foreign investment problems, having worked 

with American economists in this field. 

Although they do not hold top positions, many econ

omists work for Presidency and the other ministries on a 

temporary or detached basis, and it is significant that 

they often have received much of their experience and 

training in the Bank of Mexico: 

Sources of practically all of these technicians (the 
key ones) are most often the Bank of Mexico people, 
who are still working for the Bank but are on leave 
or loan to the Treasury, Presidency and other Minis
tries. Their old jobs at the Bank are saved for 

3 
Hispano Americano. January 5, 1959» p. 4. . He is 

the brother of Antonio Ortiz Mena, Minister of the Treasury 
for 12 years. Ifigenia M. de Navarrete, one of the most 
respected economists in Mexico, is currently the economic 
adviser to the Minister, the fourth-ranked position in the 
Presidency. 
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them. Each change of administration produces a 
shift of tecnicos, but not in their source, the 
Bank of Mexico.4 

The Bank was the single most important institution in the 

LAFTA decision, not only because of its central position in 

economic policy making and the able leadership of its di

rector general, but also because of its role as the source 

of many of the economists working in other administrative 

areas. 

The Council of Economic Advisers (CEA) is the most 

important institution for the United States economic deci

sion under study, the 1963 tax cut. This Council, distinct 

from previous Councils, began with two advantages. John 

Kennedy, unlike the Presidents before him, permitted the 

Council to testify in open hearings before the Joint Eco

nomic Committee of Congress, and to express ideas which he was 

5 
not ready to accept. Secondly, the position of White 

House Economist was abolished, giving Walter Heller (Coun

cil Chairman) the advantage of being the President's 

main adviser on economic policy.^ The Council staff itself 

A s 
Personal interview with a Mexican tecnico, Inter

national Monetary Fund, Washington, D.C., August 21, 1968. 
c 
^Gardner Ackley, "The Contribution of Economists to 

Policy Formation," The Journal of Finance. Vol. XXI (May, 
1966), pp. 176-177. 

^"Top Seer for Economy: Walter Heller," Business 
Week. December 15* 1962, p. 126. 
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expanded to nineteen professional economists, with the 

services of another nineteen on a part-time basis. The 

Council benefited at a later date from the President's es

tablishment on August 21, 1962 of a Cabinet Committee on 

Economic Growth which was given the duty of coordinating 

activities and policies designed to accelerate the growth 

of the economy. The members of this committee included the 

Secretary of the Treasury, the Secretary of Labor, the 

Secretary of Commerce, the Director of the Bureau of the 

Budget, and the Chairman of the Council, who served as 

7 
Chairman. The formal, institutional position of the Coun

cil, then, gave it a more advantageous position in this de

cision than that of the Bank of Mexico in the LAFTA deci

sion. 

The Bank achieved its prominent position in the 

Mexican case as a* result of subtle, interpersonal relation

ships between its director and key personnel and Bank-

trained people in other departments and ministries. 

Rodrigo Gomez, one of the strongest and most active advo

cates of the Mexican LAFTA policy, has headed the Bank 

since 1952, for the last three administrations. Another 

prominent economist involved with the LAFTA decision was 

Octaviano Campos Salas, who was an administrator of the 

^John F. Kennedy, Economic Report of the President. 
January 21, 1963, p. 160. 
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Bank of Mexico and then served as Director General of 

Trade in the Ministry of Industry and Commerce, later be

coming minister. A person of equal importance with Rodrigo 

• • 
Gomez in the decision was Placido Garcia Reynoso, who 

served as sub-secretary of Industry and Commerce on loan 

from the Bank, a dual position which he retained until late 

in 1969. His service with the Bank began in 1935, and he 

later became sub-director of the institution. He is the 

most prominent example of the Bank's loan policy. A fourth 

person, not as publicly active as the other economists, but 

in a strategic position to cooperate, was the head of the 

National Bank of Foreign Commerce, Ricardo Zevada, who held 

that position from 1952 to 1964. This bank publishes the 

important economic journal Comercio Exterior, which in its 
r--

^ monthly issues consistently supported the LAFTA policy. 

Nacional Financiera, another institution having a role in 

the decision, had been under the same leadership since 

1952, which probably facilitated its cooperation with the 

other agencies. 

One formal institutional arrangement did make for 

easier cooperation between some of the key organizations. 

In 1959, the National Bank of Foreign Commerce established 

an interministerial committee known as the Comite" Coordi-

nador de las Actividades de los Conse.ieros en el Exterior. 

This group met weekly, and the membership included the 
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Ministry of Industry and Commerce, whose head presided, the 
O 

Ministry of Foreign Relations, and the Bank of Mexico. 

The Bank of Mexico and the Ministry of the Treasury 

have generally cooperated with each other during the last 

decade, which was seen as early as 1957 in a report by the 

q 
International Bank for Reconstruction and Development. 

Current relations between these two institutions are gener

ally amicable. Dwight Brothers describes the role in prac

tices 

. . . the director consults with the Minister of 
Finance. As this arrangement works out in practice, 
the success of Banco de Mexico proposals in 
government councils is dependent upon their tech
nical quality, the respect they command in various 
quarters through-out the public sector, and, of 
course, the persuasiveness of and general esteem 
enjoyed by the director.10 

8 / 
Mexico,^Banco Nacional de Comercio Exterior, 

Informe. I960 (Mexico, D.F.: Editorial Cultura, 1961), pp. 
77-80. 

q 
International Bank for Reconstruction and 

Development, "Mexico's Public Investment Program, 1957-
1958," Washington, D.C., July, 1957, (Mimeographed), p. 671 
quoted in Miguel S. Wionczek, "Antecedentes e instrumentos 
de la planeacion de Mexico," in Universidad, Nacional 
Autonoma de^Mexico, Bases para la planeacion economica jr 
social de Mexico (Mexico, D.F.s Siglo XXI, 1966), p. 40. 

^Dwight S. Brothers and Leopoldo Solis M., Mexican 
Financial Development (Austins University of Texas Press, 
1966), p. 55. By law, all departments and agencies are 
required to cooperate in providing information as set forth 
in Article 31 of the "Ley de secretarias y departamentos, de 
estado, 1958." See Leopoldo Ramirez Limon, "La Planeacion 
economica en la legislacion administrativa de^ Mexico," 
(Unpublished tesis, Universidad Nacional Autonoma de 
Mexico, 1964), p. 73. 
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During the Lopez Mateos period, there were regular meetings 

of Treasury, Presidency, and National Properties with the 

President."^ 

In the Kennedy administration, the Council of Eco

nomic Advisers achieved its own degree of effective coop

eration through informal institutional relations with other 

groups. On the suggestion of Heller, a new committee was 

organized consisting of Douglas Dillon, Treasury, David 

Bell, Budget Bureau, and Heller. This committee met regu

larly to give the President the latest picture of the econ

omy, and it became known as the "triad" or "troika". The 

troika arrangement created closer relations among these 

respective agencies and departments and among their staffs. 

The scope of cooperation in the "troika" group covered all 

matters of fiscal policy. During the entire period, repre

sentatives of the three agencies cooperated closely at the 

12 
staff levels as well as at political levels. 

Other agencies were also involved in these discus

sions. David Bell describes how Dr. Robert Turner, Assist

ant Director of the Budget for Fiscal Policy, and Dr. 

^Hispano Americano. December 22, 1958. 

12 
John F. Kennedy, Economic Report of the President. 

January 20, 1962, p. 197, and a personal letter from 
Samuel Cohn, Assistant Director for Budget Review, 
Washington, D.C., December 9» 1969. 
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Charles Schultze, who held the same position after Septem

ber, 1962, were in continuous touch with the members and 

staff of the Council and with key persons in the Treasury 

13 
Department concerned with fiscal policy matters. Samuel 

Cohn, a career official of the Bureau of the Budget, also 

recalls attending troika meetings in which Assistant Secre

tary of Commerce Edward Gudeman was present. 

The staff of the Council of Economic Advisers had 

a very signigicant role in all of the policy decisions of 

the Heller period. Heller used his staff to secure highly 

competent analyses which provided the basis for major rec

ommendations by the Council and frequent suggestions to the 

President for executive actions to be taken within the ad

ministration. Michael Brewer, a staff member, of the Coun

cil, describes in detail the role he and others had: 

This entailed not only the review and commen
tary on proposed legislation on behalf of the ad
ministration, but also identifying new programs in 
these respective fields which were initiated under 
existing legislative jurisdiction, reviewing them 
and making suggestions for modifications or changes 
that seemed warranted. Many of these suggested 
changes were discussed, debated, and negotiated by 
me personally with officials in the appropriate 
departments, bureaus or agencies. On other 
occasions, negotiations involved members of the 
Council or officials from the Budget Bureau.14 

^Personal letter from David Bell, former Director 
of the Bureau of the Budget, New York, November 24, 1969. 

^Personal letter from Michael P. Brewer, former 
full-time Council staff member, Washington, D.C., November 
13, 1969. 
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Heller, then, expected each staff member not only to be in

formed on a current basis in a number of substantive fields 

but also to act on behalf of the Council or involve the 

Council members in discussions and negotiations within the 

executive branch. Developments in each field were criti

cally reviewed by staffers, often in close collaboration 

with Budget Bureau officers. Staff members contributed to 

the large degree of cooperation among these institutions. 

Heller himself also had two less well-known roles: he was 

a member of the "Big Four," consisting also of Theodore 

Sorenson, Lawrence O'Brien, and David Bell, who met regu

larly with the cabinet members to assess domestic programs; 

and of the "Breakfast Group," which met with Kennedy for 

15 
pre-press conference briefings. 

Finally, another form of cooperation was achieved 

through a panel of twenty-five economists headed by Seymour 

Harris in the Department of the Treasury. The Budget 

Bureau regularly attended the panel meetings which were 

held several times a year. Robert Turner and David Bell 

both agree that there was complete cooperation with this 

group.^ Staff members were also regularly invited to 

^Hobart Rowen, The Free Enterprisers (New York: 
G. P. Putnam, 1964), p. 158. 

"^Personal letter from Robert Turner, former 
Assistant Director of the Budget for Fiscal Policy, 
University of Indiana, Bloomington, December 9, 1969. 
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these meetings, and people like Samuel Cohn presented top

ics for discussion. The Commerce Department was represent

ed through George Jaszi, a Commerce economist who attended 

on an informal, personal basis rather than as an official 

17 representative of his department. In addition, Council 

members and a representative of the Federal Reserve Board 

attended. 

The relationships in both countries between the 

President and the administrative agencies dealing with eco

nomic problems are important. In Mexico, the element of 

coordination becomes important when seen in the light of 

general planning. The President of Mexico is the ultimate 

decision maker, whereas the United States President shares 

this role with Congress. The Mexican bureaucracy, while it 

performs the same classes of functions as the United States 

national bureaucracy, is in a comparative sense more impor

tant as an interest group or a collection of interest 

groups which represent various diverse interests, including 

their own, in the policy process. The more distinctive 

role of the bureaucracy as an interest group is related to 

the lesser importance of private interest groups in the 

political system and the almost complete dependence of the 

^Personal letter from George Jaszi, Head of the 
Office of Business Economics, Department of Commerce, 
Washington, D.C., January 23, 1970. 
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Congress upon the President for policy initiatives. This 

role is illustrated formally by the bureaucracy's repre

sentation as a group interest in the official party. 

Unlike the Mexican economist, the economist in the 

United States has a legally established relationship with 

the President. The Employment Act of February 20, 1946, 

created the Council of Economic Advisers as part of its 

program. Council membership was to consist of three per

sons who were "exceptionally qualified to analyze and in

terpret economic developments," and to appraise programs 

18 
and formulate policies to promote full employment. Spe

cifically, the law required the Council to assist the Pres

ident in preparation of his own annual Economic Report and 

to make a Council report to the President each December. 

The American economist had some degree of access assured to 

him by law. 

Like the Council, the Bank was established by 

statute on April 26, 1941. Bank of Mexico directorships 

are limited to only those persons connected with banking, 

industry, business or agriculture, and under no circumstan

ces might anyone holding office by popular election, or any 

active federal, state or municipal employee be elected to 

"^United States, Statutes at Large. Vol. LX, Part 
1, Section 4 (a) (c) (d), pp. 23-26. 
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the office of director. J The number of members on the 

board of directors from other departments and agencies and 

from the private banking system is determined by the size 

of their monetary holdings in the Bank. Based on the per

centage of its holdings, the federal government has a ma-

20 
jority on the board. There does not seem to be a statute 

which creates a direct relation between the Bank's econo

mists and the President as is true of the newer Ministry of 

the Presidency or the Council in the United States. 

The setting for the Mexican decision included two 

relationships not found in the 1963 tax cut decision in the 

United States. These were the relationships of government 

with four semi-official business organizations and with an 

United Nations agency, the Economic Commission for Latin 

America (ECLA). The business sector is organized by the 

government into four major associations which deal directly 

with the executive branch and the President, but which are 

not represented in the official party. The largest of the 

business organizations is the Confederacion de Camaras 

Nacionales de Comercio (CONCANACO), or the National Federa

tion of Chambers of Commerce, consisting of 255 

19 
Henry P. Crawford, "Bank of Mexico," University 

of Cincinnati Law Review. Vol. XXIII (Summer, 1954)» p. 294. 

20 / 
Pedro Astudillp y^Ursua, "Banco de Mexico," 

Revista de Administracion Publica, No. 6 (April-May, 1957), 
p. 12, Articles 47-48. 
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chambers. In the Mexican political system, CONCANACO has 

a preferred legal position among business groups because 

all merchants (at capitalization of $40.00 or more) must 

join, contribute financially, and channel their demands 

22 
through this organization. The economists must work with 

the official business organizations as well as with the 

23 
President. ^ 

As advisers to the government on the LAFTA deci

sions, Mexican economists were influenced by and used their 

earlier experience acquired in work with the Economic 

Commission for latin America. Mexico's economic experts 

were actively involved in the integration studies of ECLA 

for over two years before the signing of the Montevideo 

Treaty, which was the document joining Mexico and South 

American countries into an economic union. Several of the 

activists were connected with the ECLA office in Mexico. 

Jose Gomez Gordoa, "La Industria privada mexicana 
en la ALALC," Comercio Exterior. Vol. X (May, I960), in 
Bancq, Nacional de Comercio Ex.terior, La Integracion 
economica latinoamericana (Mexico, D.F., 1963)f p. 849. 

22 
Frank Brandenburg, "Organized Business in 

Mexico," Inter-American Economic Affairs. Vol. XII (V/inter, 
1958), pp. 39-40. 

23 
This paragraph does not imply that United States 

economists did not need to make such an effort in convinc
ing business interests of the benefits of a tax cut. They 
did make such an effort, but much of it was directed toward 
increasing public pressure on Congress, with which this 
research is not concerned. Second, business has no quasi-
governmental standing in the United States as is true in 
Mexico. 
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Victor Urquidi, for example, was head of the ECLA in Mexico 

and had assisted the Central American republics in organ

izing their common market in the 1950's. Later, as a con

sultant to the Bank of Mexico, he served in a liaison 

capacity between the Bank and the Treasury, a role similar 

to that performed by Seymour Harris between the Council of 

Economic Advisers and the Treasury. A number of Mexican 

economists have been among the 1,000 Latin American techno

crats who were graduated from the ECLA training programs 

for economic planners in Santiago, Chile. Although they 

were not often in positions of power, most became advocates 

at home of ECLA thinking (including economic integration), 

according to Dr. Henryk Gall, a former ECLA consultant in 

O A  

Mexico. 

Problem to Government Stage 

Perception and Definition of Problem 

President-elect Kennedy set up a number of task 

forces in I960 to identify the major problems which would 

^Christopher Mitchell, "The Role of Technocrats in 
American Integration," Inter-American Economic Affairs. Vol. 
XXI (Summer, 1967), p. 9, the reason that ECLA tecnicos are 
not often in positions of power stems from their interest 
and training in the statistical or very technical aspects 
of economic development. Personal interview with Abel 
Garrido Ruiz, Sub-.iefe del Denartamento de Comercio 
Exterior. Bank of Mexico, Mexico, D.F., January 25, 1970. 
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confront his administration and to suggest policy alterna

tives for combating them. One such task force was assigned 

specifically to domestic economic problems and fiscal poli

cy. Paul Samuelson, a noted economist from the Massachu

setts Institute of Technology and Kennedy's first choice 

for the CEA chairmanship, headed this group. The immediate 

recognition of the economic problems which produced the tax 

cut policy was contained in the Samuelson Task Force Re

port. Members of that group included Walter Heller, James 

Tobin (a future council member), David Bell (future Budget 

Director), Gearhart Colm (economist), Otto Eckstein (future 

council consultant) and Henry Fowler (Secretary of the 

Treasury), who sat in on the initial meeting along with 

economist Myer Feldman and Joseph Pechman (future council 

consultant). The report was thoroughly discussed with the 

President-elect's staff and with Walter Heller, although 

Heller, Feldman, and Fowler did not participate in the last 

meeting held before Samuelson turned to the job of drafting 

25 
the Task Force Report. 

Seymour Harris, the Treasury adviser and himself a 

member of this group, described the task force members as 

consisting exclusively of Keynesian economists. The 

^Personal letter from Joseph Pechman, Director of 
Economic Studies, The Brookings Institution, Washington, D. 
C., September 30, 1969> and from Otto Eckstein, former 
staff member, Harvard University, Cambridge, November 20, 
1969. 
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report, however, was not strongly Keynesian in its philoso-

26 
phy, despite the composition of the group. The document 

defined the economic problem as a lack of adequate demand. 

The economists perceived the problem as one in which the 

goods are produced, but are not taken off the market at 

profitable prices, the result being a decline in industrial 

output below potential levels. This condition creates a 

series of consequences, including high unemployment. Al

though the members advised Paul Samuelson, and James Tobin 

presented some economic projections prepared by Arthur Okun 

(future council staff member), along with other figures 

compiled by Otto Eckstein, the report itself was really the 

27 
work of Samuelson. 

In Mexico more than one source assisted in the i-

dentification of the republic's economic problems. Some

what similar to the American procedure, President-elect 

Lopez Mateos in the second half of 1958 charged a Study 

Commission on Economic Problems to identify the economic 

problems confronting Mexico and to suggest a progr m of 

action. The Commission consisted of Emilio Mujica Montoya, 

Director of the National School of Economy of the National 

University, Alfonso Aguilar Monteverde, professor of 

26 
Seymour E. Harris, Economics of the Kennedy 

Years (New York: Harper and Row, 1964), p. 22. 

27 
Eckstein letter, ojd. cit. 

v 
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economics at the University, and Jose Luna Guerra, Chief of 

the Office of Economic Studies of the National Bank of 

Foreign Commerce. 

One of the problems identified by the Commission 

was insufficient demand for the products of the constantly 

growing industrial sector. Mexico, the group reported, 

needed a larger market than the country itself could pro-

28 
vide. The Commission's report, which was the responsi

bility and creation of all members who worked on it at the 

National Bank of Foreign Commerce, gave immediate percep

tion and definition to an economic problem. While it is 

suggested that this report did receive the attention of the 

President-elect during the campaign when it was presented 

to him through the central office coordinating these groups 

29 
in Mexico City, it is doubtful whether the report had 

much impact. Special study commissions and their reports 

have generally not had any important influence on policy in 

Mexico, and in' this case, the reason might have been the 

leftist philosophy of the Commission's Chairman, Aguilar 

28 / 
Ricardo J. Zevada, "Politica de comercio 

exterior," in Universidad Nacional Autonoma de Mexico, 
Nuevos aspectos de la politica economica jr de la 
administracion publica en Mexico (Mexico. D.F.: Escuela 
Nacional de Economia, I960), p. 103. 

2Q / 
^Ramirez Limon, o£. cit.. pp. 64-65. 
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Monteverde. The most likely reason, however, is the vast 

number of reports submitted to the President-elect during 

this period, which makes the influence of a single report 

"31 
negligible.- The report itself was private and the recom

mendations remained confidential. 

Rodrigo Go'mez, the Mexican delegate to an important 

ECLA conference in 1958, expressed the viewpoint that one 

of Mexico's economic problems was providing jobs, prefera

bly in the industrial sector, for the thousands of new en

trants to the job market each year. The problem was aggra

vated by the country's fast growing population. To supply 

the jobs, industry needed to expand, and expansion was con

tingent upon larger markets. Their views became known in 

the February, 1958 report of the 1st Trade Committee Meet

ing, which was set up by ECLA to form a basis for a Latin 

32 
American common market. 

**0 / 
Personal interview with a Mexican tecnico who has 

served on two of these commissions, Washington, D.C., 
November 20, 1969. 

'^"Personal letter from Jose Luna Guerra, March 5» 
1970. 

United Nations, Economic Commission for Latin 
America, "Bases for the Formation of the Latin American 
Regional Market," Economic Bulletin for Latin America. Vol. 
Ill (March, 1958), p. 3. Antonio Ortiz Mena, Minister of 
Treasury, also identified this problem in speaking to a 
Banking Convention after the Treaty was signed, "Nuestra 
politica economica," Revista de Economia. Vol. XXIII (May, 
1960), p. 142. 
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Another view, not directly contradictory, but which 

makes the Mexican case far more complex than the one in the 

United States, was that of the tecnicos supporting the 

LAFTA program who felt there was no immediate economic need 

for LAFTA. In effect, these te'cnicos defined the economic 

33 
problem in terms of the future of Mexico. 

These two positions seem difficult to reconcile. 

Economic conditions in Mexico, while characterized by some 

disequilibrium in several important sectors, were described 

as more favorable than in other countries with similar 
*3? A 

structures. The two problems most frequently mentioned 

by persons interviewed as well as others involved in the 

LAFTA decision were industrial stagnation and an inadequate 

market. Some of the tecnicos. unlike the United States 

economists, who regarded the economic slowdown as an imme

diate concern, viewed the economic problems as likely to 

33 
•^Personal interviews with Felipe Pazos, Special 

Adviser, Inter-American Development Bank, Washington, D.C., 
November 25, 1969; Raul Rey-Alvarez, Deputy Integration 
Adviser, Inter-American Development Bank, Washington, D.C., 
November 25, 1969; Hugo B. Margain, former Subsecretary of 
Industry and Commerce, Washington, D.C., December 9» 1969> 
and Gustavo Romero Kolbeck, former adviser to the Ministry 
of the Presidency, National University of Mexico, January 
26, 1970. 

34. / 
>nJose Camacho Morales, Apuntes para la historia 

finaneiera de Mexico. 1959-1963 (Mexico, D.F.: Ediciones 
Tlacopan, 19£>3), Vol. I, pp. 11, 27. 
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raise more difficulties in the future than in the 

present. ^ 

Placing the Definition on the Problem Agenda 

The American economists' definition was placed on 

the problem agenda of the Federal government with the pub

lication of the task force report on January 6, 1961, as 

part of the 1961 Report on the American Economy. Their 

definition was also aired in hearings before the Joint Eco

nomic Committee of Congress. 

Because of the scarcity of information, it is not 

possible to determine the procedures used by the Mexican 

economists. As one te*cnico told the author, the real prob

lem in 1958 was to get the message of a LAFTA policy to 

President Lopez Mateos. At this stage of the process, it 

can only be conjectured that the President was aware of the 

economic problems defined in the three-man study commission 

report, which was never made public. The working group 

•3c 
"^Miguel S. Wionczek, "El Financiamiento de la 

integracion economica de America Latina," El Trimestre 
Economico, Vol. XXVII (January-March, 196077 pp. 15-33. 
R. R. Uranga, adviser to the Office of Integration, Inter-
American Development Bank, in an interview with the 
author on November 25» 1969» took a third position, that 
Mexico's large trade deficit, covered in major part by 
tourist expenditures, is one of the republic's more serious 
economic problems. However, one of the tecnicos who con
tributed to the LAFTA decision, told the author that de
spite recognition of the problem in National Bank of 
Foreign Commerce reports, he and other tecnicos did not 
perceive this problem in relation to a LAFTA policy. 
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report of the ECLA conference in 1958, however, was a pub

lic document, and it provoked considerable discussion by 

Mexican tecnicos in the major economic journals. 

Methods. The American economists used the full 

range of techniques to define and place the economic prob

lem on the agenda of government. Robert Solow, senior 

staff economist for the Council, has written that the re

port was drafted by Samuelson, discussed by him with the 

other members of the task force, revised and sent to 

"36 
Kennedy. The procedure of having only Samuelson sign and 

present the report is unusual, but the reason for this ma

neuver is significants 

. . . In a way this is unorthodox. But it was a re
flection of the close relationship which Samuelson 
had with the President-elect, and probably the 
public presentation of the report by Samuelson to 
President-elect Kennedy at Palm Beach gained more 
attention for the problem in the report than the 
more usual group report made available in the im
personal fashion would have received.37 

Council members also publicized the economic problem before 

congressional hearings. In this stage of policy making, 

the American economists used the techniques of drafting, 

advice, and publicity to support their economic views and 

place these views on the problem agenda of government. 

^Personal letter from Robert Solow, former senior 
economist for the Council, Oxford University, Oxford, 
November 11, 1968. 

37 
^Eckstein letter, o£. cit. 
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The Mexican economists, at least in the definition 

stage, drafted the study commission report in which they 

advised the President-elect. They were also responsible 

for the remarks made at the ECLA working group conference 

published in the succeeding report. In both cases, it was 

the President who asked for identification of the economic 

problem. Implicit in this request is the assumption that 

they might notice whatever problem that economists identi

fied. For each of the problems in Mexico and the United 

States, the Presidents are the incipient agenda creating 

agents. 

Policy Formulation Stage 

The second stage of the policy making framework is 

concerned with the processes involved in the formulation of 

a policy to meet the economic problem. This stage is 

structured similarly to that of the Problem Identification 

Stage, containing the perception and definition of the 

policy proposal, and the placing of the proposal on the 

policy agendas of government. Professor Jones' framework 

has been altered slightly at this stage by distinguishing 

between a problem agenda and a policy agenda. This is an 

analytical separation useful for analysis, because in real

ty the division often does not occur. 

The problem agenda in this case is concerned only 

with what the economist perceived and defined as the 
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problem affecting the economy. A perceived problem may be 

placed on the problem agenda of government and forgotten, 

or there may be complete consensus on the economic problem 

(which is true in both of these cases). In the latter in

stance, the problem agenda loses importance in relation to 

the policy which is proposed to combat the problem. A pol

icy agenda has been added here because the formulation 

stage in policy making appears to have its own distinctive 

agenda, which is concerned primarily with policy alterna

tives and not with the identification or discussion of 

problems except as they relate to the proposed policies. 

Jones lists three different types of policy agendas: the 

discussion agenda, where policies are suggested, analyzed, 

discussed and evaluated by interested groups in government; 

the bargaining agenda, where a policy is debated and ad

justed through compromise with opposing factions (distin

guished from the first agenda in that a policy preference 

has been decided upon by one or more groups, and a decided 

effort is made to get those opposed to support the policy 

in exchange for certain compromises); and the course of 

action agenda, where a final policy alternative is accept

ed by the ultimate decision makers. 

In the perception and definition of policy propos

als, and the placing of proposals on the three agendas, 

four matters considered by the economists will be analyzed. 
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These are the original economic problem or problems in re

lation to the proposal, the strategy for winning acceptance 

of the proposal, procedural changes inherent in the policy, 

and substantive changes in the policy proposal. 

Perception and Definition in Policy Formulation 

Problem Consideration, For the American economists, 

perception and definition of policy accompanied their defi

nition of the economic problem in the Samuelson Task Force 

Report. Specifically, the tax cut policy is described un

der the "Second Line of Defense Policies." The report ad

vocated that , if discouraging economic conditions contin

ued, "it will be the duty of public policy to spell out the 

details of such a program. But certainly the following tax 
7Q 

cut measure will then deserve consideration."-^ Samuelson 

went on to describe that measure as a temporary tax rate 

reduction on individual income, with authority granted to 

the President to extend cuts for additional time periods. 

This decision must be ascribed to Samuelson himself. One 

member of the task force recalls debating whether a tax cut 

or the expenditure route would be the most suitable policy 

^®Paul A. Samuelson, "Prospects and Policies for 
the 1961 American Economy," in United States, Congress, 
Joint Economic Committee, Hearings on January 1961 Economic 
Report of the President and the Economic Situation and 
Outlook. 87th Congress, 1st session, 1961, p. 710. 
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to support. No definite conclusion was reached on either 

"39 
point. The report showed concern with the problem the 

economists had defined, since the tax cut would be a direct 

attack on inadequate consumer demand. 

The relation of the Mexican economists' definition 

of policy to the economic problem is more difficult to pin

point. Ricardo Zevada, head of the National Bank of For- . 

eign Commerce, says the President-elect's study commission 

was to offer the government a program of action to aid its 

trade policies. Later, he identifies the previously de

fined economic problem as being a partial reason for the 

LAFTA policy.^® It is not likely that the LAFTA policy was 

mentioned in the commission's report. 

The LAFTA proposal was not "the creation solely of 

Mexican economists, nor was it created specifically because 

of market requirements and industrial stagnation in Mexico. 

Rather, the policy had a long history in the ECLA litera

ture which Mexican economists had a role in writing. It 

was not until 1956 that ECLA itself has a clear notion of 

41 
the need for Latin American economic integration. 

"59 
^ Eckstein letter, ojo. cit. 

^^Zevada, 0£. cit., p. 103. 

^Miguel S. Wionczek, The Montevideo Treaty and 
Latin American Economic Integration (Rome: Banca Nazionale 
del Lavoro, 1961), p. 11. 
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Previously, when the Argentine economist Raul Prebisch 

first presented his ideas in 1954 on the desirability of 

stonger trade ties among Latin American nations, he appar

ently aroused little interest in Mexico. Victor Urquidi at 

this time headed the ECLA office in Mexico, and he was able 

by 1955 to stimulate some interest. Later, as a Mexican 

member of the United Nations secretariat and as a delegate 

to conferences in Geneva and the General Assembly meetings 

in New York, he helped keep the idea alive. 

In 1957 the Mexican delegation attending the 

Seventh Annual Meeting of ECLA at La Paz suggested a care

ful study of the European Common Market so that Latin Amer

ica might benefit from the experience in integrating their 

own economies. They also voted in favor of implementing 

42 
the resolutions of the 1st Trade Committee Meetings. At 

the inter-American economic conference in Buenos Aires in 

August of the same year, the Latin American governments 

also endorsed the proposal to create a Latin American 

regional market.^ In mid 1958 the Mexican government sent 

42 
United Nations, Economic Commission for Latin 

America, Annual Report. May 15, 1956 to May 29, 1957, in 
Economic and Social Council, Official Records. No. 8, 1957, 
p. 21, Ricardo Torres Gaitan headed the Mexican delegation. 

43 
^United Nations, Economic Commission for Latin 

America, ojd. cit.. p. 3-
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an economic mission headed by Ricardo Zevada to South 

America. The report published by the National Bank of For

eign Commerce about the trip indicated that the mission 

found "possibilities for the immediate expansion of both 

Mexican imports from South America and exports to this 

area."^ 

In December of 1958, Rodrigo Gomez headed a delega

tion which attended the Committee, of Twenty-One of the 

Organization of American States in Washington, D.C. 

Hispano Americano reports in a series of articles that this 

meeting was also urgently concerned with the establishment 

of a regional market, because this group believed that na

ze 
tional markets needed strengthening and expansion. ^ 

Strategic Consideration. The consideration of 

strategy for the final acceptance of the policy received 

important attention from the economists in both countries. 

In the United States, Samuelson says that, privately his 

group expressed a different attitude toward putting the 

policy into effect: 

In December, I960, my Task Force had a heavy major
ity in favor of a tax cut in order to meet the I960 
recession and help longer-term sluggishness in the 

^ "Future of Trade Between Mexico and South 
America." Comercio Exterior (International Air Mail 
Edition), Vol. V (January, 1959), p. 6. 

45 
^Hispano Americano. December 8, 15, 22, 1958. 



163 

economy Eisenhower war> bequesting to Kennedy. That 
recommendation was deemed not feasible politically, 
and it was not made in,-an unhedged way in my public 
Report of early 1961.4°(emphasis added) 

Joseph Pechman agrees with Samuelson that the task force 

47 report was hedged for political reasons. 

The significance of political feasibility was 

passed on to the Council as well. One staff member recalls 

that Walter Heller was deeply concerned with increasing 

his, and our influence with the President and did not want 

to get the reputation of being either irresponsible or 

48 
naive. He also remembered discussions among staff mem

bers about whether it really was the responsibility of the 

Council to pre-guess the President on political matters. 

No set agreement was ever decided. Most staff members 

agreed that they considered political feasibility in the 

tax cut proposal, as well as in other proposals to the 

President, but that economic considerations were given sub-

49 
stantially greater weight. 

^Personal letter from Paul Samuelson, former head 
of the presidential Task Force, Massachusetts Institute of 
Technology, Cambridge, October 9» 1968. 

47 
•Personal letter from Joseph Pechman, November 4, 

1969. 

^Personal letter from Richard R. Nelson, former 
full time Council staff member, Yale University, New Haven, 
November 24, 1969. 

49 
Ibid.. Brewer letter, oj). cit.. and personal 

letter from George L. Perry, former full-time Council staff 
member, Minneapolis, December 4, 1969. 
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Arthur Schlesinger, Jr., a presidential adviser, 

further suggests that as in the case of the Task Force 

report, the tax cut policy was not the economists1 first 

choice for reasons of political feasibility: 

Other things being equal, Heller, Harris, etal., 
would have favored that position of increasing 
investment in the public sector too. However, 
Heller, Harris, et al., were persuaded— and 
probably rightly so— that this position was 
politically untenable. They therefore favored 
tax reduction as the best available means of 
economic stimulus.-' 

Another Council staff member, Rashi Fein, agrees that 

"there were many individuals connected with the Council who 

would have preferred an increase in expenditures rather 

than a.tax cut. The political reality, however, was that 

•51 
the Congress did not increase expenditures." This policy 

preference was not surprising, since the Task Force report 

also favored increasing investment in the public sector as 

a high priority item. The tax cut proposal was presented 

as a policy of temporary standby authority for the Presi

dent, a very unsound move politically as events were to 

demonstrate. This seems somewhat strange as the Task 

50 
Personal letter from Arthur Schlesinger, Jr., 

former "White House Historian," City University of New 
York, New York, November 25, 1968. 

51 
Personal letter from Rashi Fein, former full 

time staff member of the Council, Harvard University, 
Boston, October 21, 1969. 
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Force had rejected its first choice, increased spending, 

because of the greater political feasibility of the tax cut 

plan. 

The Council had an overall strategy position in the 

first year of operation. Fein describes the priority which 

he and others believe contributed to the effectiveness of 

the Council: 

This priority, in the first year, was to educate 
a President. Walter Heller did that job and did it 
well. I think that all those associated with the 
effort recognized the importance of that priority. 
The Council, therefore, devoted many of its energies 
to that task. By the second year, those efforts 
were paying off." 

The Council, then, was well aware of the obstacles to in

fluencing presidential decision making, and made a particu

lar effort to overcome them. 

Similarly, strategy for the Mexican economists is 

an important element in choosing any policy alternative. 

In the case at hand, the tecnicos probably selected an al

ternative which was not so directly related to the economic 

problems as other possibilites, partly because the LAFTA 

proposal already had elicited favorable responses as a re

sult of the efforts of ECLA and partly because it ap

proached Mexican economic problems circuitously through the 

foreign sector. Since it did not threaten established 

52IMd. 
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domestic arrangements, as a more direct approach might have 

done, there was more chance of its winning support from the 

vested interests. As one of the tecnicos in the small 

group of economists pushing for LAFTA said later, the real 

strategy problem was to sell Lopez Mateos on the economic 

aspects of the policy, because the political assets were 

53 
more obvious. ^ Economically, the LAFTA policy, similar to 

the tax cut policy, may have been second best, but the 

tecnicos had selected an alternative which was not only 

feasible, but politically desirable. 

Procedural Consideration. In considering the pro

cedures necessary to implement the policy they recommended, 

the United States economists were not very perceptive when 

they proposed vesting the President with standby authority 

to cut taxes. The Task Force and the Council decided upon 

standby authority because they felt it might be needed 

t jA .  
quickly. This proposal, while not a permanent change, 

would have shifted some of the taxing power from Congress 

to the President by giving the latter the authority to de

cide when to change tax rates. In this decision, political 

feasibility was not very high, and economic considerations 

ex 
"^Personal interview with a Mexican tecnico, Mexico 

City, January 27, 1970. 

"^Pechman letter, November 4, 1969. o£. cit. 
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were more important. The procedure, and not the policy it

self, aroused immediately adverse reaction from Congressmen 

and former President Eisenhower. 

The tecnicos had to consider carefully procedures 

in advocating a LAFTA policy. In creating and joining a 

free trade association, Mexico would have to set up new 

procedures for dealing with the other countries, since de

cisions would be the result of regional cooperation. These 

procedures for dealing with the other covintries would be a 

departure from the previous bilateral arrangements for ex

panding commercial relations. New procedures would have to 

be developed for dealing with Mexican business interests on 

questions of quotas and imports, and they were being han

dled by individual committees for each of the other twenty 

Latin American countries under the Comite Coordinador de 

Actividades Internacionales de la Iniciativa Privada 

(CCAIIP). Rodrigo Gomez's participation in the 1st session 

of the ECLA's Trade Committee Working Group of Experts is 

significant in this respect. The first session, held from 

February 3 to 11, proved significant because certain pro

cedural features of the proposals were incorporated in the 

final treaty. 

Substantive Consideration. Consideration of sub

stantive changes in policy was secondary to the American 

economists. The policy of a temporary standby authority 
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was not a direct attack on the continuing economic problem. 

The Mexican tecnicos, however, considered the changes in 

substance even in defining their policy. Mention was fre

quently made of the changes which would occur in trade pat

terns between Mexico and the United States and with Latin 

55 
America. ^ The report of the ECLA Trade Committee Working 

Group of Experts stated that "industrialization calls for 

an extensive market without which the countries of the 

region will be unable to achieve the high level of produc-

56 
tivity characteristic of the great industrial centers."^ 

Rodrigo Gomez supported the urgent appeal of this report 

for economic integration in Latin America, but statements 

of support were his, rather than those of the Mexican gov-

57 
ernment. Entry into LAFTA promised to change Mexican 

foreign trade patterns by expanding markets in Latin Ameri

ca. 

EG • 
^Ricardo Torres Gaitan, "El Mercado comun 

latinoamericano," Cuademos Americanos, Vol. XVI (January-
February, 1958), pp. 36-37. 

56 
^ United Nations, Economic Commission for Latin 

America, The Latin American Common Market (E/CN. 12/531) 
(New York, 1959), p. 3. 

57 
^'Personal interview with a former representative 

at the ECLA Trade Committee Working Group, Washington, D. 
C., November 25, 1969, and with a Mexican tecnico, January 
22, 1970. 
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PROBLEM IDENTIFICATION STAGE 

Perception and Definition of the Problem 
i. Samuelson Task Force Report 

ii. Study Commission of Economic Problems 
a. ECLA Trade Committee Meeting, February 1958 

Placing the Definition on the Problem Agenda 
i. Task Force Report, January 6, 1961 

ii. ECLA Trade Committee Report 

POLICY FORMULATION STAGE 

Perception and Definition in Policy Formulation 

Problem Consideration 
a. Task Force 2nd line of defense policies 
b. Ricardo Zevada mission to South America 
c. Rodrigo Gomez at Committee of 21, December 

1958, and Buenos Aires, April, 1958 

Strategic Consideration 
a. Private Task Force Report, 2nd choice 
b. LAFTA had ECLA prestige and external 

policy, 2nd choice 

Procedural Consideration 
a. Temporary Standby not politically feasible 
b. Many changes inherent in a LAFTA policy 

Substantive Consideration 
a. Secondary to Council economists 
b. Policy would change trade patterns in Mexico 

Discussion Agenda in Policy Formulation 

i 

Figure 5s Graphic Account of the Problem Identi
fication Stage and the Perception and Definition 
of the Problem Process of the Policy Formulation 
Stage of the Policy-making Approach. 
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The Discussion Agenda in Policy Formulation 

Once American and Mexican economists placed their 

definitions of a fiscal policy on the problem agenda, their 

efforts as advisers moved on to a new stage in policy for

mulation, the policy discussion agenda. The discussion a-

genda includes any policy which is suggested, analyzed and 

discussed for combating the original economic problem. 

Problem Consideration. The Council's 1961 Economic 

Report placed a policy on the discussion agenda by recom

mending the temporary tax cut authority. Various individ

uals involved in economic policy formulation began to take 

positions on the proposal. For the Council, as represented 

by Walter Heller, the tax concession seemed to be the best 

58 
short-run means of stimulating the economy. Council mem

bers were unanimously for a temporary cut. Junior and sen

ior staff members were disappointed, however, when the 1961 

report seemed to play down the economic malaise and the 
cq 

need for action. ^ In its report on the economy, the 

Council clearly stated that "fiscal and budget policies 

cannot be measured only by whether the budget is in the 

black or the red. The true test is whether the economy is 

"^Robert Metz, "Write-off Shift May Face a Fight," 
New York Times. January 22, 1961, Section 3» p. .1. 

cq 
^Nelson letter, oja. cit. 
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in balance."^® Two other important individuals who made 

their positions known on the discussion agenda were Secre

tary of Commerce, Luther Hodges, and Secretary of Treasury, 

Douglas Dillon, Hodges stated in a television and radio 

interview that a tax cut would not be necessary. 

Douglas Dillon, who emerged as a major opponent of 

the proposal during the first year, said he had no present 

intention of recommending a tax cut, or that Congress give 

the President the power to make a temporary adjustment in 

62 
r tes. Dillon believed that the reduction of taxes 

6*5 
should include a tax reform program. The reason for his 

position stemmed from his interest in the problem of in

equities as well as restraints on the consumer in the tax 

system. Since Dillon perceived the problem differently 

Council of Economic Advisers, The American 
Economy in 1961: Problems and Policies, in United States, 
Congress, Joint Economic Committee, Hearings on January 
1961 Economic Report of the President and the Economic 
Situation and Outlook. 87th Congress, 1st Session, 1961, 
p. 361 

^"Hodges Expects Upturn; Sees Recession at 
Bottom," New York Times, March 13, 1961, p. 1. 

gp 
United States, Joint Economic Committee, 

Hearings on Janaury 1961 Economic Report of the President 
and the Econor.ic Situation and Outlook, 87th Congress, 1st 
Session, 1961, p. 7. 

^^John D. Morris, "President to Ask Income Tax 
Cuts," New York Times. May 6, 1961, p. 1. 
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from the Council, he advocated a separate viewpoint during 

the discussion agenda. 

The most significant position on the discussion a-

genda was that of the President. Kennedy's advisers disa

greed as to whether he believed and understood the economic 

philosophy of a tax cut. Both Arthur Schlesinger and 

Luther Hodges agree that Kennedy as President-elect be

lieved in the economic philosophy behind the tax cut.^ 

However, at least one Council member, James Tobin, probably 

knew Kennedy's position, since he had been a long-time eco

nomic adviser to the President when Kennedy was a Senator 

and Congressman. Tobin states that "in the beginning 

President Kennedy did not understand the economics of ex-

65 
pansionary fiscal policy." ^ This attitude is supported by 

Kennedy's vote against Senator Douglas' first anti-reces

sion tax cut in 1958. He did vote in favor of it a few 

months later, partly on advice from Seymour Harris. Heller 

also agrees that Kennedy was not convinced of the basic 

desirability of the tax cut policy at the time he became 

President 

^Arthur M. Schlesinger, Jr., A Thousand Days 
(Boston: Houghton, Mifflin, 1965), p.""628, and a personal 
letter from Luther Hodges, former Secretary of Commerce, 
Research Triange Park, North Carolina, October 28, 1968. 

65 
Personal letter from James Tobin, former Council 

member, New Haven, Yale University, October 31, 1968. 

^Personal letter from Walter Heller, former Chair
man of the Council, University of Minnesota, October 22,1968. 
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Kennedy did not support the policy, partly because 

he defined the problem differently, and as Schlesinger in

dicates, he was disappointed with a tax cut policy because 

he accepted the view that national needs required an in

crease of spending in the public sector rather than in the 

67 
private sector. When he assumed office, Kennedy's phi-

losphy was probably closer to Dillon's. This attitude re

sulted in the Council's taking an opposing policy position 

to the President on the discussion agenda, indicated by 

Kennedy's statement in his special message to Congress that 

"this Administration is pledged to a Federal revenue system 

that balances the budget over the years of the economic 

cycle." 

For the Mexican economists, the LAFTA policy had 

reached the stage of the discussion agenda by February 

1959t when the ECLA Trade Committee's working group met in 

Mexico City to consider more specific bases for a common 

market. Rodrigo Gomez and Octaviano Campos Salas both at

tended this meeting as representatives of Mexico. In addi

tion to Campos Salas, who was Director General of Trade for 

Industry and Commerce, Guillermo Ramos Uriarte, the head of 

67 
Schlesinger, Jr., letter, ojo. cit. 

68 
John F. Kennedy, "Special Message to the Congress: 

Program for Economic Recovery and Growth," in Public Papers 
of the President. 1961. February 2, 1961, p. 43 • 
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that ministry's Department of Trade Policy, also attended. 

Rafael Urrutia Millan, who accompanied Gomez's mission to 

the Committee of 21 in Buenos Aires in April, 1959» repre

sented Treasury. Julio Ocadiz, Deputy Chief of Economic 

Research, served on the delegation from Nacional Financi-

era. The ministry of Foreign Relations had a representa

tive, and the Mexican ECLA office had a number of people in 

attendance. Special representatives were invited from the 

69 
international agencies. Unlike the first meeting, at 

which Rodrigo Gomez alone attended, a number of Mexican 

economic experts were part of the delegation. The Mexicans 

had more representatives than any other country. This 

meeting had been specifically called after the earlier 

February meetings in order to formulate a more definite 

basis for the goals discussed at the previous session. 

Galo Plaza, who presided over the debates, announced 

that only a common market would be able to expand the hori-

70 
zons for industrialization. The published proceedings of 

this meeting, the Documento de Mexico, did not specifically 

identify Mexico's economic problem as a major objective of 

the policy. Under the heading of objectives, however, the 

69 
United Nations, Economic Commission for Latin 

America, The Latin American Common Market, ££. cit.. pp. 38-
39. 

^Hispano Americano. March 2, 1959, pp. 37-38, and 
March 9» p. 46. 
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report mentions "progressive industrialization" and the 

growth of "foreign trade as a result of the expansion of 

71 industrial exports." 

A second meeting of the Committee of Twenty-One 

was held in Buenos Aires in April, 1959. A Mexican dele

gation attended this meeting; its members included Jose'' 

Hernandez Delgado, Director General of Nacional 

Financiera, who served as head, Dr. Alfredo Navarrete, a 

subdirector for Nacional Financiera, and Urrutia Millan 

(on loan from the Bank to Treasury). The main topic under 

72 
discussion was the regional market. At the same time 

that a Mexican delegation attended the second meeting of 

the Committee of Twenty-One in Buenos Aires, Placido 

Garcia Reynoso, the subsecretary of Inuustry and Commerce 

was speaking before the 27th reunion of the United Nations 

Economic and Social Council (ECOSOC) in April, 1959. He 

stated that Mexico demonstrated an active interest in Latin 

American integration. Latin America, he said, had only two 

choices, the second of which was to persist in diversifying 

its economy and industry as a means of creating additional 

internal demand for basic products. The second alternative 

was the one Mexico would choose, and one which would be 

71 
United Nations, Economic Commission for Latin 

America, The Latin American Common Market. op. cit., p. 40. 

72 
Hispano Americano, May 4, 1959t PP« 20-21, 36. 
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implemented by a regional market. He expressed the hope 

7*5 
that such a market would be created. y 

Unlike President Kennedy, President Lopez Mateos 

never made any public statements on his position toward the 

market until he announced that Mexico had joined. The gen

eral position of Mexico in foreign affairs did not suggest 

it as an initiator of the movement. Mexico in recent times 

has not tried to sell itself or its Revolution to others. 

Some Mexican tecnicos believe that Lopez Mateos was the 

first President to think of Mexico's going beyond its own 

boundaries to take an active role in policies that affect 

the hemisphere as well as Mexico. The interpretation of 

one high government official is that Mexico did not play an 

active role before I960 because of the greater priority of 

domestic social development, as compared with development 

in the rest of Latin America. 

Lopez Mateos decided to link Mexico's economic in

terests with greater industrialization, but he encountered 

73 
^United Nations, Economic and Social Council, 

Official Records. 27th Session, (April 7-24,^,1959), p« 7; 
also in Pla'cido Garcia Reynoso, "Intervencion del delgado 
suplente en el tema #5," El Trimestre Economico, Vol. XXVI 
(July-September, 1959), pp. 489-494. Other Mexicans 
attending as advisers included Victpr Urquidi, Ministry of 
the Treasury consultant, Mario Ramon Beteta, adviser to the 
Board of Directors of the Bank of Mexico, Alfredo Navarrete, 
Nacional Financiera. and Enrique Perez Lopez, Chief of the 
Department of Economic Studies of the Bank of Mexico. 
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difficulties with this policy in practice because social 

policies could not be separated from economic policies. 

For example, Mexico could compete in world markets with 

many of its agricultural products; none the less, it had to 

support them largely for social and political reasons. 

Mexico has always been confronted with Latin American coun 

tries many of which give less emphasis to social policies. 

When a commitment to Latin America became prominent in 

tecnico circles, the economic aspects of the policy became 

more important than any possible long run social benefits."^ 

Strategic Consideration. Strategy may have been 

important to the American economists in putting the standby 

authority proposal on the discussion agenda, since this 

would not be in direct conflict with Kennedy's call during 

his campaign for sacrifice. 

At this point in the development of the policy in 

Mexico, strategic considerations may have been more impor

tant for the t/cnicos than for their American counterparts. 

The Mexicans supporting the LAFTA proposal capitalized on 

the interest in economic integration aroused by the forma-

of the Central American common market in the 1950's and the 

prestigious role of ECLA's Mexican branch in this 

^Personal interview with a high-level government 
official, Mexico City, January 25, 1970, and with a Mexican 
tecnico. Washington, D.C., November 20, 1969. 
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75 / 
formation. Victor Urquidi, as head of the EGLA office in 

Mexico, had contributed greatly to this effort. 

The tecnicos as a group made extensive use of pub

licity in an attempt to influence individual and group o-

pinion. Economists gave wide publicity to the Documento de 

/ 76 
Mexico in their economic journals. The three major.pub

lications, El Trimestre Economico. Revista de Economia. and 

Comercio Exterior, gave strong editorial support to the 

LAFTA policy during the period 1958-1960. Comercio 

Exterior ran a number of unsigned editorials by Miguel 

Y/ionczek, who had an active role in the small group of 

te'cnicos supporting the LAFTA proposal. Not only were 

there numerous favorable editorials, but many of the active 

tecnicos published signed articles. This publicity in 

itself is very unusual in Mexico, since Mexican economists 

75 
Albert 0. Hirschman, "Ideologies of Economic 

Development in Latin America," in Albert 0. Hirschman, ed., 
Latin American Issues. Essays and Comments. (New York: 
Twentieth Century Fund, 1961), p. 19, -and a personal inter
view with Felipe Pazos, 0£. cit. 

76 
For a sampling see "Mexico y la zona de libre 

comercio en el Sur de America Latina," Comercio Exterior 
Vol. IX (July, 1959), pp. 371-372, Placido Garcia Reynoso, 
"Dos conferencias sobre el mercado comun latinoamericano," 
El Trimestre Economico.,Vol. XXV£ (October- December, / 
1959)» pp. 541-560, Placido Garcia Reynoso, "Mercado comun 
latinoamericano," Comercio Exterior. Vol. IX (July, 1959)» 
pp. 373-377, and Placido Garcia Reynoso, "La Zona libre y 
el mercado comun," Panorama Kconomica (Chile), Vol. XIII 
(September, 1959). pp. 318-320, 336. 
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publish relatively little. In addition to this publici

ty, it is significant that a small group of economists who 

were activists in the LAFTA movement sat on the editorial 

boards of the three major economic journals mentioned 

above, and some sat on more than one board. For example, 

Gustavo Romero Kolbeck and Ricardo Torres Gaitan were on 

the Board of Revista de Economia; Emilio Alanis Patino, 

Raul Prebisch, and Raul Ortiz Mena of El Trirnestre 

Economico: and Daniel J. Bello and Raul Ortiz Mena of 

Comercio Exterior. It is significant that most economists, 

or at least those in respected positions in Mexican econom

ic circles, already favored closer ties wi'th Latin America, 

which made a favor ble atmosphere for the publication of 

pro-LAFTA essays. Specifically, the unsigned editorials in 

Comercio Exterior were being written by Miguel Wionczek, 

who had an active role in the small group of tecnicos 

78 / 
pushing LAFTA. The tecnicos as a group used publicity as 

a direct attempt to manipulate public opinion. 

77 s 
Personal interview with Jesus Silva Herzog Flores, 

Chief of Economic Studies, Bank of Mexico, Mexico, D.F., 
January 28, 1970, and an article by Victor Urquidi, "La 
Responsibilidad, de la economia y del economista," El 
Trirnestre Economico. Vol. XXVIII (January-March, 196>l), pp. 
1-9. 

78 / 
' O n e  tecnico of the Bank of Mexico recalls hearing 

Rodrigo Gomez pushing the LAFTA idea at the luncheons held 
at the Bank. At that time, a £oke was even circulating 
which labelled Gomez as mercomun Gomez, in response to his 
continued advocacy. 
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At the discussion stage, no government officials 

took an opposing or different position from the tecnicos, 

although many were openly pessimistic about the actual fea

sibility of such integration, and they did not give it 

their attention. 

Procedural consideration. As was true in their 

definition of policy, the American economists did not seem 

to be very sensitive to the political implications of the 

procedural changes which temporary standby authority would 

bring. On the economic front, however, this policy measure 

would have an extremely rapid effect when it was applied, 

and therefore, as suggested earlier by Joseph Pechman, was 

79 
the main consideration for procedural content.'-7 

The Mexican tecnicos, on the other hand, stressed 

the procedural or structural aspects of the LAFTA policy. 

The Documento de Mexico became especially important in the 

elaboration of guidelines for a Latin American regional 

market because that report reflected the personal efforts 

of Rodrigo Gomez, director of the Bank of Mexico. At a 

second session of the Trade Committee Working Group, in May 

1959» at Panama City, the Mexican delegation consisted of 

Placido Garcia Reynoso, head, Octaviiano Campos Salas, 

^Commission on Money and Credit. Money and 
Credit: Their Influence on Jobs. Prices, and Growth. 
(Englewood Cliffs: Prentice-Hall, 1961), p. 244. 
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Victor Urquidi, Emilio Alanis Patino, Julio Ocadiz and 

others. Cristobal Lara Beautell of the Mexican ECLA office 

attended, as did Javier Marquez, head of the Centro de 

Estudios Monetarios Latinoamericanos (CEMLA), which had an 

interest in economic integration. 

The Mexican delegates were instructed by the gov

ernment to look favorably upon any plans for regional inte

gration developed at this meeting only if the proposed 

organization were open to all countries in Latin America, 

and not just to the Southern group. They were not author

ized to say Mexico would join but were empowered to push 

for an open agreement to which Mexico and other countries 

80 
could adhere. These instructions caused a clash between 

the Mexican delegation and two of the big three South 

American delegations. As one Mexican delegate described 

the situation, some genuine arm-twisting went on. Mexico 

had to make it quite clear to Brazil and Argentina that 

these countries were not going to get the enthusiastic sup

port of Mexico and the others if they set up an agreement 

among themselves. The Mexican delegation saw a real danger 

that something might be done behind its back by those two 

countries. As a consequence, they pressed these countries, 

especially Brazil, for an open agreement, and eventually 

OA 

Personal interview with a member of the Mexican 
delegation to Panama, Mexico City, January 27, 1970. 
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got a satisfactory proposal through with the support of 

Brazil. Mexico, then, had a key role in the resulting 

policy. 

Mexico's active, even aggressive role in the ses

sion is extremely unusual, since the republic generally had 

played the part of compromiser and conciliator in interna

tional meetings. It had shunned leadership of the integra

tion movement up to this time. It had seldom taken a rigid 
on 

position in adopting any program. Mexico's new, aggres

sive role resulted from its favorable attitude toward 

greater economic integration and its preference for an open 

free trade association rather than a limited regional 

market. Mexico realized that failure to join a regional 

organization eventually would lead io relative economic iso

lation from the remainder of Latin America and would tie it 

even closer to the economic system of the United States. 

The fear of isolation and closer economic ties with the 

United States probably reinforced positive attitudes toward 

economic integration. And since membership was likely, if 

any organization was created, Mexico found it reasonable to 

press for the type of organization it preferred. 

01 
This norpial role for Mexico is documented not 

just by Mexican tecnicos, but in conversations with several 
Latin American economists who have dealt with Mexico in 
regional negotiations. 
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Two policies were proposed at the meeting in Panama 

City: one, for the long-sponsored ECLA free trade zone, to 

be organized as soon as an agreement could be reached on 

the substance of union; and the other, sponsored by Argen

tina, Brazil, and Uruguay, for a southern free trade zone 

82 
to be established before a a full-fledged common market. 

The proposal for a common market was in part the result of 

a search for something to replace the bilateral payments 

agreements which had tied together the South American coun

tries from the mid-19301s until they were terminated in 

1955-1956. The termination caused a drop in inter-Latin 
/ 

American trade outside of Mexico. Raul Prebisch and his 

ECLA secretariat recoinmended a common market as a replace

ment for the agreements, but with a more comprehensive 

base. This southern free trade zone had a good possibility 

of succeeding because half of all inter-Latin American 

trade already occurred between Argentina and Brazil. The 

southern countries became more impatient. Mexico, it seems, 
q7 

had said no to a common market at this time. ^ 

When the South American countries made it clear 

they were willing to go it alone, Mexico was left with a 

82 
Wionczek, The Montevideo Treaty and Latin 

American Economic Integration, op. ext., p. 20. 

^Personal interviews with Felipe Pazos, o£. cit., 
and R. R. Uranga, ojd. cit., and with a Latin American 
representative at the Panama Trade Committee meetings, 
Washington, D.C., November 25, 1969. 
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choice of joining or being left out of the market altogeth

er. The prospect of being isolated became the most 

imminent reason for joining the LAFTA. Mexico had suffered 

economic and political isolation in the past and did not 

want to repeat the experience. One outstanding example 

occurred in the late 1930's during the struggle to develop 

the recently nationalized petroleum industry. Isolation 

from the Latin American trading area could again create the 

problem of inadequate markets. 

Political motivations for joining the LAFTA were 

very important. As pointed out above, Mexico had no major 

economic problems to influence its evaluation of the LAFTA 

proposal. In terms of long-run benefits, however, the 

tecnicos believed that entry into LAFTA would expand 

Mexico's foreign markets and thus help implement the eco

nomic policies of industrialization and import substitution. 

They did not consider any other policy alternatives for the 

trade stagnation problem as did the American economists for 

their problem. 

In additipn to its dislike of relative political 

and economic isolation, Mexico did not want to be forced to 

strengthen its political and economic ties with t he United 

States. It feared the United States might grant complemen

tary trade agreements, favorable to the latter*s industry 

but not to that of Mexico. Non-membership in the LAFTA 
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would restrict its economic options, while membership would 

broaden its opportunities for trade an reduce the depend

ence of its exports upon the fluctuating demands of more 

restricted markets. 

Mexico also appreciated the probability of greater 

economic strength,through union. Although some other Latin 

American republics were more positive in their support of 

unity, Mexico nonetheless recognized that the LAFTA would 

provide a much stronger basis for negotiating economic 

agreements with the United States and Europe. Some tecni-

cos thought LAFTA would serve the Latin American countries 

as an important forum for the expression of economic ideas. 

The LAFTA proposal was also attractive to Mexico and the 

other republics because it offered them a chance to be part 

of a meaningful organization without the participation of 

the United States.®^ 

These reasons were suggested in personal inter
views with Felisa Juliana Campos y Salas, Gerente de 
Estudios Financieros. Nacional Financiera. Mexico, D.F., 
January 28, 1970; Jose Luna Guerra, Executive Director of 
the National Center of Information for Foreign Trade, 
National Bank of Foreign Commerce, January 29, 1970; Javier 
Marquez, Head of the Centro de Estudios Monetarios Latino-
americanos. Mexico, D.F., January 22, 1970; Antonio Aspra, 
tecnico of the Department of Foreign Trade,, Bank of Mexico, 
Mexico, D.F., January 29, 1970; Ricardo Sanchez Luna, Chief 
of the Department of Foreign Commerce, Bank of Mexico, 
Mexico, D.F., January 25, 1970; and Antonio Carrillo Flores, 
Minister of foreign Relations, Mexico, D.F.vJanuary 25, 
1970; and Victor Urquidi in "El Senado de Mexico y la 
zona," Comercio Exterior, Vol. X (October, 1^60), in Banco 
Nacional de Comercio Exterior, La Integracion economica 
latinoamericana (Me'xico, D.F., 196p. 267. 
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In addition to joining LAFTA or going it alone, 

Mexico had the slight possibility of forming a northern 

market with Central America. This alternative, however, 

did not appear very likely for two historic reasons. 

First, Central America since independence had always sus

pected the motives of its large neighbor. Second, the 

Central American market was formed for Central America, and 

there was even the problem during the original formation of 

inviting Panama. The likelihood of Mexico's joining would 

be far more remote. Mexico also had always been careful 

during the last three decades not to appear as a great 

power in the eyes of the Central American republics. It 

was interested, though, in seeing the Central American 

countries eventually take part in a Latin American movement 

as associates or full participants. This idea was obvious

ly tied in with Mexico's insistence on open participation 

by all Latin American countries in any economic union. 

Mexico favored the idea of a free trade association 

at the opening of the Panama meeting, an attitude which is 

confirmed by representatives of the United States and in

ternational organizations who were present. Several of 

them believe that Mexico's support for the LAFTA proposal 

was stronger at the end of the meeting. This change in the 

quality of Mexico's support may be explained by the fact 

that not until the meeting neared its end did Mexico 
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succeed in obtaining the adoption of its proposal to open 

85 
member£5hip in all Latin American countries. 

The 8th session of the Economic Commission for 

Latin America met at Panama from May 14-23, 1959 and over

lapped the meetings of the 2nd Trade Committee Working 

Group. The same Mexican delegation attended the ECLA meet

ing. The Commission's debates, in which Mexico had an im

portant role, reveal the unanimous conviction that greater 

economic integration was a necessity and should be estab-

86 s ' s 
lished as soon as possible. Placido Garcia Reynoso, head 

of the Mexican delegation at both meetings, told the other 

governments at the first meeting during the Trade Committee 

Working Group sessions that Mexico was ready to assume the 

responsibilities of membership in such a market associa-
on 

tion. Several days later, at the first session of the 

^These representatives were Dr. Elba Gomez del Rey, 
formerly with the Department of Economic and Social Affairs, 
Pan American Union, Dr. Cecilio Morales, Director of the 
same Department, and Harold M. Randall, the United States 
representative at both conferences. Personal letter from 
Mr. Randall, American University, Washington, D.C., 
February 13, 1970. 

86 
United Nations, Economic Commission for Latin 

America, Annual Report, April 9, 1958 to May 23, 1959, in 
Economic and Social Council, Official Records. No. 4 (1959), 
p. 17, which also contains resolutions of the Trade 
Committee meetings from May 11-19 in Annex II. 

87 ^ / / 
'Naciones Unidos, Comision Eco/iomica Para America 

Latina, "Intervencion del Placido Garcia Reynoso, delegado 
de Mexico en la segunda sesion plenaria," documento 
informativo No. 6 (Mimeographed), (May 11, 1959), pp. 2-3. 

r 
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ECLA meetings on May 14, he told the delegates that the 

Mexican government had shown its enthusiastic support for 

economic integration, and that the Mexican position in the 

88 s 
Trade Committee discussions had been approved. Garcia 

Reynoso1s statement that the Mexican government was ready 

to assume the obligations of joining such a market must be 

accepted as the decision of the delegation at the meeting, 

since the President had not given the delegation the au

thority definitely to commit Mexico, although he had become 

convinced that Mexico should not be left out of such a 

89 
union. y The two Panama conferences were the turning point 

in Mexico's attitudes toward the proposal for a regional 

trade organization. 

Having persuaded the other delegations attending 

the meeting of the Trade Committee Working Group at Panama 

to adopt its idea of an open agreement, the tecnicos were 

faced with the problem of convincing President Lopez Mateos 

of the desirability of joining. 'They based their plea upon 

the possibilities of increased trade and larger markets in 

Naciones Unidos, Comision Economica Para America 
Latina, "Interveneion del jefe de la delegacion de Mexico, 
Placido Garcia Reynoso, en el debate general de la segunda 
sesion plenaria," documento informativo No. 13 (Mimeo
graphed), (May 15, ,1959), p. 14. and Placido Garcia 
Reynoso, Integ-racion economica latinoamericana (Mexico, D. 
F.s Editorial Porrua, 1958), p. 28. 

89 / 
'Personal letter from a Mexican tecnico. November 

11, 1968. 
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new economic sectors because as of May, 1959, it was not 

clear whether any short-term gains would be open to Mexi-

90 
co. The President asked for public discussions to sound 

out the attitudes of business. Garcia Reynoso indicated 

his awareness of the "selling" process which still remained 

when, in his last speech to the ECLA conference at Panama, 

he remarked that good press coverage at home would help the 
/ Q1 

cause of the tecnicos. 

Substantive Consideration. As was true of their def

inition of the standby tax policy, the substance of the 

policy was not of major importance to the American econo

mists. Tax reduction was an alternative to the policy of 

public sector investment, and secondly, was also a compro

mise choice from among several tax reduction proposals. 

90 
Ibid., and a personal letter from George Neil 

Perry, former Assistant Director of Operations, Western 
Hemisphere, International Bank for Reconstruction and 
Development, November 15, 1968, a representative at the 
Panama meetings. For confirmation of this future-oriented 
emphasis see Ernest 3. Haas and Philippe C. Schmitter, 
Mexico and Latin American Economic Integration (Berkeley: 
Institute of International Studies, University of 
California, 1964), pp. 2-3, 17, and their "Economics and 
Differential Patterns of Political Integrations Projec
tions About Unity in Latin America," in International 
Political Communities: An Anthology (New York: Doubleday 
and Co., 1966), p. 280. 

91 ' ' 
Naciones Unidos, Comision Economica Para America 

Latina, "Discurso de clausura de labpres pronunciado por el 
jefe de la delegacion de Mexico, Pla'cido Garcia Reynoso," 
(Mimeographed), (May 23, 1959), p. 4, and a personal 
interview with a member of the Mexican delegation, Mexico 
City, January 27, 1970. 
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The pro-integration tecnicos in Mexico continued to 

refer to the domestic problem by pointing out that the com

mon market would give Mexico and Latin America a much 

92 
larger base on which their economies could grow. The 

tecnicos. unlike their American counterparts, were under 

regional as well as domestic pressures. The representative 

of the International Bank for Reconstruction and Develop

ment at the Panama meetings observed that: 

The Mexican delegation was not, outwardly, in the 
forefront of those strongly supporting Prebisch. 
In the mood of the conference, it would have been 
difficult for anyone to oppose strongly— or even 
to question sharply the desirability of— the 
conception of a free trade area....93 

On the discussion agenda, the te'cnicos were limited to one 

feasible policy alternative, the free trade zone, and this 

policy had to be acceptable (as long as it was open to all 

Latin American countries), whatever the substantive merits. 

Garcia Reynoso, representing Mexico as an observer, 

attended a closed session of the 1st Inter-governmental 

Conference for the Establishment of a Free Trade Zone in 

Latin America which was held in Montevideo on September 

30, 1959. The southern republics had asked Mexico to 

92 / ' ' Victor L. Urauidi, "Progresara el mercado comun 
latinoamericano?," Comercio Exterior. Vol. VIV (June, 1959)» 
p. 308. 

93 
^Perry letter, 0£. cit. 
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POLICY FORMULATION STAGE (CONTINUED) 

Discussion Agenda in Policy Formulation 

i. Problem Consideration 
a. 1961 Economic Report, Heller, Dillon, 

Hodges and Kennedy 
b. 1st Trade Committee Working Group meeting 

in ̂ lexico, February, 1959, Documento de 
Mexico. 

c. 27th Session of ECOSOC, Garcia Reynoso 
spoke in April, 1959 

ii. Strategic Consideration 
a. Standby cut would not conflict with 

Kennedy's campaign promisees 
b. Publicized Documento.de Mexico. no 

opposition at discussion stage 

iii. Procedural Consideration 
a. Important economically but negative 

politically , 
b. Crucial to tecnicos in getting a market 

arrangement open to all Latin Americans 
c. Panama Trade Committee Meeting in May, 

1959, turning point for Mexico after it 
succeeding in getting the open proposal 

iv. Substantive Consideration 
a. Standby policy a compromise with a tax 

cut policy and public investment policy, 
2nd choice 

b. Substantive merits second to procedural 
consideration of free access, tecnicos 
under regional pressure, only alternative 
considered. 

Bargaining Agenda in Policy Formulation 

Figure 6: Graphic Account of the Discussion Agenda 
in the Policy Formulation Stage of the Policy
making Approach 
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attend in order to indicate the union would not be confined 

to them alone. Garcik Reynoso spoke favorably of Mexico's 

enthusiastic support for the creation of a common market, 

and the government's interest in participating in a free 
O A  

trade zone. 

Methods. In recommending a policy to the President 

in its 1961 Economic Report, the Council of Economic Advis

ers used the techniques of drafting and advice to place the 

proposal for standby authority to cut taxes on the discus

sion agenda. The pro-integration tecnicos used drafting 

too, in their contributions to the Documento de Mexico and 

the Trade Committee proposals at Panama. They were very 

conscious of the value of publicity, and supported the pol

icy of a trade association in articles and in reprints of 

publications about the Mexican delegation's positions at 

the ECLA conferences. 

The Bargaining Agenda in Policy Formulation 

Policies which are placed on the discussion agenda 

of government, and eventually become an acceptable course 

of action, pass through the bargaining agenda, where an in-

dividual policy is debated and adjusted through compromise 

among opposing groups. 

•^Pla'cido Garcia Reynoso, "Declaraciones del sub-
secretario de Industria y Coiaercio, formulados el dia 30 de 
septiembre de 1959, en la sesion de clausura de la conferen-
cia de Kontivedo," -El Trimestre Econornico (January, I960), 
p. 163. 
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Problem Consideration. The Council's proposal of 

temporary standby authority was placed on the bargaining 

agenda as a result of the 1961 Berlin Crisis, and Kennedy's 

tentative decision to increase taxes. This decision chal

lenged the entire economic philosophy advocated by the 

Council economists. To the Council members and their 

allies, the economic problem could not be ignored, despite 

the crisis. Heller describes the Council's efforts to 

change the President's decision: 

The Council, though ably represented by 
Sorensen in meetings of the National Security Coun
cil (which we did not attend), fought a lonely and 
losing battle against this decision until a narrow 
corridor of power, the small corridor leading into 
the oval office of the President, was opened by 
O'Donnell. His sympathetic intercession provided 
access to the President on this issue and enabled us 
to set forces in motion that brought a reversal of 
his tentative decision.95 

The President felt that an increase would be warranted in 

line with his general call for sacrifices on the part of 

the people for the sake of the nation. The Council was de

termined to get some stabilization and growth out of the 

buildup in defense expenditures, and managed to persuade 

96 the President that a tax cut wovild achieve this growth. 

QC 
^Walter Heller, New Dimensions of Political 

Economy (Cambridge: Harvard University Press, 1966), p. 32. 

96 Personal letter from Leonard Silk, a former 
editor of Business Week, The Brookings Institution, 
Washington, D.C., October 28, 1969. 
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The role of the Council in obtaining a delay was decisive, 

since Kenneth O'Donnell was the only Presidential adviser 

who sided with the Council. In order to stiffen defense, 

Heller enlisted the aid of Paul Samuelson, who on a flight 

with Kennedy from Hyannis Port to Washington strongly sup-

97 ported the position of the Council. Samuelson was al

ways called in when the Council had trouble putting 

across its position to the President because Kennedy had a 

98 high opinion of him. Seymour Harris was also in a posi

tion to help confirm the Council's recommendations and 

99 judgements. The President reversed his position, and 

the Council succeeded in protecting its policy and problem 

definition by keeping it on the bargaining agerrtla. 

The pro-integration te'onicos were very concerned 

with the economic problem at the bargaining stage since 

the single most important group whose support they needed 

was the businessmen; and the economic problem which the 

tecnicos proposed to solve was a businessman's problem. 

Placido Garcia Reynoso announced at the last session of 

97 "Council of Economic Advisers Trio Pulls a 
Strong Policy Oar," Business Week. January 27, 1962, p. 
32. 

98 
Personal letter from Seymour Harris, former head 

of the Treasury Panel of Experts, La Jolla, October 2, 
1969. 

99 
Tobin letter, o£. cit. 
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the ECLA meetings in Panama, that the tecnicos hoped to 

have round table discussions at which representatives of 

industry, commerce, banking and agriculture could exchange 

ideas about the free trade association with representa

tives from the government.'*'^ 

The tecnicos lost no time in mounting a publicity 

campaign to promote the idea in the private sector. With

in a month after the Panama meeting ended, Garcia Reynoso 

addressed the officials of the National Bank of Mexico, 

the major commercial banking institution in Mexico. In 

July he spoke at the Bankers Association of Mexico (ABA-

MEX) at the invitation of that group and the Coordinating 

Committee for International Activities of Private Enter

prise (CCAIIP). This institution represents the largest 

sectors of private industry on any matter relating to for

eign trade. The governing members include CONCANACO, 

CONCAMIN, ABAMEX, the Confederacion Patronal de la Repub-

lica Mexicana (Mexican Employers Confederation), and the 

Asociacion Mexicana de Instituciones de Seguros (Mexican 

Association of Insurance Companies) In these 

z ^®®Naciones Unidos, Comision Economica Para x 

America Latina, "Declaraciones del jefe de la delegacion 
mexicana a la octava reunion de la Comision Economica Para 
America Latina," (Mimeographed), (May, 1959), pp. 1-5. 

*®"^Comite Coordinador de Actividades Internacio-
nales de la Iniciativa Privada, By-Laws (Mexico, D.F., 
October, 1968), p. 5. 
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speeches, Garcia Reynoso talked about the benefits of the 

common market. He identified the same economic problems 

the t/cnicos had considered at the earlier stages: in

creasing the growth of industry, diversifying production, 

augmenting productivity, increasing consumer demand with 

lower prices, and expanding markets. He bolstered his ar

guments with citations from economists like Raul Prebisch 

and Victor Urquidi.^"®^ 

Strategic Consideration. In the United States, 

the Council wanted a tax cut proposal as part of the 1962 

Budget message, but Douglas Dillon, urging tax reform, had 

persuaded the President to omit the recommendation. The 

Council members also wanted tax reform, but thought that a 

103 tax cut should not wait upon it. Instead, the Council, 

which was very aware of the strategy of getting support 

for its policy, settled for a compromise with Dillon, 

standby Presidential authority to cut income taxes, vigor

ously stated in the Economic Report presented by the 

Council.Dillon modified his position and supported 

^"^Garcia Reynoso, "Dos conferencias sobre el 
mercado comun latinoamericano," og. cit.. pp. 552-559. 

103 
^Samuelson letter, OJJ. cit. 

"'"^John P. Kennedy, "Message to the Congress 
Presenting the President's First Economic Report," in 
Public Papers of the President. 1962, January 22, 1962, 
p. 51. 
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10  ̂the temporary measure. ^ There never was an effort to 

get the same cooperation with the Commerce department, al

though Hodges had early supported the cut. The reason for 

this was twofold: the Council and the Treasury Department 

never regarded Commerce as an equal in macroeconomic 

policy making, and President Kennedy regularly looked to 

the Council, the Budget Bureau, and Treasury as his policy 

advisers.A lesser role for Commerce was indicated by 

the fact that neither Luther Hodges nor Under-secretary 

Edward Gudeman met with Dillon during their meetings with 

the Council. 

Walter Heller personally conducted a publicity 

campaign to explain the policy to Congress and various 

public groups. Like Garcia Reynoso, he made very optimis

tic talks about the possibilities of a tax cut in a series 

108 
of speeches before business and professional groups. 

105 
^United States, Congress, Joint Economic 

Committee, Hearings on January 1962 Economic Reoort of the 
President and the Economic Situation and Outlook. 87th 
Congress, 2nd Session, 1962, pp. 15-19. 

106 
Pechman letter, November 4, 0£. cit.. and 

Turner letter, op. cit. 

107 
Personal letter from Edward Gudeman, former 

Under-secretary of Commerce, Lehman Brothers, New York, 
October 10, 1959. 

•L®®Edward S. Flash, Jr., Economic Advice and Pres
idential Leadership: The Council of Economic Advisers 
(New York: Columbia University Press, 1965), p. 232; "The 
President's Top Adviser Sizes up the Business Outlook," 
United States News and World Report. May 28, 1962, p. 37 . 
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Heller even asked long-time friend Leonard Silk to talk to 

his own staff on the subject and had the aid of Eliott 

Bell and other editors of Business Week, which had been 

supporting a tax cut as early as 1957. Dr. Silk personal

ly had contact with Kennedy people and other Council mem

bers, and specifically wrote a letter to the Assistant 

Secretary of the Treasury, Robert Wallace, about the cut. 

In the summer of 1962, Eliott Bell also persuaded other 

colleagues of Business Week that they should call for a 

major tax cut to stimulate the economy. A Business Week 

editorial supporting the proposal attracted a good deal of 

109 attention. * Like the Mexican economic journals, espe

cially Comercio Exterior, Business Week kept up a consis

tent editorial campaign in support of some kind of a cut 

from 1960-1963. 

Since the strategy of the Council of Economic Ad

visers was aimed at any feasible tax recommendation, their 

success in influencing the President to include a tempo

rary tax cut proposal in the 1962 Budget Message and in 

winning the cooperation of Douglas Dillon, the most 

^"^Personal letter from Elliott V. Bell, former 
editor of Business Week, New York, January 3» 1970, and a 
personal interview with Leonard S. Silk, The Brookings 
Institution, Washington, D.C., November 26, 1969. It is 
interesting to note that Heller, Silk and Pechman -were all 
friends in their college days at the University of 
Wisconsin. In addition to Business Week, the Morgan 
Guaranty and Chase Manhattan' Bank letters followed the 
general policy of a tax cut. 
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serious opposition, furthered their basic objective. Many 

of the Council staff felt that the proposed package out

lined in the 1962 report was just about right, at least 

for their first efforts.1"*"® 

Like the Council, the pro-LAFTA te'cnicos were very 

much concerned with strategy in backing integration as a 

policy on the bargaining agenda. Potentially, the strong

est enemy against, or ally for a LAFTA policy would be the 

businessmen. Businessmen, through the quasi-governmental 

institutions like CONCANACO and CONCAMIN, or the much 

broader CCIIAP, could influence the President for or 

against a LAFTA policy. Unlike the Council, the Mexican 

economists did not have to convince a cabinet department 

and its head of the priority of their policy. Instead, 

their efforts were concentrated upon business. But like 

the Council, tecnicos already had allies in this sector 

who had long been active in pressing for the LAFTA policy. 

As early as 1953, in meetings held at Madrid and Barcelona, 

in which all Latin American countries were represented at 

the Congress of Ibero-American Economic Cooperation, sev

eral Mexicans attended, including Juan Sanchez Navarro, an 

official of many business organizations and president of 

CONCANACO. As far as businessmen were concerned, this 

^^Nelson letter, o£. cit. 
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congress conceived the idea of economic integration."*""^" 

In 1957, Sanchez Navarro spoke -in favor of economic inte

gration at the National Banking conference. Later, in 

discussing the period from 1957-1960, he mentioned that a 

sizable group of businessmen, some of whom were very prom

inent, did not believe in the efficacy of this policy for 

Mexico. The tecnicos had another ally in Jose' Gomez 

Gordoa, head of the Mexican Cotton Growers Association, 

who supported the integration policy in speeches and arti

cles directed toward businessmen. 

Thejre really was no active opposition in the pri

vate sector to a LAFTA policy. Interest and opposition 

did not become vocal until the Treaty had been signed and 

substantive issues were being negotiated. Even during 

that stage, opposition was diverse and centered only on 

113 specific parts of the treaty. ^ 

Jose Gomez Gordoa, "Participacion de la inicia-
tiva privada en la Asociacion Latinoamericana de Libre 
Comercio," in Mexico, Camara Nacional de Comercio de la 
Cuidad de Mexico, El Tratado de Montevideo la Asociacion 
Latinoamericana de Libre Comercio (Mexico. D.F., I960), p. 
73. 

^""^Juan Sanchez Navarro, "El Desarrollo economico 
y la zona de libre comercio," Comercio Mexicano. No. 62 
(1960), pp. 32-35. 

113 
Personal interviews with Antonio Ruiz Galindo, 

Jr., Subdirector of DM Nacional, S.A., a leading Mexican 
industrialist, January 23, 1970, and Carlos Paez Urquidi, 
Secretary General of the CCAIIP, Mexico, D.F., January 25, 
1970. 
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The t/cnicos began a well-organized publicity cam

paign with speeches by Garcia Reynoso in June and July, 

1959. Garcia Reynoso suggested that private enterprise 

set up a working group of businessmen to study all aspects 

of a LAFTA policy, and that the CCAIIP publish a pamphlet 

with the most relevant ECLA documents on the market idea 

for all interested Mexicans. There is no equivalent of 

Business V/eek in Mexico, so the tecnicos did not have a 

strictly business journal to disseminate their ideas. Or

ganizations like CONCAKIN, however, sponsored a number of 

public seminars and round table discussions on the inte

gration policy and published reports of these meetings."*""^ 

The tecnicos sought allies outside of Mexico. 

With the assistance of the CCAIIP, they called in well-

known ECLA economists. The most influential person in the 

development of the whole ECLA philosophy, economist Raul 

Prebisch, came to Mexico at the invitation of Raul Salinas, 

Minister of Industry and Commerce, and spoke to various 

groups about the common market. Prebisch probably con

tributed substantially to the Mexican campaign for the 

LAFTA program because of his prestige and the high stand

ing of the organization with which he was associated. He 

may also have helped the integration cause by his praise 

''""^Personal interview with Abel Garrido Ruiz, op. 
cit. 
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of Victor Urquidi, the Mexican director of the ECLA office 

in Mexico, for the latter's enthusiastic and able support 

115 / 
for the LAFTA idea. The tecnicos also took advantage 

of the ECLA Technical Training Program which was being 

held in Mexico Gity, by asking Sidney Dell, from the Unit

ed Nations Office of Economic Affairs, to speak on the 

benefits of the market for expanding industrial develop

ment . CEMLA then published Dell1s talks in a book during 

116 
the same year. 

Beginning October 6, a series of round-table dis

cussions were held to convince the private businessmen of 

all they had to gain from a Latin American free trade 

association. Garcia Reynoso, Campos Salas, Miguel 

Wionczek, an adviser to CEMLA, and Daniel J. Bello, subdi-

rector of the Bank of Mexico, led the discussions in the 

117 auditorium of the National Bank of Mexico. During this 

period, the journals continued their support with favora

ble editorials and reprints of round-table speeches. 

^^Raul Prebisch, "El Mercado comun latinoameri-
cano," Comercio Exterior. Vol. VIV (September, 1959),p. 115. 

Il6gi^ney Dell, Problemas de un mercado comun en 
America Latina (Mexico, D.F.s CEMLA, 1959), p. 153. 

^"^Alfredo Lagunilla Inarritu, "Comercio, pagos y 
finaneiamiento," Comercio Exterior. Vol. IX (December, 
1959), p. 167, and Jos6 Gomez Gordoa, "Comentarios sobre 
el Tratado de Montevideo," Comercio Exterior. Vol. X 
(March, I960), pp. 188-189, in. Banco Nacional de Comercio 
Exterior, La Integracion economica lationamericana (Mexico, 
D.F., 196317 
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As mentioned above, the presence of pro-integration tecni 

cos on numerous editorial boards meant a larger volume of 

favorable publicity. The membership of tecnicos on the ad

visory boards of a number of economic institutions was an 

important factor in institutional support for the LAFTA 

program. For example, the seven-man advisory board in 

1959-1960 for general assemblies of the National Bank of 

Foreign Commerce included five tecnicos: Daniel J. 

Bello, Placido Garcia Reynoso, Rafael Urrutia Millan, 
IIO 

Ricardo Torres Gaitan, and Octaviano Campos Salas. 

Like the Council of Economic Advisers and its 

allies, the number of active tecnicos was very small, no 

more than a dozen to begin with, and probably never ex

ceeded twenty persons. In cabinet ministries such as 

Commerce and Industry and Treasury, and in the National 

Bank of Foreign Commerce, individual tecnicos were 

118 ' 
Mexico, Banco Nacional de Comercio Exterior, 

Informe. 1959 (Mexico, D.F.: Editorial Cultura, I960), p. 
37. For examples of the publicity campaign see: Daniel 
J. Bello, "Los Pagos y el mercado comun regional," 
Comercio Exterior, Vol. IX (November, 1959). pp., 727-736, 
Placido Garcia Reyhoso, "Problemas de integracion indus
trial latinoamericana," Comercio Exterior, Vol. IX 
(October, 1959), a^d Octaviano Campos Salas, "Comercio 
interlationamericano e integracion regional," Comercio 
Exterior. Vol. IX (October, 1959), pp. 523-534, all in 
Banco, Nacional de Comercio Exterior, La Integracion 
economica latinoamericana (Mexico, D.F., 1963); and x 

Miguel S. Wionczek, "El Financiamiento de la integracion 
economica de America Latina," ojd. cit. For summarized 
versions see Revista de Economia. Vol. XXII (October, 
1959). and Reviota de Ciencias Sociales. Vol. IV, No. 2 
(1959). 
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influencing the ministers or heads to favor a LAFTA 

n . 119 policy. 

The tecnicos did not have to negotiate with the 

business organizations as did the Council with Dillon on 

the bargaining agenda. Ample means of communication be

tween business and government tecnicos existed prior to 

I960. The tecnicos. however, consulted with the business 

120 sector rather than bargaining with it. Formally, 

everything done in Mexico which relates to private enter

prise produces consulation between the business organiza

tions and the Minister of Industry and Commerce. This re

lationship may account for the predominate role of Placido 
/ 

Garcia Reynoso in the ECLA meetings and in the meetings 

with the business sector. 

Procedural Consideration. For the Council, pro

cedural changes in its tax cut policy position required 

adjustments in their bargaining position with Douglas 

Dillon in the final course of action. Council members and 

their economist allies began to talk about a new procedure, 

known as a "quickie" income tax cut of five to ten billon 

121 dollars. The Council actually considered proposing 

11Q s 
^Personal interview with a Mexican tecnico. 

January 22, 1970. 
120 

Personal interview with a high official of the 
National Bank of Foreign Commerce, January 29, 1970. 

121 Theodore Sorensen, Kennedy (New York! Harper 
and Row, 1965), p. 424. 
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only half of the tax cut they favored in order to provide 

an immediate stimulus to the economy and then to use the 

other half in bargaining for tax reform. Former staff 

members agree that while the "quickie" cut (a large, im

mediate reduction in rates) was discussed within the Coun

cil, and members took soundings with other agencies, no 

final policy statement was ever drafted and presented out-

122 
side of the Council. 

The Treasury panel of experts under Seymour Harris 

wanted a general tax cut, which they believed to be the-

12*5 most effective way for stimulating the economy. Paul 

Samuelson, in an interview with United States News and 

World Report, and Luther Hodges came out for this poli

cy. Hodges probably did not have much impact because 

he was not regarded as a very important voice in the ad

ministration or a "wise man" in his own right, either by 

the business community or the public generally. 

122 Personal letter from Lee E. Preston, Jr., 
former full time Council staff member and consultant, 
State University of New York, Buffalo, November 17, 1969} 
Fein letter, o£. cit., Brewer letter, 0£. cit., and the 
George L. Perry letter, OJD. cit. 

123 
^Harris, o£. cit., p. 61. 

Interview with Paul Samuelson," United States 
News and World Report. June 18, 1962, p. 72: and "Presi-" 
dent Finds No Need for Action on the Market," New York 
Times. May 30, 1962, p. 1. 
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The Council decided to change its procedure and 

support an immediate general tax cut, a decision which 

strengthened its bargaining position in relation to the 

other individuals and groups interested in tax changes. 

Council members and staff unanimously supported this 

change as well as the proposals made during other stages 

of the policy-making process. Richard Nelson, a former 

staff member, says that this mutual respect and harmony 

was maintained despite the wishes of several of the staff 

for a more aggressive fiscal policy, who were somewhat up

set that the Council was not being more vociferous. He 

describes an atmosphere of trying to be good members of 

the "team',' without sulking or pushing divergent views 

125 after a decision was made. ^ 

Dillon, who had earlier accepted the Council's 

proposal for temporary standby authority, now took a stand 

against the proposed immediate general tax cut. I&s 

Treasury colleagues, Henry Fowler and Robert Roosa, joined 

126 
him in this position. But Dillon again shifted his 

position, this time because of the fear that a "quickie" 

cut might be authorized and block a general tax reform 

125 
Nelson letter, OJD. cit. 

126 
Samuelson letter, OJD. cit. 
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bill. This shift placed hira in support of a new policy to 

provide for "a top to bottom reduction in the rates of in-

127 
come taxes" as part of the 1963 Tax Reform Bill. The 

Council, in changing to a new procedure, succeeded in get

ting Dillon to support what the Council had originally 

wanted, a large, permanent, general tax cut, although com

bined with a reform bill. 

The LAFTA policy of the Mexican tecnicos did not 

undergo the procedural changes which characterized the 

Council's tax cut policy. The tecnicos indicated that 

final procedures for the policy would be worked out as 

designated in the reports to which they had contributed 

at the ECLA conferences. Mexican economists did make a 

significant contribution to the eventual success and ac

ceptance of a LAFTA policy. The former Under-secretary 

of Foreign Relations, Dr. Magarinos, describes their im

pact on the negotiations: 

... Mexico did bring with her the decision to join 
the family group that is seeking to create an in
strument of cooperation and trade, without hag
gling over details. Her main contribution has 
been her open-mindedness and outstanding ability 
to conciliate the various points of view.128 

127 "Text of Treasury Secretary Dillon's Remarks on 
Tax Cuts," New York Times, June 5» 1962, p. 67* 

128 
"Latin American Free Trade Association," 

Comercio Exterior (International Air Mail Edition), Vol. 
VI (March, I960), p. 2. 
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Stripped of polite diplomatic talk, the essence of 

this speech is still true, and is confirmed by other Latin 

American tecnicos present at the conference. One of 

Mexico's principal contributions was to open the trade 

association to all Latin American countries; without its 

support of this objective, membership might very well have 

been restricted. All of their publicity efforts were di

rected toward changing the attitudes of a government and 

private sector predisposed toward bi-lateral type trade 

agre ments. The te'cnicos succeeded in changing this at-

129 titude toward one of multilateral agreements. J The pro-

integration economists had not changed their procedural 

position since the discussion agenda stage. 

Substantive Consideration. Substance had changed 

little in the temporary shift of the Council of Economic 

Advisers to the "quickie" tax cut, except that the reduc

tion would have been greater than those envisioned in the 

temporary standby proposal. Since the "quickie" policy 

had such a short existence, a specific policy was never 

drafted, and therefore substance would be difficult to 

discuss. In many ways, what was talked about was like the 

1*50 
earlier standby authority. ̂  

129 ^Aspra interview, OJD. cit. 

130 
^ Fein letter, OJD. cit. 
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For the pro-LAFTA tecnicos. substance at the bar

gaining stage was not of major concern. Specific substan

tive elements would be decided after joining a trade as-

sociation. Garcia Reynoso, a member of the first Mexican 

delegation at the Montevideo conference on the market, 

suggested the secondary importance of substance of the 

policy when he implied that Mexico intended to adhere to 

131 y 
the free trade zone. ^ The tecnicos priority was to get 

the Mexican government to join the organization, and sub

stantive changes could be made after Mexico was a member. 

Methods. During the bargaining agenda stage, the 

Council of Economic Advisers and its allies used two 

principal techniques: cooperation and publicity. Cooper

ation was particularly effective in the Council's position 

on the •• quickie" cut, where both the Council and its staff, 

plus the Treasury panel and Hodges put up a united front. 

Edward Gudeman, former Under-secretary of Commerce, re

calls that as one of the few businessmen in the Adminis

tration, he had the opportunity along with Secretary 

Hodges to discuss the tax cut with the Council numerous 

1*52 
times. y Heller also received assistance from William 

^^""La Gira presidencial y el ingreso de Mexico en 
la zona de libre comercio," Comercio Exterior, Vol. X 
(January, I960), pp. 2-3. 

132 
Gudeman letter, o]>. cit. 
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McChesney Martin of the Federal Reserve Board during this 

period. The Council staff worked very closely with their 

counterpart staffs in other departments. Paul Samuelson 

and Kenneth O'Donnell cooperated with the Council to 

change President Kennedy's decision for an increase. Dur

ing the bargaining agenda stage, Heller and Samuelson con

ducted a publicity campaign in a series of articles, 

speeches and interviews to gain support for a tax cut. 

They received help from the Business Week editors. Edward 

Gudeman and the Commerce Department cooperated. Gudeman, 

with particular reference to the Ways and Means Committee 

of the House of Representatives, worked a statement con

cerning taxes into every speech he gave. 

The tecnicos also stressed the techniques of coop

eration and publicity. Cooperation with Prebisch, Dell, 

Sanchez Navarro and Gomez Gordoa helped to persuade the 

businessmen of the advantages of the LAFTA policy. All 

tecnicos who spoke at the roundtable discussions indicated 

their solidarity by supporting the proposal. Reprints 

were circulated of the roundtable talks, the Dell and 
/ / 

Prebisch talks, and articles by Gomez Gordoa and Sanchez 

Navarro. Comercio Exterior and the other economic jour

nals kept up a steady editorial campaign in favor of eco

nomic integration. 
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POLICY FORMULATION STAGE (CONTINUED) 

Bargaining Agenda in Policy Formulation 

i. Problem Consideration 
a. Heller, O'Donnell and Samuelson reverse 

Kennedy's decision to raise taxes during j 
1961, Berlin Crisis 

b. Garcia Reynoso addresses businessmen at 
July conferences mentioning the same 
economic problems 

ii. Strategic Consideration j 
a. Compromise with Dillon for presidential ! 

standby in the 1962 Economic Report j 
b. Aid of Business Yfeek Editors in publicity j 

campaign J 
c. Te'cnicos have business allies in Juan j 

Safnchez Navarro and Jose Gomez Gordoa 
d. Publications by CCAIIP and CONCAMIN and 

roundtable discussions in October j 
1. Brought in Prebisch and Dell for j 

support 

jiii. Procedural Consideration • 
j a. Council used quickie cut to achieve a 
' compromise with Dillon 
} b. Tecnicos did not go through any procedural 
j changes • 

| iv. Substantive Consideration 
j a. The amount of the cut the only change in a 
| shift from standby to quickie 
j b. Substance for the te'cnicos would be decided 
• after joining the association. 

Course of Action Agenda in Policy Formulation 

Figure 7: Graphic Account of the Bargaining Agenda 
in the Policy Formulation Stage of the Policy
making Approach 
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The Course of Action Agenda in Policy Formulation 

A policy which survives the bargaining agenda 

reaches the course of action agenda, where it is chosen or 

rejected by the ultimate decision maker, who in both of 

the case studies is the President. 

Problem Consideration. The Council of Economic 

Advisers remained concerned about the economic problem for 

which it had designed the tax cut policy. In convincing 

Kennedy of the correctness of the policy, they also had to 

convince him to accept their perception of the problem. 

The President indicated this acceptance in his August 13 

133 television address to the nation. 

Although the pro-integration economists made it 

plain that the LAFTA policy was not a panacea for all the 

ills of Mexican industrialization, they constantly lauded 

its probable positive effects upon industrial growth and 

markets. Outstanding representatives of business, labor, 

banking, and government, in the joint hearings held by 

three Senate committees in Mexico before the LAFTA treaty 

had been signed, cited these economic advantages, along 

with others considered by the tecnicos, as reasons for 

^ «John F. Kennedy, "Radio and Television Report 
to the American People on the State of the National 
Economy," in Public Papers of the President, 1962. August 
13j 1962, pp. 616-617. 
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1 "54. joining the new organization. ^ One of the major busi

ness organizations, the Confederacion Hacional de 

Industriales de Transformaciones (CNIT), identified the 

industrialization problem in its annual report for 1959-

1960.155 

Consensus after the fact is equally important, 

because those testifying were free to cay what they wished 

to on the subject of LAFTA, and their comments indicate 

the thinking of all major interests in Mexico concerned 

1*56 with this problem. The Ministry of Industry and Com

merce considered diversification of industry and produc

tion as well as internal and external markets a fundamen-

1*57 
tal objective for foreign commerce in 1959. Prior to 

the treaty, the te'cnicos succeeded in convincing business

men that LAFTA would be an effective policy for some of 

"^-^Mexico, Senado, Memoria del Senado, 1958-1964 
(Mimeographed), October 10, 11, 15, 17, I960, pp. 161-222; 
those testifying included presidents of the major business 
organizations, several ex-cabinet ministers, and activists 
like Garcia Reynoso, Urquidi, Gomez Gordoa, Zevada, and 
Rodrigo Gomez. 

^Mexico, Confederacion Nacional de Industriales 
de Transformaciones. Informe. 1959-1960 (Mexico. D.F., 
1961), p. 22. 

"^ Personal interview with a Mexican tecnico who 
testified before the Senate, Mexico City, January 27, 1970. 

1*57 * •' Mexico, Secretaria de Industria y Comercio, 
Memoria de labores, 1959 (Mexico, D.F., 1959). 
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their economic problems. CONCANACO announced to the press 

on November 22, 1959, that it supported the policy of 

joining a regional free trade association and called for 

the immediate participation of Mexico in that associa-

tion. Just after the treaty was signed, the president 

of CONCANACO, Juan Martinez del Campo, and the president 

of CONCAMIN, Jacobo Perez Barroso, announced that they 

both agreed with the thoughts of Rodrigo Gomez on the 

policy. 

Strategic Consideration. Convincing the President 

of the political feasibility of a general tax cut became 

the most important task of the Council of Economic Advis

ers. The economists faced a problem of strategy because 

"Kennedy was convinced that the economic arguments for a 

tax cut were valid, and that he put the legislation off 

until January because he thought, or feared, that he could 

n o t  g e t  a n  i m m e d i a t e  b i l l  t h r o u g h  t h e  H o u s e . K e n n e d y ' s  

uncertainty about his course of action put Heller and the 

•I 70 / 
p "El Sector privado y el mercado comun," Comercio 

Exterior. Vol. VIV (November, 19,59)1 iny Banco Nacional de 
Comercio Exterior, La Integracion economica latinoamericana 
(Mexico, D.P., 196377 p. 643. The National Bankers Conven
tion also agreed that these objectives would be achieved 
with a common market, "Latin American Free Trade Associa
tion," 0£. cit.. p. 2. 

139 J Hispano Americano. February 8, I960, p. 107. 

•''^^Solow letter, 0£. cit. 
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Council in a precarious position. Kennedy's indecision 

occurred just after the President, at Heller's urging, had 

asked his Cabinet members for their reactions to a ten 

billion dollar tax cut. Heller called their responses a 

"small disaster.Both Heller and his assistant 

Charles Cooper agreed with Robert Solow that Kennedy un

derstood and desired a tax cut."*"^ One staff member be

lieves that the President and his staff were swayed in 

part by economist Arthur Okun's skillful analysis of the 

quantitative relationships among the economic factors in

volved, and that his presentation was a factor in convinc

ing Kennedy to expend some of his political capital on a 

tax cut despite opposition. 

Kennedy's enthusiasm for the policy was revived by 

the excellent reception of a speech he made to the Economic 

Club of New York. Long before the speech, Heller and 

other members of the Council probably had contributed to 

the development of an atmosphere receptive to tax cuts 

through the dozens of articles they published and the num-

speeches they gave around the country. Elliott Bell 

141Hellert o£. cit., pp. 33-34. 

•*"^Personal letter from Charles A. Cooper, former 
staff assistant to Walter Heller, RAND Corporation, Santa 
Monica, October 31» 1968, and Heller letter, o£. cit. 

^•'Personal letter from Vernon W. Ruttan, former 
full time staff member of the Council, University of 
Minnesota, St. Paul, November 10, 1969. 
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argued the desirability of a massive tax cut before many 

groups. The Council also aided the President in the 

drafting of his speech. 

The Council had to be concerned with strategy in 

another way, and that was getting the complete support of 

Douglas Dillon. The President had great regard f6r 

Dillon, and Dillon had the respect of other administration 

members, including the Council.His support, in 

effect, was a precondition for Kennedy's support. Dillon 

became convinced that his tax cut reform would not stand a 

chance in Congress, unless accompanied by the "sweetner" 

14.c 
of tax cuts in other areas. ̂  In meetings with the Pres

ident, Dillon and the Treasury staff argued that "the only 

hope for getting serious tax reform through Congress was 

to combine it with a tax cut, like mixing castor oil with 

orange juice, so that people hurt by the closing of loop

holes would be soothed by the reduction in rates."1^ 

Heller and the Council had a major impact on Dillon's 

economic philosophy, which underwent considerable change 

147 by the time he left the Treasury. 

^"^Silk letter, 0£. cit., and Solow letter. 

^"'Bernard Nossiter, "The Day Taxes Weren't Cut," 
Reporter. September 13» 1962, pp. 26-27. 

146Solow letter, o£. cit. 

^•^^Harris letter, og. cit. 
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The Treasury panel of outstanding economists or

ganized by Seymour Harris, senior consultant to the Secre

tary of the Treasury, helped the Council spread its point 

of view. Harris had been a long-time adviser to Kennedy 

before he was President, and made numerous visits to 

Hyannis Port. Harris had a personal contact in the Com

merce Department through Edward Gudeman, one of his former 

college students. Harris talked with Gudeman at length a-

bout the influence the cut would have on business and con-
I/O 

sumer purchases. Harris himself believed that the 

Treasury panel had considerable effect in bringing the 

Treasury and Council together. Another economist believes 

that the role of the panel should not be exaggerated, but 

agrees with Harris* conclusion: 

Professor Harris organized three or four con
sultant meetings per year, which brought together 
some of the best academic minds in the country in 
economics. The CEA always attended these meet
ings and, to this extent, one might say that 
Professor Harris was an integrating influence be
tween the Treasury and the Council.149 

Council members did not want their reduction tied in 

strongly with reform, but they had to compromise to get 

Dillon's complete support, and the Treasury panel helped 

communications in this effort. 

•^®Gudeman letter, ojd. cit. 

149 
Pechman letter, September 30, 1969« op. cit. 
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The Council considered strategy important in get

ting the support of the President and other members of the 

administration, but did not seem to be overly concerned 

with possible congressional reaction, which Kennedy con

sistently gave as a reason for not supporting the propos

al. The Council was aware of congressional opposition, 

because Kennedy brought Mills into several White House 

meetings in the summer so that the Council could learn 

first hand that the Chairman of the Ways and Means Com-

150 mittee was not having any tax cut. The Council had 

considered strategy important enough in the policy defini

tion stage to shift from public investment to the tax cut, 

but now they were so concerned with the economic problem 

and policy that they placed them ahead of political strat

egy. 

The tecnicos' strategic considerations remained 

significant, as had been true of all previous stages in 

policy formulation. Unlike the Council economists, the 

pro-integration tecnicos supported the same policy con

sistently, so there was no need for reevaluation of strat

egy. Timing for establishing and joining a market was the 

factor which most concerned the Mexican tecnicos. The 

importance of timing is why they were caught in a dilemma 

at the 1959 Panama conferences. Perhaps, they were not 

ISO 
^ Solow letter, o£. cit. 
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ready for a market decision between May, 1959, and Janu

ary, I960, but they made every effort to gain the support 

needed in Mexico. Their fear of initiating a market too 

soon accounts for Mexico's maintenance of a very discreet 

position during the previous ECLA meetings, where their 

delegations served as mediators and conciliators, rather 

151 ' 
than initiators, like Chile and Colombia. ^ The tecnicos 

also got public support by having economist Gustavo Romero 

Kolbeck, adviser to the Ministry of the Presidency, speak 

at the conferences and roundtable discussions on the mar

ket in late 1959. They created the appearance of complete 

consensus on the LAFTA proposal on the part of all inter

ested groups in Mexico. 

Like Kennedy, Lopez Mateos had to be convinced of 

the political importance and feasibility of the policy be

fore advocating it. He had much less reason than Kennedy 

to do so, as there was no crucial economic problem of im

mediate importance confronting Mexico, as was true of the 

United States. The absence of any urgent economic problem 

is overlooked by the Haas and Schmitter studies. When 

Kennedy believed that the tax cut was good economic policy, 

that it could help tax reform, and that support was favor

able to push it through, he changed his position. Lopez 

151 J Rey-Alvarez interview, oja. cit.. and Uranga 
interview, on. cit. 
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Mateos had to be convinced of the economic possibilities 

of a market for Mexico, but like Kennedy, he had to see 

that the political disadvantages of being isolated were 

greater than any disadvantages which might occur as a re

sult of joining a market too early in its formation. 

Mexico's relations with Latin America had been quite good, 

and the President undoubtedly wanted them to continue. 

Procedural and Substantive Consideration. Sub

stance for the Council and for Heller at this final stage 

in formulation was extremely important. In fact, a former 

Council staff member, Robert Lampman, recalls some talk 

among staff members that Heller should resign because he 

had gotten such a small tax cut out of expenditure reduc-

152 
tions. J The resignation was suggested as a means for 

giving public visibility to some of the staff's concern 

with the size of the cut. This suggestion must have been 

made among a small group of dissatisfied staff members, 

since other members never heard of the idea. It never 

emerged as a clear-cut policy because Heller was not the 

type of individual to resign with a blast at the President, 

153 
and a quiet resignation would not be effective. This 

152 
Personal letter from Robert J. Lampman, former 

full time Council staff member, November 7, 1968. 

153 
"^Fein letter, 0£. cit., Brewer letter, oj). cit., 

Preston letter, ojd. cit., and George L. Perry letter, op. 
cit. 
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suggestion only indicates how important the actual size of 

the cut was to the Council, and it is doubtful whether 

Heller himself contemplated resignation, since he had al

ready overcome many obstacles and partial reverses. Not 

only was the size of the cut important to the Council, but 

also distribution of the cut over a particular time peri

od. 

In working on the draft of the 1963 Economic Re

port. the Council struggled with the Treasury people over 

language; the latter wanted to emphasize the incentive ef

fects of the lower tax rates, the former argued the 

Keynesian point. In the end, the Council succeeded in 

winning the Treasury to its point of view, but on the 

other hand, the size of the cut was a Treasury victory. 

No significant procedural changes were part of the tax cut 

policy, although Dillon clearly was influential in the 

phasing of the tax cut over a two-year period as a method 

1*54 
of reducing the impact of the cut on the deficit. 

Both the procedural and substantive outlines of 

the LAFTA policy had already been worked out in the ECLA 

negotiations in which the Mexican tecnicos had participat

ed. In accepting the policy as a final course of action, 

"^^Pechman letter, November 4, 1969» 0£. cit. 
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specific procedures and substance were left for negotia

tion after a LAFTA agreement was signed. 

President Kennedy chose the tax cut policy as his 

155 
course of action in the January messages to Congress. 

President Lopez Mateos in an interview with reporters on 

his tour of South America indicated that he intended to 

156 
commit Mexico to the LAFTA policy. 

155 
"ohn F. Kennedy, "Annual Budget Message to the 

Congress, Fiscal Year 1964," in Public Papers of the 
President. 1963. January 17, 1963. pp. 27-29; and "Special 
Message to the Congress on Tax Reduction and ..Reform," in 
Public Papers of the President. 1963. January 25, 1963, 
p. 79. 

156 
Hispano Americano. February 1, I960, p. 45. 

There is much debate on whether Lopez Mateos had decided 
to join LAFTA before going to South America. Placido 
Garcia Reynoso, when asked a direct question by Ramon 
Beteta on whether the trip had any direct bearing on the 
change in Mexico's status from observer to participant, 
seems to indicate that the decision was made before and 
not, during the trip. See Ramon Beteta, Kntrevistas £ 
platicas (Mexico, D.F.: Editorial Renovacidn, 1961), pp. 
95-96. It is also a fact that Mexico was invited to join 
by the other countries in Buenos Aires. This invitation, 
however, was made beforehand, according to one of the most 
prominent tecnicos in the movement. Another indication of 
a decision before the trip was the fact that for the first 
time in recent Mexican history, business representatives 
accompanied the President. This procedure does seem un
likely if no decision had been made. ^It seems correct,to 
say that Garcia Reynoso and Rodrigo Gomez convinced Lopez 
Mateos of the political utility of making such an 
announcement during his trip. The invitation was prear
ranged in Argentina, and Lopez ̂ ateos only had to answer 
yes. Gomez also accompanied Lopez Mateos on the trip, and 
his presence became significant when he helped to convince 
President Kubitschek of Brazil of the feasibility and 
desirability of such an agreement. 
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Methods. Heller and the Council used publicity in 

the form of articles and talks to achieve a favorable re

ception for the tax cut policy, as they did in the earlier 

bargaining agenda. They also used the techniques of 

drafting to aid Kennedy in his Economic Club speech, and 

their drafting influenced the substance of the 1963 

Economic Report. Heller had the major role in pushing for 

a tax cut. As an individual, he impressed all of his 

staff members, and several have attributed statesman-like 

qualities to this economist. He appears to have had an 

unusual gift in bringing together different views and 

different men. The pro-LAFTA t/cnicos continued their 

publicity efforts up to and past the decision to join. 

Their contributions to drafting had the same influence in 

policy substance and procedure as on the bargaining agenda. 

Rodrigo Gomez and Garcia Reynoso played the role of a 

Walter Heller for the LAFTA policy. It is fair to say that 

Rodrigo Gomez initiated the interest in the movement as a 

result of his earlier participation in the ECLA meetings 

and in the production of the Documento de Mexico. However, 

from 1958 to I960, he took on a role similar to Paul 

Samuelson in the United States, that of an individual 

whose opinion were highly respected in government circles 

and who knew the President personally. The bulk of the 

ECLA leadership and publicity campaign was taken over by 



POLICY FORMULATION STAGE (CONTINUED) 

Course of Action Agenda in Policy Formulation J 
j 

i. Problem Consideration 
a. Council concerned with the problem and 1 

convinced Kennedy of it by the time of 
his August 13 television address 

b. Tecnicos constantly lauded the problem 
in their publicity campaign to ! 
businessmen. j 

| ii. Strategic Consideration I 
| a. Most important for the Council, helped 

by reception given Kennedy's speech in 
New York 

b. Council also had to get Dillon's support, 
the Harris panel aided them 

i c. Not really concerned with the congressional' 
i reaction to their policy proposal 
; d. Tecnicos had to convince Lopez Mateos with-
i out the help of a crucial economic problem 
j e. No change in their strategy 
! j 
iiii. Procedural Consideration j 
| a. No significant changes, except the timing 

of the cut 
| b. Left for future negotiation as far as , 
| tecnicos concerned 

j iv. Substantive Consideration 
S a. Suggestion that Heller resign indicates 

importance of the size of the cut 
b. Left for future negotiation as far as 

tecnicos concerned 

Figure 8: Graphic Account of the Course of Action 
Agenda in the Policy Formulation Stage of the 
Policy-making Approach 
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Garcia Reynoso, who had a role similar to Heller in the 

two years prior to a tax cut. Gomez served as the presti

gious senior adviser, Garcia Reynoso as the organizer and 

propagandist. He, like Heller, succeeded in achieving 

close cooperation among the tecnicos, although without any 

vociferous opposition. 



CONCLUSION 

He [the economist] functions primarily as 
a propagandist of values, not as a technician sup
plying data for the pre-existing preferences of 
the policy-makers. Some of his propaganda is di
rected at those participants in political deci
sion-making to whom the advisers are directly re
sponsive, aimed at shaping their values in the 
direction of the adviser's own.l 

The three contentions of this paper, that American 

and Mexican economists in the bureaucracy have similar 

roles and use similar techniques in the problem identifi

cation and formulation systems of the national economic 

policy-making process, that the Mexican bureaucracy plays 

a signigicant role in national policy making, and that the 

bureaucracy, because of this role, broadens the represent

ativeness of the Mexican political system, have been borne 

out by the analysis in this study. 

The economists' roles and operations in both coun

tries are strikingly similar. Rather than limiting their 

roles to advice and the presentation of alternatives, they 

took it upon themselves to initiate and recommend economic 

policy alternatives and to arouse support for those 

^"Carl Kayser, "Model-makers and Decision-makers: 
Economists and the Policy Process," Public Interest. No. 
12 (Summer, 1968), p. 83. 

« 
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policies. They used communication, formulation, advice, 

publicity, and cooperation at specific stages in the 

policy-making system. The informal nature of cooperation 

was important to the tecnicos, whereas the American econ

omists relied more upon formal relationships. The LAFTA 

case study shows that the tecnicos were less involved than 

their American counterparts in policy formulation, al

though some of them contributed to the regional develop

ment of the policy proposal. The United States economists 

formulated a series of economic proposals and presented 

them in report form. Cooperation and reports were crucial 

influences in both decisions. The extensive use of pub

licity by the tecnicos, in a manner quite similar to that 

of the American economists, was an unanticipated finding 

in view of the relatively closed nature of the Mexican po

litical system. 

The fact, however, that the roles and techniques 

of the t/cnicos were similar to those of the American 

economists is probably closely related to the growing dif

ferentiation of Mexican society and the development of in

terest groups which expect at least to be informed about 

policy proposals affecting their members and at most to 

participate in the decision-making process. The technique 

of publicity by mid-range bureaucrats nonetheless is not 

common because of the dominant role of the President and 
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cabinet ministers in policy making, including its public 

phases, and because of the risk of offending these and 

other high-level personalities and jeopardizing promotion 

opportunities. 

The LAFTA decision must be considered unusual be

cause the tecnicos consistently used publicity at all 

points in the two stages. They not only personally 

brought the LAFTA proposal to the attention of various 

publics but were also the motivating forces behind arti

cles and editorials in Comercio Exterior, a government 

publication, and the publication of information in com

mercial and scholarly journals. Emmette Redford has writ

ten that a subsystem actor is helpless to bring about rad

ical change unless the issues are raised into the arena of 

2 
macropolitics. Economists of both countries did get 

these problems and policies into a larger public arena, 

the Council more so than the tecnicos. The former, of 

course, had the advantage of dealing with a problem that 

directly affected every tax payer and employee in the U-

nited States. 

Not only did the economists play similar roles and 

use similar methods to influence policy proposals, but 

2 Emmette S. Redford, Democracy in the 
Administrative State (New York: Oxford University Press, 
1969), p. 106. 
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they also often stressed the same techniques at each stage' 

of the policy-making process. Specifically, Heller and 

/ 
Garcia Reynoso were the two outstanding activists in pro

moting and gathering support for each policy. Samuelson 

and Rodrigo Gomez stood in the wings as prominent advis

ers, whose support was necessary at crucial points in the 

process. Urquidi and Harris had key roles in establishing 

favorable points of communication between two agencies. 

Gudeman and Campos Salas, each representing the same agen

cy, endorsed the respective proposals and in speeches 

tried to win the backing of the business sector. Lastly, 

both Silk and Wionczelc conducted editorial campaigns in 

favor of the proposals through prominent economic jour

nals. 

The decisive role of the te'cnicos in the LAPTA de

cision and the data which show a large number of te'cnicos 

in the president's cabinet and in the bureaucracy, togeth

er with the nature of the problems facing the Republic, 

indicate an increasingly important role for the economic 

adviser in Mexico. Tecnico participation in policy making 

is not a recent development but as shown earlier has grown 
• 

gradually since the 1930's. The Luis Echevarria cabinet 

in all probability, in the light of secular trends, will 

be marked by the relative youth of its members and techni

cal training. Tecnico leadership, because of education 
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and experience, is likely to be more receptive to advice 

and recommendations from lower level economists. This 

type leadership, according to the findings of this study, 

will be most noticeable in those agencies whose immediate 

and primary concern is economic and social problems. 

Despite recent formal administrative changes to 

make departmental cooperation easier and more effective, 

it seems likely that the economists for some time to come 

will continue to rely upon informal cooperation as a means 

of influencing policy making. The tendency to reappoint 

tecnicos to positions of leadership for consecutive terms 

facilitates cooperation and adds to te'cnico influence. 

Common professional interests, educational background, and 

teaching experience probably contribute to the ability of 
• 

tecnicos to cooperate closely and enhance their policy

making role as a group. 

Carl Kayser, in a recent article in Public Inter

est. correctly assesses the role of the economist as pri

marily that of a propagandist of values, and not that of a 

technician supplying data for the pre-existing preferences 

3 
of the policy-makers. This seems to be a correct assess

ment in light of the evidence presented in the two case 

studies. If anything, the presidents of the United States 

3 
Kayser, OJD. cit.. p. 83. 
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and of Mexico were predisposed toward other policies; 

President Kennedy initially preferred another approach to 

the economic problem and President Lopez Mateos a neutral 

position. The propagandist role is not unusual in the 

United States, but is less common in Mexico because of the 

nature of the political system, and especially if the de

cision has great political ramifications. 

What Kayser has over-looked is that the political 

leader often does have a view on the subject, and what he 

really wants from the technical adviser is endorsement, 

4 not ideas. Endorsement is what Kennedy was eager to hear 

after his speech to the New York Economic Club when he 

called Heller. Economists in both systems under study em

phasize different roles at different points in the policy

making process. Sometimes they only give advice to sup

port a policy contention; in another case they might not 

only identify the problem which needed a solution, but 

initiate the policy proposal themselves. In a field as 

technical as economic policy making, correct problem iden

tification and correlation with suitable policy alterna

tives can be crucial to rational decision making as well 

as to rapid economic development for the newly industrial

ized nations. The bureaucracy can and does have a 

^Henry A. Kissinger, "The Policy Maker and the 
Intellectual," The Reporter. Vol. XX (1959), p. 33. 
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significant role in this process, which in the United 

States is usually initiated by the executive branch and 

the bureaucracy. Mexico, whose bureaucracy functions in a 

different political context, is confined to a narrower 

perspective in the process of identification of economic 

problems confronting the administration. 

This study has also identified roles for bureau

cratic institutions as well as individuals. The Bank of 

Mexico, for example, might be what has been described as 

an imperialistic agency. These agencies have a greater 

disposition to take on new jobs than others which are 

5 
equally well qualified. The Bank, rather than the Na

tional Bank of Foreign Commerce or the Ministry of Indus

try, took the initiative in formulating Mexico's position 

toward the LAFTA policy. This initial role was later com

plicated by the dual position of Garcia Reynoso with the 

Bank and as Sub-secretary of Commerce and Industry. The 

Bank's special position in the Mexican economy and politi

cal system is furthered by the scope of its personnel loan 

policy, which increases its channels of communication and 

influence. Nothing similar is found in the United States 

bureaucracy. 

5 
Matthew Holden, Jr., "Imperialism in Bureaucracy," 

American Political Science Review. Vol. LX (December, 
1966), p. 944. 
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The Mexican bureaucracy recruits from a broad 

range of people. It seems clear from interviews with many 

tecnicos that membership in the PRI is not important for 

employment nor advancement in the bureaucracy. This con

clusion, however, is tentative, and needs further testing 

through a survey of a representative group of bureaucrats. 

The National University provides the major portion of tec

nicos with university training. These tecnicos are at

tracted to the bureaucracy because of the high degree of 

vertical and horizontal mobility. Most•start at beginning 

positions, and many who combine merit with a favorable 

personality can rise to a level of .jefe or higher in a 

period of five to fifteen years. 

Unlike the situation which frequently occurs in 

the United States, the Mexican bureaucrat is not involved 

continuously in the decision-making process, as his par

ticipation normally ends once he has submitted a recommen

dation to the ministry head, and he often deals with prob

lems in an ad hoc manner. Generally, the te'cnico suggests 

only one course of action to the decision maker. As a 

group, according to the opinion of knowledgeable Mexicans, 

the tecnicos seem to have more influence on policy deci

sions than the PRI or the business sector. They are in

fluential because of their superior access to information 

and technical studies, their prestige as university 
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graduates with special knowledge and skills, and the ina

bility of the other two groups to maintain large technical 

staffs as sources of information and recommendations. 

Tecnicos also have an important discretionary role in the 

operation of the Mexican Investment Commission and the 

Intersecretarial Commission for National Planning of Eco

nomic and Social Development. As part of its general 

program to extend educational opportunities and improve 

the quality of training, the government is attempting to 

upgrade education in the technical and professional 

fields. The National Center of Productivity is an example 

of a quasi-governmental effort to improve decision making 

on all levels. 

In a study of the United States bureaucracy, it 

has been suggested that inter-agency conflicts are likely 

to arise when two agencies pursue goals that are not op

posing but closely related.^ Competition occurred between 

the Treasury Department and the Council over the emphasis 

on the reform aspects of fiscal policy. This initial con

flict was resolved by compromise. This situation did not 

arise between the Mexican agencies involved with the LAFTA 

policy, although the relationship between the Bank and 

^Francis E. Rourke, Bureaucracy, Politics, and 
Public Policy (Boston: Little, Brown, 1969)t P» 35. 
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Industry and Commerce was often a strained or at least 

competitive one. 

Equally important with the factual findings and 

suggestions of this analysis is the successful testing of 

several stages of the policy-making framework in compara

tive analysis. One of the major complaints of comparative 

political scientists in the last decade was aimed at the 

dearth of actual cross-country comparison in the study of 

foreign political systems. These critics, however, have 

done little to improve the situation. To this writer's 

knowledge, Almond and Verba's The Civic Culture is one of 

the few major studies, and possibly the only one to pro

vide for a cross-polity survey of a number of different 

systems, and for this reason it will probably remain a 

landmark in the study of comparative politics. Recently, 

in the field of Latin American politics, James Payne did 

a study entitled Labor and Politics in Peru, which at

tempts frequent comparisons with the United States. For 

the most part, studies are confined to a single monograph, 

or collections of articles on individual countries, but 

with little or no comparison within each region. The 

writer believes that the policy-making framework leads to 

a better understanding of the decision-making process, es

pecially in contrast to the historical approach which he 

used in an earlier study of the two cases. 
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The policy-making framework in the stages used has 

proved successful because it lends itself to the type of 

page by page comparison found in The Civic Culture. The 

policy-making framework is more valuable than Almond's 

functional approach for the decision-making process be

cause it directs the researcher to more specific functions 

at each individual point in the process, and therefore, to 

more particular questions for comparison. Also, it is 

more valuable because it focuses on behavior rather than 

attitudes. Almond and Verba's conclusions on behavior in 

the five cultures were inferred from the attitudes of 

their respondents, and not from actual behavior. A tight

ly structured policy framework readily pinpoints lack of 

information or weakness in source material as illustrated 

by one example from this study: how the tecnico's defini

tion of the problem was placed on the problem agenda of 

government. 

The policy-making framework has made possible the 

comparison of the roles of economic advisers and the ele

ments they stress in their policy-making philosophy at 

several dozen points in the process. By identifying and 

defining different methods or techniques of influence, the 

framework makes differences in policy-making style readily 

visible. These differences are in terms of emphasis on 

one method over another. Also, breaking up each process 

into substantive, procedural, problem, and strategic 
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considerations helps to clarify exactly which facet of a 

policy proposal is stressed on each agenda of the policy-

formulation process. 

Particularly revealing in this study is the use of 

the different policy agendas. The bargaining agenda be

came especially useful in determining the shifts made by 

the Council from a standby authority to a "quickie", and 

then general, tax cut. Continuity and comparison with the 

Mexican bargaining stage were easily maintained without 

retracing the general tax cut policy through its own 

policy identification stage and discussion agenda. 

The dissimilarities between the two political sys

tems, and the two policy decisions compared, illustrate 

that the policy-making framework readily lends itself to 

comparative analysis. The characteristics of the Mexican 

system have already been mentioned, but the policy deci

sion also involved a regional organization and a specific 

interest group. The framework is flexible enough to in

clude each of these differences within its scope. Stu

dents of the American and Mexican systems have a fairly 

accurate idea of how the systems function, but the policy

making approach demands answers as to why and how a prob

lem and policy were perceived, who had roles in this pro

cess, why and how they operated, and what was the total 

effect of this process on the outcome of policy and its 
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relation to the problem. By following policy through any 

type of political process, rather than viewing the system 

and then characterizing how the policy is made, one has 

less chance of error in making comparisons and drawing 

conclusions about the system. But even if many of the 

questions raised remained unanswered, as they do in this 

study, raising them promotes future investigation and al

lows the researcher to compensate in his conclusions for 

the vacant spots. Many of the questions which this study 

answers would have never been asked without the prompting 

of this type of framework.. 

This study reveals that at least two stages of the 

policy framework have the potential for the type of re

vealing comparison which comparative politics still lacks. 

The value of the study to an understanding of Mexican pol-

itcs is that it tends to support the thesis that the bu

reaucracy has a significant voice in the policy-making 

process and the style of its role performance is striking

ly similar to that of its counterpart in the United 

States. Moreover, the study shows that the bureaucratic 

voice is more significant in Mexico than in the United 

States because legitimization of the policy takes place 

during the bargaining agenda stage of policy formulation 

(because of the relatively lower influence of the legisla

ture and interest groups.in the Mexican process), not 

after a course of action has been decided on. 
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